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PREFACE

A major concern of the Cornell Modern Indonesia Project
has been with the problems of decentralization and regionalism
in contemporary Indonesia. Research which it has sponsored
resulted in two previous Interim Reports: Mr. Gerald S.
Maryanov's first study, Decentralization in Indonesia: Legis-
iative Aspects (April, 1957) and Professor JoRnh D. Legge's,
Problems of Regional Autonomy in Contemporary Indbnesia
(August, 1957). The present report of Mr. Maryanov is based
primarily upon research undertaken during his most recent
stay in Indonesia, February - August, 1958, and consequently
incorporates considerable important new material. It is
expected that more substantial and definitive monographs by
both Mr. Maryanov and Professor Legge will be published in
1960.

Mr. Maryanov spent the period 1953-1955 in Indonesia as
an instructor in the Ford Foundation's Indonesian-English
Language Training Program. During 1955-56 he undertook
research on Indonesia in the Netherlands; the following year
he was at Cornell University as a Research Assistant in its
Modern Indonesia Project, and during 1957-58 carried on
research at Cornell and in Indonesia under a fellowship from
the Ford Foundation. At present he is a Teaching Associate
in the Department of Government at Indiana University.

Ithaca, New York George McT. Kahin
October 20, 1958 Director
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FOREWORD

The research leading to this Interim Report was started
with the support of the Cornell Modern Indonesia Project,
and continued under a fellowship granted by the Ford
Foundation. All statements and opinions in this report
are my own, of course, and are not necessarily those of
the Ford Foundation or of Cornell.

Many people contributed to the ideas and opinions which
I am presenting here by donating generously of their time in
discussions about problems of studying Indonesian society; the
form these ideas take in this report is my own responsibility.
I would specifically like to express my gratitude to Professor
George McT. Kahin, Director of the Cornell Modern Indonesia
Project, for his encouragement in this work. Dr. Barbara
Dohrenwend proved a rich source of ideas on problems of
research. Mr. Herbert Feith gave generously from his pro-
found knowledge of Indonesian affairs. Mr. John Smail,
Mr. Daniel Lev, and Miss Ruth McVey read parts of this manu-—
script and made many helpful suggestions. Mr. Idrus Djajadiningrat
and Mr. Selosoemardjan deserve my special gratitude for
their frank discussions of problems their country is facing,
and for their help and advice in matters of translation of
Indonesian sources.

Djakarta, Indonesia Gerald S. Maryanov
July, 1958
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CHAPTER I

INTRODUCTORY

The decentralization program in Indonesia is an approach
to two significant problems: it is a method for spreading
government to all parts of the country; it is a method for
accommodating regional differences, regional aspirations, and
regional demands within the confines of the unitary state.
Thus it might be better interpreted as an approach to two
aspects of the same problem--how to achieve a stable, function-
ing, democratic state fulfilling the Indonesian expectations
of what a government is to do. Decentralization is the focus
of the conflict between those who argue from the '"top down"
in terms of government organization and the needs for leader-
ship, and those who argue from the "bottom up" in terms of
popular demands and regional agitation. From the former
point of view, the problem is '"decentralization'"; from the
latter, it is '"'regional autonomy.'" Decentralization in
Indonesia is the context of the ''regional problem'" which has
existed since the country attained its freedom in 1945, but
which reached crisis proportions in 1956, with the establish-
ment of regional "councils" operating semi-independently of
the central government in Djakarta.

Since 1956, the crisis has been getting steadily worse;
the conflicts, starting, at least outwardly, as purely mani-
festations of regional discontent, became confused with wider,
even international issues. 1In 1958 it reached the stage of
open rebellion and armed conflict. Quick action by the armed
forces of the central government seems to have put to an end
the formal military phase, but there remain the original basic
questions of government organization and operation, political
relationships, and the whole position of local government.

As of this writing, the situation is still one of crisis.

The decentralization program was intended to obviate
just such a crisis. That it hasn't done so thus far is the
measure of the failure of the policy thus far. But it would
be unjust to accuse it of complete failure yet. The diffi-
culties of putting it into successful operation have been
enormous, and the obstacles to its implementation are of far
wider scope than this one problem. They are generic to the
whole political process, the whole development of the country



up to the present. Indonesian political ideals are often
expressed as promises for the future, with the recognition

of difficult times to be tived through first. The prdgblen of
regional autonomy is to be met with the ideal of decentrali-
zation. Progress in that direction has been made; but there
have been setbacks also. It is too early to talk of failure;
there is still hope that the crisis of 1958 can be passed
without serious damage to the unity of the country.

In 1950 Indonesia was in the process of transforming
itself from a "federal" state to a "unitary'” state. Many
outside observers questioned the wisdom of this move, pointing
to the obvious facts of thousands of islands, dozens of
ethnic groups, and a multiplicity of languages. Nevertheless,
in keeping with Indonesian feelings, the federation of
component states was changed into a unitary state which
promised to decentralize. While these two types of state
organization possess mutually exclusive names, the ideal end
result each is intended to achieve need not be mueh different.

Ideals, unfortunately, are rarely attained in their
pure form, and the ideals of the decentralization program
remain a long way from fulfillment. The regional problem
remains one of the most crucial being faced by independent
Indonesia. There is no telling what would have happened if
the "federal'" state, as it was originally constituted, had
been continued. Surely we cannot conclude that it would have
met with more success in reaching its ideals. The problem is
not one of the institutional structures formally created.
These structures by themselves are generally neutral. They
take direction only by way of what people do to them; they
respond according to the way they are used.

The '"regional problem" is only one of many political and
social difficulties that have beset the Republic of Indonesia
from its inception. As a problem in ther organization of
government and society it is perhaps the most basic one,
and a satisfactory solution to it is prerequisite to the
stable performance of governmental operations. A political
problem never arises independent of the personal and social
forces interacting within the community, and to consider it
independently of the context within which it is found does
violence to objective analysis, and distorts comprehension.
This warning is less appropriate when both researcher and
reader are familiar with the social context of the problem
under study--as when as American audience is confronted with .
an American problem. The great number of studies of American
society, culture, and politics have provided a common frame of



reference within which any particular problem is consciously
or unconsciously placed. Within this common experience, con-
cepts such as '"politics," '"party," or 'Hemocracy'" can be
discussed without too much fear of misunderstanding, for they
have - more or less common connotations.

But, even in societies that have been profoundly
studied difficulties arise in the definitions of terms, and
the assumed community of understanding turns out to be less
than perfect. So much more is the danger present in examining
"new'" societies such as post-revolutionary Southeast Asia;
this is especially true concerning politics and government.
While 'cultures" in Southeast Asia have been subjected to
relatively extensive investigation both before and after
those revolutions, "political cultures'" have not. Nor have
the cultural determinants of political action always been
made clear. Where attempts in this direction have been made,
concerning Indonesia, they have been in the sphere of the
village. We are considering the regional problem, however,
as a '"national" one, involving a rather different set of
actors.

We more or less know the formal characteristics of the
"regional problem" in Indonesia, and its proposed solution,
decentralization, through legal description. We more or less
know the outward course of events concerning this problem as
it is reflected in national political developments. But we
are in a much weaker position for interpreting these events in
terms of the determinants of Indonesian political behavior.

We are not entirely clear as to the Indonesian '"pattern of
orientation to political action'j; (1) nor do we know the effect
of the Indonesian '"way of life'" on that pattern.

The dangers inherent in this situation could be grave
for the results of any investigation of political affairs.
Language being the imperfect means of communication that it is,
we must use the symbols, the words, available to us. When
we use English to describe Indonesian behavior, we are
utilizing terms developed in one society to denote events
in another; we use the same term for referents which are not
necessarily congruent. And, having used a symbol that is
familiar to us, we may forget that the referent is not
necessarily as familiar. We refer to the Indonesian ''govern-
ment,'" and surely government is a concept familiar to us all:
But is the role that 'government'" is expected to play in
Indonesian lives the same as its counterpart's role in America?

(1) We are 0tilizing the definition of '"political culture"
given by Gabriel Almond.



This point of '"cultural differences'" need not be belabored
here; the dangers are generally recognized, and warnings have
often been given. But being aware of the danger in theory
does not always result in it being avoided in practice. 1In
hopes of escaping some of these pitfalls, throughout this
report we raise questions that do not deal specifically with
the decentralization program, but are more widely concerned
with politics in Indonesia in general. We raise questions
without attempting to answer them; we hedge on our conclusions,
and we grasp at the opportunity given by the nature of this
Interim Report Series to be highly tentative. We do this in
hopes of stimulating criticism, and thus helping define
future areas of research. But we would also hope that by
raising these questions we help to pinpoint some of the
particularly Indonesian manifestations of political behavior.

This Report is part of a study of the program of decen-
tralization in Indonesia. 1In an earlier part (2) we described
the formal structures of the institutions involved--swatdntra,
or autonomous region, with its legislature, its executive,
and its Kepala Daerah (regional head)--by reference to the
laws establishing and implementing the program. Such an
approach, as a beginning to the larger study, was necessary
in order to define the legal framework of the problem. The
growth of the regional problem to the critical point it has
now reached took place within that framework; the legal des-
cription provided the vocabulary for the charges and counter-
charges of political maneuvering; it held out the promises
that were to stabilize the political relationships; it held
out the picture of what everybody professed to want for
Indonesia.

Obviously the bare bones of legal descriptionare not a
sufficient basis for political analysis. But, once under-
standing the framework described by the laws, we can go
further. The second step that would seem to indicate itself
is an investigation of how Indonesians view the program
established by the laws (and described in our earlier Interim
Report). This implies not just the framers of the law and
the official language they used, but the people who must
interpret the program and give it reality, the people who
debate its implementation, the articulate minority who
provide the climate of opinion within which interpretation
takes place, the political leaders who give voice to those
opinions.

(2) Gerald S. Maryanov, Decentralization in Indonesia: Legis-
lative Apsects, Interim Report Series, Modern Indonesia
Project, Cornell University, Ithaca, New York, 1957.




This report then is a preliminary study in political
attitudes relatea to the decentralization program within the
context of Indonesian political behavior. It is preliminary
because there are too many questions left unanswered, too
many areas in which we cannot even be sure we formulated the
significant question, too many problems on which we have not
been able to collect sufficient data. But a beginning must
be made, so certain assumptions have been utilized as a basis.

. The major source of expression of attitudes for this
study has been the debates in the national Parliament. The
specific subjects of the debates have been the program each
cabinet submits when it enters office. (3) 1In each set of
debates we have searched out those expressions dealing
specifically with regions, regional government, and decen-
tralization, both in the government statements and in the
parliamentary response. In addition we have consulted the
debates on bills submitted in implementation of the decen-
tralization program--the bill to provide a basic law on
regional government, which ultimately resulted in Law No. 1,
1957, the bill to provide transitional regional legislatures,
and the bill on election of regional legislatures, both of
1956, the bills establishing a separate province for Atjeh
and dividing Kalimantan into three provinces, of 1956, and
the bills providing for lower level autonomous units in
Central Sumatra. Time and resources did not permit the
methodological demands of content analysis, thus depriving
the study of the benefits of controls. But the problem is
so large and complex, and the materials on it so scanty that
it is perhaps justifiable to present this gross analysis in
its present form.

