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ABSTRACT

	This study aims to examine the implementation of the Minimum Service Standards (MSS) for public housing in Pohuwato Regency by integrating the analytical lenses of multi-level governance, policy capacity, and integrative capacity to elucidate the determinants of adequate-housing service outcomes for vulnerable groups. A qualitative descriptive approach was employed through a case study design involving the Office of Public Housing and Settlements and the Regional Disaster Management Agency. Data were collected via in-depth interviews, direct observation, and document review, and subsequently analyzed using the Miles–Huberman interactive model with credibility testing. The findings demonstrate that the governance architecture operates with a relatively clear division of roles among local government agencies. Nonetheless, significant regulatory gaps persist due to the absence of a Regent Regulation and standardized operational procedures for implementing the housing MSS. Service achievements remain incremental; in 2024, only five housing units were constructed, with financial assistance ranging from IDR 7.5 to 40 million per unit, although the interventions were substantively well-targeted toward poor households and disaster-affected residents with severe damage. Three key determinants of MSS implementation were identified: limited fiscal capacity heavily reliant on external support; constrained institutional capacity due to insufficient and unevenly distributed technical human resources; and underdeveloped regulatory capacity that results in procedures being conducted informally. The study concludes that strengthening local regulatory frameworks, institutionalizing cross-agency coordination mechanisms, developing medium-term financial planning, and investing in technical capacity are essential prerequisites for enhancing local governments’ ability to fulfil the right to adequate housing as mandated by the public housing Minimum Service Standards.
.




Keywords: Minimum Service Standards; public housing; multi-level governance; policy capacity


1. INTRODUCTION 

Enhancing the quality of public services is a fundamental indicator of modern governance and a manifestation of citizens’ constitutional rights. In developing countries, decentralization is often positioned as a mechanism to bring services closer to citizens and increase bureaucratic responsiveness. However, empirical evidence demonstrates that decentralization does not automatically improve service quality; rather, its effectiveness depends heavily on institutional capacity, actor configurations, and coordination mechanisms across levels of government (Allain-Dupré, 2020; Dick-Sagoe, 2020). Within this context, the Minimum Service Standards (MSS) framework becomes an essential instrument of state accountability to ensure the fulfillment of basic service rights, including the right to adequate housing for vulnerable populations.
In Indonesia, MSS is regulated through Government Regulation No. 2/2018 and Minister of Home Affairs Regulation No. 59/2021, and further elaborated sectorally in the housing domain through Minister of Public Works and Public Housing Regulation No. 13/2023. These regulations explicitly oblige local governments to meet measurable performance indicators for housing services targeting the poor and vulnerable. Consequently, the MSS for Public Housing functions not only as a normative guideline but also as a policy instrument directing planning, budgeting, and evaluation processes at the district and municipal levels. This hybrid character—as standard, coordination tool, and accountability mechanism—makes its implementation highly dependent on local government's ability to translate national mandates into coherent service practices.
Recent developments in public governance literature reinforce the urgency of such analysis. The multi-level governance approach emphasizes that effective local implementation of national policies requires clear division of authority and strong vertical coordination (Allain-Dupré, 2020). Meanwhile, the policy capacity framework (Williams, 2021) asserts that successful policy implementation depends on a combination of analytical, operational, and political capacities that enable bureaucracies to convert mandates into concrete action. More recent studies introduce the concept of integrative capacity—institutions’ ability to coordinate policies and actors across sectors in a cohesive manner (Domorenok et al., 2021; Vince et al., 2024). These perspectives are particularly relevant to housing policy, which inherently demands synergies across social protection, poverty alleviation, disaster mitigation, and spatial planning.
International studies in the housing sector further show that adequate housing for vulnerable groups should not be regarded merely as a physical output but as an integral component of social protection and community recovery. McClelland et al. (2023) underscore housing as a critical element within the “recovery for development” framework, while Okunola and Werners (2024) highlight that effective housing interventions depend strongly on regulatory consistency and inter-agency coordination. These findings indicate that implementation success is not merely a technical matter; it is deeply shaped by institutions’ capacity to integrate actions across policy domains.
Studies in Indonesia echo these global patterns. National evaluations of MSS show that disparities in basic services across regions remain substantial and are often linked to fiscal, technical, and managerial capacity constraints within local governments (SKALA, 2024). Regional studies, such as Adam et al. (2025), also reveal that MSS implementation is affected by resource limitations, variation in actors’ understanding, and weak cross-sectoral integration. However, the literature on MSS in the housing sector remains sparse, particularly in districts facing poverty, disaster vulnerability, and fiscal constraints. Existing studies tend to be normative-descriptive and rarely examine how local actors interpret, organize, and execute MSS mandates within dynamic political–administrative environments.
This gap is precisely what the present study seeks to address. To date, no research has simultaneously integrated the perspectives of multi-level governance, policy capacity, and integrative capacity to explain variations in MSS implementation for housing at the district level. Yet the integration of these three frameworks is crucial for understanding how institutional design interacts with actor behavior to shape service delivery outcomes.
Pohuwato District offers a highly relevant empirical setting. The district faces persistent challenges related to poverty, disaster exposure, and limited fiscal capacity, while performance in providing adequate housing has not met MSS targets over the past three years. Variations in actors’ understanding, limited technical capabilities, and ongoing struggles over authority illustrate the presence of integrative challenges in both coordination and implementation. By synthesizing the three theoretical frameworks, this study aims to provide a comprehensive explanation of the vertical–horizontal dynamics of housing governance, local institutional capacities, and cross-sectoral interactions that influence MSS performance.
Practically, this research is expected to offer actionable insights for the Pohuwato District Government and the Gorontalo Provincial Government to strengthen the governance of basic housing services. The findings may guide institutional capacity-building, refinement of coordination mechanisms, and enhancement of accountability systems in ensuring access to adequate housing for the poor and for households affected by disasters.

