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Executive summary 
“Decentralization is not a panacea. It has advantages and disadvantages. The overall impact of decentralization 
on service delivery depends critically on its design and prevailing institutional arrangements.” (Azfar et al., 1999).  

Parker (1995) suggested a conceptual model – based on a ‘soufflé’ theory of decentralisation – that incorporates 
the essential elements of political, fiscal and institutional decentralisation as they relate to rural development 
outcomes.

The introduction of the District Development Authority (DDA) Act 2014 is the third comprehensive reform on 
decentralisation and subnational government in Papua New Guinea (PNG). Unlike the former reforms, the 
DDA arrangement is directly funding the districts, intending to bypass red tape and bureaucratic bottlenecks.

In an attempt to understand how the devolution of revenue and expenditure is implemented at the subnational 
levels of government, research was conducted in August 2016 in Abau and Rigo districts in Central province, in 
Gazelle and Kokopo districts in East New Britain province, and through consultations with national government 
departments. The main objectives of the research were to:

• assess administrative arrangements, expenditures, recurrent costs and service delivery at the district and local 
levels;

• analyse human resource needs, constraints to building capacity at the district and local levels, and seek ways 
that such constraints may be overcome;

• establish a conceptual framework for future research on DDAs.

It was perceived that the DDA Board is no different from the former Joint District Planning & Budget Priority 
Committee (JDP&BPC), though the Board is now responsible for service delivery. 

This paper builds on the initial study to understand the implementation of the DDA in light of the characteristics 
of successful decentralisation policy. The objectives of this research are threefold:

• to understand how the roll-out of the DDA is progressing;

• to assess the implementation of the Act against characteristics of successful decentralisation policy;

• to propose recommendations for effective public service delivery at subnational levels of government.

It is, however, argued that characteristics of decentralisation policy are not universal and are based on industrialised 
countries which are assumed to have strong institutions as opposed to developing countries institutions (Litvack 
et al., 1998; Ayres, 2001). Therefore, Parker (1995) argued that decentralisation must be accompanied by at least 
the following conditions: clearly established legal framework, institutions with capacity, systems of accountability, 
and active civil society.

It was found that districts have rolled out the DDA in different ways. The differences in approach may be 
justified, given that not all districts are the same with respect to human and institutional capacity, population, 
landmass and topography. 

The implementation of the decentralisation policy is quite different between the two provinces consulted. For 
example, East New Britain Province has the bulk of its officers based at local level government (LLG) while Central 
province has staff more concentrated at the district level. The absence of defined functional responsibilities for 
service delivery under the new Act could partly be responsible for this difference. 

Moreover, unintended consequences such as the prominent part played by so-called ‘electoral officials’ (see later) 
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is concerning. This begs the question of responsibility; however, it was generally perceived that the power to 
make decisions in the districts remained much the same as before, as the composition and influence of the DDA 
Board is little different from the former arrangement.  

This lack of change potentially denies people’s stake in the decision-making processes. The LLG Presidents, for 
example, represent their people and constituency at the Board level, yet the Board is primarily influenced by 
the district Member of Parliament (MP). It was apparent from the consultations that the district MPs are too 
powerful in that meetings are not held without them and they choose the meeting location. The Act clearly states 
that an interim Chairperson can convene meetings if the quorum is met and that meetings can go ahead without 
the district MP. None of the districts consulted had held a meeting in the absence of the MP.

Evidence of poor collaboration was apparent, to the detriment of service delivery. This problem was compounded 
by the slump in the economy since 2015, making service delivery very difficult. Districts have not been fully 
funded for the past two years, and funding has been delayed when needed most and postponed to near the end 
of the financial year.

While the level of funding is not so much of a concern, the timing and management of the funds is concerning. 
There was evidence of misuse of public funds from the districts consulted. District workers in Abau district, for 
example, were concerned that a cocoa project worth over K500,000 was not completed and there was no proper 
reporting. 

Such activities are facilitated by electoral officials who are deemed the most powerful people in the districts 
simply because they report to no one. They are mostly cronies of district MPs. This situation could be partly 
responsible for the non-reporting on District Support Improvement Programs since 2013. 

The frequent changes of the District Administrator or Chief Executive Officer to the Board should be noted, 
because it appeared that whenever there is a change, they start from scratch again. The Department of Provincial 
and Local Government Affairs (DPLGA) is still developing the assigning of functions and responsibilities, which 
may account for the confusion and hiccups among workers. 

The study concluded that the implementation of the DDA is below par with respect to the successful conditions 
needed for effective decentralisation policy. This paper strongly affirms the recommendations from the initial 
study and further recommends that:   

• Amendments to the DDA Act 2014 must be implemented sooner rather than later to help in the 
implementation process, that is to ensure the concerned stakeholders understand their roles and implement 
them in harmony with the Act.

• The DPLGA should finalise the determinants and responsibilities of the Act to facilitate efficient public 
service delivery at subnational levels to minimise conflicts and potentially save costs, which may otherwise 
be wasted through conflicting structures. Understanding the issues involved in the emergence of city 
authorities leaves much to be desired and a proper legislative and administrative structure is crucial to 
successful implementation. 

• Appropriate training must be given to district officers, especially the District Administrators or Chief 
Executive Officers (CEO) to the Board and District Treasurers (now District Finance Officers) to ensure 
they do their jobs diligently and in harmony with the set guidelines, such as the Public Finance Management 
Act 2016.



What is decentralisation?
The most widely accepted definition of decentralisation according to Rondinelli (1986) is the transfer of 
authority and responsibility for public functions from the central government to subordinate or quasi-
independent government organisations or the public sector. The manner and degree of transfer of the authority 
and responsibilities is what distinguishes the different concepts of decentralisation across time and society.  

At independence in 1975, Papua New Guinea (PNG) adopted a series of policies that, among other things, 
aimed to overcome two of the legacies of the colonial experience: the high degree of centralisation of political and 
administrative power, and the great geographical inequality of wealth and distribution of government services 
within the country (Thomason et al., 1991).

In 1977, the Organic Law on Provincial Government (OLPG) was introduced, which created a new system 
of decentralised provincial governments. Political and administrative powers were granted to the provincial 
governments, but subject to the approval of national government as dictated by the 1983 reforms. 

There were concerns that these reforms failed to deliver basic government services. In 1995, the Organic Law 
on Provincial and Local Level Government (OLPG&LLG) was introduced to further decentralise powers and 
responsibilities to local levels (Kalinoe, 2009). This did not, however, improve basic government services at 
subnational levels as intended, and in some areas services declined terribly. 

The third wave of decentralisation saw the introduction of the District Development Authority (DDA) Act 2014. 
This reform called again for improving public service delivery at subnational levels and empowered districts to 
facilitate effective service delivery. This move is quite consistent with the experiences of the East and South Asian 
countries where decentralisation is motivated by (among other things) the need to improve delivery of local 
services to large populations, and the challenges of ethnic and geographical diversity (Litvack et al., 1998).