Our purpose is to identify the various attitudes ex-
pressed in statements of demands, expectations, and identifi-
cations, in order to determine the implied role of the region,
and the central government in relation to the region, and
of the various parts of regional government. We start with
the logical first question of why there is a decentralization

(3) Since the establishment of the unitary state in 1950,
there have been seven cabinets, identified by their
Prime Ministers as follows: Mohammad Natsir cabinet,
Sept. 6, 1950-March 20, 1951; Sukiman Wirjosandjojo
cabinet, April 26, 1951-Feb. 23, 1952; Wilopo cabinet,
April 1, 1952-June 2, 1953; Ali Sastroamidjojo cabinet,
July 30, 1953-July 24, 1955; Burhanuddin Harahap cabinet,
August 12, 1955-March 3, 1956; the second Ali Sastroamidjojo
cabinet, March 20, 1956-March 14, 1957; Djuanda cabinet,
April 9, 1957, still in office at present writing.



program, and what it is expected to achieve. We want to know
how the very term "region'" is used. In this way we hope to
approach an understanding of central-regional relationships.

Our major source has been the parliamentary debates;
this immediately poses a methodological question which cannot
satisfactorily be answered at this time. The role of Parlia-
ment in the Indonesian political process has not been investi-
gated systematically as yet. We assume that the membership
of Parliament is representative of the major part of Indonesian
political leadership. It is fairly certain that the opinions
expressed in Parliament are representative of the political
communication that does take place in Indonesia on a national
level, which would make it sufficient for our purposes.
Probably the parliamentary debates are the best single source
of such opinion. Most communication seems to be party-in-
fluenced, and there seems to be a high degree of homogeneity
of opinion - within a party. Further, expression of opinion
in the legislature has been frank and protracted. The
membership of Parliament seems to be a fairly good cross-
section of the articulate minority that forms opinion.

From 1950 to 1956, Parliament was ''provisional,'" being
a combination of both houses of the bicameral legislature of
the defunct United States of Indone51g plus the Executive .
Committee of .the un;qameral-iggxslatura and High Advisory’
Council of the RepuHTic of Indonesia (Jogja)., (4) The first
general elections were held in 1955, and the new parliament
was installed in March, 1956. While the balance of parties
was somewhat altered, the‘changed for our purposes, do not
seem significant. Essentially the same parties were repre-
sented, and in some cases by the same people. Certainly the
tenor of the debates on the point under study did not seem
to change.

To these sources, we have added a few '"outside'" expres-
sions of opinion. Most of these are writings frankly under
the aegis of a political party, or by a government official.
What is notably missing is the viewpoint of people actually
participating in regional government. This lack is mitigated
by the presence in Parliament of people with past experfence

(4) The Republic of Indonesia which declared independence in
1945 was included, much reduced in size, as one of sixteen
federated states of the United States of Indonesia which
was recognized by the Dutch in 1949. When the unitary
form was adopted in 1950, the name "Republic of Indonesia"
was given to the whole country. We use the term '"(Jogja)"
to differentiate thewearlier form, which had its capital
in Jogjakarta, from the jp¢8t41950 form.



in regional government. It would be presumptuous at this

point to correlate speeches in Parliament with past experiences
of an undefined sort. Also bearing on this point is the
aforementioned assumption of a high degree of party discipline
and uniformity of party opinion. Thus it is implied that
regional political figures express the same ideas as' the
national figures of the same party. We have been able

to include some '"regional" opinion as reported in the minutes
of.conferences of regional officials.

Rather than attempt to paraphrase opinions too much,
we have attempted to let Indonesians speak for themselves.
Thus we have utilized quotations which we feel typify the
various points under discussion. This, of course, opens
the possibility of a charge of arbitrariness in selection,
to which we confess beforehand. But we feel that the added
value of the more precise statement of the original idea
overweighs the drawback which to some extent would be in-
evitahle in any case.

The debates of the programs of the Natsir and Sukiman
cabinets can be found in Risalah Perundingan, which is
published by Parliament (Dewan Perwakilan Rakjat Republik
Indonesia) as its official franscripg of debates. Citations
to this source will be as follows: RP/1950/I11/p. 1001,
which should be read as Risalah Perundingan for the year
1950, volume III, page 100I. This transcript is not
available_ for the later debates. For these we used Ichtisar
Parlemen published by the Ministry of Information. These
are not official. They are summary accounts of the debates,
but they use as far as possible the words of the speakers
themselves. A possibility of error does exist, mainly
because of what may have been omitted. We have tried to
minimize this possibility by choosing only those passages
which are clearly in the language of the speaker, and in
which the viewpoint is unmistakabie. (Citations to this source
will be as follows: IP/1956/VII/99/p. 7811, which should be
read as Ichtisar Pariemen, 1956, volume VII, number 99,
page 811. The party to which the speaker belongs is not always
indicated in the source. Where this occurred, we referred
to Kepartaian dan Parlementaria Indonesia published by the
Ministry of Information, which Iists all the parties and
members of the provisional parliament. .




All quotations are taken from sources in the Indonesian
language unless specifically indicated otherwise. The trans-
lations are the writer's own; they have been checked for
accuracy with Indonesians, but the writer takes full responsi-
bility for both form and content.



CHAPTER II

DECENTRALIZATION IN INDONESIA
1

Many of the institutions and practices adopted or
utilized by independent Indonesia have been reflections of
those established by the Netherlands East Indies. The
government taken over on August 17, 1945, was the Dutch
creation as modified during three years of Japanese occupa-
tion. What was changed in the course of development was
first of all the highest political authority, containing the
central decision-making powers (which had been the focus of
nationalist aspirations and ambitions). This was accomplished
by the establishment of a central cabinet and parliament.

For the rest, while there were some truly revolutionary changes
in political attitudes and behavior, and social roles, altera-
tions in governmental structure turned out to be minor.

Perhaps more impoxtant, patterns of administrative behavior
remained rooted in the Dutch traditional procedures. Further,
prewar laws remain in large measure still valid, and unless
there is major intensification of efforts to overcome this,
they are likely to continue in force for some time to come.
Indonesianization meant more the replacement of Dutch officials
with Indonesian citizens rather than any major break with
bureaucratic form or practice.

Such a development is not surprising, but rather to be
expected. The leaders of the revolution, the people who had
to take over positions of authority and ensure the performance
of operations, had experienced, for the major parts of their
lives, only Dutch government. Their familiarity with a
governmental process was acquired then. Their education was
either Dutch or Dutch sponsored; in large measure they were
officials under the Dutch. This latter is perhaps less true
for the revolutionary youth, but the ones occupying the
higher levels of the Indonesian administration were not
these vouths. There was no large turnover of Indonesian
personnel, but rather an upward movement into positions of
more responsibility. Experience had been gained under Dutch
administration, and there was little basis for developing
criticisms of such government, and no cohesive program for
its replacement. The Dutch forms could not bodily be removed
for no substitutes were available, and there was no time for
experimentation even if such had been desired.
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Included in the picture of prewar Dutch government was
the institution, still inchoate, of units of local government
with the right to run their own affairs. (1) Three provinces
were established in Java, in 1926, 1929, and 1930. These were
divided into 67 regencies, and included 18 municipalities.
Each of these units was endowed with organs of government,
including a legislative council. The organizational arrange-
ments in the Quter Islands--the term includes all of the
Netherlands Indies outside the island of Java and its small
sister island of Madura--were much more complex. Provinces
had not yet been formed, but steps were taken leading to
promotion to that status; these steps were interrupted by the
war. There were units with self government, including munici-
palities and ethnic communities. There were also a great
number of principalities which were governed under the author-
ity of "contracts'" between the rulers and the Dutch.

Some changes were instituted by the Japanese after they
occupied the country in 1942. (2) Provinces were eliminated,
and the regional administration was based on the Residency--
a prewar unit smaller than the province Qut larger than the
regency. All thought of local autonomy was subordinated to
the needs of military administration, and representative
institutions were abolished. After the Declaration of
Independence in 1945, Indonesian activities soon returned to
the old Dutch lines, and provinces were restored.

(I) Dutch efforts in this direction started in 1903 with a

Decentralization Law. Real advances were not made,

however, until after the Administrative Reforms of 1922,

and the new "Constitution' of 1925. There is an extensive
literature on these developments in Dutch. A complete
account of the steps involved and the legal changes can

be found in S. de Graaf, Parlementaire Geschiedenis van

de Wet tot hervorming der grondslagen van het gewestelijk

en plaatselijk bestuur in Nederlandsch-Indie, 1922,
"s-Gravenhage, Martinus Nijhoff, 1939, and in Ph. Kleintjes,
Staatsinstellingen van Nederlandsch-Indie, Voir. II, 5th
edition, Amsterdam, J. H. de Bussy, 1929. For an account
in English, see A. D. A. de Kat Angelino, Colonial

Policy, Vol. II, The Hague, Martinus NijhofT, 1931, or.

Amry Vandenbosch, The Dutch East Indies, Berkeley,
University of California Press, 1944.

(2) On the Japanese period, see M. A. Aziz, Japan's
Colonialism and Indonesia, The Hague, Martinus Nijhoff,
1955; Mr. A. A. Zorab, De Japanse Bezetting van Indonesie€,
Leiden, Universitaire Pers, 1954; Willard H. Elsbree,
‘Japan's Role in Southeast Asian Nationalist Movements,
1940-1945, Cambridge, Harvard University Press, 1955.
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2

The Indonesia that declared independence in 1945 was
dedicated to the principle of democracy and popular sover-
eignty. (3) Activities were started to put it into effect
as best as could be done under the circumstances. In addi-
tion to the moves taking place in Djakarta, and later in
Jogjakarta (where the capital of the Republic was soon
moved) to provide an appropriate central government structure,
parallel attempts were being made throughout Indonesia to
give substance to the revolutionary ideals. 1In addition to
the officials appointed by the central government to head
the territorial subdivisions, local KNIs: (4) were established
to carry out the tasks of channeling the desires of the
people and to help in organizing them. The precedent was
thus early established in the Republic of Indonesia of local
functioning units subordinate (5) in a hierarchy to a
central authority. ‘

The principlés, as applied to these units, growing out
of the general principles of popular sovereignty, implied

(3) Constitution of August 1945, Article 1, paragraph 2,
"Sovereignty is in the hands of the people...." The role
of the constitution in Indonesian political practice
would make an interesting subject of study.

(4) Komite Nasional Indonesia - Indonesian National Committee.
These were representative bodies formed to exercise ‘ad-
visory functions. There was also a KNI Pusat (pusat -
center) which was later given legislative functions.

The KNIs were usually formed at Residency and lower
levels. See Law No. 1 of November 1945.

(5) The degree of this ''subordination' can be questioned for
various places at various times; we might just as well
have said that the precedent of insubordination was set
here. One of the new republic's tasks was to establish
and maintain authority over areas not occupied by the
British or Dutch as well as attempting to recover the
occupied areas. This latter phrasing would be supported
by observations such as: '"The revolution...did hot start
as a centrally led uprising, but was largely a spontaneous
outburst taking place almost simultaneously all over the
country. It was only gradually that central leadership
became effective.'" Soedjatmoko, "The Role of Political
Parties in Indonesia'" in Philip W. Thayer, Ed., Nationalism
and Progress in Free Asia, Baltimore, the Johns Hopkins
Press, 1956, p. 135. See also, George McT. Kahin,
Nationalism and Revolution in Indonesia, Ithaca, Cornell
University Press, 1952, pp. 178-183.
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local self-government within the framework of the state as a
larger unity. It meant that groups facing local problems
should have the right of local determination of solutions.
In the words of Mohammad Hatta, co-signer of the Declaration
of Independence, and Vice President until December 1956,
while the sovereignty of the larger unity must be inviolate,

there are still many fields of endeavor which can
be governed (by a local area) according to its own
desires.... All matters which exclusively concern
the affairs of a region can be decided with full
authority by the people of that region. (6)

And nmuch later he reminisced:

¥e were aware from the very beginning that demo-
cracy, as government by those who are governed, must
be realized through decentralization.  (7)

The conflict that developed between the Republic of
Indonesia and the Dutch was a fight to see which side would
establish the status and structure of the territory of the
Dutch East Indies. The Dutch succeeded in creating a federal
state made up of components with a great variety of bases. (8)
The Republic of Indonesia, with its center on Java, opposed
these moves, emphasizing the unity of the whole Indonesian
" people. The principle of popular sovereignty referred to a
population that was made up of people from all the islands of
the Indies. The Dutch argument was based on a claim of pro-
tection for smaller groups, local settlement of local problems,
and, stressing the diversity of cultures and peoples in Indo-
nesia, local determination of local government through federated
states. On its side, the Republic made provisions for insti-
tutions of local government.