2. methodology
This research was conducted at the Housing and Settlement Agency and the Regional Disaster Management Agency (BPBD) of Pohuwato Regency. These two institutions were chosen as the main locations because they play a strategic role as key actors in the implementation of the Minimum Service Standards (MSS) for Public Housing. As centers of information and policy implementation, these two institutions allowed researchers to directly observe the institutional context, program implementation procedures, and the dynamics of stakeholder interactions in a natural environment. The selection of these locations was in line with the principles of qualitative research, which emphasizes an in-depth understanding of phenomena in the social and institutional contexts in which policies are implemented.
The research lasted four months, starting from the preparation and proposal drafting stage, data collection activities in the field, to data analysis and writing of research results. The approach used was descriptive qualitative, because this research focused on efforts to describe the policy implementation process comprehensively, not to test hypotheses or explain quantitative relationships between variables. This approach allowed researchers to explore the meanings, experiences, and interpretations of policy implementers in their natural context, as recommended by Sugiyono (2010) and Abdussamad (2021). Qualitative descriptive research specifically aims to reveal facts, perceptions, and actual practices in the form of systematic interpretive narratives (Nawawi, 1990).
Researchers act as key instruments (human instruments) involved in all stages of research, including determining informants, compiling interview and observation guidelines, the data collection process, and the reduction and interpretation of findings. In the qualitative tradition, researchers function not only as data collectors, but also as preliminary analysts who continuously reflect on field information and compile it into coherent meanings (Sugiyono, 2010; Herdiansyah, 2012). Before entering the field, researchers must first obtain official permission from the relevant agencies and explain the purpose and scope of the research, so that interactions with informants are ethical, transparent, and mutually respectful.
The data sources used consist of primary and secondary data. Primary data was collected through in-depth interviews and moderate participatory observation of the implementation process of the Rumah Rakyat MSS, including service mechanisms, coordination patterns between units, and operational constraints. All interviews were recorded (with prior consent) and then transcribed verbatim, while field notes from observations were written in a structured manner so that they could be systematically coded at the analysis stage. Secondary data was obtained through a documentation study of laws and regulations, MSS technical guidelines, performance reports, and other relevant administrative archives. Informants were determined using purposive sampling, which is the selection of informants based on considerations of relevance and depth of information required. Informants included structural officials, technical implementation staff, and other stakeholders who understood the policy implementation process and recipient community (Miles, Huberman, & Saldaña, 2014; Sugiyono, 2010).
Data collection techniques consist of observation, in-depth interviews, and documentation studies. Observation is used to observe organizational behavior, interaction patterns, and service management related to the fulfillment of the People's Housing MSS. This technique allows researchers to obtain empirical descriptions that cannot always be revealed through interviews (Purhantara, 2010; Herdiansyah, 2012). In-depth interviews are conducted using semi-structured guidelines to maintain the systematic nature of the questions while providing space for informants to express their experiences and views broadly (Indriantoro & Supomo, 2012). Documentary studies are used to examine written policies, SOPs, performance reports, and institutional documents that support data triangulation.
Data analysis was conducted using Sugiyono's (2010) interactive analysis model, which includes three components: data reduction, data presentation, and conclusion drawing/verification. In the data reduction phase, verbatim interview transcripts, observation notes, and documentary materials were subjected to a systematic coding process. Initial open coding was carried out to identify meaningful units related to the implementation of the Rumah Rakyat MSS, followed by axial coding to group similar codes into higher-order categories, such as policy design, organizational capacity, inter-agency coordination, and community response. The coding scheme combined deductive codes derived from the MSS policy and implementation framework with inductive codes emerging from the field, and was refined iteratively to enhance analytic rigor and consistency (Miles et al., 2014; Sugiyono, 2010). Data presentation was carried out in the form of structured narratives, matrices, or summary tables to facilitate the identification of patterns and relationships between categories (Miles et al., 2014). The final stage of drawing conclusions and verification was carried out by formulating the main findings based on all the reduced data, accompanied by checking the consistency and validity of the interpretation.
Data validity is tested through credibility and transferability as recommended by Lincoln and Guba (1985). Credibility is maintained through extended participation in the field, persistent observation, triangulation of sources and techniques, discussions with peers, and member checks to ensure that the researcher's interpretation is consistent with the informants' perspectives. Transferability is achieved through the presentation of thick descriptions, which are detailed descriptions of the research context so that readers can assess the relevance of the findings for application in other similar contexts. Thus, this research method design is expected to produce a scientific, systematic, and rational description of the implementation of the Rumah Rakyat MSS in Pohuwato Regency.

