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FOREW'ORD
 

This monograph was written as part of r comparative study of Rural 

Local Government organized by the Rural Development Committee of Cornell 
role of rural local institu­in iversity. The study ai med at clarifying the 

agricul­tions ill the rural developilleilt process, with special re' erflec to 

tural produCt i vi ty', i ncomc, ocal participation and rural welfare. An 

working giroup set up under the Rural DIevlo)ment Comuni tteeinterdisciplinary 
established a comparativ'e framework for research and ana1ysis of thcsc­

relationships. 1 A 3eries of monogra)hs, based in most cases on original 

field research, has been written by members of the .or,ing group and by 
Ievelop­scholars at other institutions and has been published by the Rural 

of the study's findings has beeninent Committee. An anal y;is and summiary 
written for the work ing group by Norman Uphoff and Milton lsman and has 

been published seParately. 

Th-is study of Rural Local Government is part of the overall program 

and research by members of the Rural Development Committee,of teaching 
for International Studieswhich functions under the auspices of the Center 

and is by Uphoff. The main of Committeeat Cornell chaired Norman focuses 

concern are alternative strategies and institutions for promoting rural 
respect the farmers,development, especially with to situation of small 

rural laborers and their families. Th1iis particular study was financed in 

a grant from the Asia Bureau of the U.S. Agency for Interna­large part by 
tional Developnent. The views expressed by participating scholars in this 

study are their own and do not necessarily reflect the views or policies
 

of USAID or Cornell Uni.versity.
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RURAL LOCAL GOVERNMENT AND AGRICULTURAL DEVELOPMENT
 
IN JAVA, INDONESIA
 

I. Introduction
 

An examination of the dynamics of rural development
 

in Indonesia essentially entails 
a study of three distinct
 
perspectives. It involves 
an illumination of their con­

stituent elements and an elaboration of the connecting
 

links which tie these discrete elements into a larger and
 

more 
integral pattern of social and institutional inter­

action. First, initial attention must be focused on 
the
 

primary physical and resource endowments around which the
 
rural dweller must organize his existence, particularly
 

those characteristics which relate to the larger problem
 
of agricultural productivity. Second, cognizance must be
 

given to those social and economic determinants which
 

structure the character of interaction among rural dwel­
lers, both as individuals and as members of 
more distinct
 

social entities. Finally, attention must be given to the
 
role of government and the extent to which it is 
either a
 

reflection of the first two perspectives or an independent
 

and autonomous agent of change, intentionally and sys­

tematically molding and shaping those sets of relationships
 

which constitute the pre-existing physical, social and
 

economic order.
 

An understanding of the pattern of rural development
 

and change in Indonesia in great part rests 
upon an inte­
gration of these perspectives and in particular an appreci­

ation of the interaction between government and society.
 

Bendix and other scholars of institution building in the
 

new nations essentially convey in their writings 
an image
 

of societies wherein institutional boundaries are highly
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vulnerable to the pressures and demands exerted by a newly
 

mobilized populace, societies where private and particular­

istic concerns frequently gain ascendance over a more
 

public interest, where ultimatelyembryonic conception of the 

the state is subsumed by society, and where qovernment
 

to achieve the needed degree of institutional insu­fails 


larity and autonomy requisite for effective collective
 
1
 

action.
 

The problem of institution building is of particular
 

.relevance to Indonesia. In the 25 years following its in­

dependence, the structure of political and governmental
 

action has been characterized by a complete swing of the
 

pendulum from a condition of rapid erosion in the boundaries
 

which distinguisl: government from society, to the sub­

mergence of public institutions within the body politic, 
to
 

a situation where conversely, public institutions 
are be­

ginning to take on a distinct character independent 
from
 

their surrounding environment. More succinctly, in the 

there occurred a gradual dim­period from 1950 to 1965, 

authority as public institutionsinution of government 

to the deeper and more pervasive political andsuccumbed 
embedded within Indonesian society.ideological cleavages 

In the post-1966 era, a more cohesive political elite
 

emercies into a position of dominance and initiates a pro­

cess to disenlgaq( the major organs of government from the 

compl.ex network of social allegiances and political al­

in the 1958-1965 period.legiances which grew up 

1 "For the decisive criterion of the Western nation-state is 

between the social structure and
the substantial s-,paration 
the exercise of judi cial and administrative functions.. .One 

emergence of the nation-stateuncluestioned corollary of this 
a body of officials, whose recruit­is the development of 

qradually from the 
ment and policy exCCutJ.on were separated 

prei ousiy existing involvement of official.; with kinship 

]oyal ti.'e 1, prjvi]e(eqe, and property interests."h'-cdia..-y 
N lionl--ui idJin(i and Citizenship, New York:Reinhard Bendi:, 


John Wiley, 1964, pp. 106-1.07.
 

http:106-1.07
http:exCCutJ.on
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The radical swing in the course of post-colonial
 
political development in Indonesia has had a profound im­
pact with respect to the government's capacity to 
respond
 
to the needs of economic growth and in particular in its
 
effort to effectuate basic changes in 
the rural sector.
 
More explicitly, since achieving independence, the govern­
ment has yet to engage the Indonesian peasantry in a
 
sustained process of self-generating growth, helping new
 
organizational structures to emerge in the rural 
sector to
 
mobilize and direct peasant resources in more productive 
and diversified economic activity. A general. explanation
 
of this problem can be couched in terms of the above con­
cepts, in that institutional and policy formulas have yet
 
to be designed whereby the structures of government func­
tion in a manner which stands midway between the exces­
sive politicalization 
of the recent past and the more
 
insular and authoritarian conditions of the 
present. 

This monograph will seek to illuminate these issues
 
by first devoting attention 
to the basic characteristics 
of Indonesian agriculture. This discussion is followed
 
by an overview of post-colonial social and political devel­
opments and of government attempts 
to cope with these
 
changes, and finally by an assessment of the current and
 
future prospects of government efforts to induce rural
 
change. Particular attention will be focused upon Java,
 
where one 
finds the most intractable and extreme conditions
 
of rural poverty, and upon the Green Revolution, a cam­
paign which has essentially been waged on Java, Indonesia's
 
rice bowl. 
This effort constitutes one of the government's
 
most significant undertakings in the 
area of rural govern­
ment.
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II. The Conditions of Peasant Agriculture on Java
 

The agricultural sector constitutes the primary 

source of income and employment for the mass of the 

Indonesian population. The dominance of the agricultural 

sector in great part reflects the burden of the colonial 

legacy, as Dutch economic policies were essentially con­

cerned with the development of a plantation economy. The 

absence of a more diversified economic structure is also 

a prodv'ct of the post-colonial era. For the past 25 years, 

a chronic condition of political and economic instability
 

has served to retard seriously the emergence of an embry­

onic manufacturing sector. On Java, the agricultural
 

sector.is notable for the fact that it manifests the clas­

sical features of the so-called "dual economy." On the
 

one hand there is a modern plantation economy, and on the
 

other a well-entrenched and traditional small farm sector.
 

The former is characterized by large tracts of land, large
 

capital investment, and production for export, whereas the
 

latter is distinquished by extremely small plots of rice 

sawah, a labor-absorptive technology, and cultivation for 

domestic consumption. To be sure, some peasants have 

crossed over into the commercial sector, particularly in 

the outer islands, but on Java, the dominant contrast still 

persists between the large, modern agricultural enterprise 

and thu small, frequently subsistence-oriented peasant 

cultivator. 

It is on Java, where'the past and future of Indonesia
 

come ogether, for this island by virtue of its complex 

social and political heritage, has dominated the course of 

Indonesian history, and in the same measure, the future of 

the archipelago will in great part rest upon how the people 

of this small island work out their own destiny. The 

significance of Java is merely suggested by the fact that 

while it constitutes but 6 percent of Indonesia's total 
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land mass, it nevertheless supports 70 percent of the
 
entire population. 
A total of 80 million of Indonesia's
 
125 million inhabitants live on an island no larger than
 
the state of New York. In some areas of Java, population
 
density frequently exceeds 3,000 people per square mile.
 
This condition is simply a reflection of inordinate and
 
overwhelming population growth. 
 In 1815 the total popula­
tion of Java was 
4.5 million; by 1860 it: was 12.5 million; 
in 1900, 23.4 million; in 1961, 63.1 million; and finally, 
in 1973, 80 million. Estimates of projected population 
growth indicate that by the year 2000, 
from 110 to 120
 
million people will inhabit Java. 2 These figures _ake on 
ominous implications when it is recognized that most 
available agricultural land on Java was under cultivation 
already at the turn bf the century. With each passing 
year, the iron jaws of the Malthusian trap seem to cut more 
deeply into Java's overtaxed soil. The extent to which 
this historical process can be reversed and the peasant 
extricated from impending disaster will in great part be 
determined by his capacity to utilize more effectively the
 
full potential of available agricultural resources. The
 
record to date shows but mixed and marginal moves in this
 
direction, even though the gravity of the situation would
 

seem to dictate otherwise.
 

iFor a list of these figures, see Clifford Geertz, Agri­
cultural Involution: The Processes of Ecological Change in
Indonesia, Berkeley: University of California Press, 1963,
 
p. 69. The source of the 1930 figure is The Statistical 
Pocketbook of Indonesia, 1963, Djakarta: Biro Pusat 
Statistik, 1963, p. 11. 
 The 1965 figure is from The
Statistical Pocketbook of Indonesia, 1964-1967, Djakarta:

Biro Pusat Statistik, 1968, p. 17. 
 The totals include the

population of Madura. 
The 1973 figure is the author's own
 
rough estimate.
 

2 Nathan Keyfitz, "The Long-term Prospect for Indonesian
 
Population," Bulletin of Indonesian Economic Studies,
 
IX: 1, March 1973, pp. 107-109.
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Peasant response to population pressure is most
 

visibly manifested in the balance of factor proportions;
 

traditional agriculture on Java is a singularly labor­

intensive operation. The capacity and willingness to
 

absorb a rapidly increasing population within the narrow
 

confines of the island Java is a derivative feature both
 

of Javanese culture in particular and of wet rice cultiva­

tion in general. Thus, in the words of Clifford Geertz,
 

one of the more prolific scholars of Javanese society, "by
 

continuing and re-emphasizing traditional values stressing
 

the right to work, historically defined 'fair shares' for
 

labor and a deep-seated reluctance to sell land to out­

siders--values which must date from as far back as the
 

slash-and-burn days--the peasant has made certain that no
 

effective labor-saving innovations would get a foothold in
 

his crowded social economy." This cultural norm has come
 

to be identified by the concept of "shared poverty," which
 

in turn implies a behavioral mode whereby in situations...
 
"of increasing labor supply and constant output workers
 

iClifford Geertz, The DeveloLpment of the Javanese Economy:
 
A Socio-cultural Approach, Cambridge: Center for Interna­
tional Studies, Massachusetts Institute of Technology, 1956, 
p. 35. Geertz further notes in a footnote that...."examples 
of the operation of such values include the obligation of a 
man with a relatively la7rle amoint of land not to work all 
of it himself, even if able to do so, not to work it ent-irely 
with waqe labor: but to allow kin, political dependents 
or poorer neighbors a chance to share in its cultivation. 
Contrariwise, such a man is expected to permit others to use 
his labor on their fields, even though he has no personal 
economic reason to offer it. The 'fair shares' idea means 
that even the most moderate form of 'Taylorism' in the 
direction of agricui.tural labor is very difficult of ac­
complishment; even in the most highly imoneti.zed areas, for 
example, meals are still provided workers. The reluctance 
to alienate land to outsiders (it is forbidden by law to 
a]ienate it to foreigners) tends, of course, to prevent the 
development of large land-holdings." Ibid., p. 114. 
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will characteristicr Iy }'e willing to restrict their own 
effort to let a new into the line..." The option of
 
shared poverty, how, r, becomes all the more viab]e given 
the technology of wet rice agriculture. As Goertz points 
out, yields from wet-rice sawah increase (even if not 
proportionately) in response to more labor-intensive culti­
vation. 2 Thus, increases in labor supply have simply been
 
absorbed in the care and cultivation of the island's basic 
agricultural crop. Relative to other rice qrowinq areas in 
Asia, Java has the highest labor input per unit of sawah 
cultivation.
 

Although shdred poverty and more intensive techniques 
of cultivation have ceased to 
function as effective modes
 
in the absorpcion of Java's burgeoning population, their
 
persistence continues to exact a heavy toll of both the
 
land and the farmer. Thus, while more intensive cultiva­
tion succeeded in increasing production per unit of rice
 
sawah, these increases have not kept pace with the rate of 
labor absorption, and productivity per worker has either 
remained static or declined. As a consequence of this 
condition, increasing rice yields in this century have in 
no way arrested or reversed a growing process of rural 
deterioration. 
Surveys taken in 1957 indicate that 78
 
percent of Java's farm holders have less than 0.5 hectares,
 
and the agricultural census of 1963 revealed that 20
 
percent of all rural households have on the average less
 

than 0.1 hectares.3 Available data indicate that income
 

1Ibid., p. 22.
 
2Geertz, Agricultural Involution, op. cit., 
pp. 28-37.
 
3Karl Pelzer, "The Agricultural Foundation," in Ruth McVey,
ed., Indonesia, New Haven: Human Relations Area Files, 
p. 126; Sajogyo, Dilemmas in Modernization Without Devel­
opment in Rural Java, p. 1.
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from a farm-holding of less than half a hectare is insuf­

ficient for minimum household needs and yet this is where
 

most of Java's farmers find themselves.
 

Individual village studies reveal an even more
 

desperate condition than do the aggregate data. Thus, in
 

a survey of several villages included in the Agro-Economic
 

Survey in East Java, it was found that 40 percent of the

1 

households did not have any rice land. These studies
 

and others like them simply reflect an on-going process
 

of rural impoverishment. The gradual decline in peasant
 

welfare is reflected both in its cost to human livelihood
 

and in the depletion of Java's already limited agricultural
 

resources. Little systematic research has been conducted
 

on nutritional levels in Java, but it is generally recog­

nized that malnutrition has been on the rise since the 

turn of the century and that sizable proportions of the 

population suffer from major deficiencies in calorie and 

animal protein consumption. 2 Death by starvation is not an 

infrequent occurrence, and research in one poverty-si-ricken 

area indicated a cradual generational decline in body 

weight and size.' While the problem of malnutrition is not 

all that obvious to the untrained eye, such is not the case
 

in assessing the more general ecological, impact of population 

growth in Java. Excessive cultivation of the island's 

limited land area nas seriously reduced forest reserves. 

Pelzer, a noted authority of Indonesian agriculture, notes 

iIbid., p. 5. 
2B. Napitupuiu, "Iunger in Indonesia," Bulletin of Indonesian 

Economic Studies, 9, February 1968, pp. 60-70. See also 
K.U. Bailey, "urai Nutrition Studies in Indonesia," 
TropicalGeoqAraphical Medicine, No. 13, 1961, and No. 14, 1962. 

3M. 'i'uner, Child Morialitv. and Popul ation Pressure in the 
It. I. YoqyakarLa, Java, Indonesia, "Browder Offset," 
Rotterdam. 
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that even before World War II, arable forest land had
 
ceased to exist on Java. 
 fie further notes that forest
 
reserves have dwindled from a minimum 30 to 22.7 percent
 
of the island's land area. 
 Severe erosion and attendant
 
flooding and silting.have seriously impaired the network 
of canals which irrigate Java's rice fields. 
The quest
 
for more land to sustain food crops has also exacted a
 
heavy toll in numbers of livestock; the cittle, horse and 
buffalo population has dwindled in number on Java. 2 

Given the mounting pressures of population growth, 
unemployment, hunger, and malnutrition within rural Java, 
the question arises whether there aie cours-es of act-ion 
still available for increasing peasant productivity and
 
income which could thereby contain the forces of further
 
deterioration and perhaps 
 even raise the level of general 
welfare for the majority of the rural populace. The
 
evidence would seem to suggest that all is not lost, and
 
that, indeed, there are amp.e opportunities for generating
 
additional growth. D.H. Llenny, 
a noted scholar of Indone­
sian agriculture, provides in his writings an abundance
 
of examples where major increases in agricultural pro­
ductivity could be attained with minor alterations in 
land, labor, and technological inputs.3 These increases
 
could be achieved with either marginal or no additional
 
expenditures of resources. 
 Likewise, increases in pro­
ductivity could be attained with substantial improvements
 
in seed selection, fertilizer use, pesticide application
 

1Pelzer, op. cit., p. 121.
 
2 DH Penny, "Indonesia," in R.T. Shand, Agricultural
 
Development in Asia, Canberra: 
 Australian National
 
University Press, 1969, p. 255.
 