(6) Mohammad Hatta, Kedaulatan Rakjat (Pokok pidato jang
diutjapkan pada permusjawaratan Pamong Pradja di Solo
tanggal 7 Feb. 1946), Kementerian Penerangan, Serie
Poleksos 4. This is the text of a speech given by
Dr. Hatta at a civil service conference, February 7, 1946.

(7) Keng Po, April 27, 1957, p. 1.

(8) For a complete legal description of these units, see A.
Arthur - Schiller, The Formation of Federal Indonesia, 1945-
1949, The Hague, Bandung, W. van Hoeve Ltd, 1955. A com-
prehensive picture in Indonesian is given by Prof. Mr. R.
Soenarko, Susunan Negara Kita, Vol. III, Djakarta,
Djambatan, 1953.
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Law No. 22 of 1948, the basic law on regional government,
was promulgated by the Republic of Indonesia (Jogja) on
July 10, 1948, shortly before the second Dutch police action.
Any attempt at implementing the law was made impossible by
the attack and capture of the republican capital. One year
later sovereignty over Indonesia was formally transferred to
the federal Republic of the United States of Indonesia
(R.U.S.I., according to the English initials, R.I.S.,
according to the Indonesian initials), which included the
Republic (Jogja) as one of the member states. The federal
structure lasted less than a year, a period which saw many
of the federal '"states" join themselves to the Jogja republic,
which meant subjecting themselves to Jogja republican law.
Finally, the federal state was changed into a unitary state,
and it was emphasized that this was the realization of the
Republic of Indonesia which had proclaimed independence in
1945. 1In terms of the symbols, this was the "Proclamation-
Republic" (Republik Proklamasi).

3

The result of all these developments, relating to the
expectations as to forms of local government, was inevitable.
It was accepted with no apparent dissent that there would be
a "decentralization" program aimed at establishing '"autonomous"
units of government below the national level. The struggle
during the revolutionary period had never challenged this
nption; it was directed against the Dutch tactic of creating
separate "states'" that would then be federated, where in
Indonesian eyes there was only one state. And after the
establishment of the United States of Indonesia, the movement
for unification which culminated in the unitary Republic of
Indonesia was facilitated by the existence "on the books" of
decentralization legislation which was to become applicable
after the reorganization. (9)

The unitary state was brought about, technically, by a
series of amendments to the federal constitution, which was in
effect a complete redraft of the document. Included as article
131 was the provision that:

The division of Indonesia into large and small
regions with the right to govern their own affairs,

(9) Mohammad Hatta, who had been Prime Minister of the one
and only R.U.S.I. cabinet has said that "In the discus-
sion of the charter of agreement (between R.U.S.I. and
R.I. (Jogja) leading to the establishment of the unitary
state) it was affirmed that the democratic unitary state
would implement the decentralization system." Keng Po,
April 27, 1957.
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together with the form of government for these
regions, shall be established by law, keeping in
mind the basis of consultation and representation
as in the system of government of the State.

These divisions shall be given the largest possible
measure of autonomy to manage their own affairs.

This went further than its predecessor, article 18 of the
1945 constitution which merely provided for the division of
territory with forms based on the system of 'consultation,"
but without specifically mentioning "autonomy.' (10)

The reformed unitary state inherited the laws applicable
in its earlier federated form (according to article 142 of
the constitution), with the understanding that

Wherever possible, efforts shall be made to -apply
the legislation of the Republic of Indonesia

(Jogja). (11)

This meant that Law No. 22 of 1948 was to guide the develop-
ment of the decentralization program until such time as it
was replaced, at least for the territory included under the
Republic of Indonesia (Jogja) as of August 1950, when the
revised constitution went into effect. The State of East
Indonesia (N.I.T. - Negara Indonesia Timur) passed its own
law, number 44 of 1950 in preparation for unification. This
law also continued in force under the unitary state for the
area previously included in N.I.T. Further, the country was
divided into ten administrative divisions, of which the three
on Java, plus the Special Region of Jogjakarta, and the three
on Sumatra were made '"autonomous.' The four provincial-level
regions on Java were further divided into "autonomous"

(I0) Evidently the specific provision for 'the largest
possible measure of autonomy" in the new constitution
was intended at least in part to allay fears of possible
neglect of the interests of the regions. Such a sugges-
tion can be found in a speech in Parliament by Zainal
Baharuddin, non-party, (IP/1952/111/97/p. 446), who was
a member of the joint RIS-RI committee.

(11) Charter of Agreement between the Government of the Repub-
Tic of the United States of Indonesia and the Government
of the Republic of Indonesia. The text of the agreement
can be found as an appendix in Prof. Dr. R. Supomo,
Undang-undang Dasar Sementara Republik Indonesia, Djakarta,
Noordhoff-Kolff (nd).
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kabupatens (regencies) and several cities and towns. Further,
the thirteen daerah s (regions) composing the State of East
Indonesia had the autonomy given them by N.I.T. Law No. 44

of 1950. (12) Thus the reunified Republic of Indonesia came
to life complete with a decentralization program based on the
constitution and outlined in law.

Many problems, ideological as well as practical, have
plagued Indonesia from its birth. But regarding this one
aspect of state organization, there was a general consensus--
there would be some form of autonomous regional government
throughout Indonesia. (13) Statements of identification and
demand are clear in this respect:

Autonomy for the people of a region is like inde-
pendence for the whole nation. (14)

From the beginning of the revolution we have all
equally desired Decentralization. (Laws Nos. 22/1948
and 44/1950) are proofs that decentralization is an
absolute requirement for the organization of the
Indonesian democratic state and community. (15)

Almost all the political parties have explicitly included a
demand for decentralization in their programs. (16) And as

(12) On the formation of these autonomous regions, see my
"Decentralization in Indonesia," op. cit.

(13) This principle, to my knowledge, has never been disputed.
The recent difficulties caused by some regions openly
defying the central government do not negate the point.
The central government in its response to these events
has not denied. the need for regions autonomous within
the Indonesian definition.

(14) Subadio Sastrosatomo, Chairman of the Socialist Party
(PSI) fraction in the provisional parliament, in the
introduction to Sukarma, Otonomi Daerah, Djakarta,
Sikap, (nd). :

(15) D. S. Diapari, SKI party, IP/1955/68/p. 502.

(16) Party programs have been collected in Kepartaian dan
Parlementaria Indonesia, Kementerian Penerangan, 1954.
In addition, each party, especially the larger ones,
issues a great number of its own publications. On parties
in Indonesia, see Soedjatmoko, op. cit., and also
Herbert Feith, The Indonesian Elections of 1955, Ithaca,

Interim Report Series, Cornell Modern Indonesia Project,
1957.
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might be expected, statements of intention to proceed with
decentralization have been included in the programs of each
of the cabinets that have been formed in the unitary state.

One looks in vain for any statement containing sugges-
tions of opposition to the principle of a decentralized
organization for the unitary state. Debates take place over
methods, means, and pace of development; one might raise the
question of whether or not there is genuine consensus on the
goals sought, or if there has always been agreement on how
serious the problem was. But whatever the differences, the
general principle of "autonomy for the regions' has been
accepted as axiomatic.

The first cabinet of the unitary state, the Natsir
cabinet, perhaps did not need to be specific in stating its
intentions regarding regional government. It had the decen-
tralization laws inherited at the inception of the unitary
state, and there was no reason at the time to doubt their
efficacy. Thus. Prime Minister Natsir stated in his answer
to the parliamentary debates on his program that the R. I.
Law No. 22 of 1948 would guide his government's activities,
and

The Government will begin by implementing what has
- already been agreed between the United States of
Indonesia and the Republic of Indonesia. (17)

Subsequent cabinets appeared somewhat less optimistic re-
garding the framework of laws available to them, and promised
appropriate investigation and revision. None, however, ever
raised any question as to the wisdom or desirability of the
basic constitutional prescription. Prime Minister Ali Sastro-
amidjojo, in presenting the program of his second cabinet in
1956 could say:

The perfection of autonomy by the continuous en-
deavor to realize the ideals contained in article 131
of our Provisional Constitution, and the perfection
of the organization of the State by emphasizing the
division of the fields of work (between central and
regional government) and the rational and efficient
implementation of tasks, are certain to improve the
level of our State as a decentralized unitary

state. (18)

(I7) RP/T950/V/p. 1797.
(18) 1P/1956/34/p. 283.
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CHAPTER I1I

WHY DECENTRALIZE?

Given the universality of the postulate that there
would be autonomous regional government, it is not surprising
that no extended debates took place directly relating to
doctrinal questions. No one really asked the question of
why Indonesia should decentralizey there was never a pro-
posal that Indonesia should not do so. But there were many
claims and long debates as to how the process should be
carried out, as to the timing involved, as to the specific
institutions to be established. Governments have made pro-
posals; politicians have criticized. In this mass of commu-
nications on regions, regional governments, and regional
problems, there have been a good many statements concerning
doctrinal issues. From these we can extrapoiate a picture of
the ideological expectations, in order to answer the question,
why decentralize.

1

The major premise involved is that the Indonesian
revolution was fought for democratic principles, and the
state emerging from the revolution must be a democratic one,
with popular will as the paramount consideration. This has
been embodied in the preamble to the provisional constitu-
tion, and in article 1, where it is declared that:

Independent and sovereign Indonesia is a democratic
constitutional state..... The sovereignty of the
Republic of Indonesia is vested in the peopile...

Further, in article 35:

The will of the pepple is the basis of public
authority.

The position of the democracy symbol is assured by its
prominence in the constitution. 1In political debate, however,
there are evidently two separate but related symbols involved--
democracy and democratization. The first relates to identifi-
cations of situations: either this or that situaton is or is
not democratic. The second charactérizes a process of change
the purpose of which is to bring about more democracy. In use,
the two symbols are often not differentiated; it could
be summed up by the formulation that it is democratic to
democratize.
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Democracy is one of the least precise terms in the world's
political vocabulary. Any theory of democracy must in some
way imply a relationship among individuals, and between in-
dividuals and political authority. The symbol "democracy"
will evoke images, however vague, of these relationships in
the minds of the user, usually in the hopes of eliciting a
similar image in the mind of the receiver. We can be sure
that these images will not be the same for Indonesians as
they are for people of other societies; and it is likely that
there are characteristics of the images that are peculiarly
Indonesian. These characteristics, insofar as they stem from
a common culture, will hold for most Indonesians in spite of
differences of details of theory and opinion. Until there
have been adequate studies of what .the. Indonesian images are,
we can make no firm judgment as to the expectations which
are couched in terms of the symbol.

