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Foreword

I was delighted to accept the invitation to foreword this new book, authored by
Ninik Suhartini and Paul Jones—Urban Governance and Informal Settlements:
Lessons from the City of Jayapura, Indonesia. I met both authors in the Informal
Urbanism Hub convened at the UN-Habitat conference in Cairo, November 2014.
Ninik Suhartini was by then presenting her early research findings on informality
and governance arrangements in Jayapura, her hometown in Indonesia. Paul Jones
was introducing us to urban informality in a not so well-known context of the
Pacific Ocean islands, while I was reflecting on how the ‘old continent’ of Europe
had dealt with formalization of informal settlements in regional contexts. The latter
included the Portuguese setting during the last quarter of the twentieth century. The
above represented three perspectives on informality cutting across emergent fea-
tures, different points of view and past experiences. The well-known world statistics
on urban informality show how, despite planning institutions try to deal with the
issue, they continue growing.

Later, we became close colleagues, sharing our experiences and research
achievements, introducing new concepts to the discussion of informality and
inevitably relating it to complexity since simple approaches and solutions imple-
mented during decades proved to fail or to generate even more informality. The
exciting experience of being invited in 2017 and 2018 to be part of the joint
ongoing studio organized by Paul Jones and Ninik Suhartini from the University of
Sydney and academics from the Institut Teknologi Bandung with a strong focus on
kampungs—the most well-known brand of informal settlements in Indonesia—was
a crucial landmark to consolidate this shared awareness for the need of new
complexity approaches. This cross-collaborative studio immersed in students
experiencing notions of ‘bottom-up’ urbanism makes it possible to aim for new
planning frameworks and, in a way, to break the path dependency on top-down
designed rules. Patterns and pattern analysis are, therefore, part of the work
developed by Paul Jones and with Ninik Suhartini, a way to understand complex
random developments. Patterns of interfaces between private and public places, but
also patterns of blocks and of public spaces as the result of what is left from private
occupations reveal the urge that the authors put in understanding informality.
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The focus of the research that embodies this book is fascinating by itself: a city,
Jayapura, capital of the peripheral province of Papua, part of a rampantly growing
country, Indonesia, one of several nations with a pace of change and development
hardly achieved by other parts of the world—namely, by the Global North where
(still) most of the knowledge on informality is produced. The dominant position of
developed countries on discourses related with urbanization in the developing
world has been a trend that in a way this book counterbalances. Also, for this
reason, it is particularly positive and inspiring to see such relevant topic as the one
of informalities being addressed by a researcher like Ninik Suhartini, who deals
daily with the challenges of governance arrangements regarding formal and
informal settlements in the Planning Board of Jayapura Municipality and who
brings into this book her perspective on the subject, in such a brilliant way.

There are other reasons for finding inspiration in this book, now to be published.
One of them is the fact that the authors address the less-explored relation between
spatial analysis and urban governance. These two topics of research have rarely
been interconnected, since spatial analysis became a quite autonomous field of
research within urban design, while urban governance has remained as related with
social and political sciences—thank you Ninik and Paul for intersecting them. If
spatial analysis of block and form patterns is by itself a rich source of information,
the challenge of going beyond that and bridging the disciplinary boundary with
urban governance gives an additional quality to this book. The combination of
spatial arrangements with governance emerges in this book in a clear and novel
perspective, as part of the same process. Additionally, in this book, we can envision
a ‘feedback loop’ from previous research involving spatial analysis from the context
of the kampungs in Bandung (authored by Paul Jones, Sri Maryati and Ninik
Suhartini and published this year by the Institut Teknologi Bandung press) to the
context of Jayapura’s informal settlements.

Another aspect that deserves to be underlined is the fact that the authors chose
the basic urban services to demonstrate the emergence of governance arrangements
in informal settlements. Basic urban services are, globally, the most critical aspect
of urban informality given their strong impacts on public health and on settlements’
livelihood, and with other concerns of land readjustment, collective facilities or
public spaces, contribute to a stronger sense of community. The context of basic
urban services is probably one in which the actors involved are more subjected to
pressure—therefore, governance arrangements designed to deal with these very
basic needs can be an excellent ground for other governance arrangements to
provide diverse urban services.

