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EXPLAINING EXISTING PERFORMANCE OF INDONESIA’S  
AUDIT BOARD: INFORMAL NETWORKS, CONSTITUTIONAL 

MAKERS’ DECISION, AND CONSTITUTIONAL REFORM 

ABSTRACT 

This study seeks to explain the process of Audit Board article amendment in the constitutional re-

form as the source of current BPK’s performance, by answering questions: how much do informal 

networks influence constitutional maker ’s decision and to what extent do the external pressures in-

fluence the informal networks on the amendment of Audit Board article? This study used a quanti-

tative method to develop variables of social networks in examining how much informal networks 

based on ideational informal networks influence constitutional makers ’ voting between 1999 and 

2001 in six meetings which contained voting out of 39 meetings of the Audit Board article amend-

ment. Illustrating statistically significant results of the influence of ideational informal networks on 

the constitutional makers’ decisions and the influence of high political effect (president ’s prefer-

ence) and strong party pressure on the ideational informal networks, this study shows that “the pro-

gressive liberal bloc” which can enforce constitutional reform – particularly Audit Board article 

though not full-scale reform – within the “ineffective formal institution” as it happened in transition 

era, has shown how informality’s outcome is in line with formality’s outcome, so it causes improved 

performance of Audit Board today. Because the statistical evidence talks to broader topics about the 

people representative bodies and governance, this study suggests paying more attention to the fac-

tors of constitutional makers’ networks, on and off the meetings of constitutional reform.  
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INTRODUCTION  

Indonesia’s Supreme Audit Institution 

(Badan Pemeriksa Keuangan, BPK) has be-

come a crucial player in the investigation of 

the Indonesian state budget. All local go-

vernments and central government endeavor 

to obtain BPK’s opinion particularly Unqua-

lified Opinion (Wajar Tanpa Pengecualian, 

WTP) which is the highest opinion, as it 

shows that the government has been ma-

naged accountably. The President of Indone-

sia in 2019 also gave praise to BPK which 

was successful to restore Rp4.38 trillion the 

state’s budget and asset (Tempo, 2019). To 

be sure, these conditions are far better than 

in the Suharto’s era, in which BPK did not 

function properly (Sesneg, 2009; BPK RI, 

2012). 

 

While scholars provide evidence which eluci-

dates the contributor factors of current 

BPK’s performance such as organizational 

design as a key factor of performance 

(Pramono, 2016); internal, external, and 

supporting factors of transformation 

(Pramono & Hendharto, 2018); and leader-

ship factors on increasing BPK’s audit quali-

ty (Komalasari, 2016), few have illustrated 

evidence from a structural explanation of 

BPK reform trajectory which happened in 

Indonesia’s transition era 1998-1999. 

 

By drawing on historical institutionalism 

concept (Hall & Taylor, 1996), this study ar-

gues that current BPK’s performance is a di-

rect result of Indonesia’s constitution 

amendment 1999-2002. The constitution 

amendment has been a critical juncture to 

the powerless investigation body in the Su-

harto era to become a functioning one. 

 

There is no claim in this study, that the con-

stitution amendment of BPK article has re-

created a perfect BPK today. Instead, this 

seeks to explain that the constitution amend-

ment process was not failed to create an im-

proved BPK, irrespectively the evidence from 

Baidhowah (2019) who shows that BPK’s 

current condition still inherits issues like in 

the Suharto’s era. Political factions in the 

People's Consultative Assembly (Majelis Per-

musyawaratan Rakyat, MPR) – the Work 

Group Party  (Golongan Karya, Golkar), the 

Nation Awakening Party (Partai Kebangkitan 

Bangsa, PKB), the Unity and Development 

Party (Partai Persatuan Pembangunan, PPP), 

the Moon Star Party (Partai Bulan Bintang, 

PBB), and the Reformasi – which agreed 

with the Constitution amendment 1945 had 

succeeded to force them – the Indonesian 

Democratic and Struggle Party (Partai De-

mokrasi Indonesia Perjuangan, PDIP) and 

the Army/Police (TNI/Polisi) – which did 

not agree to conduct the reform (King, 2004) 

– including BPK article though not full-scale 

reform (Sesneg, 2009; Baidhowah, 2019). 

Reformasi is consists of the National Man-

date Party (PAN) and Justice Party (PK). 

 

Previous research from Baidhowah (2019) 

has studied the existence and dynamics of 

informal networks of the constitutional ma-

kers within the re-establishment of BPK arti-

cle in the constitutional reform 1999-2002. 

By drawing on King’s (2004) argument, 

Baidhowah’s (2019) research mapped politi-

cal factions in the MPR based on informal 

networks. The informal networks are glued 

together by ideas of ‘the progressive liberal 

bloc’ which prefer reform, and “the conserva-

tive statism bloc” which does not prefer re-

form in creating a winning coalition within 

the amendment. The ideas are completely 

influenced by the dynamics of decisions in 

informal relations among the chiefs of politi-

cal parties – as elites do matter in Indonesia 

context – which is then translated into their 

party’s members in formal forum, the MPR.   

 

Drawing on this Baidhowah’s (2019) evi-

dence, however, how much they are signifi-

cant and to what extent the social external 

pressures play, has never statistically been 
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analyzed. Therefore, based on that general 

overview, this study aims to provide statisti-

cal empirical evidence on the question of, by 

handling issues of non-spuriousness (other 

independent variables which can influence 

the outcome), how much do the informal 

networks influence the constitutional ma-

ker’s decision and to what extent do the so-

cial external pressures put an effect on the 

ideational informal networks on the amend-

ment of BPK article? 