3D.H. Penny, "Development Opportunities in Indonesian

Agriculture," Bulletin of Indonesian Economic Studies, 8,

October 1967, pp. 35-54.
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and more effective management and maintenance of tertiary
 
roads and irrigation canals. Numerous other examples could
 
be enumerated where minor reallocations in production fac­
tors could yield handsome and profitable returns. Thus,
 
Penny demonstrates that individual peasant farmers could
 
sustain significant increases in real income by putting
 
less emphasis upon rice cultivation and devoting greater
 
attention to fruit and garden crops. 
 Many of these op­
portunities are within reach of the individual farmer and
 
hip limited resources, whereas others would entail some
 
kind of collective action and resource mobilization among
 
groups of farmers.
 

In summary, the impoverished condition of peasant
 
agriculture in Java cannot be ascribed essentially to a
 
lack of investment opportunities. The fact is that many
 
peasants are simply not responding to these alternatives,
 
at least not on a scale sufficient to generate overall
 
economic growth. 
 In some cases, the absence of entre­
preneurial responses can be attributed to a lack of 
knowledlge. In general, however, more subtle social and 
economic forces constitute the determining factors. Thus, 
a number of contemporary scholars have written about 
agricultural conditions on 
Java, and the content of their
 
analysis is such as to cast serious doubt upon the ability
 
of the individual peasant to improve his condition without 
first accomplishing basic reforms in the structure of 
rural society. Most prominent among these scholars is
 
Clifford Geertz, who has proposed the already-mentioned
 
concept of shared poverty as an institutional adaptation.
 
An exploding population base has been simply absorbed
 
within the existing social structure by making rice cultiva­
tion a more labor-intensive activity. 
 As one would expect,
 
in examining the obverse side of this adaptive response,
 
there are severe constraints and sanctions against the
 
introduction of new agricultural methods which in their 
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technology are labor-displacing. Numerous occasions can
 
be cited where peasants have failed to adopt a new
 
technology on account of its possible impact in reducing
 
employment opportunities within the village. These inci­
dents simply convey the fact that shared poverty is a deep­
seated cultural norm, or as Geertz emphasizes..."the
 
adaptation of the Javanese peasantry to their environment
 
must not be seen as a merely technical matter, but as 
a
 
productive process organized in terms of cultural values. 
The evolving patterns of land and labor manipulation ar­
not only modes of adaptation, but statements of the curect 
way in which production should be organized and its returns 
distributed." I While recentmore evidence suggests that 
peasant agriculture in Java is more open to change than is
 
implied in the Geertz analysis, his comments are still
 
valuable in understanding the cultural factors which 
inhibit peasant innovation.
 

The insights of Geertz run in direct parallel to the 
observations of D.11. Penny. 
Penny seeks to explain the
 
absence of entrepreneurial behavior in terms of the decision­
making process of the individual peasant cultivator. 2 le
 
suggests that peasant resistance to change is derivative of
 
a "subsistence minded" mentality, wherein the peasant 
cultivator shuns innovation for fear of the possible eco­
nomic losses entailed in modifying his traditional pattern
 
of agricultural production. 
The values of security and
 
certainty take precedence over the risks inherent in adopt­
ing new technologies to increase profits. 
 In Penny's view,
 
peasant conservatism represents 
a logical response to a long
 

1Geertz, The Development of the Javanese Economy, op. cit.,
 
p. 34.
 
2 DH. Penny, "Indonesia," p •, pp. 261-267; and D.H.
 
Penny, "The Economics of Peasant Agriculture: The Indone­
sian Case," Bulletin of Indonesian Economic Studies, 5,

October 1966, pp. 22-44.
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history of market instability, dating back to the colonial
 

period and continuing on into the independence era. reas­

ants have seldom been in a position to assume that market
 

prices would be sufficiently predictable to guarantee the
 

promised rewards attendant upon the introduction of a more
 

profitable agricultural technology. Nevertheless, while
 

external factors, i.e., an unstable market, can be identi­

fied to explain the absence of a progressive peasant agri­

culture, like Geertz, Penny hints that subsistence minded­

ness has become a communal norm, the weight of which further
 

dampens the entrepreneurial spirit. Commenting upon the
 

general feature of peasant aversion to change, and their
 

preference for labor-intensive cultivation of subsistence
 

crops in opposition to introducing new technologies for the
 

growing of commercial crops, Penny asserts that..."they
 

have created a just society where no man.is in want, where
 

no man has an unfair advantage over any other, and where 

each man can and must act responsibly in the economic and
 

other fields of social life."
 

of Gertz and
The implications inherent in the views 

to suggest that given the cultural con-Penny are such as 


straints embedded within peasant society, agricultural
 

a slow and difficult process to
modernization will be 


initiate in rural Java. Indeed, there is a strong under­

current of pessimism in their writings concerning the 

prospects of peasant agriculture becoming a more dynamic
 

and integral aspect of the Indonesian economy. It would
 

seem that nothing short of miraculous action will be suf­

ficient to reverse the race towards the Malthusian night­

mare. Nevertheless, pessimism is not fully shared by all
 

those who have studied Java's economic plight. Thus, 

1 DII.H. Penny, "The Economics of Peasant Agriculture: The
 

Indonesian Case," 2p. cit., p. 33.
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Sajogyo, former director of the Agro-Economic Survey, a
 

survey initiated in 1.965 to collect-data systematically and
 

evaluate rural conditions on Java, has mobilized sufficient
 

evidence to dispell any notion that peasants are in fact
 

oblivious to profit incentives. 1 In assessing the impact
 

of the Green Revolution on Java, Sajogyo concludes that
 

a great many peasants have indeed adopted the new rice 

varieties, and thereby, in sigmnificant measure, increased 

their incomes. Yet half of Jva's peasant tarmers have not: 

adopted the IIYV's. In examining the characteristics of 
the non-acceptors as contrasted to the acceptors, Sajogyo 

finds that farm size is the critical variable in explaining 

peasant responses; those farmers who own less than a half 

hectare plot are in qeneral non--acceptors of the new 

varieties. Sajoclyo attributes this less to a lack of 

interest and profit motivation than to the small peasants' 

inability to acquire investment capital. The income from 
a farm size of a half hectare or less is not 5ufficient to 

support household needs, let alone the additional capital
 

requirements of the new technology. In Sajogyo's terms,
 

these are the "marginal farmers" and in number they 

constitute 4.1 of Java's 7.9 million farmers. 

Implicit in Sajogyo's analysis is the assumption that 

with the provision of additional capital, the marginal
 

farmer would respond to opportunities for increasing farm 

productivity. Here his position parallels the views of 
Geertz and Penny; all of them concur that many peasants, 

whether inhibited by the sanctions of culture or by the 

scarcity of capital, are unable of their own accord to
 

sever the ties to a subsistence agriculture. Significant
 

change will only occur in response to an intrusion from the
 

1Sajogyo, Dilemmas in Modernization Without Development in
 
Rural Java, op. cit.
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outside, as village resources are less than sufficient for
 

engineering a transition from traditional to commercial
 

agriculture. Inevitably, the focus of attention shifts to
 

government, and the instrumentalities of public policy and
 

organizational action are viewed as the agents for intro­

ducing changes within the rural sector. In short, in order
 

to illuminate further the problems of inducing rural chanqe,
 

the analysis must shift from an exclusive preoccupation with
 

culture and demography to an examination of the content of
 

public policy and its impact in enhancing peasant welfare in
 

Java.
 

III. 	 Unfulfilled Plans and the Process of Institutional 
Chanqe: 1.950-1965 

Upon achieving its independence, the government of 

Indonesia immediately set about preparing plans for increas­

ing the domestic production of rice. This action occurr-d 

in response to the growing burden of rice imports upon 

Indonesia's dwindlng supply of foreign exchangTe. Thus 

from 1950 to 19'2 rice imports increased from 334,000 tons 

to 765,800 tons. The cffort to inrcase rice production 

was also made in recognition of the fact that success in 

this constituted a critical. component of the qovernment's 

attempt to maintain a stable and balanced pattern of eco-­

nomic growth. The first sustained program to ilcrease 

rice production was initiated in 1.952 with the announce­

ment of the Kasimo Plan, a program inaugurated with the 

purpose of achic!vinq .1.f-sufficiency of rice production by 

1956.2 The basic thrust of this campaign essentially 

involved the increased distribution of fertilizer, the
 

Statist.ics," Bulletin of Indonesian Economic Studies, 

V: 2, July 1969, p. UW 

2Benjamin Higgins, Indonesia's Economic Stabilii'.ation and 

Deve]opment, New York: Institute of Pacitic AI ilrs, 1957, 
pp. 55-56.
 



dissemination of improved seeds, and restoration of irrigation 
facilities. The results of the Plan appeared to have been
 

considerable; between 1950 to 1954 rice production rose by
 

a margin of 30 percent:. Perhaps, only a portion of this 

sizable gain can be attributed h-o the achievements of the 
Plan itself, as some of the production increases occurred 

at the expense of converting areas from sugar to rice culti­

vation. Likewise, some increases in production were expected 

in the wake of a resurging economy, ravaged by lonq years of 
turmoil durLng the Japanese occupation and the subsequent 

long struggle for independence. 

The momentum achieved in the Kasimo Plan came to a
 

sudden halt, when in 1955 major floods destroyed a signi­

ficant portion of the rice crop. 1 The Plan was abandoned
 
and in Java rice production failed to increase after 1954. 

Again, the government was impelled to import large 

quantitie(s of rice For the domestic market. Thus, from 
1956 to 1960 an average of 80o,000 tons of rice was an­

nually imported for domestic consumption. 2 In the late 
1950's rising rice imports and declining export earnings 

combined to plunge the government headlong into a courtship 
with financial disaster. By mid-1957 the government had 

a $1,000,000 deficit in foreign exchange, and the Finance 

Minister confided to Parliament that the state had barely 

escaped bankruptcy. 

In response to the enormous pressures generated by 

critical shortages of foreign exchange and the pressing
 

1Herbert Feith, The Decline of Constitutional Democracy in
 

Indonesia, Ithaca: Cornell University Press, 1962, p. 564.
 
2"Statistics," op. cit., p. 88.
 
3Daniel Lev, The Transition to Guided Deomocracy: Indonesian
 
Politics, 1957-1959, Ithaca: Modern Indonesian Project,
 
Monograph Series, Cornell University, p. 30.
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need to import larger quantities of rice to compensate for
 

short-falls in domestic production, the government again
 

set about devising a new programmatic formula for increas­

ing domestic rice production. Thus,"in 1959 a major
 

program was launched for achieving self-sufficiency in rice
 

by 1962. On Java this effort primarily entailed the provi­

sion of increased quantities of fertilizers, pesticides,
 

improved seeds and credit to peasant cultivators. A new 

organizational device, identified as the Paddy Center (Padi 

Centre) , served as the institutional mechanism for the 

distribution of production inputs and for the collection of 

repayment from the peasant. A large number of these 

Center i were established in Java, and each unit assumed 

responsibility for coordinating the rice intensification 

program in an area which usually included approximately 
1s.1,000 lhcctar 

While a substantial amount of resources were allocated 

to the P]addy Center program, it failed by a wide margin to 

fulfill its intended objectives. Rice production remained 

relatively static, whereas rice imports continued to increase 

even beyond the levels of earlier years. Thus, in 1961 for 

the first time in Indonesian history more than 1,000,000 

tons of rice were inhiported. In that same year the Paddy 

Center procgram was serious].y impaired by a period of exces­

sive drowcdit and shortly thereafter the program was termi­

nated. Unfavorable weather conditions played, however, only a 

small part in the demise of this effort, and it is instruc­

tive, particularly with respect to the formulation and con­

duct of subsequent rice programs, to note what other fzctors 

accounted for the shortcomings of the Paddy Center campaign. 

1Salh Afiff and C. Peter Timmer, "Rice Policy in Indonesia, 
in Food Res(Nrch Institute Studies in Agricultural Economics,
rrade and Devopment, X: 2, 1971, p. 138. 
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One of the major deficiencies of the program concerned the 

excessively liberal terms under which credit was dispensed 

to peasant farmers. Little attention was qiven to the repay­

ment capacity of borrowers; and as a result, the repayment 

rate was quite low. The collection of the credit was
 

further hampered by the fact that the government attempted 

to collect the payment in the form of rice, frequently as­

sessing the value.of the collected rice below the free 

market price. This was done in an effort to collect suf­

ficient rice for distribution to the armed forces and 

government employees, a form of wage and salary payment
 

which had been in effect since the early and late 1950's. 

This mode of repayment also enabled the government to 

provision its own rice stocks. Peasants greatly resented 

this policy and generally, when at all possible, attempted 

to lower the quota of rice demanded as credit repayment by 

the Paddy Centers. A second deficiency of the caitimpaign 

was evident in the lack of adequately trained manpower to 

support and staff the Paddy Centers. This problem was 

exacerbated by the fact that the government established a 

large number of the Centers in rapid fashion, thus placing
 

an onerous burden upon a limited and undertrained pool of 

skilled manpower. All of the above problems reappear as 

obstacles in subsequent programs to increase rice production. 

While perhaps consistent with the political and eco­

nomic imperatives of the time, the government's 1959 to 

1962 crash effort toward resolving the chronic and pcrsistent 

shortage of rice was not compatible with the constraints of
 

administrative action in Indonesia. In the few years
 

directly following 1962, the distinguishing feature of the
 

government's involvement in agriculture was one of inertia,
 

as only a marginal effort was sustained in improving rice
 

production. Again, however, as with the 1959-1962 effort,
 

shortcomings in program implementation were most apparent
 

at the local level where rural institutions and the basic
 

fabric of society itself were undergoing a process of
 

http:value.of
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fragmentation and politicization. The basic features of
 

this process bear further examination for throughout the
 

post-colonial era, rural institutions and local govern­

ment on Java have not been able to provide the necessary
 

impetus to sustain and accelerate efforts to improve
 

peasant welfare.
 

The basic structure of local government adopted by
 

the Indonesian leadership in 1950 was essentially a
 

replica of the institutional design employed during the
1 
long period of Dutch colonial rule. Local government 

in the colonial period consisted of a highly centralized 

and multi-tiered hierarchical pyramid. The base was one 

step removed from the village, i.t should be stressed, and 

from this base the lines of authority ascended to an apex 

at the pinnacle of power in Djakarta. The authority and 

control exerci sed through this appa ratus reached its most 

refined and consummate expression on Java, where for 300 

years the Dutch gradually succeeded in building up an 

elaborate network of transport, communication, and 

administrativ. services in support of a prospering planta­

tion economy. Government emanated from Djakarta and, in 

descending order, was first manifested at the resident 

.eve], a territorial unit of government which on Java 

coordinated perhaps three or four district level govern­

ments beneath it. The district or Kahpaten level of 

government, of which there are now approximately 80 in all 

of Java, constituted the next tier of the. hierarchy, and in 

turn it coordinated two other adinistrative subdivisions, 

the Kewedanaan and the mtljamatan. Ei'ch district govern­

ment coordinated four or five Kewedanaans and in turn the 

latter unit supervised four or five Ketjamatans. In the 

early years of colonial rule these government units 

Ij.D. Legge, Central Authority and Re(lional Autonomy in 

Indonesia, Ithaca: Cornel.l University Press, 1963. 
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functioned primarily as instruments in the maintenan. of law 

and order and in the extraction of-.taxes and agricultural 

resources from the village population. As colonial rule 

assumed a more benevolent stance, particularly at the turn 

of this century, local governing institutions acquired more 

of a public welfare orientation, and additional services 

were added in the provision of educational facilities, 

medical services, agricultural extension, and public works
 

construction. As these new functions increased in 

magnitude and complexity, the need for additional coordinat­

ing mechanisms assumed more prominence, and thus in the 

1920's provincial adlini:trative units were introduced on 

Java to mediate between the central government and the 

resident levels of administration. Thus, the three prov­

inces of West, Central and East Java assumed a new place 

in the territorial administration of the island. 

While local and regional units of administration on 

Java functioned relatively well in the colonial period, they 

still remained relatively remote and distant from the rural 

population. Yhe village itself stood outside the formal 

administrative hierarchy, as the Dutch preserved the 

traditional pattern whereby each village had its own 

headman (lurah). Thus, in practice the Ketjamatai con­

stituted the lowest rung in the government's administrative 

ladder, and as well, served as the villagers' primary source 

of contact with t;.e outside officialdom. The Ketjamatan 

office was staffed by not more than 10 to 12 officials 

administering a territorial unit which frequently consisted 

of 20,000 to 30,000 inhabitants. The technical ministries 

generally had no permanent staff or offices at this level. 

Below the Ketjamatan level, village government essentially 

consisted of two tiers, with the dukuhan as the lowest unit, 

and with several dukuhan comprising the desa or village. 