Despite the novelty of combining spatial patterns and governance arrangements,
the structure of the book allows the reader to follow, in a very easy and clear way,
the authors’ reasoning on urban governance arrangements regarding informal set-
tlements. While doing that, this book is also a very good source to understand
urbanization and urban governance in relation with the case of Jayapura. It also
gives the reader a perspective on urbanization and urban governance arrangements
in developing countries (positively refusing the comparison with the developed
world). Instead of looking for ‘best practices’, the focus of this book sits on a
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double periphery condition. Informality is on one hand in spatial and institutional
terms devoted to inaccessible places, and Jayapura in Papua is also remote
regarding the Indonesian nation. By addressing types, processes and outputs of
formal urban governance in Jayapura the authors are also opening the way to
explore another kind of ‘interface’, the one so neglected between formality and
informality. The in-between balance of winners and losers with the outcomes of
formal urban governance on basic urban services reveals an interest on under-
standing what the effects of governance arrangements are. By doing this, a stable
and coherent setting one can to understand the value of not so visible features of
community governance arrangements in informal settlements.

The authors express the potential of these processes while they also show their
awareness with the fact that the focus of their research is unrepeatable as social
processes are. This wise awareness enhances the value of this research, drawing the
reader’s attention beyond just a focus on outcomes and once again looking at
qualities of the processes that were analysed. If there was something that the
academic and professional planning communities have learned during these years
of research is that good, long-last solutions to formalize informality are much more
than interventions to fix malfunctions. I more than hope, I truly believe, based on
other researches, that institutions although they tend to be and present themselves as
highly formalized bodies, they learn with informality. And therefore, I found this
book so valuable to deal with informality and in the long term to contribute to a
better management of urban settlements in general, both formal and informal.

Aveiro, Portugal Professor Paulo Silva
Department of Social

Political and Territorial Sciences
University of Aveiro, Campus

Universitário de Santiago
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Preface

It has been acknowledged that urbanization in developing countries has generated a
complexity of challenges, including the need to address rapid population growth
and the consequences and impacts of unequal physical development and economic
growth. With rising urban poverty, it is increasingly clear that the benefits of
urbanization have not been distributed evenly, with many groups and individuals
excluded from access to services such as affordable land and housing, water,
sanitation, accessible jobs and public transport. Within this setting, mid-sized towns
and cities play an increasingly important role in dealing with the management
of their urbanization processes and outcomes as they are at the ‘cutting edge’ of
addressing decentralized governance arrangements to address their urban issues.
Within the context of achieving sustainable urbanization, there has been an
increasing research focus on governance and the pivotal role it can play in pro-
ducing more effective and equitable urban development and management outcomes.
This includes the important role of facilitating and enabling a range of tools,
instruments and processes to deal with the many urban issues and problems central
to improved human development outcomes in mid-sized towns and cities.

Within the above setting, the objective of this research is to better understand the
nature of urban governance regarding the provision of basic urban services in
developing countries, primarily in the domains of housing, water and sanitation.
The research is aimed at identifying and understanding the implications of various
forms of governance that facilitate the provision of basic urban services, albeit
unequally in terms of spatial distribution, quality and quantity, and how this
understanding may assist in improving systems of urban planning and management.
Using the case study of the mid-sized city of Jayapura, Papua, Indonesia, the
research explores (i) the types, processes and stakeholders that constitute formal
urban governance in the provision of basic urban services; (ii) an understanding of
how stakeholders gain and benefit ‘on the ground’ from formal urban governance
arrangements in providing basic urban services, and why; (iii) for those who do not
directly benefit from formal urban governance arrangements, how individuals,
groups and communities organize and access governance to meet their basic urban
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service needs; and (iv) clarifying the contributions of the research findings to a
better understanding of the nature of urban governance and its relationship to the
often unequal provision of basic urban services.