 

Answering those questions have theoretical 

and empirical significance, namely, this 

study complements the previous study to 

show statistically how much the influence of 

informal networks on the constitutional 

makers’ decision and put additional infor-

mation on the social external pressures on 

the ideational informal networks of the BPK 

article. In lights of informality in Indonesia 

is broadly acknowledged, in which it has 

been studied in the various realms. For one, 

in the Indonesian context, informality is well 

documented: for instance, in the social realm 

"the invocation of social norms, mediation, 

and the use of social affiliations" have been 

seen as critical to the construction of the 

state-citizenship relationships (Berenschot & 

van Klinken, 2018). Second, in the religious 

realm, informal clientelist networks have 

shaped the way the Indonesian people treat 

the Ahmadiah group (i.e. heretical religious 

group) in discriminatory ways (Soedirgo, 

2018). Third, in the economic realm, studies 

have shown how hybrid model influences 

Jakarta's land transformation, namely blend 

of neo-liberalization and informal networks 

of state actors, the development industry, the 

conglomerates' stand-alone developers and 

development arms, elite's role, and interna-

tional business people (Herlambang, Leitner, 

Tjung, Sheppard, & Anguelov, 2019). Fourth, 

in the political context, Aspinall and Beren-

schot (2019) prove that the current demo-

cratic situation Indonesia, particularly in the 

process of election at local and national le-

vels is highly influenced by informal clien-

telism networks that they categorize as 

"freewheeling clientelism". 

 

To illustrate these arguments, this section 

provides subsections which explain about 

background of Indonesia’s constitutional re-

form and specifically on BPK re-

establishment, then moves to construct lite-

rature review on informality, formality, and 

political behavior, before explains how pro-

gressive liberal bloc play roles. Subsequently, 

the second section develops a research me-

thod to answer the questions. Lastly, the 

third section illustrates the results and dis-

cussion. 

 

Indonesia’s Constitutional Reform 

1999-2002 and Re-establishment of 

BPK 

 

Constitutional reform, which is "the process 

of reconstructing the constitution and the 

laws it governs through public consultation 

and negotiation" is a way to strengthen go-

vernance (Dressel, 2011). There are two parts 

of constitutional reforms which can deter-

mine the quality of good governance, namely 

the quality of the process (i.e., the more 

transparent, participatory, and inclusive the 

process of constitutional document drafting, 

the more legitimate a political order in exer-

cising good governance); and institutional 

choices such as degree of decentralization, a 

form of government, electoral rules, and ju-

dicial agencies (Greenberg, Katz, Oliviero, & 

Wheatley, 1993; Sunstein, 2001). 

 

Indonesian constitutional reform occurred in 

1999-2002 when the country faced a political 

and economic crisis. In terms of quality of 

process in the Indonesian constitutional re-

form, it was conducted in manners of gra-

dualist, with minimal consultation, and 

dominated by members of parliament 

(Dressel & Bunte, 2014; Horowitz, 2013). 

Moreover, the reform processes lacked some 
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key features of the democratic process in 

making the constitution, such as short-term 

political interests contaminating the amend-

ment proposals, no clear plan or objective, 

little public participation, and the MPR fai-

lure in its capacity as a constitution maker to 

win the people's trust (Indrayana, 2005; 

2007). Thus, the process of Indonesian con-

stitutional drafting was indeed closed-

constitutional drafting.  

 

Based on the principle of total secrecy, the 

closed-constitutional drafting provides a 

benefit by improving the discussion among 

drafters, as it lets them change their 

thoughts if they are persuaded of the oppo-

nent's truth view (Elster, 1993). While open-

constitutional drafting, which involves the 

public, can cause issues of overbidding, 

grandstanding, and stubbornness (Elster, 

1993). However, public participation is es-

sential to ensure a democratic process; and it 

can ensure people control over the constitu-

ent power or as a source of legitimacy 

(Wheeler, 1961).  

 

The constitution reform of BPK article aims 

to ensure the quality of state audit institu-

tion as an accountability body to ensure the 

existence of principles of good governance, 

specifically, accountability, transparency, 

effectiveness, and the rule of law (Jorgensen 

& Sorensen, 2012). The idea for BPK reform 

was strongly influenced by external actors – 

International Monetary Fund (IMF), World 

Bank (WB), and Asian Development Bank 

(ADB) – which gave financial assistance af-

ter the end of the Authoritarian New Order 

period in 1998 (Harun, vanPeursem, & Eg-

gleton, 2012). The financial assistance 

obliged Indonesia to reform its fiscal and 

banking system (Harun et al., 2012; Barclays 

Economic Review, 1998), in which it re-

quired stronger accountability by reforming 

the audit board (Nasution, 2008; IMF, 

1999). 

 

Theoretically, institutions of accountability 

consist of (i) internal audit institution, or 

person or division within an institution con-

ducting audit functions; and (ii) external au-

dit institution, or an organization with audit 

function separate from the institution audi-

ted (Hermanson & Ritterberg, 2003; 

Skousen Glover, & Prawitt, 2005; Prawitt, 

Smith, & Wood, 2009). In the public sector, 

external audit institution is manifested into a 

state audit institution (SAI). SAI is traditio-

nally understood and believed to inquire 

about the state’s institutions to account their 

budget (OECD, 2016; INTOSAI, 2019). Inde-

pendence is a prerequisite to be a successful 

SAI, in which it should be written in a state’s 

constitution (INTOSAI, 2019; The Lima Dec-

laration of 1997). The SAI’s independence 

consists of independence of its members 

(officials and staff) and financial manage-

ment; as well as independence from the le-

gislative, executive, and judicative. Additio-

nally, in the constitution, SAI should have 

investigation power to access all documents 

and records about financial management. 