There is no one Indonesian theory of democracy, nor has
there been any single statement that comprehensively and
cohesively presents a systematic theory. But. there have
been a whole series of arguments, polemics, political debates,
and publications of various sorts which imply fragments of
theories. Three elements are identified by Dr. Mohammad
Hatta as the sources of democratic thought among the leaders
of the Indonesian revolution:

First, the notion of western socialism, which
attracted their attention because of its humani-
tarian basis, which they cherished and which became
their goal. Second, the teachings of Islam, which
aspires to divine truth and justice in the community,
and brotherhood of men as the creatures of God.....
Third, the knowledge that the Indonesian community

is based on collectivism. (1)

pifferent thinkers will lean more or less heavily on one or
another of these elements. Dr. Hatta himself concludes that:

The synthesis of all these only strengthens the
convictcion that the form of democracy which will
become the basis of Indonesian government in the
future must be a development of the indigenous
democracy which is found in the Indonesian
village. (2)

(I) These remarks were made by Mohammad Hatta is his speech
of acceptance .of the Honorary Doctor of Laws degree con-
ferred by Gadjah Mada University, November 27, 1956. The
text of this address was published by Penerbit Djambatan.

(2) Ibid., p. 42.
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An identification of '"democracy" in Indonesia cannot be
separated from consideration of the profound cultural changes
now in process in the country. The direction of change is
strongly influenced by contacts with the colonial power in
the past, and with the wider world in general, especially
since independence. Most of the elements of contact have
originated in the West; Indonesia, as well as cther new
societies of Asia, has adopted institutions born in the West,
and has more or less followed the forms for utilizing those
institutions which were developed in the West. For a con-
sideration of democracy, these include parliaments, political
parties, elections, and so forth, and also the general notion
of popular sovereignty exercised through the parliament. 1In
general, these are the results of those aspects of democratic
theory relating to the individual and the state. But cul-
tural diffusion does not necessarily mean imitation; the end
product for Indonesia, once the forces deriving from sources
other than the West have worked on the borrowings, is likely
to be something quite different from the theoretical proto-
type. At least, this must be the conclusion until empirical
study proves otherwise. While automobilés in use in Indonesia
may have been designed in Detroit, this does not automatically
imply that the role of the automobile will be the same in
Indonesian culture as it is in American. The same is true
of legislatures.

Most of the elements borrowed from the West are regarded
as steps in a process of '"modernization' in Indonesia--the (
preparation for participating in the world community as a \
modern independent nation. (3) But there is a parallel
urge to preserve certain traditional modes of behavior, the
prototype of which, as Dr. Hatta pointed out, is to be found
in the village. This approach recognizes the village
society as being collective, with a strong sense of family
responsibility. The collective society functions by the
system of mutual help (gotong-rojong). When problems are to
be solved, there must first be consultation (musjawarah),
and the decision arrived at unanimously, by achieving the
"sense of the meeting" (mufakat). These are the elements
which must be "modernized™--made tc function in the modern
world, facing contemporary problems.

(3) We use ™modernization'" as a synthetic term covering
various attitudes concerned with '"renewal" of Indonesian
society, or '"growth," "improvement,'" "development,"
"building up," etc., all of which are aimed at creating a
society functioning in the contemporary world utilizing
contempcecrary techniques of international communications.
The term does not imply a contrast with "primitive."

It is strictly concerned with '"the modern world.'"
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But there are difficulties. In other contexts, Indo- .
nesians will declare that the village people are poor,
miserable, illiterate, backward, ignorant, unable to utilize
modern technology, unfamiliar with modern iife, and very much
in need of guidance, instruction, education, and leadership.
The people must be awakened from the slumber imposed by three
hundred and fifty years of colonial domination, and led out of
the prison that this has imposed upon them. Thus the people
must be subjected to reorientation and uplift; they must be
made aware of the wider world around them; they must be
taught their civic responsibilities as citizens of a modern
democratic state.

Indonesian speculation on the democratic relationships
is colored by the circumstances in which it developed--the
need to justify opposition to the colonial rule claimed to be
responsible for the situation described above. The stress is
on independence of the whole society from controls external to
that society. Less attention has been paid to the implications
of democracy within the society. The colonial reiationship
left the society in a state of misery. It must be the task
of the independent nation to rise out of the misery and pro-
vide a better life for its members. But the mechanics of
how this is to be achieved are left vague. Indonesian
thinkers are very much conscious of the need for change. For
‘-most, however, it seems to be an abstract awareness, from
which it is difficult to draw specific proposals for action.
The consciousness is often expressed as a desire to 'control"
the changes, or to provide the necessary '"leadership'" and
"guidance." The goal is a "just and prosperous'" society, which
functions according to the prescriptions of the constitution.
This, evidently, would be democracy.

We are avoiding here the difficulties involved in a
discussion of the implications of the process of cultural
change for political behavior on the sophisticated national
level. This is a problem which by itself would require a long-
term investigation. Obviously, the direction of change
cannot be completely '"controlled'"; but by conscious applica-
tion of predetermined efforts, it can perhaps be influenced.
Before this can happen, the.abstract awareness of change will
have to be made concrete in reference to specific proposals
for action, and the consequences that can be expected from
the actions must be faced up to. (4)

(4) In this regard, see Soedjatmoko, Economic Development as
a Cultural Problem, Translation Series, Cornell Modern
Indonesia Project, Ithaca, 1958. The original was published
in Konfrontasi, September-October, 1954. This excellent
article is a discussion of this problem specifically as it
relates to economic development. Many of the points raised,
however, are equally applicable to other aspects of Indo-
nesian life.




21

The Indonesian attitude towards democracy can be summed
up, for our purposes, in two trends of thought. The first
deals with ideal situations, and is expressed in terms of
sovereignty, the people, representative institutions, justice,
prosperity, and independence. Its stress is ideological,
appealing to popular rule. The second is faced with the
less -than pleasant reality of the shortcomings of the society
caused by its '"backward" condition. It is expressed in terms
of stimulating change, leadership, guidance, and education.
Its stress is technical, appealing to future welfare.

2

Applying these considerations to the problem of govern-
ment in the regions, what emerges is the expectation that
democracy must be the characteristic of regional government,
and that regional government is part of the democratizing
process. Organization must be extended to the regions, of
course, but it must be democratic, accommodating the principles
of popular participation and popular representation. However
this ideal picture is marred by the drawbacks inherent in
the present Indonesian situation. Leadership and guidance are
required, and.the new democratic society must be carefully
constructed.

We shall try to relate the symbol of democracy to
specific structures later. Here it may be helpful to show
the extent of the feeling that decentralization is tied in
with democratization, and indicate the pervasiveness of the
symbolism involved. We need not be concerned with any 'mental
reservations'" our sources may have held, nor with any
T:ationalized procrastination. Our point is only that the
communication on this subject is unanimous, and that the
climate of opinion that has been generated equates the two
processes.

In the program of the Natsir cabinet, an explicit state-
ment of the basic democratic intent can be found. The
Prime Minister said:

...We are guided by the fact that a strong govern-
ment must be based on the reasonable and just will
of the people.... Thus our efforts must be directed
towards the democratization of government. ...This
democratization process of course must be seen

also in the organization of regional government. (5)

(9) RP/1950/11/p. 329, 330.

(5a) 1P/1957/48/p. 245.
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This was in 1950, when the reunited Republic of Indonesia was
just starting to function. Subsequent Governments raised no
objection to the basic theory, promising only to continue to
fulfill the program. Thus, for example, Prime Minister
Wilopo, presenting his program to Parliament in 1952, said his
cabinet would

complete the organization and give content to re-
gional autonomy. ....The direction would be towards
democratizing regional government and speeding up
the achievement of autonomy. {(52a)

The members of Parliament debating the various programs
did not give up repeating the opinion. The connection between
democracy and decentralization was clearly put forth by
people of various parties. Thus, for example, the leader of
a small nationalist party, who in a later cabinet became
Minister of Justice, said during the debates on the Natsir
program:

The democratization of regional government should
quickly be carried out, for the Government was

correct in saying that a government, to be strong,

must be based on the will of the people. Here,

we would only like to remind the Government that

in its implementation of this program it shouldn't
think too much in formal juridical terms only. We
would rather suggest that the emphasis be on the
psychology of the people in the regions themselves. (6)

Or the bare statement without qualification would be made:

Democratization according to Law No. 22 of 1948
must be effected throughout Indonesia. (7)

The Government program was viewed in the light of constitu -
tional prescription:

The consolidation of government by achieving auto-
nomous government in the regions is the correct
approach, in the definition of democracy and sover-
eignty as established by our Constitution. (8)

(6) Mr. Djody Gondokusumo, Independent PNI (later, PRN),
RP/1950/111/ p. 984.

(7) Maroeto Nitimihardjo, Murba party, during Natsir debates,
RP/1950/111/p.. 916.

(8) Soendjoto, Parindra, RP/1950/111/993.
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Even more specifically, the integral relationship between
democracy and decentralization was stated:

The democratization of governmental organization
must be connected with the program for broad decen-
tralization....If decentralization is to be realized
as a consequence of democratic government, then the
arrangement of the organs of government, from the
center to the autonomous regions, must be in ac-
cordance with its principles. (9)

When the speaker is in opposition, thus expressing criticism
of the cabinet, the theory is implied; the Government is
accused of failure to fulfill the promise.

The democratization of regional government which
has already been promised goes on being unrealized,
causing great disappointment among the people. (10)

3

We discussed some of the doctrinal determinants of the
symbol "democracy'" above. But, we are more interested in
functional definitions, the implication of the term for
practice . 1In other words, we want to know, and specifically
for the decentralization program, what conditions are con-
~sidered democratic, or what a demand for democracy consgists
of. The general tendency has been to leave vague the impli-
cations of "democracy.'" But there are sufficient statements
in our sources to give some insight into Indonesian expecta-
tions in this regard, stemming from the more general doctrinal
ideas. The interpretation rests on two types of demands:
those relating to the need for popular participation, and.
those insisting on the accommodation of popular desires. A
clear statement of the first type, summarizing several points,
was given during the debates of the Natsir program:

Mr. Chairman, in my opinion it is not superfluous
to reaffirm that the aim of democratization lies

in the effort to awaken and develop the energies of
our people.

(9) Dr. D. S. Diapari, SKI (Serikat Kerakjatan Indonesia -
Indonesian People's Association), RP/1950/V/1903.

(10) I. A. Moeis, PNI (Partai Nasional Indonesia - Indonesian
Nationalist Party), RP/1950/1V/p. 1281,



24

Democratization will be properly achieved by the
participation of the people in thinking about,
striving after, and caring for their own interests
and needs, so that gradually but certainly their
prosperity will become a reality. The people must
be invited to take part in the affairs of govern-
ment in their places of residence, not only in the
village, as the smallest political unit, but also
in the larger units, the cities, the regencies, the
provinces, and the state, and this both in and out
of their representative bodies. The quicker the
people become conscious of their position in the
community, both the small one of the village and
the large one of the state, the greater the possi-
bility that they will participate with energy,
gladly taking care of their own interests. And
by that participation, there will arise a feeling
of responsibility as to their own well-peing and
the well-being of the whole community. {11)

This line of argument can be found up to the present.
Sometimes it is stated strongly, for example comparing
regional energies to an irrigation system, in which the
waters if not given a proper channel will flood and cause
damage to the surrounding fields. (12) Or sometimes it
is a frustrated demand after years of disappointment: ''Release
the shackles that bind the people." (13) During the debates
over the bill to provide one uniform decentralization law for
all Indonesia, one of the leading proponents of the decentral-
ization system summed up this aspect of the purpose of the
program:

The problem of regional autonomy is in no way a
question of continuing the steps of the Dutch govern-
ment in apportioning some functions to authorities

in the regions. It is rather the effort to find an
answer to the question of how we can revive the
spirit and energies of the people in the regions to
build for their own glorious future. (14)

(IT) Mr. A. Z. Abidin, PSI (Partai Sosialis Indonesia - Indo-
nesian Socialist Party), RP/1950/I11/p. 1154.