This research builds on methodological approaches utilized in understanding the
nature of urban governance in developing countries context. First, it does this by
deconstructing a case study, thus appreciating the value and importance of con-
textual differences and similarities and their implications for planning and devel-
opment. Second, the research provides an empirical basis for testing and
quantifying the different outcomes arising from formal and informal governance.
The methods employed are extensive and comprised securing primary (that is,
face-to-face household surveys interviewing 448 respondents, ground mapping in
four informal settlements and semi-structured interviews with 12 stakeholders) and
secondary data regarding urban governance, planning and management. In respect
of the household surveys, they were undertaken to determine the perception of
residents in formal and informal settlements regarding who gains and benefits from
urban governance outcomes for the basic urban services of housing, water and
sanitation. The spatial analysis undertaken at a municipal scale examined the
configuration of formal and informal settlements in the city, while ground mapping
was conducted to analyse the block patterns, building and service types at a set-
tlement level. The interviews undertaken were aimed at obtaining information about
the ‘life experiences’ and perceptions of stakeholders who have been involved in
the process of urban governance, particularly in the provision of basic urban ser-
vices. A typology survey was utilized to identify the physical outcomes and the
quality of basic urban services in informal settlements as well as to understand the
types, structures and networks of urban governance. In addition, an analysis of
published data was undertaken in order to obtain trends on demographic, social,
economic and cultural development as well as formal urban governance systems
and structures in Jayapura.

This research reveals that emerging mid-sized cities such as Jayapura have
experienced rapid urbanization and have been forced to confront and acknowledge
the fast-growing demands of basic urban service provision for a diverse population.
Urban governance arrangements have emerged both formally and informally to
cope with addressing gaps in basic urban service provision across a range of set-
tlement types. At a broader level, the research enriches suggestions in the literature
that planning, design and governance need to recognize and address via more
effective means the complexity of the city. The challenge for planning generally is
to question ‘one size fits all’ approaches and seeks a deeper understanding as to
what constitutes city complexity as highlighted in the Jayapura case study.

The research uncovers that the outcomes of formal governance arrangements in
basic urban service provision vary in terms of beneficiaries, types of benefits and
levels of benefits. Spatial planning outcomes are restricted to those who reside in
the planned areas—that is, they are spatially exclusive—while development and
sectoral planning outcomes are targeted at beneficiaries in both planned and
informal settlements. The nature of spatial planning has its genesis in colonial
approaches based on territoriality and zoning to segregate space for different urban
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populations and uses. Spatial and sectoral planning outcomes, such as roads,
electricity, formal drainage and domestic waste collection benefit stakeholders who
are directly involved in the planning process, which in the case of Jayapura are the
residents who live in the planned settlements as mandated by legislation. Residents
living in informal settlements are excluded from involvement in legal spatial
planning processes and deemed not to be important and relevant in the spatial
planning process.

On the other hand, development planning activities benefit groups in both
planned and informal settlements. The use of both development and sectoral
planning provides the flexibility to address a more inclusive range of basic urban
service needs across a wider population cohort, which includes residents excluded
from the spatial planning process. Hence, development and sectoral planning
benefit a greater range of stakeholders in terms of housing, water and sanitation
provision, regardless of their spatial location. Despite the evolving formal and
informal governance arrangements in basic urban service provision, issues of the
financial and technical capabilities of stakeholders plus the ‘skewed’ overarching
planning framework which supports residents who could be termed middle or upper
class in terms of income, employment and location have strongly influenced out-
comes. The latter have contributed to insufficient gaps in the provision of formal
and informal basic urban services while at the same time increasing the emergence
of community-organized basic urban services in both planned and informal
settlements.

The major modes of governance arrangements in the informal settlements in
Jayapura consist of what can be termed traditional governance, formal and informal
governance, and hybrid governance. Traditional governance is an arrangement
based on local social–cultural values and norms and is tied to specific kin and ethnic
groups and embedded in a land tenure type. Formal governance comprises devel-
opment interventions conducted by the Municipal Government and other bodies via
legally endorsed planning processes, while informal governance comprises varying
‘bottom-up’ self, group and community arrangements that provide basic urban
services based on mutual understanding and or agreement. Hybrid governance in
Jayapura involves three main stakeholders centered on ‘the governance of three
pillars’ (the government, the church and the native Papuan community), and
comprises arrangements that combine and utilize traditional, formal and informal
governance.