Also, SAI's significant power should be in-

corporated with transparency, accountabi-

lity, and ethics, by making its work publicly 

available, adopting international standards, 

managing its organizational budget effective-

ly and efficiently, and ensuring its human 

resource competency, professional secrecy, 

objectivity, impartiality, and integrity 

(INTOSAI, 2019).  

 

In Indonesia, in which the SAI is manifested 

into BPK, it had a legal framework before 

2001, which was reflected in section VIII 

about finance in article 23 (The Constitution 

1945). In other words, the BPK article in the 

Indonesian constitution before the amend-

ment was part of the finance section. The 

article said that to audit the financial respon-

sibility of the state budget, the state created 

an audit board which its regulation was es-

tablished by law. The audit results were re-

ported to the lower house of representatives.  
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By contrast, the legal framework for the BPK 

after 2001 was in the Indonesian constitu-

tion, section VIII A about BPK, where it was 

separated from the section of finance but still 

related to the finance section (The Constitu-

tion 1945 after amendment 1999-2002). Sec-

tion VIII A consists of three articles and se-

ven paragraphs. Article 1 of such section de-

clares that to audit management and respon-

sibility of state budget, the state creates one 

free and independent state audit board; the 

audit results are reported to the upper and 

lower houses of the representative and local 

house of the representative; the audit results 

are followed up by representative institu-

tions and/or relevant agencies based on law. 

Article 2 of such a section articulates that 

members of BPK are elected by the lower 

house of representatives, paying attention to 

consideration of upper house of representa-

tive, and finally the elected BPK members 

are stipulated by the president; the leader of 

BPK is elected by the members. Article 3 of 

such a section declares that BPK is located in 

the state’s capital and has several branches 

in every province; further provisions about 

BPK are regulated by law. 

 

Formality, Informality, and Political 

Behavior 

 

Within the constitutional processes, there 

are aspects of informality and formality 

which exist and can influence the constitu-

tional drafters' decision. In organization 

forms, informality and formality consist of 

unstructured versus structured, unruly ver-

sus rule-based, and unpredictable versus 

predictable (McFarlane, 2012). Formality is a 

group of individuals who involve within so-

cial practices featured by embodied and ex-

plicit – "publicly available, ritually accepted, 

and professionally written" – regulations and 

rule; then behavior which follows the regula-

tion and rule is formal behavior (Borocz, 

2000). On the contrary, informality often 

plays crucial roles in influencing a processes’ 

outcome such as important performance and 

sometimes in unexpected ways (Helmke & 

Levitsky, 2004). All forms of social groups 

and actions which constitute the avoidance 

of the formality definition above are informal 

groups and behavior (Borocz, 2000).  

 

Informal institutions which are ‘socially 

shared rules, usually unwritten, are created, 

communicated, and enforced outside of offi-

cially sanctioned channels’ (Helmke &   

Levitsky, 2004), can be identified through 

three indicators, namely “framework 

(institutions, organizations, and networks), 

process (politics, arrangement, and activity), 

and outcome (rules, norms, and influ-

ence)” (Christiansen & Neuhold, 2012). The 

three indicators of informal institutions re-

late to Helmke and Levitsky (2004) argu-

ment that in researching informal institu-

tions, several crucial things are needed to 

analyze: what relevant actors' shared expec-

tations, community, and interests involved; 

why informal institutions exist; and how in-

formal institutions work. 

 

There are four informal institutions accord-

ing to Helmke and Levitsky (2004), namely 

“complementary informal institution” which 

exists when informality’s outcome is in line 

with formality’s outcome within “effective 

formal institution”; and “accommodating 

informal institution” which exists when in-

formality’s outcome is not in line with for-

mality’s outcome within “effective formal 

institution”. Then, “substitutive informal in-

stitution” which exists when informality’s 

outcome is in line with formality’s outcome 

within “ineffective formal institution”; and 

“competing informal institution” which ex-

ists when informality’s outcome is not in line 

with formality’s outcome within “ineffective 

formal institution”. 

 

Politics which is saturated with informal nu-

ances (Borocz, 2000) can exist in the sphere 

of constitution-making, because constitution
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-making actors are politicians. Politicians’ 

social environment which explains their 

characteristics – if the characteristics of two 

or more politicians are same – can explain 

whether or not processes of influence 

(people choosing their friend’s preferences) 

and leverage (people can finish something 

because they have connections with other 

relevant actors) exist (Borgatti, Mehra, 

Brass, & Labianca, 2009). In the Indonesian 

constitutional reform context, informality as 

a framework reasonably exists in networks, 

namely the informal networks between con-

stitutional drafters in discussing and decid-

ing the BPK article. Similarly, the three indi-

cators of informality as a process exist in the 

Indonesian constitutional reform. Most con-

stitutional reform drafters are politicians, 

and the discussion is the politics forum that 

tries to arrange amendments on the BPK ar-

ticle. Moreover, in terms of informality as an 

outcome, influence is relevant to the Indone-

sian constitutional context, namely how in-

formal networks between constitutional 

drafters constrain and enable the constitu-

tional drafters' behavior.  

 

The most factions in the Indonesian consti-

tutional reform context are political parties, 

in which they are office-seeker that perform 

individually to obtain power, income, or 

prestige which can come by being in an office 

(Riker, 1962). To achieve the goal, the fac-

tions therefore should build coalitions just as 

big as the factions assure will obtain winning 

and no bigger. The coalition is minimal-

winning which means that the ouster of one 

faction from that coalition is able to cause 

loss (Hindmoor & Taylor, 2004). 