The former is headed by a kamitua, and the latter by a lurah, 

or village headman. These leaders generally come from within 



-20­

the village itself and occupy their positions for an indef­

inite period of time, that is, until removed by official
 

action from above or by popular action from below. They
 

generally have no more than a primary education. The
 

lurah and kamitua, and their assistants, are remunerated
 

for their services by being given access to village com­

munal land. The high status ascribed to these leadership 

positions, particularly the lurah, in addition to the
 

income from the cultivation of communal land, plots which 
are much larger in size than what most peasants possess,
 

enables their occupants to exercise a powerful and frequently 
dominant influence over village affairs. At election
 

time these positions are vigorously sought after, and
 

candida'tes are not adverse to spending large amounts of 
money in campaigning for the peasant vote. 

The colonial administration was able to effectuate its
 

control and power without having to maintain an overwhelm­
ing presence at the rural level. As in other colonialized
 

countries the authority of the Dutch in great part rested 
on the one hand '-pon their ability to sustain the mystique 
of Western superiority, and on the other, upon their 
capacity to crush the emergence of any organized opposition 
to their rule. Both functions were performed quite well.
 

The distinctive attribute of Dutch colonial policy concerned
 

their use of local and indigenous elites to buttress western
 
supremacy. Thus, positions of authority in the upper echelons 

of local and regional administration were exclusively under 
the control of Dutch nationals; but Indonesians were recruited
 
to staff the lower echelons of the administrative hier­

archy. Thus, from the Kabupaten downward to the Ketjamatan, 
primary executive authority for coordination and supervision 
of all government activities in each of these territorial 
subunits was vested in one person; at the Kabupaten level he 
assumed the traditional title of "Bupati;" at the Kewedanaan 

level, the title of "Wedana;" and at the Ketjamatan level he 
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was addressed as "Tjamat." All of these positions consti­

tuted a chain of command which moved upward to its pinnacle in
 

the Ministry of Internal Affairs. In the post-colonial
 

period each of these individuals was identified by the
 

generic title of "Kepala Daerah," meaning the primary
 

authority responsible for government administration in his
 

respective territorial unit. The individuals within this
 

special administrative service are known as members of the
 

"Pamong Pradja," a traditional title which connotes superi­

ority and elevation from the rank-and-file of Indonesian
 

officialdom.
 

The Dutch intentionally reserved the position of
 

Bupati, Wedana and Tjamat for Indonesians, as these positions
 

are deeply rooted in the ancient history of Javanesc kinqdoms
 

and continued to constitute a traditional source and symbol

]


within the rural community.of leadership and authority 

During most of the Dutch colonial period, recruitment for 

these positions was limited to Indonco.ians of aristocratic 

origin. While in the post-ilndependenco period, the members 

of the Pamong Pradja have tendIed to come from morc diverse 

social backgrounds, the role of the Kepala Daerah is never­

theless still infused w.ith the aura and vestiges of paternal 

and traditional authority. The enduring vitality of this 

ancient heritage explains why, although relatively removed 

and distant from the village itself, it was still able to 

exact compliance with DuLch rule. However, once colonial. 

rule was cast aside, as it was in a protracted and painful
 

struggle, and as the countryside became an arena for 

indigenous political mobilization, traditional sources of 

legitimacy and authority were found less than adequate in 

sustaining local governmental institutions. In this respect 

iDonald Fagg, "Authoiity and Social Structure: A Study in
 
Javanese Bureaucracy," Harvard University: Doctoral Dis­
sertation, 1958.
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the epic of local government in the post-colonial era is
 

essentially a comment in the study of institutional decay.
 

Upon achieving independence, the central government
 

attempted to preserve existing forms of regional and local
 

government, recognizing that these structures were well
 

attuned to maintaining the supremacy of national interests
 

at the local level. Thus, except for a brief period in the 

late 1950's, the Pamong Pradja continued to function as the 

primary instrument for exercising central government control 

in regional and local affairs. Nevertheless, its authority 

came under increasing attack and its capacity to implement 

government policy diminished in response to the growing 

politicization and fragmentation of village and rural soci­

ety. The long years of revolutionary fervor had served to 

arouse public sentiment against all reminders of colonial 

oppression and for many, the PamonIPradji symbolized the 

last vestiges of alien rule. Its elitist and aristocratic 

background seemed totally out of character with the popu­

listic and egalitLarian rhetoric of Indonesian nationalism. 

Thus, throughout the 1950's, the political parties attempted 

to introduce legis.l:ation for the abolition of the Pamong 

Pradja and thereby subject the office of the Kcpal.a Daerah 

to the process of popular election. In the late 1950's 

legislation to this effect won approval in Parliament and 

for some time i t appeared that the c.xistence of the Pamonq 

Pradja had run its final course. This action was averted, 

however, when the army, increasingly a dominant contender in 

national. politics, seeing the Pamong Pradja as both an ally 

in its attempt to reduce the role of the political parties, 

and as a source of stability in an increasingly turbulent 

countryside, pressed the qovernment to suspend the ]eisla­

tion. Thereafter, the Pamong Pradja, a]though incroasinqly 

subject to the watchful eye of the army, remained intact 

with the power of appointment and dismissal of its membership 
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vested in the all-imnportant Ministry of Internal Affairs.1 

While the hierarchical structure of the Pamonq Pradja 
and its dominant role in local government were preserved,
 

rapid and profound changes within Indonesian society served
 
to diminish its former position of prominence within rural 

and village communities. In the post-colonial era, the 
Pamong Pradja and local governmental agencies came to be 
just one set of competitors among a multitude of newly 
emerging elites and organizational structures, each contend­

ing for power and authority within the rural sector. 2 

Most important in this regard was the increased activity of 
the political parties in the early 1950's and their efforts 
to mobilize local level support. The elections for the
 

national Parliament in 1955 and thereafter the regional 
elections for local level Parliament in 1957 served to 
heighten greatly the imperative of cultivating support in 
rural areas, where in fact, a majority of the voters lived. 3 

The scope and intensity of organized political activity 
rapidy expanded as the parties began to establish ties 
with traditional and newly emerging elites and their fol­

lowers within village society itself. While at the
 

national level, the rhetoric of political campaigning was 
conducted in terms of major ideological and policy distinc­
tions, at the local level, support tended to be mobilized 
in terms of the more traditional symbols of cultural and
 
social identity. With increased political activity, basic
 

iLev, op. cit., 
pp. 62-74; and Daniel Lev, "The Political
 
Role of the Army in Indonesia," Pacific Affairs, XXXVI: 4,
 
Winter 1963-64, pp. 349-364.
 
2Robert Jay, Religion'and Politics in Rural Central Java,
 
Cultural Report Series No. 12, Southeast Asia Studies,
 
Yale University, 1963.
 
3Herbert Feith, The Indonesian Elections of 1955, 
Ithaca:
 
Modern Indonesian Project, Cornell University, 1971; and
 
Daniel Lev, The Transition to Guided Democracy, op. cit.,
 
pp. 84-104.
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lines of conflict and solidarity which heretofore under the
 

long period of colonial rule had remained relatively
 

quiescent, now assumed a position of prominence, if not,
 

dominance, in determining sources of partisan opposition
 

and affiliation within rural society. Likewise, the
 

public bureaucracy became increasingly susceptible to
 

these cleavages, for aside from the Pamong Pradja, the
 

civil. service did not have within its membership a common
 

career, educational, and class background. Had these
 

potentially unifying ties been present, they would have
 

perhaps enabled the officialdom to act in a more cohesive
 

and autonomous fashion vis-a-vis outsic political pres­

sures. Rather the bureaucracy fell prey piece by piece to
 

the discord flourishing within the society around it. Local 

governmental agencies were frequently enmeshed in these 

conflicts, for their resources became an object of political 

contention and struggle in the effort to secure patronage 

and influence. At the national level, the demise of the 

Parliament in the l.ate 1950's and thereafter, the increasing 

dismembeiment and restructuring of ministerial agencies to 

accommodate competing political factions, only served to 

divide an already badly fragmented bureaucracy. It was not 

unusual to find a ministry despite its formal single 

hierarchy divided into several competing factions, further 

accentuating the need for authorities to use particular
2 

factional allian-es to buttress their control. 

1 Clifford Geertz, The Rnl<icrion of Java, Glencoe: The Free 
Press, 1960; and Donald Iiindley, "Al trans and the Fall of the 
Old Order," Indonesia, 9, April 1970, pp. 23-66. 

2Feith, The leclinn of Constitutional Democracy in Indonesia, 

o . and lerbcrt Felth,"Dynaincs of Guided Democracy 
in indonesia, " in PuLh McVey, ed. , Indonesia, New Haven: 
Human Relations Area File, pp. 304-409. 
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In summary, in the 1950's and on through to the mid­
1960's, members of the rural officialdom suffered a serious
 
decline in their capacity to exercise authority i.n the
 
rural sector. The national parties had succeeded in pene­
trating village society, raising the level of political 
consciousness and frequently transforming a tenuous com­
munity consensus into a field of competing factional al­
liances. Rural were pulled
officials likewise into the 
political arena and thereby became identified as partisans 
in the competition for political and economic resources.
 
The boundaries between political power 
 and ai.]mrnistrative
 
discretion became less distinguishable as elements of the
 
bureaucracy 
 became more arbitrary and less impartial in the 
dispensation of services, making pub].ic policy thereby more 
subject to modification and sabotage in its implementation 
at the middle and lower echelons of the administrative 
hierarchy. As the level of political andconflict institu­
tional inertia increased, particularly in the early and 
mid-1960's, the urgent task of undertakinc .gJ:.i.cultural 
development simply lost its former sense of priority and 
importance. Issues related to agricultural development 
have generally not been adequately reflected in the 
political process, as the parties were not widely attuned 
to the organization and articulation of well-defined 
interests, particularly in the rural 
areas. Political
 
leadership has been exercised in a more traditional and
 
ascriptive manner, whereby the elite naturally assumes 
its privileged position, and in turn expects acquiescence
 
and deference from its followers. As a consequence,
 
great social and economic distance has frequently stood
 
between the peasants and party leaders, the former valuing
 

1Daniel Lev, 
"Political Parties in Indonesia," Journal of
 
Southeast Asian History, March 1967, pp. 52-67.
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their affiliations with village traditions and the latter
 

being converts to the more cosmopolitan ways of a modern
 

and urban life style. The parties were never really
 

inclined to bridge this gap and sink their roots deep in
 

the rural sector. For a time, elections prompted a
 

concern for mobilizing the peasant vote, but with their
 

suspension after 1957 party structures atrophied in the
 

rural. areas and the center of attention shifted to
 

national concerns and to political intrigue within the
 

-capital city itself. The economics of peasant welfare
 

and the complex problems of inducing agricultural change, 

and even more, the need for articulating peasant interests 

in such a manner that agricultural policies could be 

effectively formulated and executed, were not in substance 

an enduring and integral feature of the political process. 

An exception to the above generalization seems to have 

been the Comlniuist ParLy. In the early 1950's, a group of 

young and ,ner-qet:ic loaders assumed control over the Partai 

Komunis Incorn.;j.a (PHI) and iminedjiately set about building
1 

a base of support .ithin rural and urban Java. The role 

of the peasantry con:stituted a major source of concern for 

the PXI ]eadet-ship. The structure of rural society was 

essentially viewed as feudal in character, with a powerful 

group of landholders, officials and money lenders holding 

swny over an oppresse-d and impoverished peasantry. In the 

early ].950's, the party did not launch a direct attack on 

the identified opprcs:;ors, but rather set about organizinq 

various cultural and welfare activities for poor and landless 

peasants. A more radical. approach was rejected in view of 

the party's lack of organization within the rural sector. 

Moreover, the PKI had to act with a great deal of caution, 

Rox Mortimer, The ndonel;ian Communist Party and ],and Reform 
1954-1965, Monash UnLvers ity: Cen tre of Southeast Asian 
StudIs, .972; ,iand Donald Hindley, The Communi,;t Party of 
Indonesia 1951-.963, Berkeley: University of Cal.ifornia 
Press , 1.96, 
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as members of the military and the other non-communist 
parties remained antagonistic to its participation in the 
political process. Nevertheless, the party's gradual and 
yet persevering efforts to organize at the local level 

yielded a handsome 16.4 percent of the total vote in the 
national elections of 1955. Its unqualified emergence as 
a major political party was made even more evident in the 
1957 regional elections when it garnered an even higher 

percentage of the vote. 

Their impressive showing in the elections provided 
the PKI leadership with an increased sense of confidence 

and conviction in their capacity to exercise a siqnificant 
if not potentially decisive political role at both the 

national and local level. In the late 1950's, the party 
gradually assumed a more mil.itant posture, cnjoining village 
cadres to advance a greater sense of class consciousness 

among the landless and poor peasants. Particular effort 
was focused on ral.lying support for reduction of land rents 
and land redistribution. The momentum of this campaign was 

accelerated in 1961 when the party pressed for the im­
mediate implementation of the newly promulgated laws on 

land reform and crop sharing.1
 

While the PKI began to emerge in these later years as
 

1 In 1959, 
the National Parliament passed the Crop-Sharing
 
Bill providing for a 50-50 division of the rice harvest 
between owner and tenant. The PKI had hoped to secure a 
60-40 division in favor of the tenant, and frequently
persisted in pressing for this division in spite of the 
official 50-50 formula. Mortimer, op_. cit., pp. 12-13. 

In 1960, a Land Reform Law was passed by the National 
Parliament imposing a ceiling on the number of hectares 
for individual Family farms, and a minimum of two hectares 
for those families involved in agricultural production.
Landholdings in excess of the maximum were to be redistrib­
uted to landless peasants with their paying the gcovcrnment 
over time for the costs in compensation of the former
 
owners. Ibid., pp. 15-16.
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a more militant and open proponent of rural change, it still
 

avoided a direct and frontal assault on those well-entrenched
 

officials and landed interests who by virtue of their posi­

tion would resist any basic redistribution of village
 

resources. In 1964, however, the party leadership, in a
 

major break with its past approach to the peasant sector, 

launched a major campaign to hasten the implementation of 

land reform. Party cadres were exhorted to stimulate mass 

peasant action in the confiscation and redistribution of 

large land holdings to poo.r and l.andless peasants. Where 

officials were reluctant to implement land reform, peasants 

were urged to take the law in their own hands, and in 

unilate:al fash.ion seize the land for their own needs. 

Throughout. 1964, press accounts frequently reported 

clashes between pcasants bent upon confiscatinc[ land, and 

landholder, intent, upon defending their property. These 

conflicts became quite serious in East lava, involving 

individual and organized acts of vi.olence, kid,napping 

and the burning of houses and crops. In many instances, 

]11I cadres i ncrea; inqly found themsel-,ves 'on the defensive 

and subject to attack from roving banids of Isliami.c youth 

groups. Sobered by the mounting intensity and violence of 

its opposition, in late .964 the P1] bean to pull back in 

its efforts at forcing the issue of .and reform. However, 

in ],last Java and in parts of Central Java, the party still 

came under attack, and from late 1904 through mid ].965, 

reports indicated that some I.iamic groups were pressing 

ahead in their assaults on the PKI. Whether initiated by 

the PK(1 or its opposition, acts of violence were frequently 

undertaken in defiance of local authorities. While at times, 

local officials were either involved in aiding or abetting 

acts of violence against the PKI, in other instances they 

took a less partisan position, but were simply unable to keep 

the situation i.n hand. 
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The persistent and deepening crises of institutional
 
inertia and political discord in the decade spanninq the 
mid-1950's to the mid-1960's had in its total impact a 
devastating effect upon agricultural conditions in Java. 
Total. rice production remained static from 1953 to 1967, 
and whereas marginal increases were achieved in yields, 

these gains were nullified by a decline in total area 
harvested. 1 These conditions simply reflected a decline 
in the capacity of ].ucal. infrast-ructure to support rice 

production at its former level. Thus, Java,on the road 
and irrigation network rapidly deteriorated as a result of 
inadequate maintenance, and by the early 1960's, 60 percent 
of all irrigation facilities and 70 percent of all roads were 
either out of operation or in a serious state of disrepair.2 

Maintenance o[ irrigation canals, traditionally a task 
involving labor enlisted from the village, received less at­
tention as peasants frequently refused to comply with offi­
cial instructions to undertake their repair. The d(teriora­
tion of the irrigation network on Java was greatly hastened 
by the post-war destruction of forest reserves as a 
burgeoninq peasant population sought to open more land for 
the cultivation of upland crops. Local government was 
frequently ineffective in preventing rural dwellers from 
encroaching upon these natural resources. As a conseqll.uence, 
devastation from floods and silting of canals became a more 
common occurrence in many areas where increasingly spalrsely 
forested hills failed to contain erosion and massive runoff 
of rainfalls. As the irrigation network became less opera­
tive, distribution of irrigation water became a serious 
source of intra-village conflict. Local authorities were
 

iTimmer, op. cit., 
p. 133.
 
