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Abstract.
Network governance is an approach that can be used to overcome wicked problems
and eliminate the main challenges of the bureaucracy, in the form of limited resources
and strict regulations, in the delivery of public services and policies that involve multi-
stakeholders. This study aims to explain the effectiveness of stakeholder interactions
in the Food Security Council as a network governance mechanism. This study uses a
qualitative design and a case study strategy to explain the challenges of bureaucracy
in this policy. The data processing technique used is data reduction through data
categorization and classification. Then, the pattern matching analysis technique is the
theoretical pattern of the effectiveness of network governance. The results showed
that the implementation of the food diversification policy was not yet effective. It can
be showed that they do not try to build a collaborative food diversification program
as a solution program for food problems. This is due to the lack of understanding of
this mechanism, the lack of trust among them, many members and varying interests,
unclear consensus network goals, and this mechanism is still weak in coordinating and
facilitating interdependent action.
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1. Introduction

The bureaucracy is formed by the government for certain interests, including imple-
mentation of a policy and public services purpose[1]. In this case, the bureaucracy
becomes a tool utilized by the government to implement policies or programs that
have been formulated. In the implementation process, the bureaucracy is dealing with
environmental changes that are very fast and uncertain, and difficult to predict[2].
Along with this, solving problem and meeting public needs have become dynamic
and increasingly complex. On the other hand, the bureaucracy has obstacles and
limitations in the delivery of public services and policies. The main obstacle, in this
case, is that the bureaucratic system is a rigid system due to strict and hierarchical
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rules[3] and the existence of limited resources. This is a challenge for the bureaucracy in
networks between organizations both inside and outside the government to design and
implement collaborative programs. The network perspective of policy implementation
becomes a necessity to improve the performance of a policy because this perspective
allows eliminating resource dependence and the complexity of interactions between
stakeholders [4]–[6].

A network-based policy implementation mechanism is needed to manage the inter-
action of stakeholders with different interests. Such a mechanism is called network
governance[6], [7]. The network governance approach allows the bureaucracy to get
out of the challenge of facing a bureaucratic governance impasse which is subject to
strict regulations because it is outside the system. This approach can be used to solve
complex public problems and the delivery of public services and policies that have
varied and even contradicting stakeholders.

Food diversification is one of the focused policy of the present study. This policy aims
forthe fulfilment of nutritious, safe, and balanced family food.It has not been effectively
implemented indicated by hunger that is still a serious problem in Indonesia. The number

of hunger from the Global Hunger Index (GHI) data, 2019, of hunger rate in Indonesia
is categorizedas serious. Of the 117 countries, Indonesia is ranked 70th with a score
of 20.1%. This shows that this policy has not succeeded in empowering the Women
Farmers Group (KWT) as the target group for this policy. Therefore, this study focuses
on the effectiveness of stakeholder interaction in the Food Security Council as a network
governance mechanism.

Public policy is a product of interaction process between political actors, while
the implementation of public policy is an administrative task. This shows that policy
implementation is a simple process to realize policy objectives.However, along with
the increasingly dynamic and varied demands and needs of the public, it is a complex
matter. If policies are implemented at the same time but in different places, it will result
todifferent policy performance. It likewise occurs at the same place and different times
[8]. The dynamics and complexity of the interests of a policy target group demandpolicy
implementers to accommodate all stakeholders in the policy implementation process.
Therefore, a network approach in policy implementation is inevitable for achieving
multi-stakeholder policy performance.So that the public tendency to wick problems
is no longer possible problem to be resolved by individual organisation but synergy
between stakeholders[4], [5], [9].

This shows the bureaucratic governance that promotes the use of traditional methods
in service delivery and public policy because it is not neutral in their policy preferences,
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nor it is fully controlled by any outside forces[1]. As a tool, it runs what is the desire of
the government and often becomes an instrument of domination of the authorities to
maintain power.Based on this, bureaucratic governance will find it difficult to implementa
public policy that has many stakeholders because it is difficult to interact with the
agency outside government without being constituted by clear rules. Cooperation and
coordination of inter-agency within the government will work effectively because it is
supported by clear mechanisms and procedures. Such policy implementation would
be a challenge for the bureaucracy to achieve the performance of the policy because
itdoes not have a network with other stakeholders.