 

Within the coalition dynamics, several policy

-seeking behaviors exist (Hindmoor & Tay-

lor, 2004). First, center parties are "the me-

dian parties" which play a crucial role in the 

formation of the coalition. Without the medi-

an parties, a coalition will not achieve a mi-

nimum condition to win voting such as a vot-

ing system of 50 percent plus one or 2/3. 

Second, extreme parties are parties that are 

on the far right and the far left, where ex-

treme parties cannot be included in govern-

ment as the median parties will calculate 

that coalitions with the extreme parties are 

possibly unstable then it cannot produce ro-

bust policy implementation. Third, minority 

administrations exist when “parties are poli-

cy-seeker” and there is no possibility for win-

ning coalition then all parties prefer the me-

dian party to govern alone. Forth, majority 

administrations exist when the government 

is built by a bigger number of parties rather 

than the minimal-winning coalition. So, ad-

ditional parties that join with the minimal-

winning coalition will not cause a difference 

in policy implementation and "utility of poli-

cy-seeking members". 

 

In Indonesia, the constitutional reform con-

text of BPK article, the policy-seeking beha-

viors which exist are, first, majority admi-

nistrations as majority parties build a coali-

tion in terms of agreeing on the idea that 

BPK article will be reformed. Second, center 

parties where Golkar, PPP, and PKB which 

are the median parties play important roles 

in the dynamic process of constructing the 

BPK article in different MPR meetings. 

While extreme administrations do not exist 

TNI/Polisi as the most conservative will not 

join with Reformasi as the most progressive; 

and similarly, because all parties always try 

to make a coalition and do not let Golkar 

solely determine the final result of BPK arti-

cle, so minority administrations in this re-

gard do not exist. 

 

How the politicians choose between choices 

and behave upon political conditions within 

the winning-coalition theory is based on ra-

tional choice theory (Downs, 1957). Rational 

politicians should behave through assump-

tions of "discrete purposeful actor, utility, 

and rationality": they are always able to de-

cide something when are facing several con-
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strained alternatives, can rank alternative 

from the highest desired to the lowest one, 

and always make same decisions when they 

face the same alternatives (Lovett, 2006).  

 

However, because the existence of informal 

institutions in various contexts which can 

construct stronger political outcomes and 

behavior; and the informal institutions start 

from norms of the legislature and executive 

to patrimonialism, clientelism, and oligarchy 

(Helmke & Levitsky, 2004), the sense of ra-

tional choice does not work anymore, rather 

the existence of ideational factors will play 

crucial roles in the political behavior 

(Ingham, 2012; Campbell, 2004).  

 

Explanations of ideational factors underline 

the leverage of "nonmaterial, principled ide-

ological commitment" (Ingham, 2012). Se-

veral types of ideas can influence as, first, 

"cognitive paradigms" which exist when 

"taken-for-granted world views of politi-

cians" can constrain the range of their pre-

ferences to consider a decision (Campbell, 

2004). Second, "normative ideas" which   

exist as "taken-for-granted assumptions" in 

terms of identities, values, attitudes, as well 

as collective and shared expectation 

(Katzenstaein, 1996). Third, "programmatic 

ideas" exist as a guideline on how existing 

instruments and institutions need to be uti-

lized in particular situations based on "the 

principles of well-established para-

digms" (Hall, 1993). 

 

Therefore, based on this description, win-

ning-coalition under the sense of shared ide-

as rather than shared rational choice is rele-

vant to analyze informal networks in Indone-

sian constitutional reform context, as Blair 

(2004) argues that pragmatic ideas of the 

constitutional makers’ private interest and 

political interest exist in the constitutional 

reform process in terms of choosing prefer-

ences of state’s institutions. 

 

The way in which the political parties move 

to build winning-coalition depends on their 

key politicians’ decision, in which the exi-

stence of the key politicians depends on the 

degree of distribution of power across politi-

cal individuals in a community (Winters, 

2013). The theory of power resource shows 

that "we should reverse the behavioral ap-

proach and begin the study of power with 

power resources rather than with exercise of 

power" (Korpi, 1985). The theory realizes 

that individuals within a community own 

several "quantum of power" from lowest to 

highest, in which the types of the power re-

sources consist of material power which can 

produce oligarchy, as well as mobilization 

power, coercive power, official positions, 

and political rights which can produce elite 

politics (Winters, 2013). In Indonesia's po-

litical context, all types of the power re-

sources exist and have a significant role.  

 

Regarding the Indonesian constitutional re-

form, mobilization power as elites’ capacity 

to move people in politically formidable 

strategies (Winters, 2013) is the most rele-

vant power resource which exists. One of the 

factors which can have this powerful re-

source is personality (popularity and charis-

ma) connected with his or her people 

(Poguntke & Webb, 2005).  

 

Indeed, figures in Indonesia transition from 

the Suharto’s authoritarian era to the Refor-

masi era play significant rules in the MPR’s 

factions, namely General Wiranto in TNI/

Polisi, Megawati in PDIP, BJ Habibie and 

Akbar Tanjung in Golkar, Hamzah Haz in 

PPP, Abdurahman Wahid and Matori A. 

Djalil in PKB, Amien Rais in Reformasi, and 

Yusril Mahenda in PBB (Thompson, 1999). 

Moreover, every party’s rule supports this 

concept of power resource to exist sustaina-

bly, as members of MPR factions which are 

members of political parties, in which every 

political party’s rule regulates that the par-

ty’s central power is on its chief in terms of 
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making a decision, and each member should 

obey the decision (Statues and By-laws of 

Political Parties in Indonesia). Therefore, 

results of the ideational informal networks 

among the chiefs of political parties ulti-

mately decide where BPK article amendment 

will go, as the results are translated into their 

party’s members in the formal forum, the 

MPR. 