This study seeks to understand how the implementation of the DDA Act 2014 is progressing and to assess its 
implementation against characteristics of successful decentralisation policy elsewhere. It draws field data from 
the earlier study Papua New Guinea’s public service delivery framework at subnational levels and is complemented 
with desktop research. It is envisaged that this study will contribute to the discussion on effective service delivery 
in PNG and decentralisation policy in general.  

The next section discusses what the government is trying to achieve through decentralisation while the remainder 
of this paper is arranged in this order: Background; Characteristics of DDA model; Discussions – Characteristics 
of successful decentralisation policy; Conclusion and Recommendations.

 What is the government trying to achieve through decentralisation?
Decentralisation seeks to fulfil several purposes, and has taken different forms across different countries. 
Decentralising fiscal, political and administrative responsibilities from the central government to lower level 
government (LLG) and to the private sector is particularly widespread in developing countries (Litvack et al., 
1998). 

Decentralisation may take the form of one or a combination of two or all three of these responsibilities. Whatever 
the combination, the ultimate purpose is to ensure that there is a better outcome, for instance in service delivery. 

Because the motivation for and design of decentralisation differs in each country, it is extremely difficult to 
compare a single notion of ‘decentralisation’ across countries. And while reasons for decentralisation in the 
region vary, decentralisation reform has been one of prevailing common prescriptions for addressing a wide 
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range of other issues, including economic inefficiencies, macroeconomic instability, governance deficiencies and poor 
delivery of public services (Nikolov, 2006). 

For some, decentralisation seeks to give citizens, and those they elect to represent them, more power in public decision-
making (Rondinelli, 1999, p. 2). Other governments seek to transfer the responsibility for planning, financing and 
managing certain public functions from the central to local government (Ayres, 2001). 

In discussing the role of decentralisation in rural development, Parker (1995) concluded that a better rural development 
outcome depends on the right combination of fiscal, political and administrative decentralisation. The key challenge of 
‘decentralisation’ is to balance responsibilities with accountability and resources. 

However, there are other explicit objectives behind decentralisation that are detrimental in some instances. For example, 
increasing control and ‘passing the buck’ sometimes happens in decentralisation experiences, as in the case of the 1995 
reform on provincial government in PNG. It is argued that the reform was more about disempowering the provincial 
governments than concern over service delivery. The DDA is concerned with improving service delivery; however, the 
composition of the new DDA Boards is no different from the former arrangement characterised by poor service delivery. 
Also, there is a general swing to the central government whereby the timing and amount of funding to electorates is 
dictated by the executive government. 



 What has been PNG’s decentralisation experience?
The 1977 Organic Law on Provincial Government (OLPG) was passed in the spirit of decentralisation, in that 
provinces (second tier of government) were given prominence. Kwa et al., (2016) pointed out that the 1977 
OLPG gave prominence to the provinces with the political objectives of self-reliance, local empowerment and 
control – taking its policy mandate from the Eight-Point Plan of 1973.

This decentralisation effort was somewhat forced by threats of secessions from the Niugini Island provinces, 
particularly the Autonomous Region of Bougainville (formerly North Solomon Province). The decentralisation 
was recommended to be gradual, whereby the national government retained certain responsibilities, apart from 
national duties such as Defence and National Security, wherein the provincial government is lacks the capacity. 

After several amendments to the OLPG and establishment of committees to understand the issues surrounding 
its poor outcomes, a move away from the provincial government system was obvious. For example, the Hesingut 
Committee left no doubt about its antipathy to provincial governments: its final recommendation was to abolish 
elected provincial governments and replace them with provincial bodies composed of heads of LLGs, which were 
to be brought under national government control (May et al., 1997,  p. 31).

The Electoral Development Authorities Act 1992 was passed following debates on a private member’s bill seeking 
for parliament to create district development authorities. Provincial government was further suppressed with the 
introduction of the Village Service Program in 1992 by the Wingti-led government. Again, the intension was to 
overhaul the provincial government system. 

This process subsequently led to the 1995 reform of the OLPG&LLG. In the guise of sorting out issues from 
the former system, the reform created more problems. The OLPG&LLG suffered from a fundamental error 
from the outset from administrative, social and economic perspectives: the strategic intent of the reform was 
not aligned with the prevailing factors, resource capacity and a changing political culture at the national level 
(Kwa et al., 2016, p. 18). One notable change was the move to a more centralised system where the provinces 
were reliant on the national government with no local empowerment. Tuck (2006) argued that the provincial 
governments were placed one step down from the national government and one step up from local government, 
therefore insulating them from the people.  

Moreover, under the DDA, funding to the districts is now centrally controlled by the national government, who 
are becoming more like an agent to local development. While the determinants are yet to be finalised (Duncan 
et al., 2017), implementing the DDA may reflect a trend in the Pacific where there have been legislative and 
rhetorical swings back to central governments as agents of local development, a reduction in the autonomy of 
any intermediate provincial layer (Duncan, 2004), which had been the focus of the government in the first and 
second reforms.

What is the government trying to achieve through the DDA?
The introduction of the DDA Act 2014 is the most comprehensive reform of subnational government after 
the 1995 reform of provincial and LLG in PNG. The DDA was introduced in 2014 following the successful 
amendment to the organic law in 2006. However, its main theme can be traced to the late 1980s and early 1990s 
following debates on the implementation of the OLPG (1977). 

The O’Neill-Dion Government introduced the DDA in an attempt to more effectively deliver basic services 
such as education, health, law and order, roads and infrastructure to the local levels. Many districts across PNG 
implemented their DDA Boards in 2015 (Duncan et al., 2017).

DDAs, when they are established, should be seen as vehicles, or enabling administrative structures, to ensure the 
wise use of public funds for social and economic development projects that will improve the living standards of 
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the people within defined district boundaries or open electorates (O’Neill, 2006). This goal resembles some of 
the major objectives of the OLPG&LLG (1995), for example, improving the delivery of services, particularly in 
the rural areas and increasing funding to LLGs (Kwa et al., 2016, p. 17).  

When established, a DDA is decreed by the Act to have four distinctive features: (1) it is a body corporate with 
perpetual succession, (2) it is to have a seal, (3) it may acquire, hold and dispose of real and personal property, 
and (4) it may sue and be sued in its corporate name.

For the first time since independence, districts are directly receiving substantial amounts of money, bypassing 
the provinces (second tier of government). They are more effectively becoming the third tier of government, 
and are responsible for delivering services and, according to Dion,1 are appropriately equipped, strengthened 
and accountable. Funding dedicated to improving service delivery is to become available in abundance at the 
district level (Wiltshire, 2014). In 2013, for example, there was a substantial increase of 87 percent in funding to 
subnational levels of governments through a programme of direct funding of K1,492 million (Kwa et al., 2016, 
p. 10). 

Devolving powers from Waigani has occurred before, and the setbacks – though there may be some success 
stories – from the former systems are profound in that the realities of the respective provinces and districts were 
ignored in services delivery. Not all provinces and districts across PNG are the same in terms of population, 
capacity, landmass, topography and so on, and so the recommendation then to the Constitutional Planning 
Committee (after independence) was that decentralisation of powers to the provinces would be gradual.