The implementation process of the policy can no longer be viewed as a form of com-
pletion of the process of policy formulation, but it is a complex process. Complexity can
be seen from the process that involves many stakeholders, which is where their interests
are often competing and even contradicting. This leads to bureaucratic problem adapt-
ing to the condition as it was in policy implementation. It is always confronted with strict
regulations and focused on routine work that aggravatethe program implementation
that involves inter-agencies.

The study of network governance, including[10] the theory of network governance is
the result of the integration of transaction cost economy and social network theory. This
study gave birth to a general theory of network governance and the social condition
explainsthe exchangemechanism that has not been outlined by experts in this field. The
present study focuses on network effectiveness to overcome the bureaucratic deadlock
for the implementation of the multi-stakeholder policy.According to[7]“network effective-
ness is defined here as the attainment of positive network-level outcomes that could not
normally be achieved by individual organizationmembersacting independently.” This
represents a public policy that has many stakeholders that will be unable to achieve its
objectives effectively through themechanism of network governance. The effectiveness
of network governance is determined by four factors, namely trust, size, goal consensus,
and the nature of the task [7].

Trust as one of the factors influencing the effectiveness of network governance has
an important role inthe mutual understanding of differences of interests and behaviour
among the member of the network. the role of trust is an important dimension for
building better inter-organizational relationships, the creation of information exchange,
awareness, and mutual support in meeting organizational resources, financial needs,
and reducing conflict within the organization[6]. Every actor involved in network organi-
zations has strategic resources in solving problem [11].The existence of trust among the
members of the network will foster a commitment to them as a condition for the design
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and implementation of collaborative programs [12].It is a strong foundation for them to
build relationships (dyadic relations) so that trusts will be strong at the governance
network level [7]. Besides, the number of members’ network (size) determines the
effectiveness of network governance. The less the actors involved,the more effective
of the policy implementation will be, and vice versa. The implementation of public
policy has many stakeholders in which they have interests that differ from one another.
Similarly, those inside and outside the government, so the interests are very varied.

Network goal consensus is one of the factors that influence the effectiveness of
network governance. Their consensus on the goal of a network-based organization will
facilitate the achievement of the goals of this organization. The aim is the direction and
the main indicator that determines the success or failure of an organization. However,
when the hostilitytakes place due to sharp differences of interests then this goal
will be difficult to achieve. Consensus towards a high goal will enable the network
of participants to build commitment and make it easier for them to build unity to
achieve the objectives of this organization.Need for Network-Level Competencies (NAO)
is one of the factors determining the success of network governance. Organization-
based network requires different competencies with individual organization. Internally,
these organizations require high competence in facilitating interdependent action to
coordinate and network their members. Then, externally, it would face the roles of
buffering, or protecting the network from environmental shocks such as shifts in funding
or new regulations, and bridging, roommates might include the roles of lobbying,
seeking out new members, acquiring funding, building external legitimacy, and so on
[7].

2. Methods

Food diversification policy is one of the policies that support food security in Indonesia.
This policy is designed by the central government and implemented by the local
government in stages. The central government provides financial resources to cover
all the operational implementation of this policy. Bone Regency is one of the national
food storage areas, but it has not been successful in implementing food diversification
policy. This can be seen in 2018 that it was ranked 166 with a score of 77.17 out of 412
regenciesin Indonesia. The same thing this region ranks 10 out of 24 regenciesin South
Sulawesiprovince.

This study used a qualitative design and strategy case study to explain the bureau-
cratic challenges in food diversification policy implementation network in Indonesia.
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Data collection techniques used were observation, interview, and documentation. In-
depth interviews addressed to the informant that includes a) the Chairman of GAPOK-
TAN; b) district extension team; c) District extension team; d) Head and staff of the Food
Security Service; e) Head and staff of the Department of Agriculture. The data processing
technique used is data reduction through data categorization and classification. Then,
the pattern matching analysis technique [13], where the pattern that becomes the
reference is the theoretical pattern of the effectiveness of network governance, namely
trust, size, goal consensus, and the nature of the task.