2The First Five Year Development Plan, 1969/70-1973,

Djakarta: Department of Information, Vol. 2A, p. 122 and
 
Vol. 2B, p. 92.
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frequently unable to prevent peasants from engaging in the
 

covert opening of irrigation weirs, and the illegal piping
 

of water from secondary and tertiary canals. In part, the
 

problem of water management reflected a decline in the
 

ability of local government to organize the planting of
 

rice in a more systematic fashion, which would thereby
 

have enabled peasants to irrigate their fields properly.
 

Similarly, less attention was devoted to the execution of
 

As a consequence,
simultaneous p]anting. for pest prevention. 
.crop damage from rat infestation became a more common oc­

currence on Java in the post-colonial period. 

Tlhe gradual attenuation of local government functions 

was also accomj.anied by a diminished flow of resources and 

support from the central qovernment. From 1.964 to ]967, 

in response to severe shortaqesfertili..''r supply decl]ined 

of forcign exclhanlge. ] Credit also became le.;s availab].e 

and the number of vil]age money and paddy banks declined 

graduallythrough(lut Javac.2 Finally, the centra] qove-inmcnt 


lost much of its earlier control over rice marketing, a
 

which began in the 1950's when authority was given
proce -.s 

over to provincial governors for the control of regional and 

local rice prices. These individuals came to exercise 

informal discretiAon independent of central government 

selling rice to controldirectives, both in purchasing and/or 

market prices. Mort.over, the pract ice emer(ed whereby
 

regional authorities; wou]d frequently levy i]legal t:axes on
 

rice trade and prohibit the export of rice to other regions
 

In thein order to sLabi).ize and depress market prices. 


words of Timmer, "rice policy, such as it was, emphasized
 

iNational Fertilizer Stoldy, Republic of Indonesia, 1970.
 

2Sic Kwat Soen, Pro.spec-." for Aricultural Development- in
 

Tndonesi.a, Waeninjen: Centre for Agri. cu].ttura. Pub].]iig
 

and'I)ocumentation, 1968, p. 143. 



consumer interests and local revenue generation. It is
 
no wonder that production suffered and prices were unsta­

ble. 1
 

IV. Institutional Change and The Green Revolution: 
 1966­

1974
 

The abortive coup of October 1, 1965, and the chargjes
 
of involvement of the Communist Party as 
a prime mover in
 
this momentous event, served to alter profoundly the charac­
ter and direction of political and institutional develop­
ment within rural Java. 2 Within one year after the coup, 
the basic components of the political procss, heretofore 
held in precarious balance by a tenuous patchwork of impro­
vised political and institutional devices, were simply
 
reconstituted into a more simplified and stable set of
 
relationships. The Communist Party, the only party which 
had achieved some semblance of success in mobilizing and
 
representing peasant interests, was 
decimated, many of its
 
members imprisoned, and thousands more killed in 
a series
 
of frightful massacres in Java and Bali. 
 The other political
 
parties, their organizational resolve depleted and compro­
mised after long years of political and factional infighting,
 
assumed necessarily an even more peripheral role in the post­
1965 era. Finally, President Soekarno, whose authority and
 
eminence as a symbol of Indonesian nationhood had served 
as.
 
one of the few sources of stability and continuity in two
 
decades of turmoil and instability, was removed from power
 
and thereafter forcibly restrained from playing any signif­
icant role in the political process. In brief, the political
 

iTimmer, op. cit., 
p. 135.
 
2Daniel Lev, "Indonesia 1965: 
 The Year of the Coup,"

Asian Survey, 6, Feb. 1966, pp. 103-110.
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landscape assumed an entirely different,configuration in the
 

aftermath of the abortive coup. The prime mover behind these
 

changes was the army; since the 1950's a dominant political
 

contender, it now assumed an ascendant role at all levels
 
1
 

of government.
 

While a major realignment in the balance of political
 

forces rapidly emerged in the post-1966 era, the old
 

problems of economic and institutional deterioration still
 

remained as formidable, impediments in the achievement of
 

political stability. The civil service was deeply fraq­

mented and demoralized, and with diminishing sources of 

revenue, increasingly less effective in the dispensation 

of public services. All sectors of the economy continued 

to experience declines in production, and rampant inflation
 

was further heightened by a government forced to maintain 

itself by hand-to-mouth deficit financing. The point had 

been reached where no regime could avoid addressing these 

problems and devising some means of at least holding in 

check - if not hopefully reversing -. an accelerating trend 

towards economic disaster. Thus, in the Years immediately 

following 1966, stringent measures to curb government 

expenditures wer-e introduced and accompanied by equally 

aggressive efforts in cultivating foreign sources of as­

sistance. Government policy essentially focused upon 

balancing the forces of supply and dcmand, hoping thereby 

to achieve the stability requisite for undertaking more 
economic planning.long- term 

By 1968, impressive gains had been achieved -in
 

1 Justus van der Kroef, Indonesia After Sukarno, Vancouver: 
University of British Columbia Press, 1971. 
2 Bruce Gl1asshurner, "Inclonesian Economic Policy After Sukarno," 
in Bruce Glassburner, ed. , The Economy of Indonesia, Ithaca: 
Cornel] University Press, 1.971, pp. 426-443. 
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controlling inflation and similar advances were madce in expand­

ing revenue and capital. from domestic and external sources. 

Authorities in Djakarta were now prepared to engage in more 

long-term development efforts; and thus in 1.969, the first 

five-year plan was initiated. Again, as in the past, the 

attainment of self-sufficiency in rice production was 

identified as the primary plan target. In detail, the plan 

goal was defined as one of achieving self-sufficiency in 

rice production by 1974, an increase which in macnitude 

would entail raising production to a level somnthinq over 

50 percent above the current 1968 level of production. 

Most authorities were optimistic that such an increase 

could be otained, principally by bringing off a Green
 

Revolution in Java. In .1968, the high-yielding varieties 

(HYV's), developed at the International Rice Research 

Institute in Los Banos in the Philippines, were for the 

first time made available on a limited scale to Indonesian 

farmers, and many of the planners in Djakarta were confi­

dent tiat the reported achievements of the Green Revolution 

in places like India and the Philippines could now be
 

replicated in Indonesia. Thus, in 1969, when the plan was
 

initiated, major emphasis was placed upon securing peasant
 

acceptance of the HYV's, particularly on Java, Indonesia's
 

rice bowl.
 

The new program to increase rice production assumed
 

the form of distributing on a massive scale, fertilizer,
 

pesticides and high-yielding seeds to several million
 

farmers. Thus, in the 1969/70 wet season the campaign was
 

expected to cover 1.1 million hectares, and this level of
 

activity was to be sustained during the entire five-year
 

plan. In the initial plan years, the basic program
 

1For an analysis of the background and subsequent execution
 
of the five-year plan in the agricultural sector, see my
 
paper, The Politics and Administration of Rural Development
 
in Indonesia, Berkeley: *Center for South and Southeast Asia
 
Studies, 1973.
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features were in great part determined by policies and
 

instructions emanating from Djakarta. Thus, targets
 

were essentially handed down from above concerning the
 

total number of hectares to be covered in any one district
 

or sub-district. Each village in turn was given its own
 

quota, and on the whole, local government was given little
 

opportunity to negotiate or alter these targets in advance
 

of their determination in Djakarta. Neither were local
 

institutions for that matter allowed to accommodate the
 

.program to local needs. Fertilizers, pesticides and
 

seeds were distributed in the form of a standard package,
 

and in effect, local government was relegated to the role
 

of securing peasant support of the program, assuring that
 

the input packages were delivered on time and after that,
 

making certain that their contents were applied in the ap­

propriate manner. In executing the first task of securing 

peasant acceptance, local government organs performed 

relatively well. Serious obstacles, however, were encoun­

tered in the accomplishment of the latter functions. 

In the early plan years,, the central. government was
 

li'ttle prepared to tolerate peasant non-compliance in the
 

adoption of the 1IYV's. The new rice technology was seen
 

as being clearly superior to traditional methods, and
 

while peasants might not initially offer their support
 

of the program, local officials were expected nevertheless 

to secure their participation. Coercion and heavy-handed 

over­bureaucratic techniques were therefore exercised in 

coming peasant. resistance to the new campaign. Local 

government was in a position of being able to exercise this 

power effectively, largely because in the aftermath of the
 

abortive coup, most non-governmental organizations in the
 

rural areas, which could have articulated peasant interests 

and thereby held the bureaucracy in check, were either 

inoperative or chose not to challenge or criticize a 

policy which obviously assumed a position of high priority 
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in the government's development effort. The violence fol­
lowing the coup had served to cast Q heavy palli, over rural
 
Java, and most peasants and rural leaders were much less 
inclined to risk involvement in any form of organized 
political activity, let alone opposition to government 
programs. This mood of passivity and submission was 
further reinforced by government policies which in great 
part were designed to reduce to a minimum, orqanized 
political activity within the village itself. In particil1ar, 
many army leaders viewed the activities of the political 
parties as destructive of village cohesi.on, and followinI 
the coup, a deliberate effort was made to weaken their 
influence at the village level. In great part: this was 
accomplished, when, directly after the coup, nearly every 
district head Bupati) on Java was replaced by officeran 
from the army, usually of colonel rank. Likewise, many 
village lurahs were replaced by veterans or recently de­
activated members of the army. To further buttress 

government hegemony in the countryside, the army created 
its own hierarchical structure parallel- to the territorial
 

units of local and regional government. Thus, all levels 
of civilian government from the province down to th'e vil­

lage are now complemented by a counterpart army command 
with functioning authority over the respective territorial
 

jurisdiction. At each level in the territorial administra­
tion, both the military and civilian structures are con­
nected by a MUSPIDA (Musjawarah Pimpinan Daerah or
 
Regional Leadership Council). The council members include
 
the Kepala Daerah, the local army commander, and other 
military and civilian authorities in the local administra­
tion. Its official m'andate remains vague, but it is usually
 

called into session on matters of critical importance to
 
regional and local affairs.
 

In summary, since 1966, the army has been quite ef­
fective in expanding its hold over local government, and in
 

http:cohesi.on


-36­

turn the political parties have lost much of their former
 

influence within the ranks of the civil service. The role
 

of the parties in local government was further reduced as
 

a result of the 1971 national electioos. Prior to this
 

time, the parties still held a majority of seats in district
 

and provincial- assemb].ies and were thereby able to exercise
 

some influence over the course of regional. and local
 

administration. In 1971, all of these seats came up for
 

election, and unlike previous elections the army mounted 

a vigorous campaign to establish its own presence in local 

and provincial assemblies. Its primary instrument in this
 

effort was an ol.d, faction-ridden parliamentary group dating 

back to the pre-1965 period, 'Sekber Golkar," otherwise
1 

known as Golkar (Functional Groups). Just prior to the 

1971 election, the army rapidly transformed this organiza­

tion into a vehicl.e for representing its interests among the 

voters. In cau'-paign techniques, the dual structure of local 

army and civilian authorit-y was used as the primary 

instrument in mobi].izing support for Golkar. Thus , many 

members of the Pamong Pradja, including village and hamlet 

heads were contpcll.ed to terminate their ties with the other 

political parties and join an affil-.ate organization of 

Golkar. At the local level., formal positions of leadership 

were frequently occupied by militaiy authorities. Golkar's 

formidable display of support among civilian and military 

functionaries simply reinforced a pa.tt.rn of voter apprehen­

sion in idci-ti fying with any organization which lacked the 

sea] of official approval.; and as a consequence the elections 

produced a landslide Golkar victory. Golkar captured 62.8 

percent of the vote, more votes in fact than the military 

iR. William Li.ddle, "Evolution from Above: National Leader­

ship and Local l)evel opnmnt. in Indonesia," The Journal. of 
Asian ",tud.i.es, XXXI: 2, Pebruary 1973, pp. 287-309; zi-c[ 
Harold Crouch, "T'ic. Army , the Parties and Elections," 
Indonesia, 11, 1.971, pp. 187-191. 

http:tud.i.es
http:contpcll.ed
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had anticipated, with the remaining vote!- beinq divided 
primarily among three of four other parties. In erfect,
 

the elections had served to relegate the parties to a 
minor if not insignificant role in local and regional 
government. Nevertheless, while Golkar held a majority 
of seats in all district and provincial assemblies in Java, 
it lacked a clear sense oI: mission with respect to its own 
long-range goals, and the momentum and drive it had 
generated soon dissipated aifter the elecLion. In terms of 
the peasantry, the clecti:ons did not represent a Iasic 
change from previous conditions, as neither Go]kar nor 
the other now.7 more enfeebled political partics were prepared 
to represent its interests consistently before the govern­

ment.
 

In brief, in th6 post-1966 period, local civilian 
government and its military counterpart inc reasing].y stood 
out as the primary, if not solitary representatives of 
organized power in an otherwise rel_,f:ive.y atomized and 
quiescent countrysidIe. Phe preeminence of government 
authoriLy had obvious implications with respect to securing 
peasant support in such campaigns as the post-.969 rice 
program. Even though this program caime to be (tuiLe unpopular 
in the eyes of the peasantry, and evn though government 
officials continued to demand peasant support for the
 

campaign, at no time was either the policy or its heavy­
handed administration the subject of organized criticism or 
opposition within the rural sector. Some local assemblies 
did express their reservations about the program, but since 

the rice campaign was under the sponsorship of the central 
government, it was simply beyond the authority of these
 

local legislative bodies to be able to terminate a centrally­
funded program. While the Kepala Daerah could exercise such
 
authority, his position was compromised by the fact that
 
while he must represent the interests of his particular ter­
ritorial jurisdiction he must also act on behalf of the
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center, and the latter usually prevails where major policy
 

questions are at issue. The dual function of the Kepala
 

Daerah is a continual and major source of frustration for
 

those, who at the local level, would wish to expand the
 

prerogatives of local government vis-a-vis the center.
 

While local organs of government were generally ef­

fective in securing peasant compliance with the rice 

program, they were much less effective in providing the 

necessary services in support of the campaign. Thus, the 

delivery of inputs frequently arrived late at the village 

and farmers were given little guidance on the use of 

fertilizers and pesticides in the growing of the HYV's. 

These inadequac-ies simply reflected the fact that local 

agencies were overtaxed in their efforts to administer 

a massive program. The e:xtension service in particular has 

been woefully short of trained per:oiinel. In any one 

district. there .ere appro :ximatel.y 30 to 35 extension workers 

servingJ an average population of one million or more. Much 

of their efforts at times are devoted to administrative 

tasks rather than to actuail extension work amoncg the farmers 

themse].ves. A more dee-p-seaIted problem concerned the 

inability of district level staff to coordinate the 

multitude of covernment agencies involved in the rice cam­

paign. In particular, coordination of those agencies 

involved in the dispensation of fertilizer and credit ­

and likewise in the administration of the price support 

program - has been difficult. All these agencies are under 

the direct control of Djakarta. They are responsive to the 

Bupati, but only to the extent that his instructions are not 

inconsistent with policies emanating from the central 

government. The other technical ministries, which in theory 

are answerable to the ]Buplti, likewise act in a fashion 

re]at-ivcly independent from his control. This occurs for 

the reason that te chnical. agencies at the district level, 

such as the Department of Pub]ic Works or the Department 
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of Agriculture, are in great part dependent upon their,
 

head ministries in Djakarta for most of thei.r bulgetary 
resources. Thus, for example, all program funds for ex­
tension work in support of -he rice campaign pass through 

the Ministry of Agriculture in Djakarta and then di.rectly 
downward to the respective Departments of AqricuL.ture at 

the provincial and district level. 'T.he offlice theo. 
Kepala Daerah is not invol.ved in the transmission of: these 
funds. The Kepala 1)aerah has no funds to hold out in Com­
peting for the attention of these technical departmetnts, 
and therefore, Departments of Public Works o: Aqriculture 
at the district level will commonly be more attentive in 
meeting the needs of their respective ministuies in Djakarta, 
than they will be in responding to the 3iipaiti. 

These comnments should not be constLued as meaninq 

that the authority of the Bupati is negligcible; in matters 
of importance where he makes a deliberate decision, his 
word will usually prevail. Rather, these observations il­
luminate the fact that in terms of day-to-dity ouganizational 
operations, most departments at the district level are highly 
dependent upon funds and policies emanating from Djakarta; 

this condition reflects the underlying structure of local 
and regional finance in Indonesia. Both under the co].onial 
and post-colonial administration, tax collection has been 
almost exclusively monopolized by the central government.
 