(12) Andi Gappa, Masjumi, IP/1952/61/p. 297.
(13) S. Sardjono, BTI, IP/1955/V1/97/p. 725.

(14) Sutardjo Kartohadikusumo, PIR (Persatuan Indonesia Raja -
Greater Indonesia Union), IP/1955/V1/65/p. 478.
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The '"demands' and "wishes'" of the people are usually in-
voked in criticisms of existing situations, such as complaints
as to the slow pace of development. Such statements are
unanimous in demanding further and better implementation of
the autonomy program, for anything else results in popular
"disappointment'" and "dissatisfaction." Either it is stated
that the disappointment already exists, or the Government
is warned that:

The feeling of disappointment among the people of
a region can easily arise, for example, because
the autonomous status which has been awaited is
not quickly conferred, or not completed. (15)

But while this negative note may be popular as a
political tactic in decrying a situation, a much more positive
interpretation of the people's will also appears. It is
said that the people want to participate in government (16)
for the general development of society. (17) The people
demand decentralization as a means to achieve progress,
security, and satisfaction. (18)

We have seen that decentralization has been accepted as
an important part of the new Indonesian democracy, and that
it has been interpreted as the fulfillment of the wishes of
the people, and the participation of the people in the
process of government and development. Such propositions are
general enough to cover a multitude of concrete situations.
Some further aspects of Indonesian democracy and decentraliza-
tion are discussed in other parts of this paper. But we are
doing an injustice to Indonesian political thought by ex-
tracting partial definitions of what democracy means in
Indonesia through seeking out only those statements relating
to one particular program, albeit important, in the process
of building a democratic state. This cannot be helped, how-
ever, until there are many more critical studies available
of political thought in Indonesia.

(15) TI. J. Kasimo, Catholic Party, during the debates of the
Sukiman = program, RP/1951/X/p. 4453.

(16) Ibrahim Sedar, non-party, IP/1952/I111/83/p. 385; also,
Mr. Djody Gondokusumo, PRN, IP/1952/111/54/p. 271.

(17) Maizir Achmaddyn's, Masjumi, IP/1952/111/75/p. 354.

(18) s. Sardjono, BTI, IP/1955/V1/97/725.
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4

1t is perhaps not surprising that the political spokesmen
we have been quoting should stress the more abstract values
of democracy that are to be attained through the decentraliza-
tion program. There are, however, other more practical con-
siderations which have been mentioned in the course of dis-
cussions of the subject. These can best be summed up as
efficiency in responding to local needs. It is reminiscent
of one of the more influential arguments leading towards the
pre-war decentralization program, (19) but the problem to
which it is a response would occur in any country as large as
Indonesia.

The argument is well summed up in the observation of a
commentator concerned more with administration than politics:

The transfer of authority to the autonomous regions
is accomplished in the expectation that through self-
government strictly regional interests can be given
better and more intensive attention by the regions,
because the regions are more conscious of their

own needs than is the central government. (20)

The reasoning involved here, of course, does not logically
result in the demand for political decentralization, but could
be satisfied by a reorganization of the vertical services to
allow for local decisions. But this would not provide the
sense of participation that is being demanded when the '"demo-
cratic" symbols are invoked. The problem is eminently one
of form; the questions are what will ease the tensions,
quiet the complaints, satisfy the political forces, and thus
stabilize the process of governmment. It is not a question
of the most efficient provision of services. So the major
debates are concerned with the abstract theories while the
background to the argument is the real situation and the
need for efficient technical governmental services. This,
of course, has been the problem of political philosophy ever
since the philosopher-king.

(1I9) See, for example, Mr. J. J. Schrieke, Bepalingen en
beginselen der Decentralisatie van 1903, WelteVreden,
Commissie voor de vVolkslectuur, 1920, page 3-4.

(20) A. Sjafrudin, Dasar-dasar Tata Usaha Pemerintahan Dalam
Negeri Republik Indonesia, Bandung, Handaya (1906).
Similar opinions are to be found in the parliamentary
debates also.
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The "ideological'" approach is concerned over theory
without reference to how realistic an application can be
made; the '"technical'" argument is concerned with "efficient"
administration without reference to sociai responses. The
result, as is usually the case, must be some sort of com-
promise if agreement is to be reached. But the course of
compromise could be smoothed and hastened if the two trends
were brought somewhat closer together through modifications
by each of their ideal models.
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CHAPTER 1V

THE UNITARY STATE

1

The symbols of democracy are unanimously shared, if not
always similarly interpreted. Another symbol, which, while
perhaps not as universal, generated almost equal fervor, was
that of the "Unitary State.'" On August 17, 1950, five years
to the day after the original Declaration of Independence,
the unitary form re-emerged from the ruins of the federal
state which had been established seven months earlier. On
the occasion of the fifth anniversary of the Declaration,
President Sukarno, the most vocal champion of unity, greeted
the newly achieved unification with enthusiasm:

Here is the symphony of the living national spirit;
and this national spirit is vibrant, inspiring the
national will and national deeds which finally
focus, culminate, reach an apotheosis in that one
sacred guiding light that has been our source of
strength for five years--the Proclamation of
August 17, 1945, of the unitary Republic of Indo-
nesia. It is this apotheosis we are experiencing
now. My friends, this day we stand again on the
ground of the Unitary State.

The Indonesia that declared independence in 1945 was
the successor to the Netherlands East Indies, which was, in
spite of efforts in its later years to alter its political
practices, highly centralized. It is fruitless to speculate
as to how the new Republic would have solved the problems of
the diversity of forms it included, if it had been left alone.
What did happen was = that it faced an antagonist that
devoted its efforts to establishing a federal government.

The original Republic was the mainstay of the revolution
and the dominant force in the development of Indonesian inde-
pendence. Indonesia dates its independence from 1945, not
from 1949 when the Dutch agreed to surrender sovereignty.
This point is vital to an understanding of Indonesian views
of the Dutch, and the Dutch-created governmental forms. It
means that in the Indonesian view the Dutch were no longer
concerned with the welfare of the archipelago, and no longer
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had any voice in determining its future. (1) The Dutch,
after all, gave up their rights to Indonesia in 1942:

The Indonesian people consider the Netherlands'
power in Indonesia as having ended on March 9,
1942.. .Dutch sovereignty in Indonesia died with
the capitulation of the Netherlands Indies to
Japan. (2)

Thus, in Indonesian eyes, the post-war reconstruction of
Indonesia was a matter for Indonesian solution, not Dutch.
The Republic considered itself locked in a life-and -death
struggle against the Dutch. It is hardly surprising that
Dutch plans were looked on with some suspicion.

It has been a popular view among western observers that
a federal form would be best for Indonesia. The assumption
rests on the diversity of political and cultural forms,
differences of levels of economic development, education,
and so forth. It is argued that the geography of the country
supports this thesis. While it is certainly true that the
diversity exists, it does not necessarily follow that feder-
alism is the logical concomitant, and even if it were, that
the system developed by the Dutch was the only possible or the
best one.

The formal classification of states into federal or
unitary according to an appropriate clause in a constitution
tells very little about actual political practices, and does
very little to help political analysis. The diversity of
modes of political behavior and constitutional structures
in the world today indicates the uselessness of such a
description in determining how a state actually operates.
The United States, prototype of modern federalism, has
spent most of its history in circumventing the limitations
seemingly placed on central activity; the Soviet Union has
effectively centralized political decision-making power

(1) That the Republic entered negotiations with the Dutch was
more due to the pressure of circumstances than any
widely held acquiescence to Dutch rights. On the negoti-
ations, see Kahin, op. cit. A lucid presentation of the
earliest phase of the discussions is given in Idrus N.
Djajadiningrat, The Beginnings of the Indonesian-Dutch
Negotiations and the Hoge Veluwe Talks, Monograph Series,
Cornell Modern Indonesia Project, Ithaca, 1958.

(2) Mohammad Hatta, Verspreide Geschriften, Djakarta,
Amsterdam, C. P. J. van der Peet, 1952, p. 326 (original
in French). '
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while maintaining a '"federal constitution." Unitary states,

on the other hand, have demonstrated great versatility in de-
vising types of local government and local government autonomy.
The advantages to be '"gained" through a federal system can

be achieved by unitary systems, and vice versa. There is no
limit to the political ingenuity of man.

The seemingly objective factors of ethnography and geo-
graphy are not necessarily decisive. (3) In fact, it is just
those factors which could be used in an argument in the other
direction. The smaller groups must be given a sense of
direct participation in the high affairs of state, the more
backward ones must be helped along by their richer brothers,
the divisive tendencies are present in sufficient quantity,
unity must be stressed and strengthened. The poorer areas
can ill afford the expenses of their own government, they dc noc
have;enough personnel to run a government, etc. But the
most important single factor is the attitudes of the people
involved. The case of Indonesia is interesting in this
respect: some observers argue for federalism (whether it
had to be the particular form created by the Dutch is not
always clear); the political forces in Indonesia argued for
unity. It should have been easy to predict the outcome.

The federal state was established in 1949. We need not
be concerned here with the objective reality of Dutch motives.
Whether or not it was intended as a device to continue Dutch
influence in the archipelago is beside the point; what is
important is that Indonesians believed it to be so.

By most Indonesians (the federal system) had been
seen as an instrument of Dutch control and an ob-
stacle to the attainment of their independence. To
keep this system meant for them the retention of

an unwelcome legacy of their colonial past and the
maintenance in power of many Indonesians who had
worked with the Dutch for ends which appeared self-
ish and opposed to the struggle of the Republic,
people who in nearly every case enjoyed little
backing from the populations of their areas. (4)

(3) Karl W. Deutsch, Nationalism and Social Communication,
published jointly by the Technology Press of the Massa-
chusetts Institute of Technology and John Wiley and Sons, -
Inc., New York, 1953, especially Chapter I, gives some
interesting criticisms of traditional notions of nation-
ality based on just such factors as these. His arguments
would have application here.

(4) Kahin, op. cit., p. 450.
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The Jogja Republic was, and had to be, the dominating influ-
ence in the new federation. 1In terms of population, develop-
ment, leadership and spirit, it far overshadowed the other
units. And the Republic fought for a unitary state.

Indonesia got its independence by revolution, and the
revolution was made in the Republic. The federal form was
imposed on it, accompanied by two '"'police actions'" and
mutual accusations of bad faith. The symbol '"federal" itself
came to be pejorative, conjuring up visions of continued
submission to colonial influence, and the identification of
the symbol as being of Dutch origin was sufficient to rouse
opposition to it. It would have been far too much to expect that
the bitterness of the revolution would dissolve immediately
after the signing of the Round Table Agreements with which
Dutch sovereignty formally ended. The federal government
could not work because the leading people did not want it to
work. So it fell. It was thought that Dutch influence
fell with it.

With the establishment of the Unitary State, the
federal system, which the van Mook Government and
its tools used as a political weapon to establish
states--even the tiniest ones--in order to weaken
the struggle of the Indonesian nation and the posi-
tion of the Republic of Indonesia, and to strengthen
the position of the Dutch in our country, is buried
forever. (5)

It is significant that the new unitary form was specifically
declared the continuation of the unitary republic that was
proclaimed in 1945.