3. results and discussion

3.1. RESULTS 
Table 1. Summary of the analysis of the implementation of the SPM for public housing in Pohuwato District.
	Analysis Components
	Key Findings of the Study
	Scientific Interpretation & Common Thread

	Work Units & Executive Structure
	Two regional government agencies play key roles: BPBD collects data on victims and damage categories (Forms A–C); PERKIM verifies, determines proposals, and builds/rehabilitates houses.
	The implementing structure shows a clear division of functions, but has not been reinforced by local technical regulations. Dependence on BPBD data determines the accuracy of SPM targets.

	Cross-Sector Coordination
	PERKIM coordinates with BPBD, BAPPEDA, and the Government Division. There is a history of misconceptions, resulting in repeated verifications.
	Coordination demonstrates interdependence between OPDs. Harmonization after 2024 improves the consistency of the SPM flow.

	Human Resources (HR)
	PERKIM has seven technical staff, BPBD is supported by approximately 30 sub-district task forces; the number of human resources is still considered insufficient.
	Technical capacity is adequate but limited in number, which could potentially reduce the quality of SPM services.

	Budget Resources
	Funding comes from the regional budget, state budget, grants, and CSR; the program was temporarily suspended in 2020–2021; in 2024, five houses will be completed.
	Fiscal dependence leads to fluctuating outcomes. Prioritize based on the level of damage and the economic capacity of victims.

	Understanding the Policy
	OPDs understand SPM as a mandatory matter, but there is no PERBUP available yet, so they refer to central regulations.
	There is a regulatory gap: strong understanding but no regional guidelines leads to adaptive and non-standard implementation.

	Equivalence of Perceptions Among OPDs
	Starting in 2024, the roles of regional government agencies will be standardized: BPBD will provide data, PERKIM will implement, BAPPEDA will handle budgeting, and the Government Division will monitor.
	Harmonization improves governance effectiveness and reduces overlap.

	SPM Implementation Stages
	The stages include data collection → verification → decree → disbursement → development. In 2025, reporting will follow national standards.
	The stages are underway but have not been standardized due to the absence of a local regulation; implementation relies on bureaucratic experience.

	Policy Outcomes
	In 2024, five houses were built; targeted distribution; assistance of Rp7.5–40 million.
	Tangible but small-scale output; positive impact on residential safety and disaster risk mitigation.