 

Achievement of “Progressive Liberal 

Bloc”: Little Result but Meaningful 

 

The previous subsections of this study have 

explained background and literature review, 

also has underlined the source of ideational 

informal networks that occur first between 

the chief of political parties then transmits to 

their members in MPR. In this subsection, 

this study provides information on how 

"progressive liberal bloc" which prefers con-

stitutional reform succeed to create a mea-

ningful change. Source of this section is re-

ferring to Baidhowah (2019) work who ex-

plains how the dynamics of the "progressive 

liberal and conservative statism bloc" goes, 

but in this regard, this subsection much un-

derlines how the "progressive liberal bloc" 

has made a positive difference in pressures of 

big power of "conservative statism bloc". 

 

Concerning the emergence of reforming the 

Constitution 1945 as one of the reformation 

demands, it has caused cleavage within poli-

tical factions in MPR because of different 

ideas in seeing that matter. The progressive 

liberal idea rose on some political factions – 

Golkar, PKB, PPP, PBB, and the Reformasi – 

which supported the idea to reform the Con-

stitution 1945. These political factions then 

formed a winning coalition based on the   

ideational informal networks of the progres-

sive liberal idea. Meanwhile, conservative 

statism idea rose on other political factions – 

PDIP and TNI/Polisi – which preferred to 

keep the Constitution 1945. These political 

factions then formed a winning coalition 

based on the ideational informal networks of 

the conservative statism idea. 

 

Before coming to the meeting in the first 

amendment 1999, there was a big movement 

of PDIP and TNI/Polisi which changed their 

idea about the constitutional reform by mov-

ing to the "progressive liberal bloc". This was 

influenced by the movement of their chief of 

a political party who supported President 

Habibie, in which he declared as the refor-

mist president and amendment of the Con-

stitution 1945 was one of his programs. To be 

sure, this occurrence benefited "progressive 

liberal bloc" which enabled MPR to conduct 

amendment of the Constitution 1945. 

 

In the meetings of MPR to reform the Con-

stitution 1945, all factions tried to use con-

sensus rather than voting, but in the absence 

of voting, the preference of each faction still 

could be understood during the discussion 

session (Horowitz, 2013). Officially MPR fac-

tions showed their detailed and reliable indi-

cations of which faction supported what in 

every moment. Moreover, King (2004) ar-

gued that the Indonesian constitutional re-

form processes had been the robust prefe-

rence on consensual approval for amend-

ment over voting; it was to force the 

“conservative statism bloc”, namely when 

they did not agree with the “progressive libe-

ral bloc”, then the voting strategy would be 

used. By using this strategy, "progressive li-

beral bloc" was able to force the amendment 

- including BPK article. The old BPK article 

which regulated that to audit the financial 

responsibility of state budget, the state crea-

ted an audit board which its regulation was 

established by law; and audit results were 

reported to the lower house of representa-

tive, was reformed with a new section, name-

ly VIII A which consisted of three articles 

and seven paragraphs.  

 

The section stipulated BPK as one free and 

independent body, for sure it becomes a so-
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lution to the issues in the Suharto era. Though 

it also showed the failure of "progressive li-

beral bloc", in which the bloc also wanted to 

erase the supervisory agency of finance and 

development (Badan Pengawas Keuangan dan 

Pembangunan, BPKP) and the lower house of 

representative was not the only body which 

chooses BPK’s members (Sesneg, 2009; BPK 

RI, 2012; Baidhowah, 2019). Even so, 

‘progressive liberal bloc’ actually has been 

successful to encourage re-establishment of a 

new BPK which is far better than in the Su-

harto and today BPK has shown its better per-

formance on securing state budget. 

 

 

RESEARCH METHOD 
 

This study uses archival data from Sesneg 

(2009) and BPK RI (2012) to analyze the in-

fluence of informal networks on the constitu-

tional maker’s decision and the extent of the 

external pressures influence the informal net-

works to illustrate six meetings which show 

the existence (the dependent variable) of vot-

ing out of 39 meetings in the amendment of 

BPK article between 1999 and 2001 (see Table 

1). The results of the voting show that in the 

six meetings, there is 25 (59.5%) vote for 

agreeing, 3 (7.2%) abstained, and 14 (33.3%), 

in which Golkar as the most interesting fac-

tion because never vote for disagreeing. 

This study then collects the philosophical 

viewpoint on the constitutional amendment 

of the seven political factions in those cases 

by using social network analysis to capture 

the ideational informal networks (see Ap-

pendix 1). The philosophical viewpoint of 

those political factions in the amendment of 

BPK article is really different from the politi-

cal philosophy in that time, in which PDIP 

which often confronted with TNI/Polisi in 

terms of political practice, became a solid 

coalition in the amendment of BPK article. 

Moreover, in terms of how the philosophical 

viewpoint comes up and why the political 

factions create a winning coalition in MPR 

meetings of amendment of BPK article, this 

study refers to the previous work of 

Baidhowah (2019) who has already analyzed 

them. 

 

The ideational informal networks as the in-

dependent variable are drawn into the adja-

cency matrix, in which the connectivity of 

the matrix about the informal networks is R
(idea). Matrix of the informal networks is: 

 

 

 

 

 

 

To examine how much the ideational infor-

mal networks can influence the constitution-

al maker’s decisions, this study creates two 

controlling variables to avoid non-

spuriousness issues – when the influence for 

the outcome is not only from the indepen-

dent variable of interest but from the other 

variables. The controlling variables are fac-

tors of gender and professionalism, in which 

professionalism can produce independent 

choice for the constitutional makers. The 

professionalism consists of, at best, two indi-

cators, namely whether or not the constitu-

tional makers in the political factions are  

educated and experienced, as Cowton (2009) 

argues that skill and knowledge based on 

 
Vote for 

agree  
Abstained  Vote for 

disagree  
Total 

PDIP 3 - 3 6 

TNI/Polri 3 - 3 6 

Golkar 6 - - 6 

PKB 3 1 2 6 

PPP 3 1 2 6 

PBB 4 - 2 6 

Reformasi 3 1 2 6 

Total 25 (59.5%) 3 (7.2%) 14 (33.3%) 42 

Table 1. Faction’s votes, 1999-2001 

Source: developed by author based on Sesneg (2009) and 

BPK (2012) 

(p, q) the 
element 
of matrix 
R(idea) 

1 If constitutional makers 
p and q are in the same 
network 

0    other wise 
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education and experience are the factors of 

professionalism. 