Some of these realities cannot be overcome easily, and are most likely to ensure a gradual implementation of the 
DDAs as well. Since the creation of the 89 districts in 1977, and despite subsequent reviews by the Electoral 
Boundaries Commission to split them, efforts to have fairer service delivery and political representation have 
been to no avail. The creation of Hela and Jiwaka provinces did not create additional districts and Anglimp-
South Waghi District in Jiwaka province, for example, remains the biggest district, which may result in inefficient 
service delivery given the huge demand.

This also implies that it would be impractical to apply similar rules across every district in PNG. On the contrary, 
it gives the people opportunity to participate in the decision-making process from the beginning. This helps 
achieve two things, first, people act as the accountability mechanism, and second, people take ownership of the 
projects.

Similar sentiments were shared when the DDA was introduced and the National Capital District Governor, 
Powes Parkop, said: 

…we don’t want to have four levels of Government. We already have three levels; the National 
Government, the Governors and the Local-level Government. Now we are trying to vote for the 
Authority, which is another level of Government (National Parliament, 2014).

Moreover, New Ireland Governor Sir Julius Chan, expressed his view on the DDA pinpointing the public service 
machinery.

My biggest concern in this whole thing is not about the structure we are creating, it is about the 
people working in that structure; the public service. 

…I think too often we talk about delivery of services; delivery of services will not come about, Mr 
Speaker, unless you’ve got the people who are committed to deliver it (National Parliament, 2014). 

The DDA, however, aims to work in collaboration with the provinces and not as a competing body as seen in 
the former reforms. 

The introduction of the DDA may replicate the former experiences, unless the roles and responsibilities of the 
respective levels of government are clearly defined and monitored for successful implementation. 

1 Sir Leo Dion was Deputy Prime Minister and Minister for Intergovernmental Relations between 2012 and 2017. 
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To bring basic services to the people remains the underlying theme of the DDAs, and during the First Reading 
of the District Development Authority Bill 2014, O’Neill said:

Our country continues to grow and we must strengthen Public Service Machinery at the district 
level. We must also return to the original intentions expressed by the Constitutional Planning 
Committee where we need to bring our government closer to the people and empower our people 
to make decisions about their own future (National Parliament, 2014).

However, the introduction of the DDAs coincided with the sharp downturn of the economy (Duncan et al., 
2017), which subsequently led to one or all of the following: first, funds to districts were delayed and in some 
cases released very late. In comments made on the 2014 budget in 2017, the National Economic and Fiscal 
Commission claimed that less than half of the service delivery function grants had been spent with less than a 
month remaining in the 2013 financial year (Collin, 2014). Second, funds allocated for the year were normally 
below the required amount. On the development side, of the District Services Improvement Program (DSIP) 
K10 million allocations, only about K5 million had been released in November 2013 (Wiltshire, 2014), on the 
back of the non-completion of functional grants where only 61 percent was released. Third, the unused balance 
was carried forward, however, experiences from the districts visited suggest that they struggled to access these 
funds. 

Interestingly, the implementation of the DDA also coincided with the decline of the services improvement 
programme funds. The Department of Implementation and Rural Development reported in May 2017 a decline 
of acquittal for the services improvement programme funds, and especially from the districts (DSIP). The acting 
Secretary for the department (Melisha, 2017) Aihi Vaki bluntly blamed administrators and public servants for 
the non-reporting. The 2012/2013 Auditor Generals Audit (2014), however, noted nine themes2 that may be 
directly responsible for this misdeed. The Audit explicitly stated that there is a pervasive breakdown in the DSIP 
governance programme and inefficient spending of DSIP grants, including potential misuse of DSIP funds. 

These findings are largely consistent with the findings reported to Parliament in the Auditor General’s Office’s 
report (Part III) dated 24 October 2011 in connection with the audit of the first 30 districts. 

Some of the main themes resonate with the findings from this study were: lack of capacity for districts to maintain 
and roll out projects, undue political influence, no proper district plans, no determinants of responsibility, and 
frequent unlawful change of administrators and public servants. 

2 The nine themes are: Overall governance framework; Strategic planning; Expenditure not in recommended proportion; 
Maintenance of reports and documents; Grants reconciliation and allocation; Procurement and tendering; Contract and project 
management; Failure to manage fixed assets; and Unrelated expenditure, including on motor vehicles. 
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The DDA Act 2014 is applicable to all provinces and districts, except for the Autonomous Region of Bougainville 
and National Capital District where their respective legislation applies. The functions and powers available to 
the Bougainville Government in and in relation to Bougainville include LLG3 arrangements. Likewise, National 
Capital District’s LLG is governed by the National Capital District Commission Act 2001. 

The identification of the three additional city authorities of Lae, Mt Hagen and Kokopo left a lot to be desired. 
In Kokopo, for example, the Kokopo City Authority (KCA) was established at least six months after the 
implementation of the DDA. At the time of the consultation, the district was just beginning to implement the 
KCA, although the ways in which this should be undertaken have not been clearly defined. 

It appeared that in Kokopo, the District Administrator also acts as the Commissioner for the KCA. From 
the consultation, it appeared that the district is taking its own initiative to work out which arrangement 
could best fit the change and work. One notable arrangement is to have two Deputy District Administrators 
or Commissioners, with separate responsibilities for municipal services and rural services, given that Kokopo 
district boundaries include both urban and rural areas.  

The arrangement of the Board, preparation of plans and appointment of officials is not clear at this stage, 
and a future study is recommended to understand the transition and how arrangements should be handled. 
Kokopo, a district in transition from the DDA to the KCA is implementing the latter with a Board that is 
represented by: four LLG Presidents, women representative, youth representative, Church representative and 
business representative. However, what is generally practised throughout the remaining districts in terms of the 
DDA Board differs and is discussed below. 

The Board
The membership of a Board, as stipulated by the Act, includes both elected and appointed members. The DDA 
Act 2014, Section 12 stipulates that: 

1. A Board shall consist of the following members:

a) the Member of Parliament representing the open electorate who shall be the Chairperson of the   
 Board; and

b) subject to Subsection (2), the heads of the Local-level Governments in the district; and

c) not more than three other members appointed by the Member of the Parliament representing the   
 open electorate. 

2. Where the office of the head of a Local-level Government is or becomes vacant, the deputy head of   
the Local-level Government is deemed to be a member of the Authority until the office of    
the head of the Local-level Government is filled.

3. One of the members appointed under Subsection (1)(c) shall be a woman. (See Table 1.)

It appeared from the consultations that a typical Board is comprised of at least seven members and not more than 
nine members. The number of LLGs in the districts varies between three and five, giving rise to the difference. 
For example, Rigo, Abau and Kokopo districts have three LLGs and Gazelle has five LLGs (Duncan et al., 2017), 
which means the members of its Board would range between seven and nine. Gazelle is quite a large district and 
it was noted from the consultations that there are talks to spilt it into two districts, retaining Gazelle as is and 
Baining-Qaqat as another district. 