2

The spirit of 1950 was to make the unitary state work.
It may well be that there remained groups and individuals
still devoted to the symbolic autonomy that a federal organi-
zation would have given, but such feelings were seldom
articulated. It is with the dominant symbolism of the unitary
state that problems of regional government must be considered.
It immediately became clear (indeed, it was apparent even
before 1950) that regional demands would be put forth. 1In
any general consideration of regional government, however,
demands were couched in terms of action within the unitary

(9) The Editors of Mingguan Gembira, Dari R.I.S. Ke Negara
Kesatuan, (n.d.), p. 80.
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state. The whole program of decentralization was to be a
manifestation of the unitary state, a demonstration of how
the unitary state was to be made effective in all corners of
the country.

Unitarism rejects federalism with its component
states, unions, or federated states; it casts out

a federated form--Indonesia divided into parts of

a commonwealth; and it banishes the principle of
insularity. Unitarism demands one unified state

on the principle of oneness. The Unitary State
rejects federalism, and will operate by means of
autonomy in the regions, because, for the welfare

of the regions, the division of authority and inde-
pendence must be carried out with justice according
to the needs and interests of good administration. (6)

Decentralization was a guarantee of the strength of the
unitary state, both because of its own inherent value and
because the people believed it necessary.

(Article 131 of the Constitution) is a very desir-
able and very appropriate political prescription.
Its fulfillment has been impatiently awaited

for years by the whole population in the regions,
for they are certain that that is the one way in
which, besides guaranteeing the fundamental strength
of the Unitary State, each region will be able to
develop quickly and properly, to achieve the happi-
ness and welfare of the people. (7)

It is worth noting that even severe critics of the cen-
tralization of authority of which the government came to be
accused made it clear that their complaints were not directed
against the unitary state as such. Especially in the early
days, use of the term "federal" would have been politically
unwise, if ever desirable. One speaker said:

When I support broad autonomy, it in no way means
that I would have a return to the federalism that

(6) Muhammad Yamin, Proklamasi dan Konstitusi Republik Indo-
nesia, Djakarta, Djambatan, 1951, p. 381.

(7) Nungtjik A. R., PKI (Partai Komunis Indonesia - Indonesian
Communist Barty), IP/1956/VII/39/p. 319, during the
debates of the program of the second Ali Sastroamidjojo
cabinet.
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we have already buried. The authority of autonomous
regions in a unitary state is entirely different
than in federal state. The authority is given by
the Central Government on the principle of decen-
tralization, and the autonomous: region is not sover-
eign within the limits of that authority. (8)

Or, put another way, strong criticism of the central govern-
ment was prefaced by the remark that it was not to be taken
as a demand for federalism:

Thanks to the joint will (of the people from all
regions and their representatives) the Unitary

State was created on August 17th, 1950. We are

not retreating one step from the road then begun. (9)

The state would have to be decentralized as well as unitary,

and failing the former, it was suggested, it would be hard to
maintain the latter:

The legislation on autonomy, in the final analysis,
will determine the position and form of the state--
federal or unitary. If the people in the regions
are not satisfied with this legislation, there is

no telling what the future form of the state will
be. But if the Govermment and Parliament are
capable of formulating laws which are satisfactory
for the regions, I believe the people in the regions
will receive the unitary form gladly. (10)

As time went on, more and more accusations were being
made of the central government neglecting the regions, and
failing to provide the necessary laws for regional autonomy.
And as the critics became more vocal they warned of threats
to the unitary structure that could arise from the growing
discontent in the regions:

(8) I. A. Moeis, PNI, RP/1950/1V/1285.
(9) Zainal Baharuddin, non-party, IP/1952/111/97/p. 446,

(10) Sutardjo Kartohadikusumo, PIR. These remarks were made
to the Committee on Internal Affairs of the Parliament.
Mr. Sutardjo was speaking in his capacity as Commissioner
for Autonomy, an office established to aid the Ministry
of Internal Affairs in drafting decentralization legis-~
lation. 1IP/1955/V1/64/p. 474.
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I'm not an astrologer, but if we in the center con-
tinue to serve the interests of the regions in the
way we are now doing, there would be reason enough
to predict that the time will come when, in spite

of the wishes of the members sitting in this chamber,
a federal structure will be formed on the ruins of
the Unitary State. (11)

Popular dissatisfaction in the outer regions towards
the actions of the central government has given

rise to the desire in some quarters in some regions
to reconsider a federal system. If we had to elimi-
nate the former federal system because it was a
Dutch construction, what would be wrong with con-
sidering a federal system which would really be
supported by the genuine desires of our people?

That is what they are saying. (12)

In 1956, the Constituent Assembly, chosen in direct
popular elections the previous December, started its deliber-
ations which are ultimately designed to result in a permanent
constitution to replace the present provisional document.

It is within the power of this body to alter the structure of
the state, and turn it into a federal form. It can, theoreti-
cally, establish any type of relationship between the regional
centers and a national authority that it wishes. But there

is no reason to suspect that the constellation of political
attitudes in this body is very much different from that of
Parliament, so that some estimates of the limits of political
possibility for the former can be judged from the latter.

During 1956, if the question had had to be decided imme-
diately, there is little doubt that the Constituent Assembly
would have chosen to remain with a unitary but decentralized
structure. The distribution of the positive symbolism of the
unitary state and the negative associations with the term
"federal'"--strengthened by the vows of loyalty to unitarianism
by even the strongest critics--would probably have required
such a result. There was some growing feeling that a bi-
cameral legislature was desirable, with one house specifically
devoted to representing the regions. But even this met
strong opposition.

(IT) Sjamsuddin Sutan Makmur, PIR, during the debates on the
draft law on regional government, IP/1955/V1/67/p. 496.

(12) Nur El1 Ibrahimy, Masjumi, IP/1952/111/87/p. 402.
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In December, 1956, the regional "movement'" started, suc-
cessfully in Central Sumatra, unsuccessfully in North
Sumatra. ~ This was soon followed by similar actions in South
Sumatra, East Indonesia, and Kalimantan. There were varia-
tions in each case, but in general, the military commander
in each area led regional forces in establishing controls
over the course of regional government, thus superseding
the central government's position in these matters. The
most serious change in activities brought about by these
movements was in the financial field and the establishment
of direct barter trade with foreign sources. (13) The
regional governments ,thus reformed, operated for over a year.
They maintained order and demonstrated the ability to perform
governmental services on their own initiatives.

Several conferences were held in efforts to solve the
problems raised by this novel situation, but solutions did
not seem to be available as yet. The solutions became harder
to find as time passed, for each side grew more intransigent
in its position, and the problems became intermingled with
other political problems, and even world politics was impli-
cated. But the difficulties of the growing tensions between
the regions and the central government are long-standing ones,
and whatever the solution to the regional "movements'" and
subsequent rebellion turns out to be, basic questions may
still remain to be answered. The regional "movements" in one
form or another were not difficult to foresee. Attitudes have
been developing over the years that have indicated some of
these problems; we must now turn our attention to some of
these attitudes and the symbols used to express them.

(I3) We do not call these movements 'revolts," especially
not during the course of 1957. Such a term would be
highly misleading. While these regions did 'rebel"
against some of the authority of the central government,
they remained within the state. 1In fact, this was never
an issue. Most central government services continued
functioning as before with normal communications between
region and ministry. Most of the army officers involved
not only remained in the army, but were given increased
legal authority for those "acts of defiance" through
State of War and Siege regulations which went into
effect in March 1957. The situation got worse in 1958
and some of the "movements,'" notably in Central Sumatra
and North Sulawesi, did change into '"revolts,k"
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CHAPTER V

"PROVINCIALISM"

1

While affirmations of adherence to the unitary form may
have been the rule, especially in the early days after 1950,
expressions which gave rise to charges of '"provincialism"
began to be heard--and as quickly were accompanied by denials
of the charge. '"Provincialism" is more a symbol of political
accusation than a precise descriptive term. While it could
be used to imply the existence of local loyalties within a
wider community, it does not often help, by itself, to ex-
plain or describe the pattern or responses to political
stimuli. 1It, like so many terms in political jargon, is use-
ful in emotion-evoking political debate, but adds little to
understanding of political situations, unless its use is
carefully circumscribed. For our purposes, the way in which
the symbol has come into prominence on the Indonesian politi-
cal scene is of interest.

There is no doubt that local loyalties in the form of
identifications with the various ethnic groups that make up
Indonesia do exist. But the implications of this almost
self-evident generalization for political action are not
easily drawn. Questions emerge that have not yet been
answered by empirical research; until this is done, conclusions
in this regard must remain highly tentative. With this in
mind, we can suggest some. hypotheses that have a bearing on
the subject.

While for purposes of facility of speech we talk of
"the Indonesians,'" in fact we must have it clearly in mind
whom we are talking about. As a first gross division, we
might suggest that the problem of 'local loyalties'" as it
affects political action does not refer to the average small
farmer, the peasant, whose awareness extends little beyond
his village. He is cognizant of his ethnic group, and he is
also cognizant of Indonesia. His political responses, however,
are largely confined to the village, and are probably a
negligible factor--or at best a passive factor--in the larger
problems implied in the conflict between ''regional" and
"national'" loyalties. 1In other words, while the peasant may
be classified as '"provincial' it is a village provinciality,
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and not concerned with the political disputes we will be dis-
cussing in this section. The problem concerns the articulate
minority, the educated or semi-educated, largely the city
dwellers from whom political symbols directly evoke responses.
Further, it is the leaders among this group, the opinion
formers, that have raised and fostered the disputes giving
rise to the tensions. And while ethnic variety among these
people can be determined, it is also true that these people
are in large measure "Indonesian." Their education, their
work, their residence is often in places other than their
areas of origin. Their political attitudes are not deter-
mined primarily by their origin, but by their training. The
cultural factors of personality discovered in village studies
are not readily translated in terms of political action among
an educated elite. Other factors must be searched out.

There is, however, readily apparent even among the
articulate minority a dualism of loyaltiés that could easily
(and evidently at times does) give rise to tensions. On
the one hand there is felt a loyalty to the concept of Indo-
nesia and Indonesian nationalism that was fought for with
blood and suffering during the revolution, and which tries
to face the outside world with a united front; on the other
hand there is a consciousness of differences, often stemming
from ethnic origins, which leads to judgments of propriety,
conduct, status, and prestige. It is this latter phenomenon
that leads to conclusions of the ethnic basis of the provin-
cial problem in Indonesia.

But the question is whether these ethnic factors are
sufficient to explain the political difficulties that were
expressed as charges of provincialism. We would suggest
here that this is not the basis of the problem, and is actually
only an added confusion rather than a basic cantributory
element.

It is not at all certain that political actions are
based on ethnic differences. Such feelings, for example, do
not explain the patterns of party strength in the recent
national elections. Though some of the parties evidence a
preponderance of influence in certain areas, there was
sufficient diffusion of political strength in each area to
indicate that the leadership of each ethnic group is far
from politically unified. (1) Further, the responses of pszcple
residing in regions other than their ethnic area has never
been systematically investigated. There is evidence, however,

(1) The best analysis of the recent elections, including
tables showing the distribution of votes, is in Feith,
op. cit.
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to indicate that these groups for purposes of politics identify
with their area of residence. If this pattern is regular,
there may be political and economic factors which far outweigh
the ethnic as bases for action or demand.