3. Results and Discussion

Food diversification is the diversification of food consumption that aims not to replace
the rice fully, but to change and improve consumption patterns so that more diverse
in terms of both the type and quality of nutrition. To measure the level of success
of the policy of food diversification consumption can be seen from the achievement
Hope Dietary Pattern (PPH). Food consumption patterns show the tendency that is less
diverse than the type of food and nutritional balance.Based on the data from the Food
Security in 2017, consumption patterns indicate that the rice still dominates the menu
portion of consumption up to 60% which is ideally a maximum level of rice consumption
by 50% so that people can live healthier, active, and productive. If compared tothe
level of rice consumption in other Asian countries, rice consumption level of Indonesian
society is high at 139.15 kg per capita/year, while the world average rice consumption
is only 60 kg/year.The data of the report Dietary Pattern Hope Bone regency in 2019
showthat the grains food group still dominates the pattern of food consumption of Bone
regency when compared toother types of food which is by 27.0 PPH Score, this figure
is still high of a score of national PPH that is 25.0. This means that the implementation
of food diversification program has not been successful, even though this area is the
national food which is rich with various kinds of other food. In this case, DKP identified
as network governance in presentstudy has not effectively implemented this policy. It is
caused by a trust, a number of members, goal consensus, and need for network Level
Competencies [7].

3.1. Trust

Trust in the network organization is described by their willingness to cooperate among
other stakeholders. Confidence in the other actor is to believe that other actors will
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not perform opportunistic behaviour even if the opportunity was there[14][15]. Food
Security Council (DKP) of Bone regency involves many stakeholders. Some of them are
the Department of Food Security, Agriculture, Health, Industry and Trade, Department
of Public Works and the Department of Industry and Trade. Food diversification policy,
which is one of the programs involves the Women Farmers Group DKP (KWT) as the
target group. KWT utilizes yard to meet the needs of the family nutritious food, safe
and balanced as well ashelpful in terms of the family economy.DKP as a network
organization has not done regular meetings to discuss food issues. The absence of
regular meetings conducted by stakeholders led to the lack of a collaborative program
generated together. Each department’s own program is run by itself so that there is no
sharing activity that happens. It is caused by low levels of trust between the actors that
exist in the Food Security Council, whereas Trust in the network organization is important
to tackle the problem more complex, because their trust will facilitate decision making
at-risk[15]–[17].

3.2. Number of participants

Themain characteristic of the network organization is their involvement in designing and
implementing a collaborative programs. A slightly large number of stakeholders involved
will influence the level of effectiveness of the network organization. It is caused by a
fundamental problem in this organization, the needs, activities and interests of all actors
in this organization to be accommodated and coordinated by the organization’s own
network[7]. From different activities and the needs and interests must be accommodated
whichis what makes organizations increasingly complex networks. Bone RegencyFood
Security Council involvedmulti-agency with their respective roles. Each agency involved
in the DKP hasdifferent roles and different interests. Here is the role of each agency in
the District DKP Bone.

In general, stakeholders are obliged to formulate and implement policies related to
food security following the construction sector. Food security policy implementation
by the Food Security Council in Bone regency is still not effective. This is caused
by DKP Bone regencyso far still involves only government agencies as implementer
in food security policy and not involving stakeholders from other sectors outside of
government, namely the private sector and community-based organization (CBO), such
as a group of women farmers (KWT) as a target group of this policy. DKP is a network
organization in the form of a network administrative organization (NAO)[7].One of the
main characteristics of this organization is centralized. In this case, the policy was
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Table 1: Role of Government Agency in Food Security Council.