While it is clear from the Act that a woman must be on the Board, the other two members are simply appointed 
at the prerogative of the district Member of Parliament (MP). Ideally, the MP is allowed under the Act to appoint 
3 The Constitution of the Autonomous Region of Bougainville 2004, Schedule 4, Section 42 (290) (2) (zk). 
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anyone to be represented on the Board, and from the consultations it appeared that the two other appointees 
mainly include youth and religion representatives throughout the four districts visited. Representatives from the 
business communities are notable in urban districts – which was true for Kokopo district.

Table 1: Composition of the District Development Authority Board

Elected members Appointed members Ex-officio

• MPs

• LLG Presidents

Three appointees of the district MP, one of 
whom must be a Woman.

• CEO

• District Finance Officer4 

Source: Adopted from the DDA Act 2014.

The Boards should play a key role in ensuring fair distribution of funds and giving directions to CEOs to the 
Boards on decisions to implement projects to the benefit of the people of the district. As such, it is important to 
have a Board that is well represented, that is dynamic and impartial in its decision-making.

However, political clientism5  very much supersedes priorities and remains a challenge for PNG. It was obvious 
from the four districts consulted that the outcomes of Board meetings are mostly determined (influenced) by the 
district MP who by virtue of their position is the chairperson to the Board. 

Interestingly, some Board meetings are held behind closed doors and outside of the district, which is contrary 
to Section 28, Sub-sections (1) and (9) of the Act, which stipulates that: (1) All meetings of the Board shall be 
open to the public; and (9) All meetings of the Board shall be held in the district. This unfortunately displays 
characteristics of the former reform, Joint District Planning & Budget Priority Committee (JDP&BPC), where 
the district MP is seen to be heavily influencing the Board and, for instance, having meetings outside the districts. 

While the incentives to establish District Authorities seem clear, there are many unanswered questions about 
how they will work in practice. Simply creating an amendment to the organic law is not sufficient to increase 
capacity and control for district MPs at the district level. Further policy considerations about core funding, 
human resources, enabling infrastructure, reporting, accountability, and relationships with the provincial and 
local governments still need to be addressed (Colin, 2004). 

Moreover, a functioning Board should have quarterly meetings, which is a rare practice in some districts. There 
are instances where the district MP decides on irregular meetings and even going beyond the required quarterly 
meeting count without proper consultation and consent of the Board members, which is simply unlawful.

Such experience reflects the situation where the district MP seems to have the upper-hand in the Board. While 
the elected officials are constant, it is suggested that the district MP must consult LLG Presidents in appointing 
three representatives to the Board. This is in view of maintaining the integrity and independence of the Board in 
debating and making good decisions for the benefit of the districts. 

District plans
A district is made up of at least three and not more than five LLGs (except for Manus district with 12 LLGs), 
while a number of wards make up one LLG. Under the national planning system, all development plans must 
cascade upwards starting with the ward development plans led by the Ward Development Committee. 

The 1995 OLPG&LLG provides the overarching framework for the planning and budgeting of local project 
delivery. Within this broad framework, a detailed set of cascading plans and budgets are mandated to be produced, 
starting at the bottom with the wards. Each ward elects a ward councillor, who sits on the LLG assembly. Each 

4 The CEO to the DDA Board is also the District Administrator. The District Finance Officer was formerly known as the District 
Treasurer. 
5 Hicken (2011) defined clientism as a situation where policy preferences and provision of public goods are of secondary 
importance and where politicians instead focus on providing local public goods or private goods to their supporters (whose 
support is contingent on the transfer of these goods). 
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ward is also meant to have a Ward Development Committee and prepare a ward development plan outlining 
the development priorities for the ward. Each LLG is tasked with preparing five-year LLG-level plans, taking 
account of the ward development plans in their area. District-level plans are then prepared incorporating the 
plans of the constituent LLGs (Zahid et al., 2011).

A district plan is normally prepared for a five-year period, and the new National Planning Act 2016 suggests 
planning coincide with the electoral cycle. It was noted also from the consultations that the introduction of the 
DDA Act falls somewhat in the middle of a former planning cycle and the need for a new plan to accommodate 
the change is urged.

Could this lack of coordination explain why the districts visited did not have a district plan? The implications 
may be twofold: first, the plan is yet to be finalised, and that may mean the districts are taking three years 
to formulate a district plan. The second issue simply is reflecting a situation where districts do not plan for 
service delivery. The symptoms are obvious from the consultations, with incomplete projects without proper 
coordination, planning and budgeting.  

In either case, there is high probability that the ward development plans and LLG plans are rarely considered 
when implementing service delivery. What happens then in practice is the reverse/opposite of what is discussed 
already, and is unlawful. 

This reverse order is facilitated by another cohort of appointed persons, also known as ‘electoral officials’, who are 
technically occupying the positions of the public servants and defeating the purpose of the Ward Development 
Committee6  and the LLG assembly. 

A respondent from the consultation stated that the ‘electoral officials’ are becoming more powerful and 
increasingly replacing the role of ward councillors and to some extent the role of gazetted government officials at 
the district level. For example, electoral officials are taking over advisory roles and advising farmers on agriculture 
projects, and are often seen to be recommending projects to the Board. This is further explained in the next 
section on political appointments. 

While including religion, youth and women representatives is important, their appointment needs clarity. The 
first and obvious question is, ‘how are they appointed’? Since appointment seems to be the prerogative of 
the district MP, it is important to understand the dynamic of politics in PNG to answer questions on the 
appointment of the members of the DDA Board. 

Before establishing the DDA Board, the JDP&BPC was responsible for overseeing all aspects of planning, 
prioritisation and budgetary considerations at the district level. The basic objective then and now with the DDA 
is to bypass the bureaucratic bottlenecks to fund infrastructure projects to the benefit of the whole electorate. 

The point is that the composition of the DDA Boards has not changed; it is only the name that has changed. 
The research team was fortunate to visit an LLG assembly and gauged the views of the ward councillors after the 
session was over. The response from three councillors on the DDA Board and JDP&BPC is noted here: 

It is only a ‘name change’, everything else is just the same. – Ward Councillor

The same people in JDP & BPC are in the DDA. – Ward Councillor

It is the same money/funds, it is just the name that is changing. – Ward Councillor

Moreover, a Deputy Provincial Administrator said:

Basically, the members within the DDA and JDP&BPC are the same people. The issue of 
accountability and the issue of operating as a province is disintegrated by the fact that the districts 
operate as an authority. – Deputy Provincial Administrator

Another respondent also aired his view on the DDA and JDP & BPC:
6 Despite the DDA Act 2006, the OLPG&LLG still has the makings of a framework for effective local democracy and local gover-
nance, because it recognises wards and ward development committees where people can be directly involved in decisions making 
(Anere, 2008). 
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With the DDA, the organizational structure is pretty much the same as it was in the JDP&BPC. 
Administratively they report to the PA and politically report to the MP. – Deputy CEO

A Rural Electrification Coordinator seems to be knowledgeable about the DDA and JDP&BPC relative to the 
quarterly meetings and said:

DDA is just the same as JDP&BPC. Either of them comprise of the same people doing the same 
thing. DDA meetings are not done publicly. Officers from the different sectors sit in to observe the 
meeting while the members of the DDA board deliberate on their proposal or submission. They are 
only asked to clarification should there be any need. – Rural Electrification Coordinator

These responses go to show that people’s perceive the composition of the DDA Board as no different to the 
former JDB&BPC.

