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INTRODUCTION

Improving the performance of government apparatus constitutes a strategic issue in the bureaucratic reform agenda
in Indonesia. The State Civil Apparatus (ASN) is no longer positioned merely as administrative implementers but as key
actors in determining the quality of public policy planning, implementation, and evaluation. In the context of regional
government, employee performance becomes an important indicator of governance effectiveness as well as a reflection
of public administration quality. Employee performance refers to the work results achieved in terms of both quality and
quantity in accordance with assigned responsibilities (Mangkunegara, 2000; Armstrong & Baron, 1998). Therefore, the
quality of apparatus performance influences not only the achievement of organizational targets but also the effectiveness
of regional development policies.

In modern public administration, the concept of good governance has developed as an approach to overcome the
limitations of traditional bureaucratic systems that tend to be hierarchical, closed, and procedural. The United Nations
Development Programme (UNDP) defines good governance as a governance system based on principles such as
accountability, transparency, effectiveness, efficiency, responsiveness, and the rule of law. In Indonesia, these principles
have been institutionalized through bureaucratic reform policies, particularly through the Government Agency
Performance Accountability System (SAKIP). This system integrates planning, budgeting, implementation, and
performance reporting to ensure that government institutions demonstrate measurable and results-oriented performance.

Previous studies generally indicate that the implementation of good governance principles contributes positively
to improving public sector performance and service quality. The implementation of SAKIP, for instance, is often
associated with higher performance accountability evaluation scores and improved program target achievement.
However, most existing studies primarily focus on aggregate organizational performance and formal administrative
indicators. Research that examines how good governance principles are internalized within the daily performance
practices of government employees, especially in regional development planning institutions, remains relatively limited.
In addition, contemporary public administration literature highlights a potential limitation in public performance
management systems. Performance evaluation may become overly focused on formal measurement indicators and
procedural compliance. As a result, high performance scores do not always reflect the actual quality of work processes or
the substantive impact of policies (Behn, 2001; Pollitt & Bouckaert, 2011). This situation may lead to what is often
described as pseudo-performance, where organizations appear to perform well administratively but still face challenges
in process integration, cross-functional coordination, and policy analysis quality.

Within this context, the Regional Development Planning Agency (Bappeda) of East Java Province plays a strategic
role in regional governance. As an institution responsible for formulating, coordinating, and controlling regional
development planning, the performance of Bappeda employees directly influences the effectiveness of development
policies. Institutionally, the East Java Provincial Bappeda demonstrates relatively high performance indicator
achievements, with evaluation results ranging from “Good” to “Very Good.” These scores indicate that planning,
measurement, and reporting mechanisms have been implemented in accordance with established standards.

Nevertheless, several internal dynamics suggest that performance achievements cannot be understood solely from
administrative indicators. Empirical observations indicate challenges related to cross-division data integration, differences
in interpreting cross-sector indicators, uneven workload distribution, and competency mismatches in certain positions. In
addition, coordination processes during the preparation of strategic planning documents often require intensive
negotiation among organizational units. These conditions indicate a potential tension between formal administrative
achievements and the realities of daily organizational work practices.

This situation highlights an important gap between performance measured through formal indicators and the
substantive quality of work processes within the organization. From a good governance perspective, accountability and
transparency should not be interpreted solely as compliance with reporting procedures. Instead, they should reflect
integrated data systems, effective cross-sector coordination, professional competence, and the institutional capacity to
produce sustainable policy outcomes. When performance achievements are primarily oriented toward administrative
outputs without sufficient integration of processes and organizational capacity, there is a risk of reinforcing administrative
pseudo-performance.

Based on this background, the main research problem concerns how employee performance within regional
development planning institutions can be understood beyond formal indicator achievements. Specifically, this study
examines how good governance principles are reflected in the daily performance practices of government employees. The
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gap between administrative performance achievements and the substantive quality of work processes therefore becomes
a critical issue requiring deeper analysis.