 

Next, this study creates two additional inde-

pendent variables to examine to what extent 

the external pressures influence the ideatio-

nal informal networks. To capture the pres-

sure, the independent variables are the mul-

tiplication between the adjacency matrix R
(idea) and the vector W. Therefore, the proxy 

of the new social network in this regard is 

RW. 

 

The external pressure from the president’s 

preference was created, as between 1999 and 

2001 was the transition era from Suharto’s 

administration, in which in this era, the pre-

sident had the biggest power to control all 

sectors. In other words, in that transition era, 

the big power of the president position still 

existed. Besides, the presidents between 

1999 and 2001 were the key persons of the 

political party, namely Habibie as the presi-

dent in 1999 was the key person of the      

Golkar along with Akbar Tanjung, then     

Abdurahman Wahid as the president in 1999

-2000 was the key person of PKB along with 

Matori Abdul Jalil, and finally, Megawati as 

the president in 2000-2004 was the key per-

son of PDIP (Thompson, 1999). The other 

key persons were Hamzah Haz in PPP, 

Amien Rais in Reformasi, Yusril Mahendra 

in PBB, and General Wiranto in TNI/Polisi 

(Thompson, 1999). Moreover, in this regard, 

the other external pressure from the strong 

party was created as old political parties 

which had existed since the Suharto era and 

even in the election 1999 they were in the top 

three political parties with the biggest num-

ber of seats in the MPR (see Appendix 2). 

 

This study, therefore, operationalizes two 

hypotheses in terms of the external pressures 

and provides two additional variables. The 

first hypothesis argues that the president’s 

preference puts pressures on the ideational 

informal networks, namely a political fac-

tion’s vote that understand the vote of the 

president’s political faction through idea-

tional informal networks is more likely to 

follow the president’s preference. The second 

hypothesizes that strong political factions 

that have a big number of seats on MPR give 

pressures on the ideational informal net-

works, namely a political faction’s vote that 

understand the vote of a strong political fac-

tion ideational informal network is more 

likely to follow the strong political faction. 

For the first hypothesis, the vector W is:  

 

 

 

 

 

 

 

 

For the second hypothesis, the W is: 

 

 

 

 

 

 

 

 

By giving the external pressure of the presi-

dent’s preference on the regression of the 

ideational informal networks, this study is 

assessing the political faction’s loyalty to the 

president which is deployed by the presi-

dent’s political faction. Moreover, by giving 

the external pressure of the strong party on 

the regression of the ideational informal net-

works, this study is examining whether the 

philosophical viewpoint of the constitutional 

amendment can be disturbed by the rational 

choice, as shown by Hindmoor and Taylor 

(2004).  

 

RESULT AND DISCUSSION 
 
The dependent variable in this study uses 

score one to agree, minus one for disagree, 

(p, q) the 
element 
of matrix 

W(press 

pref) 

1  If constitutional makers p 
or  q vote for president’s 
preference 

-1 If constitutional makers 
p or q vote against presi-
dent’s preference 

0   abstained 

(p or q) the 
element of 
matrix 

W
Strong 

Party) 
 

1  If constitutional makers 
p or q are strong politi-
cal faction which exist 
in the ideational infor-
mal networks 

 

0   otherwise 
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and zero for abstained. Besides, the control-

ling variables are binary, in which female 

takes value one and male takes value zero; 

educated constitutional makers take value 1 

and uneducated constitutional makers take 

value zero, and experienced constitutional 

makers take value 1 and unexperienced con-

stitutional makers take value zero. Based on 

the six meetings of constitutional makers’ 

voting between 1999-2001, type of the voting 

was bloc-voting based on political faction, 

not individual voting based on individual 

members of MPR. 

 

Table 2 illustrates the results of how signifi-

cant the ideational informal networks among 

the constitutional makers in terms of influ-

encing their decision. In the first model, the 

coefficient of ideational informal networks 

shows the positive sign and is significant sta-

tistically – significant statistically, if the    

value of sig. in the table is less than 0.05 – 

with adjusted variable 0.842. The second 

model which includes the controlling varia-

bles shows that coefficient of ideational in-

formal networks is positive and statistically 

significant (0.000<0.05), while the coeffi-

cient of gender as the first controlling varia-

ble show positive but not statistically signifi-

cant (0.627>0.05), and both education and 

experienced show negative coefficient and 

not statistically significant (0.745>0.05; 

0.745>0.05 respectively). The adjusted R 

square of the second model is 0.838, which 

means that these variables in this model ex-

plain 83.8 percent of variations. This study 

then examines the influence of external pres-

sure on the informal social networks by us-

ing the additional variables of social net-

works, namely R(idea)  W(press pref) and R(idea) W
(strong party). 

 

Regression results of the social external pres-

sures and ideational informal networks on 

the constitutional maker’s decisions are illus-

trated in Table 3. Model 1 illustrates the re-

sults of the president’s preference and model 

2 illustrates the results of the strong party 

effect. The coefficient of R(idea) W(press pref) 

shows positive sign and statistically signifi-

cant (0.038<0.05) with adjusted R square 

0.056, which means that these variables in 

this model explain 56 percent of variations. 