The implications are that the DDA concept still reflects the former and it was found earlier that JDP&BPC was 
not compatible with service delivery in the sense that district MPs politicise the systems and are not accountable 
for their actions (Allen & Hasnain, 2010).

The make-up of the Board enables MPs as the chairpersons to largely control the budget allocation, and override 
Board members, especially the LLG Presidents. They are ex-officio members of JDP&BPCs. Many chairpersons 
dominate their JDP&BPCs, with meetings held irregularly, and sometimes outside the district. It weakens 
the LLGs’ role to have a politically constituted committee that neither belongs to, nor answers to, any level of 
government that makes decisions on budgeting and planning for LLGs (May, 2006).

If the composition of the DDA Board is no different to JDP&BPC, what is the guarantee that things will work 
differently?

Therefore, it is important that the appointment of (appointed members) to the Board must be consultative, 
meaning the views of the LLG Presidents must be considered. In other words, a clear guideline on the appointment 
process must be set out to ensure that views of all the key stakeholders must be gauged to have a well-represented 
Board and not a ‘rubber-stamp’ to facilitate the district MP’s political ambitions.

Political appointments
The Chief Executive Officer (CEO) to the DDA Board is also the District Administrator and assumes a key 
(dual) role in the district in terms of:

a) implementing the policy and decisions of the Authority in accordance with the directions of the Board; and

b) day-to-day control and supervision of the staff of the authority.

While the Act aims to bring service to subnational levels of government, it is important that the Authority 
should be in order and working. The employability of qualified staff, notably the CEO/District Administrator, 
is crucial in facilitating the aforementioned roles.

However, the frequent changes in CEOs/District Administrators is concerning. It was evident from the four 
districts consulted for this study that all the CEOs/District Administrators were new to the job. They are all on 
acting appointments and not more than two years in the job (Duncan et al., 2017). 

For one particular district, the CEO/District Administrator has been changing almost every year since 2012. In 
another, the new acting CEO on taking up the role learnt that the DDA Board was sworn in but there was no 
transcript of the meetings or of any decisions of the previous administration. Obviously, the new administration 
has to start all over again. 

Such problems can potentially create frictions among the workers, which may subsequently lead to poor work 
ethic and poor service delivery. There was resentment among the district workers during the consultations over 
the appointment of someone who was perceived to be inexperienced and new to the district functions. Moreover, 
the emergence of political staff/electoral official is conflicting with the district administration. 
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While it seems that the administrative structure of the DDA is not clear (see Figure 1), it appears that the 
emergence of the ‘electoral officials’ is creating more problems. Administratively, all sectors report to the CEO, 
who together with the District Finance Officer represents them at the DDA Board. 

In an ideal situation, the wards bring up issues through their respective ward councillors to the LLG assembly. 
Issues are then tabled at the DDA Board, deliberated and a decision is reached. The electoral officer stands 
in this position and brings proposals either directly to the DDA Board or through the CEO, who in most 
cases is appointed by the district MP. This situation directly questions the existence of the Ward Development 
Committee (ward councillors) and the officers at the district level. 

On the same note, the district official’s role is increasingly taken over by the electoral officials. An officer from 
the district consultations mentioned that the officers at the district level are undermined by the electoral official. 
“The electoral official is becoming more powerful than the public servants.”

Electoral officials are becoming powerful simply because they report to no one. They could be reporting to the 
district MP, but they are usually cronies of the district MPs and may take sides with them anyway.

Figure 1 illustrates the position of the electoral officials in the district administration, which is seen to be 
encouraged by the district MP.

Figure 1: District administration set up

Source: Adopted from Duncan et al., 2017, Table 1, p. 32.

An agricultural officer, for instance, is trained and employed by the district to perform duties consistent with 
the policy and guidelines specified in the job description. One of these is to provide technical advice to the 
councillor, LLG and the district on what projects to undertake and tie them to their follow-up programmes 
and training. This activity has been taken over by the electoral officers, and it can be argued that as a result an 
unorthodox individual is operating outside of the established system of government. 
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The DDA Act only provides for the appointment of the three representatives to the Board. The appointment of 
the ‘electoral officials’ seems inconsistent with the Act; therefore, it is further recommended for a study to be 
conducted to understand the appointment processes and their impact of service delivery.

Moreover, it appears that the public service delivery mechanism is undermined by the ‘electoral official’. The 
implications are that there is a public service delivery mechanism that is paid for by the government that is 
having minimal or no impact. Could this explain the expansion of the public service delivery mechanism in 
this illegal way? Also, could it explain the decline in reporting on the services improvement programmes in the 
districts and provinces since 2013? 

Furthermore, the public service delivery mechanism at the district level is not complementing the increasing 
funding that is received by the district. Increased funding and direct control is going to the district; therefore, 
CEOs and sector coordinators must be competent and properly trained to handle the tasks. It was obvious from 
the district consultations that the district workers, including the district CEOs, must be better trained to handle 
the increased funding to the district.

Confused administrative structure
Having the right size of human and institutional capacity, financial resources and appropriate administrative and 
legal framework contributes positively to implementing decentralisation policy. However, there is a serious lack 
of capacity to effectively use available funds and decision-making is often politically driven (Wiltshire, 2014).

It was highlighted in an earlier study (Gelu, 2009) that capacity7 in the districts and LLGs refers to the resources 
that are available and which would assist the districts, the LLGs, and their personnel to effectively deliver services 
to the people.

Human resources such as staff training, skills, qualifications and regular inspection are a key component of the 
district capacity. The CEOs are assuming new (additional) roles under the Act, and as such they are expected 
to perform. In response to a question in parliament, the then Public Service Minister, Sir Puka Temu said, as 
reported on The National (Muhuyupe, 2017):

Under the District Development Authority (DDA) Act, human resource functions are now with the 
chief executive officer, according to Public Service Commission Minister Sir Puka Temu.

Sir Puka was responding to Pomio MP Elias Kapavore, who asked whether CEOs of districts under 
the DDA Act could do their own organisational reviews, advertisements and conduct recruitments. 

Sir Puka said the expectation of the Prime Minister was for every staff of the district, especially the 
police, teachers and health workers who were at the front line of government service delivery, was 
properly managed and disciplined. He said some of the constitutional amendments made were on 
the Police Act and the Teaching Service Commission legislation so teachers and policemen knew 
that the CEO had the HR function under the new DDA Act.

“We have made constitutional amendments so the provincial police commander, for example, will 
delegate some of the powers to the CEO.”

“So, the policeman and station commander can have some clarity in making sure that the CEO 
had HR powers and roles over them.”

He further said that CEO had HR functions and powers over the teachers, with the education 
secretary and education advisers delegating tasks under the DDA Act to the CEO.