	Key Challenges
	Limited regional budgets and dependence on external funding.
	Weak fiscal capacity limits the acceleration of SPM fulfillment.




3.2. DESCRIPTION OF RESULTS 
The data in the table shows that the implementation of SPM in the field of public housing in Pohuwato Regency took place within a governance framework involving several Regional Apparatus Organizations (OPD) with a relatively clear division of functions, although it was not fully supported by regional technical regulations. Two OPDs are the dominant actors, namely BPBD as the provider of initial data on victims and damage categories, and the PERKIM Office as the verifier and implementer of rehabilitation and housing construction. PERKIM's dependence on the accuracy of BPBD data illustrates the interdependence between OPDs, which theoretically describes a policy network implementation model in which the success of one unit depends on the quality of another unit's output.
Cross-sector coordination has undergone dynamics, including technical misconceptions in the previous period that required repeated verification. However, starting in 2024, harmonization between OPDs has strengthened, resulting in a more consistent SPM flow. This condition shows that the policy process is developing towards a more stable level of policy coherence, in line with the principle of cross-sector planning integration.
In terms of resources, the data shows that PERKIM only has seven technical personnel, while BPBD has around 30 field personnel. Normatively, this indicates limited implementation capacity, particularly because the SPM workload is relatively high and technical in nature. This situation is exacerbated by limited regional budgets; program funding is highly volatile and depends on a combination of regional budgets, national budgets, grants, and CSR. In 2024, only five houses were completed, indicating that fiscal constraints are affecting policy output.
The OPD's substantive understanding of the SPM is adequate, but the absence of a Regent Regulation means that implementation is based on bureaucratic experience without standard operating procedures. As a result, the implementation stages—from data collection to construction—follow a general pattern but are not yet formally documented. However, since 2025, reporting is planned to follow national standards, marking an effort towards compliance-based governance.
The results of the policy in 2024 were relatively positive in terms of targeting, with housing assistance ranging from IDR 7.5 million to IDR 40 million, but the scale was small so that the aggregate impact on meeting the SPM was still limited. The main challenges highlighted in the data are regional budget constraints and dependence on external funding, which directly affect the continuity and volume of services. This shows that the implementation of the SPM for public housing in Pohuwato is in a phase of incremental progress—there have been tangible achievements, but it has not been possible to meet the standards optimally due to structural and fiscal constraints.
3.3. DISCUSSION
The implementation of Minimum Service Standards (MSS) in the field of public housing in Pohuwato Regency shows that a functional service management architecture has been established, although it is still in the phase of institutional consolidation and regulatory maturation. Two key actors, namely the Regional Disaster Management Agency as the producer of data on damage and victims, and the Housing and Settlement Agency (PERKIM) as the verifier and implementer of rehabilitation and housing construction, form the core of the implementation network. The accuracy of aid delivery is highly dependent on the quality of data produced by BPBD, so this configuration reflects the typical policy network pattern of the SPM regime in Indonesia, where the performance of a particular task is determined more by the quality of cross-organizational coordination among regional apparatus organizations (OPD) than by the performance of a single technical agency alone (Mansuri, G., & Rao, V. 2013). A summary of the implementation results at the output and process levels is summarized in Table 1.
From an executive structure perspective, the division of roles between BPBD, PERKIM, Regional Development Planning Agency (BAPPEDA), and the Regional Secretariat's Government Division has approached the tiered governance practices recommended in national regulations. Minister of Public Works and Public Housing Regulation No. 13 of 2023 concerning Technical Standards for SPM in the Field of Public Works and Public Housing explicitly emphasizes the importance of clarity of roles, stages of SPM implementation, electronic reporting, and coaching mechanisms (Ministry of Public Works and Public Housing, 2023). However, the absence of a Regent Regulation as a local derivative of national regulations has created a significant regulatory gap, resulting in many implementation procedures being based on bureaucratic habits and individual experience rather than documented standard operating procedures. This situation contrasts with several regions that already have relatively complete SPM housing documents—such as West Lombok Regency, which since 2023 has established indicators, stages, and reporting formats for SPM housing in a more systematic manner—and reinforces the argument that local regulatory capacity is an important determinant of the level of compliance with SPM.
The experience of cross-sector coordination in Pohuwato shows the dynamics of institutional learning. In the early stages, coordination was marked by misconceptions between OPDs and repeated verification practices of damage data and the socioeconomic status of beneficiaries. Over time, especially after 2024, there were significant improvements in the harmonization of roles: BPBD strengthened its function as a primary data provider, the PERKIM Office sharpened its technical verification and physical implementation functions, BAPPEDA consolidated planning and budgeting, while the Government Section took on the role of monitoring and reporting. These changes illustrate a shift from ad hoc coordination to stronger policy coherence, in line with international literature findings that the success of post-disaster housing reconstruction is largely determined by the clarity of mandates between institutions and the quality of inter-agency coordination (FEMA, 2020; UN-Habitat, 2019).
From a human resources perspective, the finding that there are only seven technical staff in the PERKIM Office and around 30 sub-district task forces (satgas) in the BPBD indicates a significant capacity constraint. Research on local government capacity in SPM implementation underscores that the number and competence of technical human resources is one of the main factors explaining fluctuations in SPM achievement between regions (Nekwek, L. (2022). UN-Habitat (2019) emphasizes that safe post-disaster housing reconstruction requires adequate technical capacity in planning, structural verification, and field supervision; a shortage of technical personnel tends to encourage the government to rely on contractors without strict supervision, thereby potentially reducing the quality of buildings. Compared to international practices, such as the Recovery Support Functions framework developed in several US states with the allocation of inter-agency technical teams to support housing recovery (United States Environmental Protection Agency 2024; FEMA, 2025), the technical human resource capacity in Pohuwato can be said to be at the minimum level, so that the quality of SPM implementation in this region is far more supported by commitment and coordination between OPDs than by an abundance of human resources.
