CHAPTER 1

INTRODUCTION

A. Background Study

The zakat potential in Indonesia is significantly high, estimated at Rp
327 trillion annually. However, despite this considerable potential, the actual
zakat collection in 2022 amounted to only Rp 22 trillion, representing just 6.7
percent of the total potential. This figure is equivalent to 5% of the national
social protection budget for the same year.! Meanwhile, in 2023, zakat
successfully reached the target of Rp 33 trillion. As one of the economic
instruments in Islam, zakat has significant potential to influence the behavior
of Muslims and support economic development. With effective and efficient
management, zakat can provide substantial benefits to the poor, meeting their
basic needs, reducing poverty, and promoting economic equality and national

development. 2

The management of zakat in Indonesia has shown significant
development. This is marked by the increasing number of legally recognized
zakat management institutions, supported by growing public awareness to
pay zakat through formal channels. Fundamentally, zakat regulations aim to
prevent unauthorized management of zakat and other violations. The creation
of a professional and trustworthy zakat management system, aimed at

distributing zakat to the mustahig, is the primary goal of these regulations.?
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Therefore, the state's efforts through various regulations and policies continue
to position zakat as an economic instrument. The enactment of Law No. 23 of
2011 on zakat management serves as one indicator that the state does not
neglect the interests of the community, particularly the Muslim population in

Indonesia.*

A policy must be supported by proper implementation to ensure that it
can be executed in following existing regulations. Policy implementation
serves as a means to measure the extent to which the policy is enacted. It is a
broad concept, encompassing the role of implementation as a legal
administrative tool, while also being viewed as a complex phenomenon that
involves both the process and the outcomes of the policy.® Situmorang also
emphasized that policy implementation is one of the key stages in public
policy, and it represents the most crucial variable influencing the success of

policies in addressing public issues.®

The discussion of policy cannot be separated from the efforts to
implement it. Therefore, policy implementation is a continuation of the policy-
making and decision-making process.” Therefore, policy implementation can
be understood as the actions taken by both individuals and government

groups, oriented toward achieving the objectives outlined in the policy
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decisions. The implications of policy implementation are the consequences

that arise as a result of executing these policies.?

Law Number 23 of 2011 on zakat management represents the
implementation of a policy formulated by the government as a key milestone
in the formal zakat management system in Indonesia.” Zakat has functioned
as a tool to balance the economic and financial sectors of society. Therefore,
its role is both crucial and strategic in ensuring the welfare of the community.
Zakat is unique because its regulation not only binds the subjects (muzaki)
and the recipients (mustahiq), but also encompasses the entire institution (amil
zakat), which focuses on collecting and distributing zakat to those who are

entitled to it. 1°

This Law grants authority to institutions such as the National Zakat
Agency (BAZNAS) and Zakat Management Organizations (LAZ) to collect,
supervise, and distribute zakat in a more structured and transparent manner.
The objective of implementing this Law is to optimize the collection of zakat
from the community, ensure that zakat is distributed appropriately to the
mustahiq (zakat recipients), and enhance the accountability of zakat

institutions. 1

More than a decade after the enactment of the Zakat Management Law

No. 23 of 2011, significant progress has been made in zakat
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management in Indonesia. This is evidenced by the increase in national zakat
collection, the use of cutting-edge technology in zakat management, and the
growing variety of ways zakat funds are utilized. Law No. 23 of 2011 also
mandates the National Zakat Agency (BAZNAS) to contribute to building the
national zakat ecosystem. Structured and systematic management is essential
for optimizing the vast potential of zakat in Indonesia.’? Structured and
systematic zakat management is very important to optimize the utilization of
the great zakat potential in Indonesia. With good governance, zakat can more

effectively support poverty alleviation and community welfare.

However, the implementation of Law No. 23 of 2011 faces various
challenges in its practical application.”® Although regulations have been
established, the implementation of this policy is often uneven, particularly in
areas with limited access and underdeveloped institutions. In addition, issues
of transparency and accountability within zakat management organizations
remain a concern, with some institutions lacking adequate reporting and
oversight systems. The lack of public awareness to channel zakat through
official institutions also reduces the effectiveness of this Law. Nevertheless,
zakat has the potential to become an important instrument in driving

economic development in Indonesia-'*

The Law Number 23 of 2011 on zakat management states of zakat aims to

improve the effectiveness and efficiency of zakat services, as well as
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to enhance the benefits of zakat in achieving social welfare and poverty
alleviation. In order to fulfill the function and role of zakat in improving social
welfare, the zakat management Law issued by the government is
fundamentally intended to facilitate, motivate, and strengthen the
management of zakat conducted by the National Zakat Agency (BAZNAS)."5
The main principle of zakat management is to facilitate, motivate, and ensure
optimal governance by the Zakat Agency. This aims to improve the

accountability and effectiveness of zakat distribution to mustahig.