Accordingly, this study aims to analyze the performance of employees at the East Java Provincial Bappeda using
Mangkunegara’s performance dimensions and relate them to the principles of good governance, particularly
accountability, transparency, effectiveness, efficiency, professionalism, and collaboration. The findings are expected to
contribute theoretically to the development of public sector performance studies from a good governance perspective.
Practically, the study aims to provide insights for strengthening ASN performance so that it is not only administratively
measurable but also substantively integrated and sustainable.

METHOD

This study employs a qualitative approach with a descriptive design to obtain an in-depth understanding of the
implementation of good governance principles in employee performance within the East Java Provincial Regional
Development Planning Agency (Bappeda). A qualitative approach was chosen because it enables the exploration of
organizational processes, interactions, and work practices that cannot be adequately captured through quantitative
measurement. The study adopts an interpretative case study perspective focusing on how accountability, transparency,
effectiveness, efficiency, professionalism, and cross-sector collaboration are reflected in the daily work practices of
government apparatus involved in regional development planning.

The research subjects consisted of seven key informants selected using purposive sampling based on their
involvement in planning processes, performance management, and inter-sector coordination within the organization.
Informants included leadership elements, structural officials, and technical staff responsible for preparing planning
documents, managing personnel performance, and coordinating development programs. The informants possessed diverse
professional backgrounds, work experiences ranging from 5 to more than 20 years, and educational qualifications
primarily at the bachelor’s (S1) and master’s (S2) levels in public administration, development economics, and regional
planning. Such diversity was intended to obtain comprehensive perspectives on the implementation of good governance
principles in employee performance. To maintain research ethics, the identities of informants were anonymized.

Data were collected through in-depth interviews, non-participatory observation, and documentation studies.
Interviews were conducted semi-structurally to explore informants’ experiences regarding accountability practices,
transparency, workload distribution, professionalism, and cross-sector coordination. Observations were carried out to
understand work patterns and coordination dynamics in the preparation of planning and performance evaluation
documents, while documentation analysis involved reviewing official reports, planning documents, attendance records,
and internal regulations. Data analysis followed the interactive model of Miles, Huberman, and Saldaifia (2014), which
includes data condensation, data display, and conclusion drawing. To ensure credibility, the study applied source
triangulation and technique triangulation by comparing information from different informants and data collection
methods.

RESULT AND DISCUSSION

Accountability

Accountability constitutes a fundamental pillar of good governance, emphasizing the obligation of public
institutions to justify their decisions, actions, and resource utilization to stakeholders. According to the United Nations
Development Programme (UNDP, 1997), accountability encompasses not only administrative reporting but also moral,
legal, and professional responsibility to ensure that governance processes generate meaningful public outcomes. Within
the institutional context of the East Java Provincial Development Planning Agency (Bappeda), the accountability system
has been formally institutionalized through various performance management instruments.

Empirical findings demonstrate that the implementation of the Government Agency Performance Accountability
System (SAKIP) within Bappeda has achieved a score of 92.76 in 2024, categorized as Very Good. This achievement
indicates that performance planning, measurement, reporting, and evaluation mechanisms have been implemented
systematically and documented in accordance with regulatory standards. Furthermore, the implementation of Employee
Performance Targets (SKP) and Additional Employee Income (TPP) based on productivity and discipline strengthens
individual accountability within the organization. Employees are required not only to perform their duties but also to
demonstrate measurable performance outcomes linked to financial incentives. As one informant stated:
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“All work is already connected to indicators. If targets are not achieved, there will certainly be evaluation

and clarification.”

This condition reflects the influence of the New Public Management paradigm (Hood, 1991), which emphasizes
performance measurement and quantitative indicators as mechanisms for bureaucratic control. From an administrative
perspective (Bovens, 2007), the accountability system appears highly structured and disciplined. However, deeper
examination reveals that the strong emphasis on performance indicators may also produce what can be described as
pseudo-performance a situation in which administrative compliance and numerical achievements create an image of
strong performance while substantive integration and policy impact remain less visible. Several operational challenges
identified during the research illustrate this condition. Informants indicated that data reconciliation between divisions
often needs to be conducted repeatedly during reporting processes, as illustrated by the following statements:

“Sometimes data across divisions are not yet fully synchronized. During report preparation, we must conduct

reconciliation again.”