The first issue in question is whether or not the CEOs and district workers are properly inducted to understand 
their roles and responsibilities. It was argued that improving staff training is one way of addressing capacity at 
7 Gelu uses ‘district capacity’ to refer to a wide range of resources. For example: human resources such as staff training, skills, 
qualifications and so on; transportation; money/funds; buildings; utilities – electricity and telephone; roads and bridges; furniture 
and office equipment; service delivery plans; maintenance of law and order; presence of relevant government agencies; political 
commitment and leadership/management; and good governance – accountability/transparency/rule of law. 
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the district and LLG levels. It appeared that the majority of the 89 districts and 305 LLGs lack most of these 
resources, including human resources. For example, districts and LLGs need to train and retain more skilled 
personal to effectively plan, implement and account for the allocated funds. (Gelu, 2009)

It was obvious from the consultations that proper induction/training is needed to ensure the CEOs understand 
their roles and that of the district workers. Here are some responses from the consultations:

DDA is an animal created for service delivery but the roles and responsibilities are complicated, not 
clearly defined. – PA Executive Officer.

The DDA is more or less synonymous with the JDP&BPC, except for the fact that they are given 
authority. With the DDA, we are challenged to elevate our roles and responsibilities to be compliant 
with the up scaling. The CEO said, “you cannot train an old dog new tricks”. Another challenge is 
to get new people in the new structure. – CEO.

Also, it is envisaged that the district when deemed fit and necessary can establish its works unit. To establish a 
district works unit will require a lot of resources including civil engineers, draftsmen and mechanical engineers. 
The ambition is not contested here, but the challenge is obvious in that the district may require a lot of capacity 
in that area alone. 

The challenge of having, for instance, 89 civil engineers in the country, not to mention the other skills, is huge. 
Kokopo district, for example, sourced technical people from the Department of Works and Gazelle Restoration 
Authority on a short-term basis (Duncan et al., 2017). If Kokopo, the fourth largest city of PNG and biggest 
urban centre in the Niugini Island can face shortages of human resources, it is not expected that the other 
districts across PNG can access the necessary number of qualified people. 

However, the Department of Works has branches in every province across the country. Some provinces have a 
functioning Provincial Works and Supply Unit while others rely heavily on the department. This merely shows 
that it is feasible to have 21 engineers plus others in each province. The challenge though is to collaborate with 
the districts on development agendas. 

Hence, coordination and collaboration in project implementation will alleviate some of these issues. Yet it is a 
challenge where provinces and districts do not work in harmony to deliver basic services. A Deputy Provincial 
Administrator said:

The chairperson of the DDA can choose to liaise with either the province or not. That isolated the 
executive arm of the government. That makes them more powerful in the case of making decisions 
as a DDA Board. They can make good or bad decisions; it is legitimised by the DDA Act. They do 
not need to liaise with the province and that is the challenge. The DPA is of the view that “one has 
to be more like a saint to run the DDA”.

Proper coordination and collaboration is therefore vital to implementing key development projects in the 
districts and provinces. As called for by the Act, districts must be willing to work with the province to ensure 
effective delivery of services.

Furthermore, it is apparent that the two provinces adopted a somewhat different organisational structure in that 
Rigo and Abau districts in Central province have CEOs/District Administrators followed by Planners, whereas 
East New Britain’s Kokopo and Gazelle districts have Deputy CEOs/District Administrators without Planners. 

While the Act specifies that District Administrators are also CEO of the Authority for the district, there is no 
mention of the Deputy CEO position, which used to exist before the introduction of the DDA Act. There is thus 
obvious confusion between the two provinces.

Also, in Central province many of the workers are located at the district headquarters whereas in East New 
Britain, most of the officers are positioned at the LLGs. It appears that the level of decentralisation is implemented 
differently at different places too, as shown in Table 2. 



14

Table 2: Level of decentralisation in different districts

Location Rigo District Abau District Gazelle District Kokopo District

                   Central Province              East New Britain Province

CEO
Planner
[District Treasury ]

CEO
Planner
[District Treasury ]

CEO
Deputy CEO
[District Treasury ]

CEO
Deputy CEO
[District Treasury ]
Town Administration 
and urban services

Distrct 
Level

Sector Coordinators
Education Insspectors
Lands Officer
Technical & [works]
Village Courts Inspector
Agriculture & Fisheries 
...Extension
Business Development
Community Development 
Health Environment

Health Workers
[School Teachers]

Sector Coordinators
Education Insspectors
Lands Officer
Technical & [works]
Village Courts Inspector
Agriculture & Fisheries 
...Extension
Business Development
Community Development 
Health Environment

Health Workers
[School Teachers]

Sector Coordinators
Education Insspectors
Lands Officer
Technical & [works]
Rural Electrification 
...Project

Health Workers
[School Teachers]

Sector Coordinators
Education Insspectors
Lands Officer
Technical & [works]

Health Workers
[School Teachers]

LLG 
Administrations X3 

LLG 
Administrations X3

LLG 
Administrations X5

LLG 
Administrations X3

LLG 
Level

Health Workers
[School Teachers]

Health Workers
[School Teachers]

Agriculture & Fisheries 
extension
Business Development
Community 
Development 
Health Environment

Health Workers
[School Teachers]

Agriculture & 
Fisheries extension
Business 
Development
Community 
Development 
Health Environment

Health Workers
[School Teachers]

Source: Duncan et al., 2017, Table 1, p. 22.

The DDA Act 2014 was introduced ahead of any determinants (Duncan et al., 2017) and it is not possible at 
this stage to elaborate on the make-up of the Authority and the channel of reporting. Therefore, it is further 
recommended that the Department of Provincial and Local Level Government Affairs (DPLGA) come up with 
the determinants to complement the roll-out of the DDA and clarify the establishment of the city authorities for 
the benefit of Lae, Mt Hagen and Kokopo.
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Discussion – Characteristics of successful 
decentralisation policy
The initial study – Papua New Guinea’s public service delivery framework at subnational levels – sets the conceptual 
framework for this research and all of the field data is drawn from it. This study seeks to understand how the 
implementation of the DDA is progressing and assess it against characteristics of successful decentralisation 
policy. 

Field data was collected from Rigo and Abau districts in Central province and East New Britain’s Gazelle and 
Kokopo districts, as well as from national government departments responsible for service delivery. Central 
province was selected for its proximity to Port Moresby and the assumption that better qualified staff can be 
easily hired there. The District Administrator for Abau district at the time of consultation worked for DPLGA 
before his current engagement. 

East New Britain province was selected for a number of reasons, but notably for its commitment to decentralisation 
policy. Other reasons included: good coherence, and therefore the districts may be further advanced in setting up 
their DDA structures; that East New Britain is a better performing province; and how the DDA is faring within 
a city boundary as in Kokopo. 

There was a general consensus that service delivery at LLG has declined over the years and there is a need for 
reform. Moreover, the government is separated from the people and the divide is widening over time so the 
implementation of the DDA was intended to close this gap and as much as possible bring services closer to the 
people.

Although politics is the driving force behind decentralisation in most countries, preparation is crucial to delivery 
or implementation of the decentralisation policy. In many countries, decentralisation has simply happened in 
the absence of any meaningful alternate governance structure to provide local government services. 