Meanwhile, the coefficient of R(idea)  W(strong 

party) shows positive sign but not statistically 

significant (0.215>0.05) with adjusted R 

square 0.010, which means that these varia-

bles in this model explain 10 percent of vari-

ations. Those statistical results explain that 

both models of ideational informal networks 

with president’s preference as the external 

social pressure and ideational informal net-

works with strong party effect as the external 

social pressure increase the possibility of the 

political factions’ voting based on their net-

works, however the only social networks va-

Table 2. Regression results of the influence of ideational informal networks on the constitutional maker ’s 

decisions 

Model 
Unstandardized Coefficients 

Sig. 
Adjusted R 

Square B Std. Error 

1. (Constant) 1.467 .029 .000 .842 

  Ideational Informal Networks .516 .029 .000   

2. (Constant) 1.548 .142 .000 .838 

  Ideational Informal Networks .516 .029 .000   

  Gender .031 .063 .627   

  Education -.022 .069 .745   

  Experienced -.022 .069 .745   
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riable which has an influence is the presi-

dent’s preference as the social external pres-

sure in this regard. 

 

These statistical results have illustrated sta-

tistically the influence of ideational informal 

networks on voting behavior by controlling 

several variables and provided additional 

information in terms of external pressure on 

the ideational informal networks. In other 

words, this study has supported the previous 

research of Baidhowah (2019) and has pro-

vided additional evidence on the social exter-

nal pressure on social networks. 

 

The examination of the social external pres-

sure also have provided evidence that the 

conceptual and theoretical framework of ra-

tional choice within politics of Hindmoor 

and Taylor (2004) – political party with a 

low number of seats in the lower house of 

representative will move to the high number 

of seats to build winning-coalition as the 

seats show the power of a party – really does 

not exist in Indonesia, especially on the con-

stitutional reform of the BPK article, as evi-

dence of this study shows that the strong 

party effect is not statistically significant. 

The examination also brings evidence of the 

existence of how informality’s outcome 

(ideational informal networks of 

"progressive liberal bloc") which is in line 

with formality’s outcome (constitutional 

reform’s goal) within ‘ineffective formal in-

stitution’ as the amendment happened in In-

donesia’s transition era, so it causes im-

proved performance of the Audit Board to-

day. 

 

Finally, these findings recommend that poli-

tically informal pressures from the presi-

dent’s preference are crucial elements in de-

ciding where the constitutional maker’s deci-

sion will go. Moreover, these findings also 

bring a question up in terms of, to what ex-

tent the constitution-makers are independ-

ent. 

 

 

CONCLUSION 
 
This study tries to explain the process of 

amendment of BPK article in the constitu-

tional reform as the source of current BPK’s 

performance, by paying attention to how 

much the informal networks influence the 

constitutional maker’s decision and to what 

extent the social external pressures put an 

effect on the ideational informal networks on 

the amendment of BPK article.  

 

Through the first examination of the inde-

pendent variable of ideational informal net-

works, the dependent variable of constitu-

tional maker’s voting, and the controlling 

variables of gender, education, and experi-

Table 3. Regression results of the social external pressures and ideational informal networks on the constitu-

tional maker’s decisions 

Coefficients 

Model 

1 2 

Constant 

Ideational Informal 
Networks Constant 

Ideational Informal 
Networks 

President’s preference Strong Party 

Unstandardized 
Coefficients 

B 1.275 .270 -.068 .318 

  Std. Error .217 .128 .454 .254 

Sig.   .000 .038 .881 .215 

Adjusted R Square     .056   .010 
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ence on the six meetings which contain vot-

ing out of 39 meetings between 1999 and 

2001, this analysis illustrates statistical evi-

dence, in which ideational informal networks 

do shape the patterns of the constitutional 

maker’s voting. Furthermore, based on the 

second examination of the additional inde-

pendent variables of social networks, namely 

social external pressure – president’s pre-

ference and strong party effect – on the idea-

tional informal networks on the six meetings 

which contain voting out of 39 meetings be-

tween 1999 and 2001, this analysis shows 

statistical evidence that president’s prefer-

ence and strong party effect through social 

networks do give an influence on the patterns 

of the constitutional maker’s voting. 

 

These statistical findings provide significant 

consequences on the theoretical contexts. 

This study has shown how informality’s out-

come is in line with formality’s outcome 

within "ineffective formal institution" as the 

amendment happened in Indonesia’s transi-

tion era, so it causes improved performance 

of the Audit Board today. These statistical 

findings have complemented the previous 

studies which have mapped the ideational 

informal networks from "the progressive li-

beral bloc and the conservative statism bloc" 

to create a winning coalition within the 

amendment of BPK article, namely by 

providing the statistical evidence on the how 

much the informal networks influence the 

constitutional maker’s decision and put addi-

tional information on the extent the social 

external pressures put an effect on the idea-

tional informal networks. Besides, by provid-

ing not statistically significant on the strong 

party effect and ideational informal net-

works, this study has proved that rational 

choice of politics does not work in this re-

gard. 

 

Moreover, this study suggests the next re-

search agenda on informality and constitu-

tional politics. For the first, further research 

agenda should seek to find an insight from a 

comparative case study between Indonesia 

(1999-2002), Thailand (1996-1997), and 

South Africa (1994-1997) in regards to ac-

countability, where it is crucial for the future 

of democracy. The further research agenda 

should analyze doing informal networks work 

in the constitutional reform in Thailand (1996

-1997) and South Africa (1994-1997)? If so, 

how their patterns play, and whether it also 

generates weak provisions.  