“Indicator interpretations may differ, especially when involving cross-sector matters.”

These findings indicate that accountability within Bappeda operates effectively within vertical structures between
superiors and subordinates but still faces coordination challenges in horizontal accountability among organizational units
(O’Donnell, 1998). Such conditions suggest that while performance indicators are successfully achieved at the unit level,
cross-unit integration and data standardization remain limited. From an analytical perspective, this pattern reflects a
compliance-oriented accountability system, where organizations fulfill reporting obligations and meet quantitative targets
but still face challenges in integrating performance information across sectors (Halim, et al., 2025). In this context,
pseudo-performance emerges when high administrative performance scores coexist with fragmented data systems and
differing interpretations of policy indicators.

Using the input—process—output—outcome framework, the accountability system within Bappeda appears strong in
the process and output dimensions, particularly in documentation, reporting, and indicator achievement. However,
evaluation based on policy outcomes and long-term development impacts remains limited. Behn (2001) excessive focus
on measurable outputs may obscure qualitative dimensions such as policy effectiveness, development sustainability, and
cross-sectoral coordination. Therefore, although the accountability system within the East Java Provincial Bappeda can
be categorized as institutionally strong, the findings suggest that the organization is still undergoing a transition from
formal accountability toward integrated and impact-oriented accountability. Strengthening data integration, standardizing
indicator interpretation, and improving outcome-based evaluation mechanisms are necessary to ensure that accountability
mechanisms reflect substantive governance performance rather than merely administrative achievements (Moynihan, &
Ingraham, 2003).

To move toward integrative accountability, it is necessary to standardize cross-divisional indicator interpretations,
integrate information systems based on a single data system, strengthen substantive coordination forums prior to the
reporting stage, and develop evaluations based on outcomes and policy impacts.

Thus, accountability within the East Java Provincial Bappeda can be categorized as institutionally and regulatorily
strong, yet still undergoing consolidation toward integrated substantive accountability. Within the framework of New
Public Governance (Osborne, 2010), ideal accountability is not merely a hierarchical relationship but rather a
collaborative accountability network grounded in trust and information integration.

Table 1. Performance Accountability Indicators of the East Java Provincial Development Planning Agency

(Bappeda)
Indicator Score Category Description
SAKIP Implementation 92,76 Very Good Documented planning,
measurement, and reporting
system
Performance-based Compliant Good Strengthening individual
SKP & TPP accountability

Source: Interviews & Observations
Transparency
Transparency represents another essential principle of good governance, referring to the openness of information,
accessibility of public documents, and clarity of decision-making processes. The World Bank (1992) emphasizes that
transparency enables the public to understand and evaluate government actions, thereby strengthening public trust and
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accountability. Within the governance practices of the East Java Provincial Bappeda, transparency is manifested through
the publication of planning documents, performance reports, and the implementation of public consultation forums during
the formulation of strategic planning documents. The findings indicate that public perception of transparency in Bappeda
services is relatively positive. The 2025 Community Satisfaction Index (IKM) recorded a score of 89.56, suggesting that
stakeholders perceive the institution as open and responsive in providing information related to development planning.
Public consultation forums are routinely conducted before the finalization of strategic documents, allowing stakeholders
to participate in the planning process. One informant explained:

“Every preparation of strategic documents certainly goes through public consultation forums.” Another informant

added:

“Stakeholders are given space to provide input before documents are finalized.”

These practices demonstrate the existence of participatory transparency, where openness is not limited to document
publication but also includes opportunities for public involvement in policy formulation (Fung, 2006), however, further
analysis reveals that the transparency mechanism still faces structural limitations, particularly in the integration of digital
information systems. UNDP (1997) several informants noted that planning data are available but not yet integrated within
a single real-time platform. Multiple applications are still used simultaneously, requiring repeated data entry and manual
reconciliation.