The regulations that serve as the foundation are found in the legal
framework, namely, Law No. 23 of 2011 on zakat management and
Government Regulation No. 14 of 2014 on the implementation of Law No. 23
of 2011 on zakat management. In addition to these two regulatory
instruments, several other regulations are necessary to strengthen the
development of national zakat, including the Minister of Religious Affairs
Regulation (PMA) and the Zakat Management Guidelines (PPZ)
implemented by BAZNAS. These four legal instruments (the Law,
government regulation, PMA, and PPZ) form an integrated regulatory
framework that will shape the future direction of national zakat

management.'®

The zakat management regulations in Indonesia are already
comprehensive, covering: the Law, Government Regulations, the Minister of

Religious Affairs Regulations, the Zakat Fatwa of the Indonesian
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Ulema Council, Regional Regulations, and BAZNAS Regulations. However,
institutionally, BAZNAS holds multiple functions as defined by Law, acting
both as the operator and coordinator of national zakat, while also serving as
the national zakat regulator. This dual role tends to lead to conflicts of interest.
As for the effectiveness of Law No. 23 of 2011 on zakat management, its
impact on zakat management in Indonesia has been relatively limited, with
national zakat collection only reaching 4.28 percent of the potential target.
Thus, Law No. 23 of 2011 on national zakat management has not been

effective in achieving the desired results for national zakat collection.!”

To enhance understanding and awareness of zakat, Law Number 23 of
2011 on zakat management was enacted. This Law enables a more integrated
and directed management approach, emphasizing planning, collection,
distribution, and utilization of zakat. The aim is to increase zakat receipts
through bodies/institutions designated by the government, such as BAZNAS
and Zakat Management Organizations (LAZ). However, Law No. 23 of 2011
does not specify any penalties for muzakki who fail to fulfill their obligation to
pay zakat, nor does it impose sanctions on those who do not contribute their
zakat wealth to zakat management institutions. Furthermore, Government
Regulation No. 14 of 2014 does not address the obligations of muzakki to pay
zakat; this regulation solely outlines the penalties for zakat managers who fail
to execute their responsibilities in the announcement, utilization, and

distribution of zakat.!®
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To achieve the objectives of a Law, it is essential to have a deep
understanding of the Law itself. This understanding will reveal the true
nature of the Law, its purposes, and the reasons why individuals must adhere
to it. With a correct interpretation of the Law, it is hoped that respect for the
Law will be fostered, thereby instilling a spirit to build a better legal state, if
not a perfect one. In the positive legal system of Indonesia, all regulations
regarding zakat and its management are governed by Law Number 23 of 2011,
as this Law serves as the binding legal norm applicable to all Indonesian

citizens, regardless of their location."

However, the newly enacted zakat management Law is still widely
misunderstood by certain segments of society, including practitioners within
Zakat Management Organizations (OPZ). The most prominent misconception
pertains to the issue of the government seemingly aiming to dissolve Zakat
Management Organizations (LAZ). For instance, several crucial points are a
source of concern regarding Article 38 of the Law, which states that any
individual is prohibited from intentionally acting as a zakat manager,
including collecting, distributing, or utilizing zakat, without the permission
of the authorized officials. The officials referred to are BAZNAS and the Zakat
Management Organizations affiliated with community organizations, as well
as Zakat Management Institutions associated with BAZNAS. Failure to
comply with this provision may result in penalties of up to IDR 50 million or

imprisonment for up to one year, as stipulated in Article 41.%
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The implementation of Law Number 23 of 2011 regarding the legality of
zakat management by Zakat Management Organizations (LAZ) has not been
effectively communicated to the public, leading both zakat managers and the
community to doubt whether Law Number 23 of 2011 on zakat management
is truly being enforced. This skepticism arises from the existence of several
articles that do not align with the conditions of the community, thereby
hindering the legal status of LAZ in managing zakat. Additionally, traditional
attitudes within the community affect the application of Law No. 23 of 2011,
as zakat donors tend to prefer channeling their contributions to the nearest
mosque or local distribution institutions that collect and distribute zakat

annually.”!