This is not to deprecate the extent of the problem faced
by Indonesian national leaders in unifying the great variety
of cultural forms present in the country. Nor can it be
denied that ethnic feelings--sometimes @ antagonisms--do
exist, and play a role of undetermined importance in moti-
vating a person's political reactions. We again face the
opposition of the ideal aspiration and the real situation.
The same speaker will utilize symbols of identification
claiming the unity of Indonesian nationality on one occasion;
and plead for a strengthening of unity on another. This
again may be interpreted as on the one hand the "ideological"
attempt to act as if an ideal goal is already reality, and
on the other hand the '"technical" recognition that the ideal
is still far from achievement. Just how '"far'" is perhaps
the measure of the problem of "provincialism'" and also the
measure of the inability thus far to solve it. 1In any case,
the clear indications of regional loyalties--whatever the
basis--complicate the process of politics, but, at the time
of this writing (and in spite of the regional '"revolts")
do not make it impossible.

2

Charges of '"provincialism' arise when the representatives
of a region present demands for their region that are critical
of the programs being carried out by the central government.
These demands are often, but not always, expressed in terms
of the lack of ‘implementation of the decentralization program.
In the earlier years of the unitary republic, the policy
most often criticized was concerned with the placement of
personnel in local areas. The charge was that too often the
choicer jobs were given to people not originally from the
region coneerned. Later, other problems became equally
prominent. It was complained that the use of development
resources was being unfairly distributed, and that the regions
whose products secured large amounts of foreign exchange
were seeing little returns for their contributions.

These complaints were usually expressed by speakers
claiming to represent the "OQuter Islands,'" and directed
against "Java.'" (It must be noted here that the division
between Java and the OQuter Islands is an old heritage going
back to Dutch practice.) The actual truth of the claims
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need not concern us here. (2) What is important is the
widespread and growing belief in what are felt to be real
grievances.

When complaints are made about the placement of per-
sonnel in the regions, reference generally is to the pamong
pradja--the civil administration corps resonsible for general
government as opposed to technical services. The positions
in question usually are those of Governor (head of a province),
Resident (head of a residency), and Bupati (head of a
kabupaten, or regency). The problem was immensely complicated
by the experience growing out of the revolution and the Dutch
efforts to establish federal states. The Dutch had to turn
government over to Indonesian personnel who were willing to
participate in their plans and staff these several govern-
ments. Feelings of hostility arose between those who:
cooperated with the Dutch and those who ' did not; they were
labeled the '"co' (operators) and the '"non' (cooperators).

With the establishment of the unitary state in 1950,
and the concomitant extension of the power of the Ministry
of Internal Affairs, there was evidently a large-scale shift
in appointments, in which the "nons'"--those who did not
cooperate with the Dutch--were given preferential treatment.
A large source of supply of such people was in Java, where
in any case there was a larger number of people with govern-
mental training available. The greatest number of complaints
expressed in the parliamentary debates referred to Kalimantan,
but other areas were not ignored. A Sumatran leader sums up
the accusation, saying ‘

The outer regions are getting the impression that
in the placement of personnel the key positions
are always reserved for our Javanese brothers. (3)

As clear as these complaints seem to be, they are not
uncomplicated. The speakers evidently recognize that ethnic

(2) The "objective truth" of these charges would, of course, .
be difficult to establish, and would depend entirely on,.
the criteria of '"contribution' and "distribution" chosen.
Some light is shed on the question of the supposed mono-
poly of top positions by one group in the very interesting
study by Scelaeman Soemardi, "Some Aspects of the Social
Originof Inddnesian Political Decision-Makers,'" Madjalah
Hukum dan Masjarakat, Vol. II, No. 2., April 1957,
pp. 24-32.

(3) Mohammad Sjafei, non-party, IP/1952/111/55/p. 274.
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origin is not by itself a sufficient basis for opposition to
an appointment, and that as Indonesians they could not resent
Javanese officials merely because they were Javanese. Thus,
they modify their complaints, by claiming that they are made
only when there are capable personnel available locally.
Local people, they say, could do the job much better, for
they understand the local language and customs. Besides, it
demoralizes the existing staff when new people are placed
over them, even though the new appointees are not necessarily
more "capable.'" Referring to the personnel pattern in
Kalimantan, one speaker says:

All this would not lead to any objection from me
provided there is indeed no Kalimantan person that
could fill those positions, and provided the central
government holds honestly to the principle of "the
right man in the right place." Any Indonesian re-
gardless of where he is originally from, wherever

he is placed.shoula be received with open arms by
the population concerned. (4)

The symbol to which all appeal is '"the right man in the
right place" (the English phrase is usually used). There is,
as might be expected, a variety of situations covered by it.
The central government uses it as a slogan for its personnel
policy; the critics use it as a slogan against that policy.
The universality of the symbol in the face of this obvious
lack of agreement raises the question of where the distinc-
tions lie. Aside from the possibility of political pressures
motivating the various positions taken, there still seems - to
remain the influence of the two trends of thought mentioned
in other contexts in this paper. The "ideological" argument
defines the symbol as referring to acceptability, by which
is meant trusted by the people, close to the people, etc.

The '"technical" argument refers to capability, which is
identified by training, experience, etc.

While purely ethnic considerations may influence attitudes
towards this problem, especially as regards prestige factors--
the positions in question are all high prestige positions--
they alone would be much too simple an explanation for a
complicated phenomenon. This is demonstrated by the cases in
which strong opposition was generated against appointments
of officials of the same ethnic background as the region con-
cerned, and the acceptance in other cases of officials from
other ethnic backgrounds. Further, one does not find
criticisms of appointments of people from all other ethnic

(@) K. R. Djokoprawiro, PIR, IP/1952/111/81/379.
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groups, but rather mainly against one. And that one is not
the only group from which officials are drawn.

Whatever the factors leading to dissatisfaction, the
personnel policy of the central government led to criticisms
which gave rise to a new set of symbols which set the tone
of the '"regional problem"--that of '"Javanese imperialism."

Because of the dissatisfaction (over the central
government's personnel policies) the feeling has
emerged that Kalimantan now is no longer ruled by
the Dutch, but an imperial colonialism from Jogja
has arisen. (5)

Does the Cabinet or even Parliament know that the
saying has been heard: "Gone is Dutch colonialism,
coming is Javanese colonialism'? (6)

The existence of such expressions has been an open
secret in Indonesia, which from time to time is denied offi-
cially. How widespread it has been, and what its pattern
of growth has been, however, is not known, and has not been
systematically investigated. The emergence of such feelings
is not simply a response to the personnel question, though
we notice them first in that context; it is tied in with a
more general attitude that most of what benefits are available
go to Java. Actually, the expression of dissatisfaction is
confused. It is not always Java and the Javanese that take
the bulk of the pie; often it is the central government and
Djakarta that are the culprits. It may be that there is an
identification of the central government and the Javanese, but
this is not always indicated by the sources. This is
supported by discontent among Javanese speakers also. The
mode of expression is probably a carry-over of the influence
of the prewar practice of dividing Indonesia into Java and
the Quter Provinces. In this relationship, Java was definitely
the center of attraction and the receiver of benefits. This
latter phenomenon is implied in statements such as the one
made by a Sumatran, after referring to the economic contribu-
tion of the Djambi area in Sumatra:

In spite of that, Djambi is nothing but Outer Terri-
tories, fodder for the center. (7)

(5) A. B. M. Jusuf, lLabor Party, RP/1950/1V/1638. The refer-
ence is to Jogjakarta as the capital of the Republic of
Indonesia of the revolutionary period.

(6) Mohammad Sjafei, non-party, IP/1952/111/55/p. 274.

(7) Mohammad Sjafei, non-party, IP/1952/111/55/p. 273. The
last phrase was '"makanan pusat."
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3

In terms of statements that might be labeled '"provincial,"
those concerned with the placement of personnel in the regions
soon took second place to another type--statements critical
of the central government's policies in distributing economic
benefits, usually expressed as development projects. While
the major part of Indonesia's pqpulation and most of what
secondary industry exists is centered on Java, the greater
portion of foreign exchange earned by Indonesia is from the
export of primary products which originate in the outer
islands--0il, rubber, tin, copra. Foreign exchange is very
much in the forefront of people's minds, because, given the
economically backward condition of the country, development
is seen as depending on the import of capital goods. It was
quickly apparent that development projects and general im-
provement of living conditions were not proceeding at a pace
commensurate with the ambitions of the revolution. Blame,
naturally enough, was placed on the central government.

The disparity between the amounts received by the central
government from the outer islands and the amounts spent by the
government in the regions became a point of severe criticism
for many speakers:

The people of Kalimantan know how much rubber from
Kalimantan was exported. They can calculate how
many millions of rupiahs flow into the central
government's coffers each day in customs. They
realize they are assisting the central government
in the foreign exchange problem. But they are
disappointed that there are no moves py the govern-
ment in the field of development, not the smallest
thing that could give them some satisfaction. (8)

One port in Inderagiri--Rengat--produces three
millions a month in customs. This money is taken
completely by the central governmept. Under the
Dutch...a part of the money was given to the
principality there. But now, not one cent stays
in the region, and the Central Government isn't
able to build one Junior High School for the whole
kabupaten. (9)

(8) Ir. Pangeran Mohd. Noor, Masjumi, RP/1950/1I1/p. 1211.

(9) H. Siradjuddin Abbas, Perti (Pergerakan Tarbijah Islamijah -
Islamic Educational Association), IP/1952/111/59/p. 289.
Perti is a small Moslem party; its greatest concentration
of strength is in Central Sumatra.
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It would be hard to claim that this concern over the
division of income and development projects is a result of
the diversity of cultures and forms in Indonesia. It seems
pretty clearly a problem of local interests, economic and
political, opposing the central government--and, it might be
said, opposing the national interest. Certainly, the central
government would have a good case for claiming that its
responsibilities were to the whole country, and that its
decisions as to where projects should be placed couldn't be
based merely on which particular part of the country produced
the crops that were exported. They would have to claim that
they viewed the economy of the country as an integral whole,
and they would have to claim that only the central government,
with its overall view, could best decide where the limited
resources could best be spent.

It is a good argument; but it didn't convince the regions.
Regional spokesmen not only claimed that Java was getting the
best of everything; they pointed to waste and corruption in
the central government (ignoring the problem of corruption
in the regions), the increase in luxury goods to be seen in
Djakarta, and so forth. They compared this to the shortages
in their own regions, and the dissatisfaction increased.

This problem of distribution is one of the keys that sparked
the regional movements of 1956-1958. One of the steps the
regional 'councils" took was to establish direct barter
trade with foreign sources, exchanging raw materials for
commodities desired in the regions, bypassing the central
government's import-export regulations and controls.
According to leaders of the movements, the barter trade was
intended as a temporary expedient, to be halted as soon as a
reasonable settlement of the whole regional problem is
achieved. Nevertheless, it is a question that will make
settlement difficult. Having once tasted the fruits of direct
income, the regions will find it hard to surrender the
privilege unless some real concessions are made to them.

4

The accusations of "provincialism" and charges of
"Javanese colonialism' became stronger as the years passed
with little visible implementation of the decentralization
program. It is interesting to note the mode of expression
regarding these attitudes. The speakers claimed to be re-
porting feelings among the people of the regions, while at
the same time Jisassociating themselves from these attitudes.
The statements were made in support of criticisms of govern-
ment actions--or lack of action--or to indicate the need for
corrective action, and, possibly, as veiled threats of
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additional trouble if that action were not taken. The
dominant symbols of national politics {such as "democracy"
and "unitarism") were at the same time reiterated.

At first, the threat to national unity--a symbol which
has received universal approval--arising from regional
dissatisfaction was emphasized. Referring to the central
government's personnel policy, one speaker said:

I consider this problem to be of the utmost im-
portance; the unity of Indonesia could be ruined
because of it, through the rise of provincialism
in the regions. (10)

Overtones of possible future danger are present in this state-
ment, but the tenor is mild compared to later remarks. The
same speaker two years later said, first defining his terms:

In my opinion, provincialism can be called a neurosis
of a group (segolongan bangsa) which arises from the
feeling that that group is treated unjustly, that it
is not given its proper due, etc., by another group.