“Data are already available, but not yet fully real-time and integrated into a single platform.”

“We still use several different applications, so we must re-enter data.”

This fragmentation of information systems creates several implications, including discrepancies in data across
documents, delays in information access for decision-makers, and potential inconsistencies in public reporting. In this
context, transparency may appear administratively fulfilled while substantive accessibility and reliability of information
remain limited.

Such conditions can also be interpreted through the concept of pseudo-performance transparency, where the
availability of public documents creates the impression of openness, yet the underlying data infrastructure does not fully
support real-time access, cross-unit verification, and dynamic monitoring. According to Heeks (2006), transparency
functions primarily as procedural disclosure rather than as an integrated governance mechanism that supports evidence-
based decision making.

Therefore, while transparency practices within the East Java Provincial Bappeda demonstrate strong procedural
openness and participatory elements, further institutional strengthening is required to ensure that transparency contributes
substantively to governance quality. Integrating planning information systems into a unified data platform would not only
improve transparency but also reduce the risk of pseudo-performance arising from fragmented information management.

System fragmentation potentially generates several implications, namely:

Differences in figures across documents due to variations in data update timing.
Delays in information access for decision-makers.
Risks of inconsistency in public information.

Theoretically, this condition may be categorized as procedural openness, namely openness that fulfills formal
regulatory aspects but has not yet achieved integrated digital transparency. Meijer (2013) states that modern transparency
must be based on data governance, namely integrated, reliable, and cross-unit verifiable data management. Furthermore,
Fox (2007) distinguishes between “transparency as disclosure” and “transparency as accountability driver.” In the context
of Bappeda, the provision of documents and public forums has fulfilled disclosure transparency, yet data integration and
real-time accessibility still require improvement so that transparency genuinely drives accountability enhancement and
policy quality.

From the perspective of open government, transparency ideally enables the public not only to access final
documents but also to understand processes, methodologies, and the dynamic progress of indicator achievements. When
systems are not yet integrated, transparency tends to be static (final documents) rather than dynamic (evolving data).
Analytically, transparency within the East Java Provincial Bappeda can be mapped in the following table:

Table 2. Transparency Implementation Status in the Governance Practices of the East Java Provincial
Development Planning Agency (Bappeda)

Aspect Status Description
Procedural Transparency Good Public consultation forums and document
publication
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Informational Transparency Enough Data is available but not yet real-time
Integrated Digital Transparency Strengthening is The interoperability system is not yet
needed optimal

Source: Interviews & Observations

This condition indicates that the organization has surpassed the minimum stage of compliance transparency but
has not yet fully reached the stage of strategic transparency, namely openness designed systemically to improve policy
quality and public trust.

Within the context of data-driven governance, information system integration becomes an essential prerequisite
for improving transparency quality. Without such integration, there exists a risk of transparency illusion, namely a
condition in which information appears formally open but is not yet fully accessible, understandable, and consistently
verifiable. Thus, transparency within the East Java Provincial Bappeda has developed administratively and participatively,
yet still requires optimization through the digitalization of planning systems based on a single integrated planning data
system. Such strengthening will encourage a shift from procedural openness toward integrated digital transparency that
is more adaptive, responsive, and grounded in public trust.

Effectiveness & Efficiency

Effectiveness and efficiency represent key indicators of governance performance, reflecting the ability of public
institutions to achieve policy objectives while utilizing resources optimally. According to UNDP (1997), effectiveness
refers to the degree to which policy goals are achieved, whereas efficiency relates to the relationship between inputs and
outputs in governance processes. Empirical findings reveal that the achievement of development program targets within
Bappeda reached 83.57% against an established target of 80%, indicating that the organization was able to meet and even
exceed its performance objectives. Informants confirmed that most program indicators were successfully achieved
through intensive coordination with regional apparatus organizations (OPD).