Thus, for example, in fiscal year 1969/70, 98.6 percent of
 
all tax revenues were collected by the central government,
 
a percentage which in magnitude is consistent with the
 
levels attained throughout the 1950's and 1960's. The
 
central government has in large part preempted the most
 
important revenue sources, leaving local and regional
 

IR.S. Smith and Theodore M. Smith, "The Political Economy
 
of Rugional and Urban Revenue Policy in Indonesia," Asian
 
Survey, XI: 8, August 197i, p. 785.
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governments an inordinately narrow tax base upon which to
 

build their own revenue system. Thus, in fiscal year
 

1969/70, 80 percent of the budget of the provincial govern­

ment of central Java came as a subsidy from the central
 

government.l In the same year, district governments in
 

central Java received from 40 to 60 percent of their total
 2
 

budget in the form of a subsidy from the 
central government.


'The centralization of revenue collection has fostered 

a dependency relationship, wherein local governments have 

frequently overlooked opportunities for tapping their own 

revenue sources and have rather overstated their needs in 

order to obtain funds from the central government. This 

apractice has bCen encouraged by virtue of the fact that 

standard formula has not bee0n established for the center's 

distribut ion of the subsidy. Supposedly, the size of the 

]as been linked to the number of civil servantssubsidy 

employed by the recipient local qoverriment., but in fact, 

the amount of the subsidy frequently does not correspond3 

with this criterion. Some local authorities have alleged 

that the center has been less than impartial in its distrihu­

tion of subsidies. This suspicion and the lack of a 

by to the mustdefinitive formula which distribute funds 

provide a strong incentive for local governments to exag­

geraLe their needs for more subsidies from the central 

government. 

Central government subsidies arC exclus ively earmarked 

for routine budget- expenditures (salaries, maintenance, etc.) 

as local governmental units are unable to qeneraLe suf­

ficient funds for Lhese purposes. The subsidy usually falls 

i __id., p. 765.
 

2 Ibid., p. 768.
 

3Thid., pp. 772-773.
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short of: meeting all routine budgetary nee'ds, it notand i.,.-
an unconmon practice for a provincial, or district qovrrinlnt 
to transler part, if all itsa not- of own development 
budget to meet routine expenses. Thus, in 1968, the provin­
cial govermnment of West Java transferred 75 porcent of its 
development budget to meot: expenses inicurred undor ihe 
routine budget. Under these coniditions, the linc d!pait­
ments, like the Department of Aqriculture or the I)oprtmni: 
of Public Works ,at the provincial and dL:;tri.ct level , I.ind 
that their primary flow of devolopmeint- Finid; (icri.ves Crom 
the ministries in Djakarta, rather than from the pr:ovjncia 1 
or district levels of covernmrnt. Accompanying.nq these
 
development Funds are additional reso urces 
 to supplUcii,,nl: 
salary and routine expenses. Regional departments are there­
fore intent upon maintaining a close link wil.h the centiral
 
ministries. Finally, 
 it should be ment.Lonod that in ternis 
of career promotions, for the district head of 
a dcpartment
 
who aspires to move up to the department 's provincial, level 
and beyond, the deci.sion concerning such a promotion is mado 
by his superiors at the provincial level and in Djakarta. 
lie 
is therefore quite attuned to meeting the expectations of
 
his superiors at these levels. 

In summary, the authority of the Bupati in the control 
and coordination of the district level departntonts is 
con­
strained by a lack of resources to support such under­an 

taking. 'rhis weakness is further reinforced by a lack of..
 
trained manpower within the Bupati's own executive staff.
 
Thus, for example, few if any of his staff would have a
 
university education, whereas in the 
technical departments,
 
it is increasingly the 
case that district level offices 
will be headed by a young man with a master's degree. Thus, 
in status and education, the latter individual will frecauentlv 

1Martin Sanders, "Regional Finance," Bulletin of Indonesian
 
Economic Studies, VI: 2, July 1970, p. 73.
 

http:Accompanying.nq
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be superior to the staff of the Bupati. It is only
 

recently that some Bupatis have begun to employ on their
 

staff young men and women with advanced degrees. Typically,,
 

there might be one such person, who will usually head up a
 

new planning office, a function which has onl.y recently
 

been formally acknowledged at the district level.
 

All of the above problems took their toll early in
 

the evolution of the government's post-1969 rice campaign. 

Local government was simply not prepared to undertake a 

hmassive and sophisticated effort to achieve the widespread 

acceptance of the new rice technology. Neither was the 

central government prepared to undertake basic administrative 

reforms in .1provi.(I the performance of l.ocal. government. 

There i s a general. reluctance to add new personnel, as many 

fool. that the bureaucracy is already oversized and under­

worked. There is some recognition of the fact that basic 

instituiwional reforms wi.ll have to be undertaken; but this 

is seen :s a lon--toerm process, whereas the government 's 

rice camp!icjn has been initiated with a great sense of im­

medi acy aijd urgency. During the first t%.w6 years of the 

program, a number of foreign firms, under contract with the 
Indonesian Governv ,[:, assi.sted in the distribution of 

fertilizer and pesticides for the rice program. 1 Their 
participdtion Cons t:i tuted an attempt by the Government to 

avo-idc foi: the time being, basic reforms of domestic institu­

tions, and to comiilnnsate for its weaknce:sses by employing 

outL;ide assistance. It was soon di.scovore,d, however, that 

the foreign companies were much less effective than antici­

pated, paricularly in the tinely provision of inputs at the 

village level. 
By 1970, slightly more than a year after the initia­

tion of the five-year plan, it was generally recognized that 

]The major foreiin firms involved in this endeavor were 
Ciba (Switzerland) , Hoechst (West Germany), A.H.T. (West 
Germany) , and Mitsubishi (Japan). 
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the Green Revolution program had aborted, and that basic 

reforms would have to be undertaken ,in order to sustain 
the government's commitment in achi.eving soi. f-sufliciency 
by 1974. Many of the probl.ems were admnistrative in 

character in that agricui.li:ural inputs were not being
delivered to the village on time and adequate in tructons 

were not being cliven to the farme: in usinc the inputs. 

However, many of the problems were also o] ILcy i.sues 

Farmers were particulrly resentful that th:y had t.o ac­
cept a standard package of inputs. The quantity and quality 
of the package contentCs frequenctly did not meet the.i r needs 
and expectations, and local qovrnieneflt had no authority to 
tailor the package to local condi.ions. As; a conse(Iuence 
of both policy and admini.!strative deoficiencies, yields from 

the [IYV's were less than expected, and farmels grew more 
resistLant in paying back the full. nvasure of c:.cedit advancecd 
to them in the form of -th input: package. By early 1970 
massive debts -were accumu Lating on governmen- ].edcers as a 
consequence of widespread defaults in credit repayment, and 
in the following summer, the government simply termi nated 

the program and set about devisi.nq a new formu].a for re­

juvenating the Green Revolution. 

The new program unfolded in the late summer of 1970, 

and its basic features essentially embodied a more flexible 

and less coercive approach in eliciting peasant acceptance 
of the I[YV's. Thus, the package concept was liberalized 

and peasants could now request variations in its contents. 
Perhaps the most important innovation occurred in the 
exercising of more restraint in the dispensation of credit. 
Heretofore, credit was given out to a block of farmers on 

1For an 
account of village level reactions to the govern­
ment's rice program, see my "Episodes in Rural Modernization:
 
Problems in the Bimas Program," Indonesia, 11, April 1971,
 
pp. 63-81.
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adjacent plots, and all within the area were forced to
 

accept the credit. The block system, an approach greatly
 

disliked by peasants, was abandoned in the new program
 

and credit henceforth granted on an individual basis.
 

With this innovation, the coercive aspects of the old
 

program diminished as local banks refused to grant credit
 

to those who might not be inclined to repay. Following in 

the wake of this change, the planning process also began
 

to function in a more decentralized manner as local level 

units were given greater opportunity to negotiate targets 

with the units above them. 

In suimmary, the underlying impact of all these policy 

and adinistrative changes was to return some power of 

dec-ision-.mak:ing back to the peasant, a prerogative which 

heretofore the government had unsuccessfully tried to exer­

cise on his behalf, In great part the ]kx fsant could now 

decide whethcr he wvanted to plant JIYV's, and in turn 

likewise vary the inputs of fertilizers and pesticides to 

his own liki.nq . The new program , however, had still to 

tackle the issue of how to improve the delivery system for 

these inputs. This problem became all the more critical 

as the services of the foreign firms %.eretermin Lccd, there­

by, thro..ng the full brunt of dispensing frtili.zer and 

pesticides onto the structure of domestic insti .utiois. 

In this reqa:d, it was increasingly recocgnized that the 

government lacked an abil.ity to penetra L ef fectively 

beyond the Kabupaten level in the adinin s tr.atiol] of the 
rice progrim. The campaign thus suffercd from trying to 

make too many decisions at Lhe Kabupaten level, or from 

delegating too much aut]hority dowvnward to the viiaqe level 

parti.cu] arl y to the viiliaice headman. The Y,abupaten level. of 

government was too reimoved from local, conditions to respond 

effectively to farmer needs, whereas tlhe villae headman was 

frequent] y too enmeshed in hi s own vi.lage alliances to al­

locate program resources in an impartial manner. Too many 

http:parti.cu
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lurahs had succumbed to misusing fertilizer and credit in 
order to enhance their own personal interests. In order 
to avoid these pitfalls the government now sought to 
create an intermediary organization between the ville-le
 
and district government 
which could assume major respon­
sibility for allocating product iLon inpuets .i.n the rice
 
campaign. This new orjanization.l entiLy came 
 to be
 
known as the "unit desa" 
 or "vi.l.lage unit." In struc­
ture it consisted of a representative of the grovernment
 
hank with two assis.tants rc crui-cd .cuial.
From vi.ll.ajes, an 
extension worker, and finally a ferti.lizer rLetailer. 
These three agents were supposed to work in concert in the 
delivery of credit, fertilizer, and extension services in 
support of the government's program. A village unit usually 
covered an area of 600 1,000to hectares and a population 
of 1,800 to 3,000 farmers.
 

As village units spread throughout Java in the early
1970's, some advances were made in the mot:e orderly and
 
timely delivery of credit and agricultural inputs at the
 
village level. TPhe 
 most impressive gains occurred thein 
area of loan repayments. 
 Since 1970, over 90 percent of
 
all government credit e:xtended to peasants in the iice
 
program have been recovered--a 
 sizable increase in com­
parison to 
the much lower repayment rates of the 1960's. 
The improvement in loan repayments reflects an effort to
 
limit loans to only those farmers who demonstrate a defi­
nite repayment capacity, thus to the larger rice farmers. 
The introduction of more stringent criteria in c-:edit 
dispensation has probably served to bankreduce clientele 
to 
a fairly stable set of farmers, as bank records indicate
 
no major increase in .the number of borrowers on Java in
 
the .?ast few years. In effect, the village unit appears
 
to have contributed to the stabilization of the govern­
ment's program. 
The total number of hectares involved in
 
the rice program has not in general greatly exceeded the
 



-46­

levels attained in 1970, the period prior to the introduc-


The lack of further growth and
tion of the village units. 


expansion may in part be accounted for by a decline in
 

loan restrictions
participation of the small farmer as 


have become more stringent. In brief, the village unit
 

may have brought a more orderly administration in credit
 

distribution, but at the apparent cost of excluding the
 

to the new rice
small farmer from acquiring access 


technology.
 
the "Vil-
A final component of the village unit was 


lage Work Unit" (Badan Usaha Unit Desa), commonly referred
 

A detailed analysis of this organization
to as the "BUUD." 

chapter of this monograph,will be .undertaken in the final 

but in brief, it was initially intended that the 13UUD would 

of thework in close conjunction with the other elements 

village unit in the provision of processing, storage and 

was thatmarketing facilities. Ultimately, it envisaged 

therebythe B1UUD would supersede the village unit and pro­

vide the full range of services, including the distribu­

to tl-e
tion of credit and production inputs, needed support 

process of agricultural modernization. The movement to 

Lhe BUUD was initially undertaken at a pace muchestablish 

slower than the rapid creation of the other components of 

The number of BUUD's increased rapidly,the village unit. 


in the final year of the plan (1973/74) , when
however, 


they assumed a critical and controversial. role in its
 

implement ation.
 

While the village unit has functioned to systematize
 

the process of credit dispensation, its accomplishments have 

in the areas of input distribution andbeen less pronounced 


With respect to fertilizer distribution the
extension. 

the for those peasants engaged
government subs idizes price 


in improved rice cultivation. Thus, the retail price of
 

a
I kilogram of fertiJ.zer has been fixe(d at 	40 Rupiahs, 


on the free
level well. below domestic and world prices 
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market. Prior to 1970, the retailing of fertilizer was
 
monopolized by a government firm, bLrt with the introduction 

of the village unit, the private sector was permitted to 
engage in fertilizer sales. It was envisaged that the 
village unit would consist of several retailers, each 
hopefully competing with the other, and thereby improving 
the peasants' access to their services. In practice, this 
policy, however, has not worked to improve the distribu­
tion of fertilizer significantly. The source of this1 
problem is twofold. 1F'irst, profit margins in the distribu­
tion of SubSidized fertilizer for the goveranment's rice 
program, are heavily weighted in favor of the importer and 
wholesaler. F'ew profit incentives have been provi~ded for 

the retailer to invest in the development of markets and 
sales promoLion, paricularly in more remote vimoate areas. 
Transport costs to more distant markets are frequently high 
enough to necessitate raising the subsidized price in order 
for the retailer to break even. ReLailemt:s have th, vefore 
been more inclined to service the free market, whcere the 
current price of fertilizer ranges from 70 to 80 Rupiahs, 
a level well above :he subsidized price. As a consequence, 
the quantity of fertilizer available for those areas involved 
in the government's rice program has frequently been less 

than adequate for lack of effective retailing. 
The above problem has been compounded by the inclina­

tion of district governments to pressure local retailers in
 
expanding the distribution of subsidized fertilizers in 
those areas where the supply has been deficient. These 
measures have not been effective and have probably discour­

aged retailers from engaging in long-term investments for
 
marketing in areas where they might be subject to further
 

iJohn Kolff, "The Distribution of Fertilizer," Bulletin
 
of Indonesian Economic Studies, VII: 1, March 1971, pp. 56­
77.
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government regulation. Attempts to regulate retail dis­

tributors only serve to heighten the fear of a return to
 

government monopoly over fertilizer trade and further
 

incline the retailer to settle for quick payoffs in more
 

secure market areas.
 

Only marginal improvements have been made in the
 

provision'of extension services to farmers through the vil­

lage unit. Some younger extension personnel have been
 

added to the ranks but the extension service is still quite
 

small, nunm~ering on Java between 3,000 and 4,000, and in
 

great need of up-grading in tcchnical knowledge. Improve­

ments in extension are vitally needed in order to exploit
 

i:urther the potential of 	 the high-yielding varieties. 

use has not kept pace with theFertilizer and pesticide 

of the HYV's, a condition which reflectsincreased adoption 

in part a lack of experience 	 and knowledge among peasants 

concerning their appropriate 	 mix in the total production 

a major differencc 

process. Only minor variations in the amount, kind and 

timing of fertilizer and pesticide application can make 

in whether harvest yields attain or fall 

below thei.r full. potential. 	 Matching factor inputs in a 

depend upon an acceleratedmore productive fashion will 

program in the dissemination 	 of technical knowledge, and in 

effect this will entail an upgrading and expansion of the 
extenision .er-vice. The Qe:nsbon function has been a sorely 

is in urgent need of attention, particu­neglecLed area and 
are being developedlarly as new varieties, some- of which 

to farmers, thereby rein­in Indonesia, are made available 

the need for increased technical expertise.forcing 

In summary, since 1969, a nuitber of policy and 

been improvised to enhanceinstitutional formulas have 

agricultural productivity. In the early plan years, poli­

within a set of rigid oc,straints andcies were encased 
unyielding manner. Littleadministered in an inflexib.le and 

concern was in evidence for the complexities and variations
 

http:inflexib.le
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of farm conditions at the local level. Likewise, a ;hort­

term preoccupation in the achievemen4: of production qoals 

assumed precedence over the development otr ins titutions 

and capacities for a lonq-term effort in rural change. 