Applying the definition specifically to regional feelings,
he continued:

Thus, many among the peoples outside Java feel that
they have been treated unjustly, and have not been
given their due by the people in Java. (11)

The dangers which were considered a future possibility in
1950 are viewed as imminent in 1952.

The threats implicit in earlier attitudes become specific
as the criticisms become more intense. In terms of the symbols
of Indonesian political life, one of the more favored ones,
that of the unitary state itself, is challenged. The danger
of separatism, not found in the first few years, comes to be
mentioned. More generally, it is the threat that dissatis-
faction will lead to the emergence of demands for a federal
structure. Again, the speakers disassociate themselves from
the attitude, claiming only to be reporting a growing opin-
ion to be found in the regions. The "federal symbol through-
out this period (1950-1956) remains an unpopular one,
and political wisdom would not allow its use. When it is

(I0) I.A. Moeis, PNI, RP/1950/1V/p. 1284.

(11) 1P/1952/111/101/p. 481.
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referred to, it is put in terms of "what they are saying"
in the regions. The statements in parliament are put forth
as means to preserve the unitary state.

This loyalty to the symbol of the unitary state even
in the midst of the strongest of criticism deserves to be
emphasized. Those speakers most insistent on the interests
of the regions are quick to disavow the charge of provincial-
ism, denying that their demands are aimed at particularistic
desires. Their claim is that the regions must be built up
for the good of the whole state. At first, the attitude
was that the charge of provincialism should not be too
quickly issued each time regional problems were brought to
parliament.

I hope the Government will truly heed the voices
from the regions. Don't consider them as mere de-
tails. Furthermore, don't be quick to label all

the claims as 'provincialism,'" for such charges only
increase and sharpen the tensions. (12)

Blame was put on the situation. It was a '"reaction against
the shortcomings faced in regional development,'" (13) and
"'not surprising if it existed." (14)

The real situation in Indonesia, the background against
which these debates and the development of these attitudes
have taken place has been one of géneral economic and politi-
cal deterioration culminating in the regional movements of
1956-1958. But, even these extreme actions, which have done
violence to the symbol of the unitary state, have been
accompanied by statements of loyalty to the symbol. Colonel
Ventje Sumual, leader of the '"Bermesta' movement in East
Indonesia has been quoted in a press interview as saying that
the allegations of separatism are '''concoctions and lies'.

He firmly denied that the developments in the regions were
aimed at separating the areas from the unitarian state.'"(15)
Colonel Barlian, head of the South Sumatra movement is quoted
as stating: "'We still love the Unitary State, but at the
same time we should also pay due attention to the interests

(1Z2) Ir. Pangeran Mohammad Noor, Masjumi, RP/1950/II1/p.1208.
(13) Andi Gappa, Masjumi, IP/1952/111/60/p. 296.
(14) Maizir Achmaddyn's, Masjumi, IP/1952/111/75/p. 356.

(15) PIA News Bulietin, August 27, 1957, p. 8 (English
language edition).
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of our own province'.'" (16) And former Vice President Hatta,
after a trip to Central Sumatra, reports on the "Banteng
Council" in that region:

The Banteng Council itself has several times given
its standpoint...and sent its messages to the central
government, that its movement is not designed to
separate (from the Republic of Indonesia); neither
was it an ethnic movement. Rather it was a correc-
tive movement--corrective towards the central
government which has treated the regions as step-
children up till now, and corrective of the political
machinations at the center which has already become
characterized by the spirit and practice of corrup-
tion. (17)

He emphasized that it was a regional movement, aimed at
regional development, brough® about because of definite faults
in the central government. In general, the regional move-
ments have been claiming to be the true defenders of the
ideals of the revolution. The attitude can be summed up as
follows: It is not the Unitary State that is at fault; it

is the politicians in Djakarta who are ruining the Republic

by neglecting the regions while indulging their own interests.

Several conferences were held between regional and central
leaders in efforts to solve the problems raised by this novel
situation. There was little result, and 1957 passed with a
steadily worsening relationship developing. It would not be
surprising if the continued existence of the crisis is causing
many people--especially those supporting the regional regimes--
to revise some thoughts on the structure of the state. A
solution must be found; the regions have demonstrated their
tenacity. It may well be that the direction of change will
be towards a structure in which regional autonomy will be
constitutionally outlined--in other words, a federal struc-
ture. Thus far, the communication which has taken place on
the subject would still not indicate such.a solution. The
symbols of unitarism are still much in evidence. But ex-
pressions of disappointment with it are heard, and the term
nfederal'" has shown the beginnings of a return to respecta-
bility. But the situation is volatile, and change, when it
comes, will come rapidly.

(I6) PIA News Bulletin, June 26, 1957, p. 9 (English language
edition).

(17) Pedoman, June 2, 1957.
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One can come to no firm conclusion regarding’ "provin-
cialism'" at this time. There is a general demoralization not
only in the regions, but also in Java, and even in Djakarta.
The failure of the national government to fulfill the promises
of the revolution, the growing realization of mismanagement,
the frustration at constantly being prevented from taking
action because of the centralization of decision-xaking, the
frustration of seeing the promises of the revolution subverted
in Djakarta politics have led to a general discontent which
has been searching for scapegoats. When added to the real
problems of ethnic differentiation and historical development
that do exist, it was perhaps natural that Java and the
Javanese became the whipping-boys for the growing protests
from the outer islands. What is meant, evidently, is
Djakarta, and not Java. But once the expression of anti-
Java symbols started, they multiplied. Given the general
discontent, however, the same or similar problems would have
arisen even if the whole country were of the same ethnic
group.

This does not lessen the fact that regional loyalties
are becoming stronger. The central government symbolizes
the nation, and the central government, especially since 1956,
is becoming a negative symbol, an authority to be opposed.
The leaders of the regional movements may try to maintain an
atmosphere of loyalty to the nation, but unless some
accommodation with the central government is worked out, and
the prestige of the central government given some concrete
form in the regions, regional loyalties will continue to
replace national ties.
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CHAPTER VI

CENTRAL-REGIONAL RELATIONS

1

Given the attachment to a structure of authority in which
the central power has at least nominal control and responsi-
bility for the totality of governmental affairs, together
with the recognition and acceptance that regional government
in some form shall be established, the question immediately
arises as to what expectations there have been as to the
relations between the central authority and its regional
units.

No clear pictures of the respective roles emerge from
our sources. It is possible that the reason for this is the
absence of a set of delimited practices which could be used
as a point of departure in discussions. Or, it may be that
in the nature of political disputation, the demands for a role
for the regional units is deliberately left vague. In any
case, while partial patterns of expectations can be determined
regarding the central government, the case of the regional
governments is much more difficult.

There was a general agreement, at least at the beginning,
on the consequences of the unitary structure: that it is the
responsibility of the central government to dispose of the
regional problem. It has been first and foremost a task for
the central government to design and implement a satisfactory
decentralization program. Each of the cabinets included a
statement of its intention to carry out decentralization,
which would indicate at least a recognition that it could not
be ignored. When the programs were debated in Parliament,
there may have been criticism and opposition to many aspects
of government policy, but no hint of criticism of this intent.
The speakers, even the most ardent champions of the regions,
have not challenged the idea that the organization of the
regional government was to be designed by the central govern-
ment.

To understand this point, and its importance for the
development of the problem under consideration, we must digress
for a moment from discussion of the regional problem alone.

It has been noted as a "dynamic factor'" that there .is a "trend
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toward highly centralized governmental authority" (1) in the
newly emergent countries of Asia, and to this generalization
Indonesia provides no exception. The tendency is connected
with the whole development of the nationalist movement on one
hand, and the high level of aspiration compared to the low
level of development on the other.

Considering the latter point first, the leaders of
Indonesia fully realize the shortcomings and difficulties
abounding in their country. They are painfully aware of the
lack of an educated and active citizenry, and the lack of
training in all fields of modern life. They know that
technically Indonesia is a very backward country. Yet
hopes are high, and there are aspirations to change these
characteristics. The need is to overcome these shortages
and reconstruct Indonesian society in a modern pattern. It
has been noted that leadership in this type of country is
undifferentiated. This, at one level, is the conscious
response to the problems readily apparent. Consciously the
feeling exists that available leadership is too scanty to be
specific, and each educated person has responsibilities
wider than his specialization. Since the greatest concentra-
tion of educated people is available only to the national
government, or the central leadership, it is the central
authority that must guide the reconstruction--and this leader-
ship must be provided in all fields.

A word should be said here about the role of leadership
in Indonesian society. When President Sukarno announced his
plans for "Guided . Democracy'" in 1937, it was greeted with
enthusiasm in some quarters, but it engendered strong
opposition too. But, while the plan itself was unacceptable
to several of the parties, there was not much of an attack
on the "leadership'" element involved. The need for leadership
in Indonesian democracy is generally admitted, and reference
is often made in political debate not only to the people, but
to the people '"and their leaders."

The concept of guidance and leadership advocated by
President Sukarno is not a new development. He--and many
others--have held the belief in the need for it for a long
time. In his first address as President of the United States
of Indonesia 1in December 1949, Sukarno said:

For us, an Eastern nation, the Indonesian nation,
democracy is not something new, popular rule is
not something new. But there is a difference
between our democracy and that of others. Eastern

(I) John F. Cady, "Evolving Political Institutions in
Southeast Asia' in Philip W. Thayer, ed., op. cit.,
p. 120.
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demccracy--more clearly Indonesian democracy that
has desceénded to us from generation to generation,
is democracy accompanied by leadership; democracy
with Ieadership! That is Eastern democracy, Indo-
nesian democracy. The leader carries a great
responsibility. The Teader must know how to lead.
The leader must lead.

But what after all is leadership? Using a minimal definition
of the exercise of influence over the actions of others, we
find a tradition of '"leadership" that goes back into Indonesian
social history, summed up in a 'paternal'" relationship between
ruler and ruled. And, as a product of the history of Indone-
sian culture, the problem must be concerned with the factors

of prestige and status and the positions of leadership.

The social response to status positions is based more
on a habit of obedience than on any rational recognition of
accomplishment. The high-status people expect to be followed;
the ordinary people expect to give their obedience. The extent
to which this generalization does not hold true is perhaps
the best single measure of the extent of social change in
Indonesia. But how are high status positions--and thus leader-
ship positions--attained? We are here suggesting that it is
not by measurement of accomplishment, or rather, not by
measurement of accomplishment in fields of political concern
(note the large number of doctors and engineers in positions
af political importance). There must be other roads to these
positions, a subject demanding much further study. Obviously
there is no single process at work that will describe all
instances, and as the social change progresses, the pattern
will become even more diversified. Further, protest may be
accounted for in Indonesian history, but only by informal
means (whole villages moving away from an area under the con-
trol of a tyrant, passive resistance, etc.). "Constitutional”
means for channeling and resolving disagreements are rela-
tively new.

When, to this tradition of open obedience, the notion
of mufakat--the custom of arriving at agreement by the unani-
mous "sense of the meeting''--is added, some interesting spec-
ulation arises as to the nature of the '"leadership'" that is
to be exercised. The leader, or the person in a pres<ns1:XMLFault xmlns:ns1="http://cxf.apache.org/bindings/xformat"><ns1:faultstring xmlns:ns1="http://cxf.apache.org/bindings/xformat">java.lang.OutOfMemoryError: Java heap space</ns1:faultstring></ns1:XMLFault>