“Most indicator targets were achieved and even exceeded.”

“The planning function operates effectively because coordination with regional apparatus organizations (OPD)

is quite intensive.”

At first glance, these findings indicate strong organizational effectiveness, particularly in terms of output
achievement. However, deeper examination suggests that this effectiveness is primarily reflected in administrative outputs
rather than long-term development outcomes. Pollitt and Bouckaert (2011) performance indicators emphasize target
achievement within planning documents, while comprehensive evaluation of policy impacts across sectors remains
limited.

This condition illustrates another dimension of pseudo-performance, where the successful achievement of
quantitative targets may create the perception of strong institutional performance even though broader developmental
outcomes are not yet systematically evaluated. In terms of efficiency, the study identified several operational pressures
related to workload distribution. Informants noted that workload significantly increases during the preparation of key
planning documents such as the Regional Government Work Plan (RKPD) and budget revisions.

“During the RKPD preparation and evaluation periods, workload increases significantly.”

“Work distribution has not yet been fully balanced across divisions.”

These findings suggest that effectiveness in target achievement may partly be driven by intensified workloads
rather than by optimal process management. Such conditions may create process strain, where organizational success in
meeting targets is accompanied by internal pressures on human resources and coordination mechanisms.

Additionally, competency mismatches among employees were identified as a factor influencing work efficiency.
Some employees are required to adapt to technical responsibilities that differ from their educational background,
potentially increasing learning curves and reducing technical efficiency.

Consequently, although the East Java Provincial Bappeda demonstrates strong performance in terms of output
effectiveness, the organization still faces challenges in achieving balanced efficiency between human resource capacity,
workload distribution, and long-term policy impact evaluation. Without improvements in these areas, high numerical
performance achievements may continue to reflect administrative success while masking deeper organizational capacity
challenges associated with pseudo-performance.

Osborne (2010), within the New Public Governance paradigm, emphasizes that effectiveness must be accompanied
by collaborative efficiency, namely adaptive and collaborative resource management. If effectiveness is achieved through
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intensified workloads without process restructuring, long-term risks may include organizational fatigue and declining
policy analysis quality. In addition to workload pressures, competency aspects also influence work efficiency.

“Some employees must adapt because their educational background is not entirely aligned with their field of

duties.”

This competency mismatch results in longer learning curves and potential inefficiencies in working time. From a
public management perspective, this relates to technical efficiency, namely the organization’s ability to maximize output
using available inputs (Wardiyanto, et al., 2025). When competencies are not fully aligned with technical needs, technical
efficiency becomes less optimal.

Furthermore, a distinction exists between technical efficiency and adaptive efficiency. Technical efficiency
focuses on optimizing routine processes, whereas adaptive efficiency (North, 1990) emphasizes an organization’s ability
to adapt to environmental dynamics and policy changes. In the context of Bappeda, output effectiveness demonstrates
relatively strong technical efficiency, yet workload pressures and coordination dynamics indicate that adaptive efficiency
still requires strengthening through task redistribution and human resource capacity enhancement. Analytically,
effectiveness and efficiency within Bappeda can be mapped in the following table:

Table 3. Assessment of Effectiveness and Efficiency in Organizational Performance at the East Java Provincial
Development Planning Agency (Bappeda)

Aspect Score/Status Description
Output Effectiveness High (83,57%) Program targets achieved/exceeded
Outcome Effectiveness Strengthening is Cross-sectoral impacts have not been fully
needed analyzed
Technical Efficiency Enough Influenced by workload distribution and
competency
Efisiensi Adaptif Perlu penguatan Requires capacity management and workload
planning

Source: Interviews & Observations

Behn (2001) emphasizes that the primary challenge for public organizations is not merely achieving targets but
maintaining balance between performance achievement and organizational sustainability. In this context, if effectiveness
is achieved through excessive pressure on employees, the quality of policy analysis and planning innovation may decline.
Thus, the organizational effectiveness of the East Java Provincial Bappeda can be categorized as strong in the dimension
of target achievement, while internal efficiency still requires improvement through:
Workload structuring based on the annual planning calendar.
Optimization of cross-divisional task redistribution.
Strengthening of merit systems and competency management.
Development of collaborative digital work systems to reduce process duplication.