Budget constraints emerged as the most significant structural challenge in implementing the SPM housing program in Pohuwato. Program funding depended on a combination of the Regional Revenue and Expenditure Budget (APBD), the State Revenue and Expenditure Budget (APBN), grants, and corporate social responsibility (CSR) funds, which proved insufficient to ensure program continuity. Data shows that program implementation was halted during 2020–2021 and only resulted in five new housing units in 2024, as shown in Table 1. This pattern is consistent with studies on the relationship between SPM and regional fiscal capacity, which found that the level of SPM achievement is greatly influenced by regional financial capacity; regions with low local revenue (PAD) tend to delay or reduce the volume of SPM services even though normative obligations remain attached (Ministry of Public Works and Public Housing, 2023; Mansuri, G., & Rao, V. 2013). The IFRC (2023) report on post-disaster recovery in Indonesia also highlights that housing reconstruction funding tends to be fragmented and dependent on central government programs that are not always sustainable, making the continuity of post-disaster services at the local level vulnerable. When compared to best practices in a number of jurisdictions that have developed pre-disaster financing schemes and special reserve funds for disaster-resistant housing (United States Environmental Protection Agency, 2024), Pohuwato's position reflects the fiscal vulnerability that is common in many districts with limited fiscal bases.
In terms of policy understanding, the OPD apparatus in Pohuwato basically has a relatively strong normative orientation: SPM is perceived as a mandatory requirement that must be fulfilled because it is directly related to citizens' basic rights to public services. However, the absence of a Regent Regulation as a derivative regulation means that most implementation practices rely on central regulations—particularly Minister of Home Affairs Regulation No. 59 of 2021 concerning the Application of Minimum Service Standards and various technical regulations from the Ministry of Public Works and Public Housing (Ministry of Home Affairs, 2021; Ministry of Public Works and Public Housing, 2023). The literature on basic service governance shows that when the normative orientation towards SPM is strong but local regulatory instruments are weak, policy implementation tends to be adaptive and pragmatic: regulatory gaps are filled with informal procedures and agreements between officials, which on the one hand allows for flexibility, but on the other hand opens up room for inconsistencies between periods and between stakeholders (World Bank, 2013). This condition is reflected in Pohuwato, where the implementation stages—from data collection, verification, determination of the list of recipients (SK), fund disbursement, to physical construction—have been carried out, but have not been explicitly outlined in formal standard operating procedures (SOP) and have only just begun to be aligned with national reporting standards in 2025.
The policy output in the form of the construction of five housing units in 2024 with assistance valued at between Rp7.5 million and Rp40 million per unit, which is considered to be on target because it targets disaster victims with severe damage and economic hardship, can be seen as a tangible but small-scale achievement. The literature on housing reconstruction emphasizes that the success of a program is not only determined by the number of units built, but also by the structural safety of the buildings, the sustainability of the housing, and its contribution to long-term disaster resilience (UN-Habitat, 2019). Considering that the assistance scheme in Pohuwato is directed at highly vulnerable households, this policy has touched on the dimension of equity, which is one of the basic principles of SPM as a fundamental right of citizens. However, when compared to the standards for adequate housing set out in national housing policy, the volume and value of assistance are still far from adequate to reduce the backlog of disaster-prone housing at the district level.
Comparatively, international best practices emphasize the importance of long-term post-disaster housing planning, promoting the principle of build back better, and integrating it with spatial planning and disaster risk reduction strategies (United States Environmental Protection Agency 2024; FEMA, 2025; UN-Habitat, 2019). In a number of countries, a formal interagency recovery coordination framework has been established with clear recovery support functions, including for housing, so that physical reconstruction is always accompanied by strengthening local institutional capacity and community resilience (California Governor's Office of Emergency Services, 2024; FEMA, 2020). If this framework is used as a reference, the configuration of the implementation of the housing SPM in Pohuwato can be seen as the embryo of good practice: a clearer division of roles between OPDs, improved coordination patterns, and efforts to adopt national reporting standards indicate the right direction for improvement, although it still requires strengthening local regulations through the drafting of a Regent Regulation on housing MSS, medium-term financing planning, and more serious investment in technical human resource capacity building.
Thus, the results of this study confirm recent empirical findings that the implementation of SPM in the field of public housing at the district level is largely determined by three main groups of factors: (1) fiscal capacity, which limits the volume and continuity of services; (2) institutional capacity, which is reflected in the structure and quality of coordination between OPDs; and (3) regulatory capacity, which is evident in the availability of operational derivative regulations and local SOPs (IFRC, 2023; Mansuri & Rao, 2013). Pohuwato District has shown incremental progress through the harmonization of roles between OPDs and improved targeting of assistance, but at the same time has revealed structural limitations that keep SPM achievements far from optimal. This argument is consistent with national and international literature on basic service governance and post-disaster housing reconstruction (Drake et al., 2021; Lönnroth et al., 2024), thereby strengthening the external validity of the research findings and opening up space for more targeted policy recommendations, including the drafting of a Regent Regulation on housing SPM, the establishment of a formal cross-OPD coordination mechanism, strengthening technical capacity through training and partnerships, and innovating collaborative financing schemes between the state, the private sector, and the community.