In other words, the transfer of responsibility for planning, management, resource-raising and allocation, and 
other functions from the central government must be accompanied by several conditions. It is, however, argued 
that characteristics of decentralisation policy are not universal and are based on industrialised countries which 
are assumed to have strong institutions as opposed to developing countries (Litvack et al., 1998; Ayres, 2001). 
This is further compounded by the developing country government’s problem of lack of transparency and 
accountability.   

Democratic systems “are often frail, rendering the electoral system a highly problematic method of achieving 
accountability” (Litvack et al., 1998, p. 2). Therefore, Parker (1995) argued that decentralisation must be 
accompanied by at least the following conditions: clearly established legal framework, institutions with capacity, 
systems of accountability, and active civil society.

Clearly established legal framework
Parker has argued that there is a set of discernible conditions that enhances the prospects for “successful 
decentralisation” (Parker, 1995). First, a decentralised institution must have a clearly established legal framework 
both within and across concerned agencies. 

The underlying objective of the legal and regulatory framework, argues the Asian Development Bank (1995), 
is to provide predictability. Litvack & Seddon (1999) highlighted that decision-making in many developing 
countries is rarely transparent and predictable, in that governments are often not responsive to their citizens and 
are not held accountable for their actions, in most instances to the detriment of the people. 

The DDA Act 2014 effectively repealed and replaced the JDP&BPC. However, it is generally perceived that the 
make-up of the DDA Board is not different from the JDP&BPC; it is just a name change. However, the Act 
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empowers the Board to take additional roles. The CEO to the Board is granted added responsibilities such as 
hiring and firing of all public servants in the districts. Yet the consequential amendments to accommodate and 
implement the change are still pending. 

Such delay can potentially breed opposition to central government policies and programmes. This also can lead 
to greater inequity in the distribution of resources and services if decentralised units are not concerned about 
equitable distribution (Rondinelli, 1986). 

Success will not only stem from a legislative framework that is technically sound, but one that takes account of 
the fact that decentralisation is often adopted with political, rather than economic or administrative, goals at the 
fore (Ayres, 2001; Ford, 1999, p.8).

Ghai and Regan (1992), in discussing the constitutional status of decentralisation, argued that the amendment 
of the OLPG in 1983 to reduce the procedural safeguards of the provincial government was largely driven by 
political reasons. 

The provisions were amended in 1983 to simplify the procedure, but the amendments were 
unsystematic and incoherent and – in terms of the important aim inherent in the constitutional 
arrangements of maintenance of a balance between the centre and the provinces – made suspension 
too easy (Ghai and Regan, 1992. p. 359). 

The Act provides for the district MP to appoint three persons to the DDA Board, which is expected to provide 
impartial and decisive actions on matters concerning the district. However, much cannot be expected when this 
process is not consultative and lacks clear guidelines as to who should be appointed. 

A clearly established legal framework, therefore, is crucial to the successful implementation of the decentralisation 
policy.     

Institutions with capacity
While institutions with capacity are necessary for improving service delivery, they do not guarantee a successful 
decentralisation policy. The point as argued by Parker (1995) is that the concept of institutional capacity cannot 
be measured. 

However, institutional capacity can be reflected by the level or degree, efficiency and effectiveness of service 
delivery. In the context of rural development, Parker (1995) highlighted several scenarios where lack of 
institutional capacity can be reflected:

• inadequate funding to meet minimum standards of service and provision;

• inability to mobilise fully all resources available from tax bases, revenue sharing arrangements and/or 
matching grants programme;

• failure to deliver goods and services cost effectively;

• an inappropriate mix of services in relation to local preferences.

Focusing on the design of the political, fiscal and institutional elements of decentralisation together has 
significantly increased the potential for successful rural development outcomes (Parker, 1995. p. 35). 

Lack of adequate funding for lower-level institutions was the single most important factor that undermined 
many of the decentralisation attempts of the 1970s (Parker, 1995, p. 19).

Banking on the pre-existing institutional arrangements is fundamental to capacity building. This must be 
complemented with building local capacity. Findings of a study on municipal local government capacity 
in Colombia (Parker, 1995) suggest that there is considerable latent capacity to be exploited at the LLG if 
municipalities are given an active development role (Parker, 1995, p. 35).  

The implementation process must be holistic, with the transfer of sufficient resources, authority, control, qualified 
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personnel, technical support and finance (Rondinelli, 1986, p.7). As discussed by Gelu (2009) and Kalinoe 
(2009), capacity refers to every manner of resources needed to implement a service project or a programme on 
a long-term, sustainable basis. Sustainability of projects and programmes is crucial in service delivery, yet is a 
challenge for PNG.

The implementation of the Act was made ahead of any clear directions. While the 2009 Determinants of 
Functions and Responsibilities are clearly still current, the Act requires new/additional functions that are not 
captured. Moreover, the districts officers are not properly inducted into their roles, which implied two scenarios: 
first, officers going with the existing determinants; and second, officers simply operating on an ad hoc basis. 

The second scenario is problematic, particularly with the introduction of the city authorities. In Kokopo, for 
example, the Kokopo City Authority was introduced at least six months after the implementation of the Act. 
The officers are still not sure of their roles, given Kokopo comprises both rural and urban areas. Additionally, city 
authorities require trained/skilled people in their operations, and training would need to be provided to achieve 
this there. The introduction of city authorities leaves a lot to be desired. 

Systems of accountability
An effective democratic system of government is equally dictated by strong accountability mechanisms. Ayres 
(2001) highlighted that decentralisation promotes greater accountability in that the government is closer to 
the people it serves. The success, however, of the accountability process is subjected to having an appropriate 
administrative and legal system. 

Parker (1995) argued that the presence of democratic institutions can have a significant influence on the perceived 
legitimacy of decentralised systems (pp. 18 & 25).

The book, Decentralisation for an integrated, strong and prosperous Papua New Guinea, identified internal and 
external control mechanisms8  for accountability purposes. The internal control mechanisms place emphasis on 
moral accountability, which emanates from maintaining the highest standards of personal integrity, honesty, 
fairness and justice. The external controls can be easier to manage when moral accountability is maintained.   

A significant reform under the Act is the increased funding to the subnational levels of government. Since 2013, 
however, the Department of Implementation and Rural Development reported a significant decline in reporting 
of the services improvement programmes (see Figure 1). Interestingly, the decline in reporting of these (DSIP 
and Provincial Services Improvement Programmes (PSIP)) coincided with the introduction of the Act since 
2014. In 2016, for example, the department reported on five acquittals from annual reports for the K1.11 billion 
(US$341 million) released for the 22 provinces (PSIP) and 89 districts (DSIP) (Post Courier, 2017).    

8 It includes the Department of Finance, Auditor General’s Office, Parliament and Public Accounts Committee, Public Service 
Commission, Department of Personal Management, the Ombudsman Commission of PNG, Judiciary/the Courts, mass media and 
pressure groups. 
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Figure 2: Services Improvement Programmes reporting

Source: Adopted from Post Courier (31 May 2017), pp. 1–2.

Where accountability is absent, the legitimacy of a decentralisation initiative can be lost quickly (Parker, 1995). 
This may be attributed to lack of appropriate administrative and legal systems. 