As policies unfolded in later plan years, a discernible 

shift in emphasis occurred as pressures I-or achi.vi.nq the 

goal of self-sui ficiency subsided, and a concomitant­

concern emerged in the building of instilu tional capacities 

for expanding and enhancing agricultural services at the 

local level. Greater recognition was given to the I.imits 

of central government action in tle gene-at-i.on of rural 

change and to the need for enhancinc peasant initiative in 

the adoption of the new rLce technology. Simi Iar y, 

additional attenLion was being focused on uisurillq thLat 

peasants received 'the fu.l range of income. bone i,.s in 

their use of the new varieties. All of these concerns 

were expressed in the effort- to introduce the so-cal]. l.ed 

I3UUD, an endeavor which assuoed a major role in rural 

development particularly in the last year of the plan 

(1973/74). Further analysis of this activity will follow 

after some tentative comments upon the Green Revolution 

itself and its impact in enhancing rural we].fare. 

V. The Impact of The Green Revolution 

An assessment of the impact of the Green Revolution 

in Java based upon production totals is an extremely dif­

ficult task. The problem is complicated by the fact that 

in Java several agencies have been responsible for gather­

ing statistics in rice yields, and each has traditionally
 

arrived at highly divergent figures on annual rice produc­

tion. Both the Central Bureau of Statistics and the
 

Department of Agriculture collect and tabulate production
 

totals for Java, and.the former agency has consistently
 

arrived at totals which are lower than those advanced by
 

the latter Department. Beginning in 1970 the two agencies
 

http:gene-at-i.on
http:achi.vi.nq
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agreed to negotiate a common annual estimate, a figure which
 

in effect represents a point mid-way between the low enumera­

tion of the Bureau and the higher estimates of the Depart­

ment. Production totals arrived at by processes of negotia­

tion in no measure obviate the fact that major discrepancies
 

in statistical data persist, and as such they servo to cast
 

a high degree of uncertainty and doubt on any attempt to
 

evaluate the achievements of the first five-year plan. 

Nevertheless, given these limitations, the statistics as 

revealed in Table I indicate that production increases were 

achieved in the early years of the plan, thereafter followed 

by a decline in production in the later plan period. 

Table I: Rice Production in Indonesia*
 

(000 Tons) 

1968 10.9 
1969 11.4 
1970 12.1 
1971. 12.8 
1972 12.2 
1973 12.5 
1974 13.3 (Predicted) 

* Statistics secured from various sources 

This interpret.ation of the aggregate data is given 

further credence .1hen supplemented with contextual analysis 

of the 1969-74 period. First, weather conditions were 

generally favorable for the early plan years. Second, as 

recorded in Tal,le II, fertilizcr use increased by a sizable 

margin after 1.968. Third, a much more aIggressive approach 

was und(ertaken in the early plan years to secure peasant 

accept-ance of the IIYV's. Finally, survey data and farm 

studies clearly inlicate that many farmers were achieving 
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'Pable II: Estimates of Fertilizor Use on 
Foodcrops, 1959-1970 

(000 Nutrient Tons)
 

rye of' Nutrient 

Year N P205 K20 Total 

1959 0.3 0.1 --- 0.4 
1960 2.1 0.9 3.0 
1961 17.1 6.2 --- 23.3 
1962 52.0 20.4 0.6 73.0 
1963 511.1 12.3 0.4 70.8 
1964 87.6 17.0 0.8 105.4 
1965 58.9 27.9 3.5 90.3 
1966 6] .0 18.8 0.7 80.5 
1967 43.0 5.4 0.4 48.8 
1968 95.0 24.4 0.4 119.8 
1969 155. 36.3 1.0 192.5
 
1970 162.1 31.6 3.6 197.3
 
1971 Data Not Yet Available
 
1972
 

Source: National'Fertilizer Stndy 
FAO ProcuLC-ion YearLbook 1.972 gives the following 
figures for 1971: 196.3, 66.8 and 0.4, for a 
total of 263.5.
 

increased yields during these years. Similar evidence can 

be mobilized to explain the loss of momentum in the final 

years of the plan. A sustained period of drought in Java 

in 1972 gave rise to a severe shortage in the domestic 

supply of rice and to spiraling rice prices throughout 

Indonesia. Decreases in production in the 1972-74 period 

were also an outgrowth of administrative changes in the 

government's rice program, particularly in the narrowing of
 

criteria for credit dispensation. In summary, there seems
 

to be sufficient evidence in support of an aggregate produc­

tion profile which indicates an initial upturn in production
 

followed by a decline in the latter years of the plan.
 

Further attention needs to be focused on the disaggregation
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of production totals in order to.determine the range and
 

variation of benefits to individual farmers.
 

The most comprehensive data of farm level rice
 

yields have been gathered by the Agro-Economic Survey, an
 

organization established by the Indonesian Government in
 

1965, with the purpose of conducting systematic survey
 

Analysis
research on agricultural and rural conditions. 


of their findings is now available for the period of 1968­

for five71, during which 20 villages in Jav. were surveyed 

The data indicate that yieldssuccessive rice harvests. 
of and nationalfrom the HYV's exceeded the yields local 

20 to 30 percent. The distribu­varieties by an average of 
however,tion of these production qains is quite uneven, 

at the farm level. Thus, inwhen comparincg discrete cases 

dry so('son of .969 in thc village of Gemarang in Eastthe 
were higher than local varietiesJava, yieldIs from the ]IYV's 

by a mtirqjin of 206 percent, but in the vill age of Djanti, 

the 11YV's were 10 percentalso in Eas;t Java, yields from 

less than the yields of local varieties. For the whole 

of East Javw, increases in yields of IIYV's over local 

in the wet season of 1970-71 ringed from 20varieties 

to 114 percent. 2
 percent 


an
The wide range, of variation in [1YV yields is impor­

tant fact to note. It is frequently suggested that many
 

of the small peasant farmers in Java are reluctant to adopt
 

their yields will
the seeds bhcaus;e of the prospect that 


excred the level of production obtainable
fail to e:qual or 


with local or national varieties. This argument rests on
 

the fact that the existence of the smal.l farmer (less than
 

.5 hectares) is quite precarious at best. A possible
 

1Sajogyo, op. cit., p. 17. 

iqh Yielding Varieties on2 Wil.]iam collier, Im, abt of the 
n ol." I in Indonesia, Agro--conom]-cthe Farmeroducti 

No. 5, January 1972, p. 16.
Survey, I jdonesia, )Research Notes 
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setback in only one .season's crop with the use of the llYV's 

would have serious repercussions iii ternms of his capci ty 

to maintain a minimum subsistence income. Sys tematic 

research has not been conducted on this risk factor as 

a possible element in farm-level. decision-makinq, hlut it 

is interesting to note that many of the largfer farmors of 

Java (half hectare oi" above) avoid turning their rice 

fields over for the exclu.sive production of TIYV's, 

preferring rather to diversify their rice crop between the 

HYV's, local, and national vlrieties. 

At this juncture, it is important to men tion that the 

Agro-Economic Survey is unable to provi(de us with any 

definitive information on the relative di f Cerences in -he 

adoption in yields of IHYV's by small and larger fai:mers on 

Java. Their survey sample of 600 farmers on Java was 

chosen from three distinct strata--large parmrs,artici­

pants in the government's rice program, and non-participants 

in the program. As a result of this sel.ection cri.te rion, the 

sample is heavily skewedl in the direction of reprl-oeentinq 

Java's more prosperous and larqer farmers. Most of the sam­

ple farmers are owner-operators cul.tivatLing fieo d:; which on 

the average exceed a half hectare. In the. words of Sajoqyo 

and Collier, two of the principal participants in the 

organization of the survey, the "sample farmers can thus be 

seen as being in the top 30 to 40 percent (of all of Java's
 

farmers) in terms of farm size and as being the group of 

older, most established farmers in their villages." 1 Finally 

it should be added that all 20 of the villages included in 

the survey were intentionally selected from areas where ir­

rigation, market, and processing facilities were easily 

accessible to the farm population. In brief, in terms of 

farmers and area selection one sees the Green Revolution in 

IAdoption of New Hiqh-yielding Rice Varieties by Java's
 

Farmers, undated manuscript, p. 7.
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Indonesia at its best when viewed in terms of the produc­

tion data gathered by the Agro-Economic Survey. Java's
 

lower peasant strata, numbering between 56 to 67 percent
 

of all of Java's farmer-operators, were not adequately
 

sample; nor are the many villages where
represented in the 


deficiencies in infrastructure and imperfections in market
 

services would in and of themselves constitute serious
 

impediments for securing high yields with the 1IYV's.
 

A more accurate picture of the Green Revolution and
 

its impact upon production is perhaps available in a 

conducted by Satya Wacana Christian University instudy 

the district of Klaten in Central Java during the dry season
 

of 1971 and the wet season of 1-971-72. 
1 Using a larger and
 

more broadly based sample in three villages, it was observed
 

in the two harvest seasons werethat yields from the IYV's 

only one of the three villages.significantly higher 	 in 

of Plun,ng, the HYV' s outperformedThus, in the village 

local varieties by 53 percent in the dry season and by 27 

percent in the fol].ow/ing wet season. In the other two 

villages mixed and marginal gains were recorded. 2 In 

brief, the Ilaten survey, in which smaller farmers did 

receive adequate representation, conveys a somewhat less 

favorable picture of 	the Agro-Economic Survey. Additional.
 

in .i.cc!F niq Selected Area.< of A .;,, A Study 

in KMaten !e(,ni .", (Jemlr- . Java, lV S,-/.on . ,.nd Painy
Cha g(,es _ m-11 in 

eMlq 


seal;till i. 1tnstitute 7. Yi.) .TUCiaces,
"/ i 

SatLya Wac~ilma Ciri.;.Lizan University, 1972.
 

,In the v]1]aqc; of an iat, from IIYV'Nlcq yilds the exceeded
 

t1oO5 fromle1i,] vaic. =iei by -J marc in of 1.1 per-cent in the
 

dry se0ason, fand in Lhc.l<.follow ilC% w(.t: fe(.iison local varieties
nlcjt 

fo Yjl iihl ' ' "; y a luirclq1ll of B .( 1L . In Kahlumillan
otl t-po r 


few (di. 1 .l S \,'17(! .n the yioe].d
iCO ).-li oi.T/ C %,i(C0 ob.SoC'\'t 'c1 

leve ls bet.ween IIYV ' .;and 1ocal varieti(.; for t:.he dry season; 

but i. IheLl et. seaonO, IIYV' s ouLpnrformre.d loc,-. varieties by 

a marg.inz of only 5 perccent. lbid. , p. 45. 



research will need to. be undertaken in order to qeneralize 

further about IIYV yields among the m,'aller Farminq units 

of the population. Nevertheless, existinq data reveal 

that the I[YV's are frequently errat-ic in their performance, 

and that yields from local varieties 1requently equal l evels 

attained by the IIYV's. [n short, the Green !NevoJution in 

[ndonesia, while certainly improving product ion, has not 

wrought the dramatic changes which its more s:Led,fa,;t: 

adherents had hoped ho achieve. 

A crucial question remaillS an to wle thor :hese prorduc­

tion gains have been tcanslated into genuine and real 

increases in income and welfare for the farminq population. 

Given the lack of data and the complexities involved in 

measuring regional and local variaLions in rice prices and 

cost of labor and'material inputs, it is difficult- to arrive 

at any dotailed sta emont ahout real income gains in the
 

rural sector for the past five years. Nevertho].oss, there
 

is sufficient evidenca upon which to base some Kentative
 

conclusions. First, it can be stated that peasants usinq
 

LYV's have frequently been rewarded with higher incomes.
 

Based on a survey of nine villages throuwqhout Java in the 

wet season of 1970-71, Sajogyo and Collioc concluded that 

with the exception of Central. Java, major income gains were 

attained with the use of IIYV's as opposed to local, and
 

regional seed varieties. In both East and West Java, the
 

net income of those farmers adopting IYV's was approximately
 

50 percent higher than with farmers who depended exclusively
 

on local and national varieties. In Central Java not income 

was only 11 percent higher for the HYV's. The evidence from 

other sources supports these generalizations although they
 

contain numerous reminders that the IiYV's can also have an
1
 
adverse effect on income. Thus, in the village of Nganjat
 

in the district of Klaten, the 1971-72 wet season harvest
 

1 Sajogyo and Collier, op. cit., p. 27.
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of 11YV's was below the yields attained with local varieties.
 

It should be reiterated again that the above income
 

estimates and others like them tend to be representative of
 

those areas in Java where irrigation and marketing facilities
 

are easily accessible and where high mobility of labor and
 

other agricultural inputs would favor lower production costs.
 

Likewise, the government's price support program for rice is
 

probably more effective in these areas than in the more
 

remo:e villagles of Java. The subject of price supports for 

rice immediately brings to the surface the crucial question 

on the measurement of real income increases, i.e., the extent 

to which income gains have enabled the peasant farmer to 

increase his purchasing power of food and household items in 

rural market centers. 

Since 1970, the cgovernment has attempted to stabilize 

rice prices by maintaining a ceiling and. floor on rice prices. 

The government purchases or sells rice depending upon 

whether rice prices exceed the ceiling or fail below the 

floor. In theory this policy is supposed to provide adequate 

production incentives for the rice farmer and at the same 

time protect the consume]: and the economy from inflationary 

price increases . In practice, however, the policy has tended 

to favor consume:r interests at. the expense of the farmer. 

Thus, the floor price remained unchanged from its announce­

ment in 19"0 until 1972, even though prices were rising on 

other consumer items. Likewise, the admini F;tration of these 

poi.cies has been less than energetic in maintaining the 

floor prices, and frequent complaints have been advanced 

from areas where rice prices have fallen below the guaranteed 

floor price. 

In short, the overall. impact of the price stabilization 

program, particularlyr in the early plan period (1969-72), 

Changes in Rice Farming in Selected Areas of Asia, op. cit., 
p. 45.
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has served to depress rice prices and has therefore eroded 

away much of the income benefits sustained by farmers usi.ng 

the IIYV's. Thus, Timmer, in comparing variations on rice 

prices with the non-food price index for the period of 

1968-71, concludes that despite a 20 percent increase in 

rice production, real incomes in the ruL'al areas probably
1 

declined in these years. More disturbinl evidence can be 

gleaned from the statistics on toLal food consumption and 

production. Thus, since 1965, a notable trend has cmerged 

in the declining production of food items which constitute 

Java's major source of carbohydrate consumption (maize, 

cassava, sweet potatoes, and soybeans). More to the point, 

per capita consumption of carbohydrate foods was less in 
in ].964.21970 than it was 

In summary,° while the Green Revolution has demonstrated 

its capacity to increase productivity, there is less convinc­

ing evidence concerning the flow of real benefits to the 

producers. It appears that the losses .usLained in real 

income during the 1969-72 period were tempoarily recovered 

in the post-1972 period when rice prices soared in response 

to domestic and worldwide food shortages. Nevertheless, the 

government has since acted with determination in forcing 

down rice prices even though prices on other essential 

commodities have continued to rise. The balance would still 

seem to put the farmer at a distinct disadvantage with re­

spect to the value of his rice relative to other consumer
 

items.
 

A final question to be addressed concerns the Green
 

1C. Peter Timmer, Objectives and Constraints in the Formation
 
of Indonesian Rice Pdlicy: A Proto-type Essay, Stanford Rice
 
Project, Working Paper No. 2, September 1973, p. 75.
 
2H.W. Arndt, "Survey of Recent Developments," Bulletin of
 

Indonesian Economic Studies, VII: 1, March 1971, p. 17.
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Revolution and the relative distribution of its benefits
 

and losses within the farm population itself. In this
 

regard, attention must be focused upon the farmers them­

selves and those among them who have .opted for the HYV's.
 

Based on a six-season survey of the Agro-Economic Survey
 

(1968-71), the following regional profile was established
 

with respect to the adoption of the HYV's. In West Java,
 

peasant use of HYV's increased from an initial 8 percent
 

to 27 percent, in Central Java 6 to 15 percent, and in

1 

East Java from 14 to 32 percent. The analysis from the
 

Agro-Economic Survey further indicates that large farmers
 

are the primary adopters of the TIYV's. 2 Sajogyo interprets
 

this data as indicative of the small. farmers' inability 

to acquire working capital to finance the higher input 

costs of IYV 's. It must be remembered, however, that 

the Agro-Economic Survey sample is heavily weighted in 

favor of the larger farmier and therefore does not provide 

a reliable assessment of small farmer response to the new 

seeds. Information of this kind, available from farm 

level studies, indicates rather contrasting levels of 

participation among small farmers. Thus, in the district 

of Klaten, where average farm size is generally lower than 

for most areas of Java, the evidence indicates a high level 
of participation by small farmers in the use of HYV's. Thus, 

in the .971 dry season, 90 percent of the farmer sample in 

the village of Nganjat were using the new seeds and in the 

iwi].li~i Collier, Use of igh Yielding Rice Varieties and 
Participation in Bimas Programs on Java, Indonesia: Agro-
Economic Survey, Research Notes No. 1, January 1972, pp. 4­
5. 
2 William Collier, Size of .ice Field Operation and Adoption 
of High Yieelding Rice Varieties; , Indonesia: Agro-Economic 
Survey, Research Notes No. 2, January .972, p. 2. 