4. Conclusion

This study demonstrates that the implementation of the Minimum Service Standards (MSS) for public housing in Pohuwato Regency has established a functional governance architecture, yet remains in a phase of institutional consolidation and regulatory maturation. The actor network—comprising the Regional Disaster Management Agency, the Housing and Settlement Office, the Regional Development Planning Agency, and the Government Affairs Division—operates with a sufficiently clear division of roles. However, service performance continues to depend on the quality of inter-agency coordination and the accuracy of damage data used to determine eligible beneficiaries. Within a multi-level governance framework, the attainment of MSS is not driven by a single technical agency but by the collective capacity of cross-organizational actors to maintain policy coherence and service accountability.
The findings identify three key factors explaining why progress toward achieving the housing MSS remains incremental. First, limited fiscal capacity and reliance on national budget allocations, grants, and corporate social responsibility funding result in fluctuations in the number of livable housing units delivered, as evidenced by the construction of only five units in 2024. Second, institutional capacity is constrained by a shortage of technical personnel, resulting in program implementation that relies heavily on informal coordination and experiential learning. Third, regulatory capacity remains insufficient due to the absence of a Regent Regulation and standardized operating procedures, leading to administrative practices that are not yet formally codified.
Substantively, the study concludes that the implementation of housing SPM in Pohuwato Regency is moving toward a more integrated and equitable governance practice, marked by growing inter-agency alignment and improved targeting of assistance for poor households and disaster-affected families with severe structural damage. However, without strengthened local regulations, medium-term financing strategies, and investment in technical capacity and data systems, the region’s ability to fulfill the right to adequate housing as mandated by the MSS will remain constrained and vulnerable to fiscal and disaster-related shocks.
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