Within the framework of good governance, effectiveness and efficiency are not measured solely by the success of
achieving numerical targets, but also by the organization’s ability to maintain balance among outcomes, processes, and
resource capacity in a sustainable manner.

Professionalism & Merit System

Professionalism and the merit system represent fundamental components of good governance, ensuring that public
officials perform their duties based on competence, integrity, and institutional responsibility (Daniel, 2023). Within
Bappeda, performance appraisal mechanisms such as SKP and merit-based management of the State Civil Apparatus
(ASN) have been implemented to strengthen bureaucratic professionalism. The research findings indicate that employees
generally demonstrate strong commitment and responsibility in the preparation of regional planning documents.
Continuous participation in training and capacity-building programs also reflects efforts to improve professional
competence.

However, the study identified several cases in which employee educational backgrounds are not fully aligned with
their functional assignments. Informants acknowledged that some employees must adapt to specialized technical tasks
outside their academic expertise.

“We strive to place employees according to their competencies, but not all educational backgrounds are fully

aligned.”
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“Some employees must adapt because their fields require specific technical capabilities.”

This condition illustrates that the merit system has been implemented normatively but not yet fully optimized
substantively. Competency mismatches may slow policy analysis processes and reduce the depth of technical evaluation
in development planning.

In the broader context of governance performance, such conditions may also contribute to pseudo-performance
dynamics. Administrative performance indicators may show strong results due to compliance with reporting systems and
performance targets, yet the underlying analytical capacity required for high-quality policy formulation may not always
be fully aligned with the competencies of personnel involved.

“We regularly participate in training and independent learning to improve capacity.”

Nevertheless, indications of an emerging organizational learning culture were observed, as employees actively
participate in training programs and independent learning initiatives (Senge, 1990), this suggests that institutional
transformation toward a fully merit-based professional bureaucracy remains possible, provided that competency mapping,
training alignment, and strategic human resource management are strengthened.

Professionalism and the merit system constitute fundamental pillars in the realization of good governance,
particularly in ensuring that public officials perform their duties based on competence, integrity, and accountability.
Within the institutional context of regional development planning, Bappeda employees generally demonstrate a strong
commitment to organizational responsibilities, especially in the formulation of regional strategic planning documents.
The implementation of performance appraisal mechanisms through Employee Performance Targets (SKP) and merit-
based management of the State Civil Apparatus (ASN) reflects an institutional effort to align bureaucratic performance
with good governance principles. Such practices are consistent with the broader governance framework emphasizing
accountability and professionalism as key determinants of public service quality, as highlighted by Junaedi (2023), who
underscores that governance effectiveness depends heavily on professional administrative conduct supported by clear
institutional standards.

Despite the normative establishment of professionalism through regulatory frameworks, empirical findings
indicate that competency mismatches between employees’ educational backgrounds and their assigned functional roles
remain evident. Several employees are required to adapt to technical fields that demand specialized expertise, which may
influence both the depth of policy analysis and the effectiveness of program implementation. This condition illustrates
that professionalism cannot rely solely on procedural compliance but must also be supported by substantive competency
alignment. Sunardi et al. (2022) emphasize that human resource development plays a decisive role in improving local
government performance, particularly when competency utilization is aligned with organizational needs. Similarly,
effective governance mechanisms, including performance accountability systems such as SAKIP, require capable human
resources to translate administrative compliance into measurable development outcomes (Nurkholilah et al., 2025).