Sajoqyo, Di]emmas in Modernization Wi:thout Development in 
Rural Java, p. 29. 

3 
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village of Pluneng, all of the sample farmers were: growing 
the new varieties. It is interesting to note in this
 
regard that in Nganjat peasant farmers were forced by 
 the
 
village leadership to plant the IIYV's, 
 and in the following 
wet season, when force ceased to he exercised, the rate of
 
adoption declined 
 to 57 percent of the total sample.1

An in-depth case study by Franke in the vill.age of
 
Lestari in Java
Central reveals a high incidence of non­
participation in the Green RevolutLion among Ih-he smaLl -holdinq
members of the farm population. 2 sFa.lThe farfe ''; freque(nt 
lack of response to the IIYV's is explained by I'ranke [n terms 
of his place in the villaqe social. structure. Many of. these 
farmers are involved in "idjon kerdja," a practice in which
 
the small farmer call supplement his inadequate income witfh
 
loans from the wealthier members theof vi.]lage cofifllniLty.
The borrower in turn repays the loan by undertaking labor
 
in the lender's rice fields 
at wage rates s,,bstanttially below 
their market value. In -ffect, idjon ko-d-ja reprc ;onts a
 
secure and dependable source of funds for 
 t-e small.1farmer,
 
whereas for the Lender it constiLutes a dcbprndable source of
 
underpriced labor. 
 Based on a condition of d-ebt labor, a
 
dependency rei.ationship evolves between part ies ,
two and
 
there seems be an
to implicit understanding that any effort 
by the small farmer to improve his condition or autonomy 
by engaging in such activities as the growing o[ the IYV's, 
would, in and of itself, constitute sufficient grounds for 
the lender to terminate his provision of loans. Since in 
Lestari there are many borrowers and only a few lenders, the 
former is careful not to give cause thefor severing of this 

1Changes in Rice Farming in Selected Areas of Asia, op. cit.,
 
p. 23.
 

2Richard Franke, The Green Revolution in a Javanese Village,
Harvard University: 
 Doctoral Dissertation, 1972.
 



-60­

the price of having
relationship even though this may be at 


to reject a new and profitable technology. The prevalence
 

of idjon kcrdja within Java, and the extent to which it
 

IYV's, is impos­influences small farmer reaction to the 


sible to ascertain given the paucity of detailed information
 

about village conditions generally. The case of Lestari is 

a sobering picture of how village stratification can obstruct
 

innovation and dampen entrepreneurial behavior among a select 

group of its less privileged constituents.
 

to beIn summary, in terms of farm size there appears 

a wide range of response to the HYV's with most of the data 

suggesting that large farmers usually participate, whereas 

sma.l] fzarmers vary in their response to the new technology. 

in the latter plan period, 3.972-74,It is possihi1e that 
wassmall farmer participation declined as less coercion 

exercised in securing peasant acceptance of the HYV's and 

banks abo-doncd the system of distributinggovernment 

credit to groups of farmers, a dopting a more stringent 

procedure of d.is!ens.ng credit to individual farmers. 

Records from the governIment banks indicate that average 

about .75 hectares,landholdincl for 3inmas participants is 


a figure which is well above the average farm size for Java.
 

Nevertheless;, it would be premature at this time to sug­

gest that the IIYV's are entirel.y beyond the reach of the
 

small farmer . Further research is needed to arrive at 

definitive answers to this que:stion. 

A more comp.e: issue arises when assessing the impact 

of the IIYV's upon elnp].oylrent and wages of hired farm labor. 

Based upon their analyses of the Aro-Economic Survey data, 

Collier and Sajocgyo conclude that the IIYV's increased the use 

localof pre-harvest labor by a margin of 28 percent over 

must be made for the fact thatvarieties. Ample allIwance 

Wil1.liam Colli.er and Sajogyo, Employment Opportunities
 
Created by.the_!.gh Yied nc. Rice Varteties a.n Several. Areas
 

onil V, .Indonesia: Aqro-Econoilic Survey, p. 5. 

http:by.the_!.gh
http:Colli.er
http:d.is!ens.ng


the data are representative of larger farms, and that other 
studies reveal a less pronounced increase in hired labor 
input for the IIYV's among those owner-operators with smaller 
farms. In the Klaten study, small farmers tonded to rely 
on family members for the increased labor inputs associated 
with the cultivation of HYV's. N'everthe].ess, the adoption 
of H1YV's among larger farmers has brought a sizable 
increase in employment and this perhaps represents the most 
tangible achievement of the Green Revolution with respect 
to enhanced income distribution on Java.
 

The suggested employment benefits certainly diminish in 
importance when one goes beyond pro-harvest labor inputs and 
examines the emerging trends with respect to harvesting 
practices in areas where the IIYV 's have taken a firm hold
 
in the village economy. Traditionally, participation in the
 
rice harvest is to from within and the
open anyone out:side 

village conmunity. 
 Durinq the harvest season, thousands 
of landless famili-es will move across the countryside, 
contributing their labor to the process of harvesting and
 
thereby earning a :hare of 
 the total yield. Average Labor 
input for harvesting a one-liectare rice field, particularly 
in the areas with more labor surplus, can range from 500 
to 1,000 workers. Since in any one village in Java, 30 to 
50 percent of the peasant population is landless, the proceeds
 
from their participation in the harvest, which accordincg to 
custom range from one-eighth to one-ninth of the total cut­
tings, constitute an important part of their income. The 
open harvest method is a practice of long standing in village 
Java, and reflects a concern that in some areas of economic
 
activity, the welfare of all should take precedence over the 
pursuit of individual gain. While the market and commerce 
have long been integral parts of Java's rice economy,
 

1Changes in Rice Farming in Selected Areas of Asia, op. cit.,
 
p. 37.
 





-63­

its performance, and in practice, peasant harvesters have
 
gradually expanded their informal take of the harvest to
 
one-fifth or one-sixth of the total 
yield. Landowners have 
been unsuccessful in resisting this practice because of
 
their inability to properly 
manage and supervise an increas­
ingly larger number of harvesters. Under these conditions, 
it is relatively easy for the harvesters to appVoprLiate more 
of the harvest for their own share, with the landowner suf­
fering a proportionate loss in income. For many .1,indlowners, 
the traditional method of harvesting has ceased to yield 
benefits equal to its burdens. 

Evidence is now accumulating from a number of different 
sources indicating that the traditional practice of the oper, 
harvest is being displaced by a more selective sys1:em,
 
whereby part-icipation in the harve-;t is 
 limited to a smaller 
number of harvesters, each sometimes using a sickle rather
 
than the traditional "ani-ani" razor for 
cutting the rice
 
stalks. The new 
 method known as "t obsani" invol.ves the
 
farmer selling his rice before it is harvested to a middle­
man ("penebas") who in turn organ.izes his own work gang to
 
undertake the harvesting. In other 
words, ccri.p.ebIe
 
responsibility 
 for the harvest is removed I*ronm the farmer, 
and instead the penebas assumes the task of imtnaginl and 
supervising this function, includ.inq the cutting and there­
after the storing and ultimate marketing of the rice. The 
important difference in this new procedure is that the penebas 
limits the number of liborers who participate in the harvest 
and frequently employs the sickle in the rice cutting. Thus, 
in one village, it was observed that a rice crop undergoing
 

iWilliam Collier, Soentoro, Gunawan Wiradi, and Makali,

Tebasan, llyus, and Rural Change: An Example in Java, Agro-
Economic Survey of indonesia, Novembi.er 1973; and Widya Utami
and John Ilalauw, "Some Consequences of Small Farm Size,"
Bulletin of Indonesian Economic Studies, IX: 2, July 1973,
 
pp. 46-56.
 

http:Novembi.er
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the traditional harvest method was employing an average of
 

480 laborers per hectare, whereas in a nearby plot with the
 

tebasan method, the average was reduced to 21 laborers per 

hectare. 1 Similarly, where either the landowner or penebas 

introduces the sickle, the harvest in turn becomes a less 

canlabor-intensive operation, as the same amount of work 

less time with less labor. Finally, it shouldbe done in 

have been introduced for thebe mentioned that scales 

in order to provide a moreweighing of the hiarvest cuttings 

to estab ]ish a rough measure crop 

precise measurement in the payment of the appropriate shares 

to the harvest IiLbor. Formerly, visual inspection was used 

of the total cuttings, and 

harvest labor were able to covertly expand their share in 

the harvest. The introduction of scales, however, reduces 

the worker's discretion in determining his share of the 

harvest.
 
use of tebasan are
The landowner's benefits from the 


et. al. found that the landownerquite sizable. Collier 

could reduce his harvest costs by 50 percent if he avoided 

the traditional practice of the open harvest and instead 

sold his crop to the penebas.2 The reduction in cost simply 

represents the fact that the penebas uses much less labor 

in a more supervised fashion to collect the harvest. The 

social burdens of this system are enormous, however, as 

tebasan greatly reduces emp] oymont opp)or tunities for an 

force. Se oral incidentsalready underemployed rural labor 

have already been reported where laborers have forcibly 

resisted Oihe use of tebasan, and its increased adoption 

could presumably (jive rise to mounting tension between 

village society.landownevs and the landless within Javanese 

Current evidence indicates that tebasan is still confined to 

a limited number of Java's villages. Nevertheless, its 

1co'llier, et. a-l., op. cit., p. 19. 

2Ibid., p. 40.
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existence casts a dark shadow over Jav's future, for i.ts
 
increased adoption would cntail an .immediate and sharp
 
curtailment in income and employment for the rural poor.
 

There seems to be a direct rel.ationslhip hetween 
participation in the Green Revolution and t:he displacement 
of the traditional harvetinq practice by the tebasan 
system. In their study of Four villages i.n Java, it was 
noticed by Collier, et. al., that while tebszin had been 
practiced on a .im:ited scale, it-s use greatly expanded 
when farmers star',Led pl;a JLing the IIYV's. Ii a]. l but one 
of the four villages, the majority of farmers usinq t:he IIYV'E; 
also sold their rice harvests to a penebas. In interviewi.nq 
these farmers it was discovered that the prefercnce for 
tebasan simply rei'lected the fact that the penebas gave 
them a higher profit mal-clin and doJ.ivered the paymont shortly 
after the harvest. The need for immediate payment seemed 
important to the farmer as the capital requi-rernents for 
initiating the next planting had increased with the use of 
the HYV's. 

The relationship between HYV's and tehasan becomes more 
apparent when seen from the perspective of the penehas him­
self. When interviewed, the penebas indicates a predominant 
preference for the IIYV's as opposed to other varieti(es, 
because the forimier seeds p[rovide a higher proli.t marcjiln. 
According to the penebas, the profit margin is hiqh<r because 
the IIYV's provide higher yields. Of equal i-mportance, 
however, is the fact that with the HYV's, the penebas can 
estimate with greater accuracy the actual yields prior to 
harvesting. In buying rice, the penebas must in advance 
of the harvest negotiate with the farmer a harvest payment 
based upon their mutual calculation of the expected yield. 
With the IIYV's these calculations are easier to arrive at,
 
for unlike local and national varieties the HYV's seldom
 

lodge.
 
1Ibid., pp. 3-7.
 

http:interviewi.nq
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To summarize, at the beginning of this monograph we
 

noted that many scholarly writings on Java were pessimistic
 

in tone concerning the possibilities of technological change
 

in agriculture. The tebasan case constitutes a dramatic 

example of farmers abandoning old cultural modes in 

preference for more profitable methods of production. Con­

cerning the Green Revolution -itself, however, the evidence 

is less dramatic, though it is sufficiently convincing to 

sucggest that given the proper incentives, peasants will 

respond positively Lo new innovations. While there has not 

been a ]ands] ide adoption of the IJYV's, this reflects less 

upon the entrepi.eneurial inclinations of the peasanL himself 

than iL does upon the nature of the new technojogy and upon 

the institutions engaged in its diffus ion. In competition 

with yields from local varieties , the HY\TV' s have at times 

failed to demostrate their suI(,.riority Under some 

conditions, of course, local vrieties are high performers, 

but it is frequently the case tha- the full poterti.al of the 

IYV's is noL being exploited. T]is is duo in large part to 

the inadequate capacity of local institutions to provide 

timely and eff-ctive supporL of those pea-.sants using the new 

technol ogy. Thus, extension, credit, irrigation, marketing 

and nimerous other services constitute the basic.c and requi­

site components for not only increasing p)e;ant adoption of 

the new technology but also in maximizing the yields from 

the HIYV's. The initial efforts of the first five-year plan 

were essentia]ly focused upon the logisLics of distributing 

fertilizer, E.eeds and pesticides, and i.t was only later in 

the plan i.mpl.ementation that recognition was given to the 

need for build.in up loca].-evel. institutions to perform the 

full range of services requisite for agricu].tural] moderniza­

tion. It was recognizeTd that greater attent:ton woul.d have to 

be devoted to reach ing the smaller producers of the farm 

population, making available to them farm i.nput:s, and also 

making certain that they received a profitable return in the 

http:build.in
http:poterti.al
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marketing of their rice. 
 A special organi'zational inn.ova­
tion by the government in 
an attempt to foster the spread

of benefits from the new technology is examined in the
 
final section.
 

VI. The Green Revolution and Beyond: The Quest for a New
Institutional 1"ormu].a 

In the early 1970 's an experimental project was con­ducted in the special district of Yoqyaktirta in central Java,
whereby a institnew utional device, the BUUD, was introduced 
to improve local level administrative performance in lhe
implementation of the governmcnt's rice program. Existing
village cooperatives, many of them eitler dormant or only
marginally active, were encouraged by the local governmilent
to pool their resourc(es in the form f-a federial:ion. Each
of these federations was identified as a BUJUD, conprt. ing

an area roughly equivalenit 
 to the size of a sub-is-rict
 
(25,000 
 to 35,000 inhabitants) . T[he IUUD was to ahave 

Board of Directors, 
 usually consisting of dele(TaL:es from
each of the member cooperatives, a director.--su1} osedly
elected by the Board, a'nd finally a manager, who could

either be appointed from 
within the BUUD membership or hired 
from the outside. 

While initially the BUUD's assumed a limited number
 
of tasks, it was intended that 
they would eventually
flourish into full-fledged multi-purpose coopera lives, with
the constituent village- cooperatives amalgarlatiui into one 
corporate body at 
the sub-district level. 
 Within this area,
they woulJ engage in the provision of agricultural inputs,
the dispensation of credit and extension information, and
 
finally undertake activities relating to the processinq 
 and 
marketing of a wide range of agricultural crops. 
 It was
also thought that in the more distant future the ILJUD's 
could engage in the development of cottage industries and
in the introduction of poultry and livestock production. 
 In
brief, this organization could gradually become one of the
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primary instruments for implementing 'government develop­

ment projects at the village level and for mobilizing
 

peasant support behind these efforts.
1
 

The initial 13UUD experiment in the Yogyakarta region 

immediately caught the attention of the central government, 

and an effort was initiated in mid-1972 to introduce these 

organizations selectively in other parts of Java. Initially 

this task was undertaken with caution, and only a small num­

ber of BUUD's were introduced in any one district. There 

seemed to be some recognition of the fact that these 

organizations would fail to perform their developmental 

role if introduced too rapidly and in too great a number. 

This more deliberate approach in establishing the BUUD's 

was soon abandoned, however, in the rush of events which 

transpired in the late months of 1.972. In December 1972, 

the government was caught totally unprepared by a sudden 

soaring; of rice prices. In less than a month, rice prices 

rose by a margin of over 1.00 percent, and food shortages 

were reported in a number of places on Java. 2 Possible 

shortages in rice Were siqnalled in the previous Auqust 

when prices began to rise by a ina.r'jin higher than usually 

occurs at this time of the year. Authorities were slow in 

reacting to this condition, however, and the government 

purchasing agency did not move with any sense of urgency in 

securing contracts for commercial imports. Thus, the bulk 

of the covcrnment's orders were noit due to arrive until the 

fo]]owinl February and March. In D)ecember, a crash program 

was undertaken to import additional rice, and in Djakarta, 

1Soedarsono ladi sapoet:o, Kelenqkapan W:I].ayah Un it Desa 

Masalah dan rmpek.l. , Departemen Ekonomi Pertanian, 
,akui tas Pert.ani.ai, University of Gadja Madah, 1.973. 