No Government Agency Role

1 Food Security Agency Food consumption information, Skill, Facilities

2 Agriculture Agency Skill, Information Food production, Information needs
for irrigation, Information of production facilities

3 Health Agency Information nutritious food

4 PublicWorks Agency Finance, Information needs of agricultural
infrastructure

5 Trade Agency Information on price stability and the ability of
economic agents.

6 Cooperatives and
UMKM Agency

Skill improvement, enhancement of management
capability, provision of capital

Source: Calculated based on secondary data, in 2018

determined by the central government and local government implementation through
the organization. DKP membership in the area covers all local government relating food
security agencies. NAO hasa greater participant than the other forms of network, such
as shared governance and the lead organization, Because it has its own unique admin-
istrative structure that will be able to handle larger number of diverseparticipants[7].
However, Itwas not able to implement this policy effectively because it is designed like
a bureaucratic organization.

3.3. Goal Consensus

One of the functions of the Food Security Council is to produce a collaborative program
that will be implemented by the government agencies as executor or implementer of
this policy. This collaborative program is produced through a process of interaction
and common perception of problems so as to be able to present alternatives for
solutions to food problems. DKP in Bone Regency has not run as it should be because
it has not set clear collectivegoals. This is indicated by the absence of collaborative
programs produced as a network organization.The food security program that has
been implemented so far is a program of each agency. The program implemented is a
representative of the existing agencies, not a representative of a network organization.
Members in network organizations should be able to work without significant conflict,
but can work simultaneously to achieve common goals because trust is not always
related to a consensus of goals. The goal of consensus is based on common action [7],
[18], [19].
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3.4. Evaluation

In general, the ability of an organization can be assessed from the skills and compe-
tencies it has. The same is true for network-based organizations, each stakeholder has
diverse skills and competencies, so this organization needs to coordinate their abilities.
DKP as a network-based organization whose main task is to maintain the availability,
accessibility, distribution and consumption of food at the household and individual
level needs to coordinate the skills and competencies of those involved. They have
different abilities from one another so that DKP also needs to have coordination and
integration capabilities in the form of a collaborative program. The diversity of skills and
competencies of actors involved in DKP can be seen from their respective programs,
as shown in table 2 below.

Table 2: Skills and Competencies of Actors Involved in DKP Bone Regency.

Government
Agency

Skill & Competence

Food Security
Agency

Diversification of food, utilization of house yards

Agriculture
Agency

Agricultural / Plantation Food Security Improvement Program, Improvement
Program, Application of Agricultural / Plantation Technology, development of
irrigation networks, Increased Food Production

Health Agency Conducting surveys related to food security (malnutrition rate, stunting rate),
socializing nutritious, safe & balanced food.

Public Works
Agency

Provide agricultural access such as irrigation and farm road infrastructure.

Trade Agency Strengthen the economy and maintain price stability in the market

Cooperatives and
UMKM Agency

Managing savings and loans for community food products, as well as being
involved in preparing capital for farmer groups, forming UMKM

Source: Processed from Secondary Data of Each Local Government Agency, Bone Regency,
2018.

DKP has not succeeded in implementing policies and programs for food security,
because it has not effectivelycoordinated and integrated the various abilities that each
actor has. It can be seenthat DKP has not created a program as a result of coordination
and integration in the form of a collaborative program. In this case, they run the program
independently.

4. Conclusions

The bureaucracy is still a challenge to carry out multi-actor and multi-interest policies.
Although DKP has been identified as NAO, which is a form of network governance,
it has not been effective in overcoming these challenges. This is caused by: 1) trust
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owned by actors involved in DKP is a trust that has not encouraged this network to
create a collaborative program; 2) All actors in the DKP are local government agencies,
each of which prioritizes their interests; 3) the problem of food and its diversification
has not become the goal of the consensus of the actors involved; and 4) Each actor
has different skills and competencies, but this has not become a power for effective
program effectiveness.Therefore, to overcome challenges in implementing multi-actor
and multi-interest policies, DKP needs to have the ability to coordinate and manage
relationships between the actors involved, so that it can design and implement collab-
orative programs.
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