From a merit system perspective, the findings suggest that implementation has reached a normative stage but has
not yet achieved full substantive optimization. Modern public administration theory asserts that competency-based
placement directly affects policy responsiveness and institutional adaptability. When employees occupy positions
misaligned with their competencies, organizational learning curves tend to lengthen, potentially slowing innovation and
policy adjustment processes. Internal governance instruments, including performance monitoring and control
mechanisms, must therefore be complemented by strategic human resource management to ensure that bureaucratic
professionalism produces tangible performance improvements. Sakti et al. (2023) argue that governance performance is
strengthened when internal control systems are integrated with human resource capacity, demonstrating that institutional
effectiveness emerges from the interaction between administrative systems and professional competence.

Nevertheless, the presence of continuous training participation and independent learning initiatives among
employees indicates the emergence of a learning organization culture, reflecting adaptive capacity within the bureaucracy.
This tendency aligns with Senge’s concept of a learning organization, where continuous capacity development becomes
a mechanism for organizational resilience and innovation. The commitment of employees to enhance their competencies
suggests that institutional transformation toward a fully merit-based system remains feasible, provided structural
reinforcement supports competency mapping, targeted training, and evidence-based placement policies. Strengthening
professionalism through competency-driven governance not only enhances individual performance but also contributes
to sustainable institutional capacity, thereby reinforcing the broader objectives of good governance and improved public
sector performance as emphasized across contemporary governance scholarship (Junaedi, 2023; Sunardi et al., 2022;
Nurkholilah et al., 2025; Sakti et al., 2023).
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Collaboration and Coordination

Modern governance increasingly emphasizes collaborative governance, where policy formulation and
implementation involve networks of actors rather than purely hierarchical bureaucratic structures. Within the East Java
Provincial Bappeda, collaborative practices are reflected in the use of cross-functional teams for the preparation of major
planning documents such as the RPJMD and RKPD. Rhodes (1997), through the concept of network governance,
emphasizes that modern bureaucracy no longer operates within a purely hierarchical model but rather within
interdependent networks among units and actors. In the national regulatory context, Minister of Administrative and
Bureaucratic Reform Regulation (Permen PANRB) Number 7 of 2022 concerning Work Systems in Government
Institutions encourages the transformation toward team-based work systems as part of bureaucratic simplification. Within
the East Java Provincial Bappeda, team-based work systems have been implemented through the establishment of cross-
functional working groups in the preparation of planning documents such as the RKPD, RPJMD, and development
performance evaluations. Informants indicated that the work system has shifted toward a more collaborative model:

“Work is now more team-based and cross-sectoral.”

Coordination between divisions also intensifies during strategic planning phases, suggesting that collaboration
mechanisms have been institutionalized structurally.

However, the research also identified several challenges related to inter-sectoral negotiation and policy integration.
Differences in priorities between divisions often require extended deliberation before agreements can be reached. This
statement indicates a shift from a sectoral work model toward a collaborative pattern. Team-based work systems
encourage information exchange, accelerated coordination, and flexibility in task distribution. Another informant added:

“Coordination between divisions is quite intensive, especially during the preparation of strategic documents.”

This indicates that structurally, coordination mechanisms have functioned relatively well, particularly during the
preparation phase of formal documents. Communication intensity increases when the organization enters the strategic
planning phase. However, the study also identified fairly complex inter-sectoral negotiation dynamics.

“Differences in priorities between divisions often require lengthy discussions before agreement is reached.”

Such dynamics indicate that although collaborative structures exist, substantive integration of policy priorities and
data systems has not yet been fully achieved (DeLeon, & Varda, 2009). In some cases, overlapping program priorities and
differing interpretations of indicators were observed. From an analytical perspective, this condition reflects a transitional
stage of network governance, where collaborative structures are already present but strategic integration and shared
information systems remain under development. Within this context, pseudo-performance may also arise when
collaboration appears administratively established through formal forums and cross-functional teams, while deeper
integration of data, indicators, and policy visions across sectors remains limited. Consequently, collaborative governance
may operate procedurally without fully achieving the intended strategic synergy among policy actors (Frankowski, 2019).
Strengthening collaborative governance within Bappeda therefore requires not only formal coordination mechanisms but
also integrated data platforms, harmonized performance indicators, and shared policy visions among organizational units.
Such improvements would enable collaboration to function not merely as administrative coordination but as a substantive
driver of integrated regional development planning.