All these governance types co-evolve as their boundaries overlap and intersect
through time at the local settlement, municipal and to a lesser degree, national level.
They work together at varying levels of coherency and ‘equilibrium’ in the devel-
opment process to provide basic urban services in formal and informal settlements.
The ‘governance equilibrium’ represents a ‘balance’ at a specific point and place in
time in how stakeholders utilize and share resources, and access various contribu-
tions in various ways to obtain basic urban services. This ‘balance’ is shaped by two
main elements: (1) ‘fixed’ elements of governance that apply generally to all set-
tlements, such as land tenure and the leadership of local leaders, and (2) ‘variable’
governance elements comprising contextual- and location-specific elements
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embedded in the settlements, such as the types, scales and ongoing organization of
basic urban service arrangements. With over a billion people living in slums and
informal settlements, it is paramount that policy and decision-makers better under-
stand the implications of their governance processes and outcomes in striving
towards sustainable urbanization as contained in recent global urban mandates such
as Habitat 3 and Sustainable Development Goal 11.

Jayapura, Indonesia Ninik Suhartini
Sydney, Australia Paul Jones
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Chapter 1
Introduction

Dawn in Yos Sudarso (Humboldt) bay, Jayapura

Abstract This chapter sets the scene for the main narrative of the book which is to
explore the arrangement and effectiveness of urban governance in small to medium
and mid-sized towns in providing basic infrastructure and services such as housing,
clean water, and sanitation. Set against a background of rapid urbanization in devel-
oping countries, a range of mechanisms to meet basic urban service provision are
recognized and accommodated by formal systems. However, many informal settle-
ments remain neglected in formal service provision as they are considered illegal,
unplanned and or do not accord with the ‘modern’ vision for city development. On
the other hand, in some contexts, local government does not have adequate capacity
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to provide services. In this setting, the chapter sets out four research questions which
are based around assessing the implications of various forms of governance in provid-
ing basic urban services and their contribution towards improving systems of urban
planning, management and their outcomes. The core focus of the research centers
on how basic urban services are provided to the population, especially those living
their lives in settlements designated as informal settlements. The case study is Jaya-
pura, the capital of Papua Province, Indonesia, a growingmid-sized city experiencing
rapid growth, especially in informal settlements. The research methods, including
examining primary and secondary data on urban governance as well as the case study
design, are summarized in this chapter.

Keywords Urbanization · Urban governance · Research questions ·Methods
Case study

1.1 The Setting

Developing countries have experienced a rapid increase in population over the last
50 years, with Asia being the most populated region in the world. In terms of urban-
ization, Asia has the largest proportion of urban growth and it is predicted this trend
will continue to increase over the next 30 years with countries such as Indonesia,
India and China being major contributors (UN-Habitat 2016).

In Indonesia, for instance, the urban population increased significantly during
the period 1980–2010, from 22.4% of the total Indonesian population in 1980 to
approximately 49% in 2010, with most of this growth occurring in the main cities of
Java Island (Firman 2012). The largest population and the largest urbanized areas are
still concentrated in Java Island, with other islands such as Kalimantan and Papua
having the least development growth, including urbanization.1

Consequently, Indonesia must deal with many issues arising because of urban-
ization including the inadequacy of basic urban service provision and the uneven
distribution of development benefits across the country. Papua Province, for exam-
ple, is the least developed locality in Indonesia. In terms of the Human Development
Index (HDI), this province remains on the lowest rank in the country from 60.20 in
1996 to 64.94 in 2010 (BPS 2012a). Regarding poverty, Papua Province is the poor-
est part of the country, slipping from 40.78% in 2007 to 31.98% in 2011 in regards
to the proportion of the provincial population living in poverty (BPS 2012b).

1To accelerate the development process in Papua, the Indonesian government enacted several poli-
cies such as Law 21 of 2001 about Special Autonomy for Papua, which includes Papua Province
and West Papua Province. According to the Law, Papuan people are prioritized to access special
rights such as priority in education, health, access to infrastructure, gender equality and community
empowerment. Furthermore, many territorial proliferations have been conducted during the last
decade, which has divided the province from 11 counties and 2 cities in 2001 to 28 counties and 1
city in 2011. This policy has accelerated the urbanization process in the province as more cities are
developing in the area.
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The capital of Papua Province, Jayapura, reflects the symptoms occurring inmany
urban areas in mid-sized cities in Asia as indicated by UNESCAP (2015). The pop-
ulation growth in Jayapura is 4.4% and above the national average (BPS 2012a,
b), with 43.9% of in-migration per year. Furthermore, Jayapura is experiencing a
rapid growth of informal settlements which has reached 25% of the total city area
and encroaches onto planned settlements, hazard-prone land and conservation areas
(Jones and Suhartini 2014a).