Moreover, the Act was introduced ahead of an up-to-date determinant of functions and responsibilities. While 
the determinant is still being developed (Duncan et al., 2017), the 2009 Determinants of Functions and 
Responsibilities has been applied by some and misapplied by others. The introduction of city authorities further 
complicates the arrangements, in that they are effectively operating without set guidelines. 

Furthermore, giving more power to the LLG can potentially lead to abuse of powers for personal gain more than 
for collective benefits. In a principal–agent relationship, for example, the adverse selection of politicians by voters 
or bureaucrats by politicians strengthens patronage networks and can lead to corruption. 

This is a challenge, particularly with the selection of the DDA Board members where the district MP has the 
prerogative to appoint three members apart from the elected members or LLG Presidents. 

Active civil society
Parker (1995) highlighted that the success of decentralisation often depends on citizens’ participation, and 
citizens’ participation often includes involvement with groups and associations.

Groups and associations are comprised of people with the same sort of interest with defined aims and objectives 
mainly geared toward improving the livelihoods of the people. This highlighted an advantage of decentralisation 
discussed by Rondinelli (1986) whereby decentralisation allows for greater representation of diverse ethnic, 
religious and political interests in planning and managing public programmes.  

Where expectations of these groups and associations are not satisfied, they rise up and question the actions 
or inactions of the government. Involving local communities more in the monitoring of local government 
performance is crucial to effective service delivery. As the World Bank (2004, p. 1) noted, service delivery can 
be made effective “by putting poor people at the centre of service provision, by enabling them to monitor and 
discipline service providers, by amplifying their voice in policymaking, and by strengthening incentives for 
providers to service the poor”. It was revealed through the consultation that the Consultative Implementation 
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and Monitoring Council (CIMC) (2017)9 has implemented the Budget Tracking Initiative. The Initiative is 
designed to assist communities to understand clearly the government budget processes and be able to monitor 
the expenditure of the allocated funds. The CIMC said the Initiative training programme works with LLG 
Presidents and Ward councillors, Ward development committee members, community leaders, NGO leaders, 
church leaders, and women and youth leaders to equip them to establish expenditure priorities, understand, 
develop and review Ward plans; use the appropriate laws and budget information to access funds for development 
projects at the local government level; and understand key concepts of monitoring and the use of report cards in 
monitoring and reporting on government activities at the provincial and local level (Duncan & Banga, 2018).

Another benefit, therefore, of decentralisation is it increases people’s stake in the political system by providing 
them with greater opportunities for participation. Fortunately, the 2009 revision of the laws10 relating to the 
rights to custom land allows the long-term leasing of customary land by individuals or corporations. Hence, 
for all Papua New Guineans there is now the possibility of holding secure, long-term leases to customary land. 
When this right is exercised, individuals will own an asset (the leasehold to land) and the value of services 
delivered by governments (infrastructure, education etc.) will be capitalised into the value of their land. Thus the 
demand for effective delivery of services should increase. Individual households will have an incentive to monitor 
how effectively the funds that are budgeted for such services are spent and the growth of individual leases to 
customary land should complement the CIMC in their efforts to improve the effectiveness of government 
expenditure on services (Duncan & Banga, 2018).

The ownership of individual leasehold title should also boost local tax revenues, which in turn should improve 
transparency of expenditure on services. The improved land access should boost business opportunities at the 
local level and reduce the informal sector and thereby bring more economic activity into the formal sector and 
boost tax revenue. Funds generated at one level of government and spent at another level raise a moral hazard 
problem, in which those spending someone else’s money do not have as keen an interest in how well it is spent as 
when they raise the funds themselves. LLGs in PNG should be encouraged to raise more of their own revenues 
and thereby develop more ownership of outcomes from expenditure on services.

9 CIMC is chaired by the Minister for National Planning and Monitoring, funded by the national government, and reports to the 
National Planning Committee. 
10 Incorporated Land Groups (Amendment) Act 2009 and Voluntary Customary Land Registration (Amendment) Act 2009. 
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Conclusion 
The introduction of the DDA Act 2014 was welcomed with mixed reactions from politicians and citizens. Some 
claimed that it is creating an additional layer of government from the (already) three-tier of government. Others 
argued that the Act and the make-up of the DDA Board, an important decision-making body, are no different 
from the former arrangement which is characterised by ineffective service delivery.

The Act, for the first time, granted more funds to subnational levels of government for decentralisation policy. 
The concern, however, is the delay in actual transfer of funding and the capacity to manage the increased funds. 
The slump in the economy since 2016 has caused delays in funding to districts, which subsequently led to delays 
in service delivery.

Fortunately, subnational governments can raise their own revenues. This is made possible by the Act and the land 
reform of 2009 encouraging individuals/firms to take advantage of the opportunities for long-term leasing of 
customary land to enhance their own tax revenue streams.

However, the non-availability of postal services like banks, shops, contractors and people involved in managing 
these funds is hindering operations from reaching districts. Except for East New Britain province where the bulk 
(75 percent) of the workers are pushed to the local levels, it remains a challenge for other centres. 

The striking difference in the district arrangements in the two provinces begs the question of functions and 
responsibilities. The 2009 Determination Assigning Service Delivery Functions and Responsibilities to provincial 
and LLG is still current, yet the implementation of the DDA requires an updated version, which is still being 
developed. 

A clearly established administrative and legal framework will take care of anomalies and prevent districts from 
operating at will as seen from this study. This includes the make-up of the Board, which should act as the first 
accountability mechanism. Fortunately, the CIMC has taken a positive approach through its Budget Tracking 
Initiative to engage civil society in the service delivery process. Preparation therefore is crucial to the success of 
any decentralisation policy and the deficiencies from the implementation of the DDA as discussed in this paper 
need addressing. 
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Recommendations 
Improving basic service delivery at the subnational levels of government was the main motivation for 
implementing the DDA. The reform, however, is challenging capacity to implement and manage the process. 
At the district level, for instance, there is a lack of qualified officers to implement projects, while at the national 
level the implementation of the DDA is not effectively monitored for lack of determinants assigning functions 
and responsibilities. 

Service delivery has been hampered by the lack of capacity in the districts and LLGs. Gelu (2009) argued that 
this situation might improve with increased funding. This study however noted that structural issues are far more 
significant than funding.

This research makes the following recommendations: 

• Consequential amendments to the DDA Act 2014 must be implemented sooner rather than later to help 
in the implementation process; that is, to ensure the concerned stakeholders understand their roles and 
implement them in harmony with the Act.

• The DPLGA should finalise the determinants and responsibilities of the Act to facilitate efficient public 
service delivery at subnational levels. That is necessary to minimise conflicts and potentially save cost which 
may otherwise be wasted through conflicting structures. The identification of city authorities and where they 
fit into the scheme leaves a lot to be desired and a proper legislative and administrative structure is key to 
successful implementation. 

• Appropriate training must be given to district officers, especially the District Administrators or CEO to the 
Board and District Treasurer (now District Finance Officer) to ensure they do their jobs diligently and in 
harmony with set guidelines, like the Financial Management Act.
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