211.W. Arndt, "Survey of Recent Developments," Bulletin of 

indonesian E.conomi.c Studies, IX: 2, July .973, p. 3 
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the market was literally maintained by day-to-day deliveries 

rushed from ships arriving in the l)jakarta Ilarbor. By 

January, the governimient had succeeded in holding the line on 
rice prices, but they remained at a level 80 percent hiqher

1 
than in the previous Augu-st. Rice account-s for 30 percent 
of the total price index, but simi.lar price rises were 

reflected in other basic commodit.ies. 

From December on into 1973, policy maki.ng was lomi­

nated by a concern I-or weat-hering the ric, shorta(e and (-on­

taining the attendant infi.ationarY pressures qencrated 

within the larger economy. Minister Widjojo, head of the 

Central Planning Board, shifted his attention away from the 

preparation of the next: five-year plan and concentrated on 

supervising the gove rnm n I- import program. Government of ­

ficials usually ascribed the production failure as an out­

growth of unCfavorable weather, i.e., the long dry season 

of 1972. BuL1og , the government's rice purchasing agency, 

came under fire for failingl to have adequate stocks available 

to compensate f-or the production shortfall. 
Trhe rice crisis only served to stiffen further the 

government's resolve in undertaking measures to increase 

the supply of rice, particularly from domestic sources, 

and to organize the rice economy in a manner more consistent 

with national interests. Thus authorities at all leve.s 

seemed to move with great-er conviction in preparing for the 

impending wet season harvest (April--June 1973) in order to 

assure that a larger portion of the rice harvest could be 

moved into the public sector to resupply the government's 

buffer stock. In this context, the value of the BUUD as a 

potential instrument of government policy was quickly 

1Stephen Grenville, "Survey of Recent: Developments,"
 
Bulletin of Indonesian Economic Studies, IX: 1, March 1973,
 
p. 1. 
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brought into prominence, as it was decided to use this
 

organization as the primary agent for government rice
 

purchases at the village level. In the initial Yogyakarta
 

experiment it was assumed that the BUUD's would engage in 

rice purchasing for the government in order to assure that 

the farmer received at 'least the guaranteed floor prices at 

harvest time. The BUUD's were to buy rice for the govern­

men[- at this price when the farm-level price fell to, or 

below, the floor. In theory, therefore, the involvement of 

the BUUD's in government purchasing seemed to serve both the 

interests of the government and the farmer; in practice, how­

ever, this arrangement fell far short of its objective. 

In practice during 1973, this involvem ent turned out 

to be a disaster for the BUUD's. As it had done every year 

before, Bulog set a target for total domestic purchases, 

and it pegged the floor price according to market conditions 

of the previous year. The conditions were of course wildly 

different from those of 1972, especially with the world 

market price for rice on the rise. Thus the price paid to 

farmers for governmecnt-.pr:ocu.red rice was often less than 

what they coul d get even at harvest time in the open market. 
The governmenL officialdom, aware that the government 

was intent upon replenishing its rice stocks, bore down upon
3
 

the farmer to collect its share of the harvest. In effect, 

government purchases became less a matter of guaranteeing 

a floor price and rather responded to administrative pres­

sures for achieving the Bulog procurement target. Provincial 

qovernors set up targets for the districts to achieve, and 

the districts in turn divided their quotas up among the sub­

districts and villages. In East Java, the governor was quite 

ambitious in this regard, actually increasing the target given 

to him by Bulog. In this province, local officials were under
 

]Peter McCawley, "Survey of Recent Developments," Bulletin 
of Indonosian Economic Studies, IX: 3, November 1973, pp. 1-8. 
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a great deal of pressure to achieve their quotas. In other 
areas as well, however, many local officials themselves 
perceived the situation as one where their superiors expected
them to reach a particular target. ''here was thus a natural
inclination to expand rapidly the number of BUUD's, as these 
organizations were seen as the primary instruments for 
purchasing government rice. By early 1973, the luni(- .r of

BUUD's 
 had greatly increased with practically every .;ubdis­
trict having its own unit. These BUUD's were Frequently 
paper organi- ations, headed by a hastily recruited local
 
official 
 or farmer. Nevertheless, when the harvest came in
April and May, the BUUD's were prepared to purchase their 
quota of rice.
 

It was in its effort to purchase the government rice

that the 
BUUD's collided head on with a peasantry intent upon
selling its rice at a price withand time consistent their 
own interests. The BUUD was put in the double bind of being
expected to collect a quota 
 at. the floor price, when in ef­
fect, 
 the market price remained above the floor. Thus,
 
procuring rice, which 
 would have been an automatic and
 
reasonably 
 voluntary process set in motion when market 
prices fell below the floor, now became a matter subject

to administrative regulation. 
Local officials 
forced farmers 
to turn over a portion of their rice at a price equal to the
 
floor but below its current market value. Other BUUD's, 
refraining from the use 
of coercion, purchased rice at the
 
higher market 
 value, forwarded it on to Bulog for the lower
price, thereby absorbing the difference at a substantial
 
loss to themselves. 
 In addition to these measures, regional
and local authorities frequently imposed restrictions on the
 
movement of rice outside their jurisdictions in order to
 
facilitate the government's purchasing program. 
Thus, in

early June, major disparities appeared in urban and rural
 
rice prices, as 
private rice merchants were less able to

circumvent localand regional trade barriers.. 
In early July,
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the central government set about removing these restrictions.
 

The use of the BUUJD's in the government's program contributed
 

to a rising mood of peasant discontent, and in August, the
 

BUUD's were ordered to cease the purchasing of all rice,
 

whether for the buffer stock or for private trade.
 

In many respects, the above episode constituted a 

repetition of the 1.959-61 Padi Centre Program where short­

range exigencies assumed priority at the cost of long-range 

efforts in institution building. In its debut as a nation­

wide movement to assist the peasant, the BUUD had suffered 

a serious setback, and it now faces a long uphill battle 

in restor-inc its image as an organization intent upon 

improving peasant welfare. This effort will be further 

constrained by the fact that the number of BUUD's has 

greatly multiplied, thereby increasing the danger that 

government effort will be dissipated in its attempts to 

strengthen them. Instead of having a few good BUUD's, there 

may be a great many poor ones. Indeed, there seem to be some 

ominous signs pointing in this direction, as the government 

appears intent upon rapidly expanding their role in the rural 

sector. Most notable in this regard is the widespread 

distribution of rice hullers to the BUUD's. By early 1974, 

nearly 700 IUUD's had been authorized to secure medium­

term credit from the covernment banks for the acquisition 

of rice hullers, and it was anticipated that another 500 

would engage in such an arranclement. It is not clear that 

all of the BUUIl's are prepared to undertake adequately the 

manaqement of the hullers. This problem is further compound­

ed by excess milling capacity in some areas of Java, where 

in effect, there is likely to be some stiff competition 

between the BUUD's and the private millers in the processing 

of rice. 

Tho problem L'f competition with the private millers is
 

similarly encountered in the area of rice marketing. In many
 

areas of Java, rice trading is a highly labor-intensive
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operation involving a large number of small middlemen, who are 

able to secure a meager livelihood in the petty buying and 

selling of rice. If the BUUD's were to streamline this 

process, they would substantially reduce employment op­

portunities for a large number of people, jut as the 

increased use of hullers has substantially reduced employ­

ment in the processing of rice by hand pounding. The capa city 

of the BUUD's to Ongage in rice marketing is Lurtthu, made 

problematic by the fact that the private trador is frquentily 

at a distinct advantage in making available to -he farimeir an 

immediate cash payment for his rice, whereas MUUD payments 

are sometimes subject to administrative delay in securing 

capital from the government banks. Finally, for the 

peasant, the rice trader is frequently a ;ource of needed 

cash in case of emergency, and his willingness to sell to 

the BUUD may, in effect, jeopardize a relilble, informal 

source of credit. In brief, rice trading is a ;ophist icated 

undertaking involving a large number of transactions and 

reciprocities between individuals whi.ch extend beyond mere 

economic and conmmercial values. The [UUD's will face the 

delicate problem of trying to participate in rice trading 

in a manner which yields profits, but not the ill ivill of 

the surrounding environment. 

In the fall of 1973, the BUUD's were given a monopoly
 

over the distribution of su;sidized fertilizer. Given the
 

increasing scarcity of fertilizer on the world market,
 

domestic supplies of fertilizer have dwindled and, in effect,
 

the BUUD's have almost exclusive control over high nitrogen
 

fertilizer. Subsidized fertilizer is supposed to be used
 

exclusively in the government's rice program. Yet, the 
free market price of -fertilizer is double its subsidized 

price, and the profit margins for the I3IJUD's in retailing 
subsidized fertilizer is quite small. Thus, the govern­

ment faces a major policing problem in that BUUD retailers
 

and farmers will be tempted to siphon fertilizer to
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the free market.
 

It is still too early to know if the BUUD's will
 

evolve into an important institutional source of economic
 

development in the rural sector. The most tangible
 

measure of success will be whether they develop into 

ownprofit-making ventures, capable of sustaininq their 

economic viabilTity independent of government subsidies and 

credit. An initial examination of this problem is available 

in a preliminary survey of the original BUUD's in the 

Yoyakarta reqion. The study included all 35 BUUD's in 

the area and was conducLed in 1.972, one year after their 

this 13 developedcreation. From number, of the BUUD's had 

into rather sizable operations in that they each had a rice 

huller zind were involved in significant cash transactions. 

The other 22 BUUDI's did not have rice hullers and had 

weremarginal cash tuinnovers. All of the large BUUD's 

involvwd in rico processing, the provision of spraying 

services, rice trading and the retailing of fe!rti].izer, 

whereas, the other 22 were primarily engaged in fertilizer 

retailing and the' provision of sprayinc, services. Given 

their lack of rice hullers, they were not involved in proces­

sing, and were only marginally engaged in rice marketing. 

In examining their financial condition after one year 

of operation it was found that all of the BUUD's were 

operating at a loss; their expenses exceeded their income. 

Thus, for the larger IuuD)'s, the losses were substantial, 

with total income accounting for only 1/3 to 2/3 of total 

expenses. It should be noted in this regard that their major 

expense consisted of the monthly installment payment for the 

rice huller, an amount which ranged from 40 percent to 50 per­

cent of total ex.enses. For the smaller BUUD's, the majority 

1 Socdarsono iadisapoetr6, Suprapto Gunawan, and Djuwari, 
Laporan Sementara Masa].ah Badan Unit Usaha Unit Desa di 
I)aet-ah I .imewa Yocixvaarta, Yoqyakarta:' Fakultas Pertanian, 
Univ rsity of Gadja Madah, 1973. 

http:Masa].ah
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of the number in Yogyakarta, their financial condition was 
even more adverse, with total income ranging from only 4 
percent to 25 percent of total expenses. For the large 
BUUD's, their major source of income was derived from rice 
processing, a figure ranging from 56 percent to 91 percent 
of total earnings, and rice trading, an activity accoun ting 
for 19 percent to 32 percent of these. Only marginal 
income was obtained by these BUUD's from the dist]:i.bution 

of fertilizer and pest:icides. For the small IMIUlD's, for­

tilizer retailing accounted for 55 percent to 90 percent of 
their total income, whereas the other services, spl-aying and 
rice marketing, constituted only marginal sources. In sum­
mary, in their first year of operation, a majorit.y of the 
BUUD's in the Yogyakarta region had yet to demonstrate their 
capacity to maintain viable and solvent operations. The 
survey notes that many of the J3UUD chairmen provide their 
services on only a part-time basis and concludes that major 
improvements in management skills are urgently needed to 

further streng then the BUUD organization. 
At the moment, the future of the 13UUD in rural Java, 

and its capacity for enhancing productivity, remains an open 
question. The more immediate threat is that the government 
will again press the BUUD into service for the purchasing of 
government rice, re-enacting again the drama of civil 
servants attempting to extract rice from an unyielding 
peasantry. Current indications suggest that this will 

probably not occur, at least not on a scale which character­
ized the 1973 wet season harvest. For the impending .974 
wet season harvest, the government purchasing agency has 
lowered its target for domestic buying of rice by a margin 
of 50 percent. Likewise, some effort has been expended in 
impressing upon regional authorities that coercive measures 

should not be exercised in the purchasing of rice. 

The more relaxed approach in domestiic purchasing
 

represents a bastc shift in government policy and a retreat
 
from achieving self-sufficiency by 1974. This change augurs
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well for Java, as the government appears to be easing its
 

pressure upon the peasant and rather adopting a more long­

term view of the problem. This change in posture is
 

occasioned bA.: two new developments. First the government 

is 1t[.ttr to ezcourage foreign and domestic investors
np1i 


to und...rtake the devc.opmq ,-'- of ri(;e estates in the outer 

isl'nds-. During the past year .*everal foreign firms have 

indicated ar, interest in developing large-scale, mechanized 

rice farms in Su.;:.es- and Sumatra. Th,>. large investments 

r,-qu,.red for infx:'Lst':ucture deve]pient ;.chere (irrigation, 

ro-. ard transxo..t) still constitute a major .obstacle in 

brinqrinz' these n-.-.otiati..ns to fruition,. The .iecond 

dev 1!opnt bvdc,,.ia' ini'lux revenueis burgeoninc9 of from 

the ] " oil, an a(tivity which in 1974 will probably 

gencraat iore tha:%, "our billioh dc, lhrs in foreign exchange. 

This new, found i-i-fluence ias i ncfined the government to take 
a more p; .,,,:issiv- approach iiY th' pur-jasing of rice from 

thie wolidlefarket, and cuYrr;t; e5timaos indicate that 1.3 

miU iou. to.-s wil]. be impor'ted in 1974. Thus, Indonesian 

oil has in some measure lift -:d the pressure upon the peasant 

and rur, l offic.al dlike,:.,fe achieving -)n ,Oxcrn'.,pntsuccess 

in ru".i devcilopment. 

The p¢,sition of the .UUD still remains tenuous, however, 

as availa;TI supplies of r i.ce in the world market have 

dwindicd :! i p-,:i,t two yeats, and at any time the government 

could .resume .its pdlicy of using the BUM) to obtain rice from 

donics-ic sources. This would ac,,ain bring forth a basic issue 

concerning the role of the BUUD andi the interests it is 

supposed t,. rSpr'.sent. Presumably, the BUUD has been set ,p 

to serve pe.a.:n. needs and in time secure its basic support 

and sus,.enance fa-,Lm w-tlinin village society itself. Never­

thele.s, in the past it has been compelled to serve govern­

ment interests, whicn in content have frequently been in 

,oE-,:oitiofl to peasa-,',t interests, and a further repetition of 

such instances will only serve to reinforce an already 

http:offic.al
http:bvdc,,.ia
http:Su.;:.es
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well-founded suspicion that the BUUD is an instrument for 

bureaucratic intervention rather than a device for fulfil­

ling peasant needs. The critical tdst in the next few years 
will be whether the BUUD can develop its own autonomy and 

identity independent of government structures. 

Finally, lurking in the background is the ever-present 

danger that the government will move too fast with tho IMIUD's, 

rapidly burdening them with a multitude of tasks and programs 
which they are unprepared to perform effectively. '['he second 
five-year plan will begin in April.1974, and this will entail 
the launching of some major programs in agricultural diver­
sifica.ion. This is a welcome change from the past when the 
government was concentratinq all its resources in rice
 
production and neglecting equal if not more productive 
investments in the rural sector. It can now be expected 
that programs will. be undertaken to expand. the productivity 
of A variety of commercial crops in the small-hol.dinq sector. 
Likewise, activities will be underway in the development of 
cottage industries and in the expansion of livestock and 
poultry production. It appears that the ]3UUD's will be called 
upon to assist in the development of these projects, tasks 
which could be both a blessing and a bane in the development 
of these organizations. On the one hand, the BUIJD's woul.d 
greatly benefit from a diversification of these activities 
beyond a mere concern with increasing rice production.
 

Nevertheless, the BUUD's have yet to acquire the management 
and entrepreneurial resources necessary to undertake such 
projects, and greater attent.on will need to be focused upon 

upgrading their skills in these areas. The implecmentation 
of these programs will be an arduous and time-consuminq 
endeavor, requiring a long-term perspective wherein gains 
are measured in terms of incremental achievements. A 
long-term perspective has not been a feature of policy 
formulation and execution in Indonesia and it will be no less
 
difficult to sustain in the future. The historical landscape
 

http:attent.on
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is littered with the wreckage of well-conceived, but 

improperly .and hastily administered projects. In the 

past 25 years, short-term needs have taken prominence over 

lonq-term investments, and the pressures to accelerate the 

process of rural developm'nt will be no less and perhaps 

hopefullyeven more salieint than they were before. One can 

assume, however, that Indonesia has an open future and that 

the BUUD will in their fruition constitute aprojects like 


welcome break with the past.
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