On the other hand, Jayapura local government is facing under-capacity in deal-
ing with unmanageable urban growth, such as the mismatch of water demand and
supply (PDAM 2010), lack of formal housing (Paruntung 2004) and low level of
sanitation provision (EHRA 2012; DKP 2012). Concurrent with its function as a
national activity centre, urban development in Jayapura remains focused in the ini-
tial urban areas designated to the west of the city and has not expanded to the eastern
parts as identified for urban expansion (RTRW Kota Jayapura 2014).

In response to these circumstances, different mechanisms of governance have
evolved and operate alongside the formal arrangements conducted by the government
(Jones and Suhartini 2014b). Groups and individuals that have been excluded from
formal development for example, have developed several adaptive arrangements by
utilizing their own resources and capacities in providing for their individual and
collective daily needs (Suhartini 2015). Furthermore, they have established informal
activities in terms of increasing their income as well as providing basic infrastructure
and services, such as housing, clean water and sanitation. Several mechanisms in
meeting basic urban service provision are recognized and accommodated by the
formal system, while many settlements remain neglected in formal service provision
as they are considered illegal, informal and unplanned (Suhartini 2016).

In this context, questions regarding the effectiveness of urban governance, includ-
ing processes and procedures in urban management have been raised particularly
those that are conducted by the government. Such questions include inquiry into
how different basic urban services have been delivered by various processes and
activities to address the needs of urban residents. Furthermore, a broader discus-
sion is timely to address the ways in which cities and urban residents in developing
countries manage to adapt to city complexity, including the various conditions under
which residents live their daily lives. Urban governance, therefore, is more than just
the government, but also includes a broader scale of management and arrangements
with multiple stakeholders which may be termed formal, informal or other (Stoker
1998).

1.2 Purpose and Research Questions

1.2.1 Research Purpose and Questions

The purpose of this research is to better understand the nature of urban governance
in developing countries and its relationship to basic urban services, especially in
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fast-growing mid-sized cities. Hence, this research explores the implications of var-
ious governance forms and their contribution towards improving systems of urban
planning, management and their outcomes.

Using a case studyof themid-sized city of Jayapura, Papua, Indonesia, the research
questions explored in this study are as follows:

a. What are the types, processes and range of stakeholders which constitute formal
urban governance in the provision of basic urban services?

b. Who and how do stakeholders gain and benefit ‘on the ground’ from formal urban
governance arrangements in the context of providing basic urban services?

c. For those who do not directly benefit from formal urban governance arrange-
ments, how do individuals, groups and communities organize and access gover-
nance to meet their basic urban service needs?

d. How can we better understand the evolving nature of urban governance and its
relationship to the provision of basic urban services?

Table 1.1 sets out the research purpose, research questions and sub-questions.

1.3 Research Methodology

Themethodological approaches for this research were designed to explore the nature
of urban governance at a local and city scale so as to understand the types and pro-
cesses of governance arrangements as well as the complexity of urban development.
The research, therefore, utilizes multiple methods to secure and examine primary
and secondary data framed in a case study approach to achieve the research pur-
pose. At an international level, a case study approach has been widely used to better
understand urban governance in developing countries, particularly where formal and
informal urbanism is at play (see for example, Devas 2004, in case studies of South
Asia, and the study by Bakker et al. 2008, in Indonesia).

1.3.1 Key Methods

Several methods are utilized in this research, including examining primary and sec-
ondary data and information on urban governance. Secondary data analysis is under-
taken to obtain general trends in demographic, social, economic and cultural devel-
opment in the study area. On the other hand, primary data analysis including spatial
analysis, interpretation of interviews and household surveys are also carried out.
The spatial analysis using aerial imageries and city plans is conducted to acquire
the spatial configuration of the formal and informal settlements in the city. Such
analysis identifies the distribution and total area of both settlements types as well as
measuring the consistency of spatial plan implementation. The interviews are aimed