These findings indicate that collaboration does not always proceed linearly but rather through deliberative
processes and negotiation of interests. In collaborative governance theory (Ansell & Gash, 2008), such conditions
represent a common characteristic of collaborative processes, where actors bring their respective sectoral preferences that
are subsequently negotiated within joint forums. Furthermore, indications of program overlap and differences in policy
interpretation were identified in several cross-sectoral planning cases. This suggests that although collaborative structures
have been established, substantive policy integration has not yet been fully harmonized. Analytically, this condition can
be explained through three main dimensions in the following table:

Table 4. Collaboration and Coordination Dimensions in the Governance Practices of the East Java Provincial
Development Planning Agency (Bappeda)

Dimension Status Description
Structural Collaboration Good The cross-functional team structure has been
formalized
Processual Collaboration Enough Intense coordination but still situational
Substantive Collaboration Strengthening is Data and indicator integration across units is
needed not yet optimal
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Source: Interviews & Observations

At the substantive level, challenges remain in data integration and the synchronization of inter-sectoral visions.
Differences in indicator and target interpretation indicate that a shared vision and shared data system have not yet been
fully internalized.

From the perspective of New Public Governance (Osborne, 2010), collaborative effectiveness is determined not
merely by the existence of forums or working teams, but by the organization’s ability to build relational trust, shared
vision, and integrated information based on common data. Without integrated data and shared platforms, collaboration
risks becoming an administrative formality. Furthermore, this condition can be categorized as transitional network
governance, namely a transitional phase from hierarchical bureaucracy toward network-based governance. Characteristics
of this phase include:

Collaborative structures have been established.
Cross-unit communication has increased.
However, vision harmonization and information system integration have not yet fully matured.

In the context of regional development planning, cross-sectoral coordination possesses high complexity because
it involves multiple Regional Apparatus Organizations (OPD) with differing priorities and indicators. Therefore,
synchronization is not merely a technical issue but also a matter of policy politics and resource allocation. Conceptually,
collaboration challenges in Bappeda can be understood as a gap between structural collaboration and strategic integration.
Work structures already support collaboration, yet strategy and data integration have not become fully systemic. To
strengthen collaboration based on good governance, several strategic measures may be considered:

Strengthening integrated cross-sectoral data platforms.

Aligning cross-sectoral performance indicators from the early stages of planning.
Developing coordination forums based on problem-solving rather than merely reporting.
Enhancing policy mediation capacity among coordinating officials.

Thus, collaboration and coordination within the East Java Provincial Bappeda have demonstrated significant
progress in structural and procedural aspects. However, to achieve mature network governance, strengthening vision
integration, indicator synchronization, and integrated information systems is required so that collaboration operates not
only administratively but also substantively and strategically.

CONCLUSION

This study finds that employee performance at the East Java Provincial Development Planning Agency (Bappeda)
generally reflects the formal implementation of good governance principles, particularly in accountability, transparency,
effectiveness, professionalism, and collaboration. Institutional mechanisms such as SAKIP, SKP, and performance-based
evaluations demonstrate strong administrative compliance and structured performance management. However, the
findings also reveal that governance practices remain predominantly procedural, as cross-unit data integration, outcome-
based evaluation, and competency alignment still require strengthening. This condition indicates a gap between
administrative performance achievements and the substantive quality of governance processes, which may lead to pseudo-
performance in public sector management. Theoretically, this study highlights the limitations of indicator-based
performance systems when not supported by integrated governance processes. From a policy perspective, strengthening
integrated data systems, improving competency-based human resource management, and developing outcome-oriented
evaluation mechanisms are essential to ensure that bureaucratic performance improvements contribute not only to
administrative target achievement but also to sustainable governance quality.
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