 

The reasons for case selections of these com-

parative studies are that the three countries in 

those times have faced a transition from au-

thoritarian era to the democratic era and in 

South Africa, its parliament leads the consti-

tutional reform as a constituent assembly 

which is similar to MPR in Indonesia 

(Indrayana, 2005). Thailand and Indonesian 

constitutional reforms also were caused by 

economic and political crises. The three coun-

tries are developing countries and the three 

countries which are from Asia and Africa, 

where that time, the sixth and seventh consti-

tution-making waves happened in both re-

gions (Elster, 1993). 

 

For the second, further research agenda on 

that comparative studies should engage to the 

broader networks on and off the meeting of 

constitution-making such as professional or 

recruitment, friendship orientation, political 

orientation, sociocultural orientation, and 

patronage also clientelism (Dressel, 2019). 

Finally, based on this study analysis, these 

findings are hoped will give useful insights to 

understand political behavior in constitution-

making. 
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APPENDICES 

Appendix 1. Vote and Existence of Informal Networks 

  PDIP Golkar PKB PBB PPP TNI/Polisi 
Reformasi 
(PAN&PK) 

PDIP - 1 1 1 1 1 0 

Golkar 1 - 1 1 1 1 0 

PKB 1 1 - 1 1 1 0 

PBB 1 1 1 - 1 1 0 

PPP 1 1 1 1 - 1 0 

TNI/Polisi 1 1 1 1 1 - 0 

Reformasi (PAN&PK) 0 0 0 0 0 0 - 

Source: developed by author based on Sesneg (2009) and BPK (2012) 

First amendment—Meeting 1 (6 October 1999) 
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  PDIP Golkar PKB PBB PPP TNI/Polisi 
Reformasi 
(PAN&PK) 

PDIP - 0 0 0 0 1 0 

Golkar 0 - 0 1 0 0 1 

PKB 0 0 - 0 1 0 0 

PBB 0 1 0 - 0 0 1 

PPP 0 0 1 0 - 0 0 

TNI/Polisi 1 0 0 0 0 - 0 

Reformasi (PAN&PK) 0 1 0 1 0 0 - 

Source: developed by author based on Sesneg (2009) and BPK (2012) 

First amendment—Meeting 2 (16 October 1999)  

  PDIP Golkar PKB PBB PPP TNI/Polisi 
Reformasi 
(PAN&PK) 

PDIP - 0 0 0 0 1 0 

Golkar 0 - 1 1 1 0 1 

PKB 0 1 - 1 1 0 1 

PBB 0 1 1 - 1 0 1 

PPP 0 1 1 1 - 0 1 

TNI/Polisi 1 0 0 0 0 - 0 

Reformasi (PAN&PK) 0 1 1 1 1 0 - 

Source: developed by author based on Sesneg (2009) and BPK (2012) 

Second amendment—Meeting 1 (16 February 2000)  

  PDIP Golkar PKB PBB PPP TNI/Polisi 
Reformasi 
(PAN&PK) 

PDIP - 1 0 0 0 1 0 

Golkar 1 - 0 0 0 0 0 

PKB 0 0 - 1 1 0 1 

PBB 0 0 1 - 1 0 1 

PPP 0 0 1 1 - 0 1 

TNI/Polisi 1 0 0 0 0 - 0 

Reformasi (PAN&PK) 0 0 1 1 1 0 - 

Source: developed by author based on Sesneg (2009) and BPK (2012) 

Second amendment—Meeting 2 (19 June 2000)  
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  PDIP Golkar PKB PBB PPP TNI/Polisi 
Reformasi 
(PAN&PK) 

PDIP - 1 0 0 0 1 0 

Golkar 1 - 0 0 0 1 0 

PKB 0 0 - 1 1 0 1 

PBB 0 0 1 - 1 0 1 

PPP 0 0 1 1 - 0 1 

TNI/Polisi 1 1 0 0 0 - 0 

Reformasi (PAN&PK) 0 0 1 1 1 0 - 

Source: developed by author based on Sesneg (2009) and BPK (2012) 

Third amendment—Meeting 2 (6 November 2001)  

  PDIP Golkar PKB PBB PPP TNI/Polisi 
Reformasi 
(PAN&PK) 

PDIP - 0 0 0 0 1 0 

Golkar 0 - 1 1 1 0 1 

PKB 0 1 - 1 1 0 1 

PBB 0 1 1 - 1 0 1 

PPP 0 1 1 1 - 0 1 

TNI/Polisi 1 0 0 0 0 - 0 

Reformasi (PAN&PK) 0 1 1 1 1 0 - 

Source: developed by author based on Sesneg (2009) and BPK (2012) 

Third amendment—Meeting 1 (19 September 2001)  

Appendix 2. Indonesia’s Election 1999                     (in millions) 

Political Party Popular Vote  
Seats in Lower House of  

Representative 
Seats in MPR 

PDIP 35.7 153 185 

Golkar 23.7 120 181 

PKB 11.3 58 70 

Reformasi (PAN, PK) 13.3 51 57 

PBB 7.5 and 1.4 34 and 7 48 

TNI/Polisi N/A 38 38 

Source: The Jakarta Post (1999)  

NOTES: 
1 : same vote and there is an informal network;  
0 : different vote and there is no informal net-

work;  
-  : not applicable 
PDIP : Indonesian Democratic and Struggle Party  
Golkar: Work Group Party  

PKB   : Nation Awakening Party  
PPP   : Unity and Development Party  
PBB   : Star-Moon Party  
Reformasi: consists of National Mandate Party 

(PAN) and Justice Party (PK) 
TNI/Polisi : Army/Police 