The enactment of Law No. 23 of 2011 on zakat management demonstrates
that this Law has become part of the legal system established within the Lawal
framework of Indonesia. However, this Law operates independently and
does not synergize with existing financial institutions in Indonesia. Given that
zakat is an obligation mandated by religion, there should be synergy with
other government agencies that address similar religious matters. Thus,
adjustments should be made to foster synergy as part of the financial
management institutions. As with any financial institution, there is a need for
an independent body to oversee and support the institution, ensuring that its

roles, functions, and authorities align consistently with its objectives.??
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While some criticism is certainly necessary for improvement, the existence
of this Law is intended to ensure order and accountability in the planning,
collection, and utilization of zakat. However, the community experiences a
crisis of trust in government performance due to concerns about the potential

for unequal distribution of zakat.?

The enactment of Law No. 23 of 2011 on zakat management provides
Zakat Management Organizations (LAZ) with legal authority to collect,
establish, and distribute zakat. The existence of this Law serves as a form of
empowerment for zakat administrators, as their status has been officially
recognized. However, several factors hinder the effective implementation of
this Law. Some LAZ personnel have primary occupations, such as teachers
and lecturers, which leads to a lack of prioritization of their work in LAZ.
Additionally, there is a shortage of personnel, and the community's preference
for consumptive zakat means that there is no empowerment through
productive forms. Furthermore, the socialization of the Law has not
effectively reached its intended audience. With this Law, it is hoped that
community awareness regarding zakat will increase. However, inadequate
targeting in the socialization efforts has resulted in the zakat Law being
perceived merely as a written regulation that is not deemed crucial for

implementation.?

The Directorate General of Population and Civil Registration (Dukcapil)

of the Ministry of Home Affairs records that the population of Indonesia is
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238.09 million, with 86.93% of the population identified as Muslim. Thus, the
majority of the population in the country is Muslim. Additionally, there are
20.45 million (7.47%) individuals who adhere to Christianity, 8.43 million
(3.08%) who are Catholic, and 4.67 million (1.71%) who practice Hinduism.
There are also 2.03 million (0.74%) individuals who follow Buddhism, 73.63
thousand (0.03%) who adhere to Confucianism, and 126.51 thousand (0.05%)

who subscribe to various belief systems.

Indonesia has numerous zakat management institutions spread across
various locations, encompassing both government and private entities. The
government zakat management institution is the National Zakat Agency
(BAZNAS), while Zakat Management Organizations (LAZ) are established by
the community or private sectors. Therefore, there is a need for standardized
measurement tools for national zakat management to determine, assess, and
evaluate the performance and success of zakat development in an aggregate
manner. BAZNAS is the government-established institution responsible for
managing zakat at the national level, based on Presidential Decree No. 8 of
2011. According to data from the Ministry of Religious Affairs, the 2022
population census of the Special Region of Yogyakarta indicates that 92.87%
of the population is Muslim, which signifies a substantial zakat potential in
Indonesia.” Therefore, BAZNAS plays an active role in addressing poverty
issues in Yogyakarta. In 2023, BAZNAS Yogyakarta reported that the
management of zakat, infaq, sedekah, and other religious social funds (ZIS
DSKL) reached a total collection of IDR 9,846,391,411, reflecting an increase of

16.18% compared to the previous year.?
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This is evidenced by the zakat impact study (KZN) conducted by

BAZNAS in the Special Region of Yogyakarta, which has received a good

rating.” At the National Zakat Agency (BAZNAS) Award 2024, BAZNAS of
the Special Region of Yogyakarta (DIY) received the award for 'Best
Reporting.' This accolade serves as evidence that BAZNAS DIY consistently
maintains transparency in its reporting of zakat management, infaq, sedekah
(ZIS), and other religious social funds (DSKL). Furthermore, BAZNAS DIY has
achieved a "Transparent' rating in the Transparency Index, reflecting a very
good audit outcome. In exercising its authority, BAZNAS is guided by
statutory provisions, including Law No. 23 of 2011 on Zakat Management.

The selection of BAZNAS Yogyakarta as the subject of research, compared
to other zakat institutions, is based on the implementation of Law No. 23 of
2011 concerning Zakat Management. First, BAZNAS Yogyakarta has
demonstrated its commitment and success in managing zakat through the
achievement of three prestigious awards at the Baznas Award 2024, namely
as the Best Head of Region Supporting Zakat Management, Most Active Digital
Office Content Publication, and Best SIMBA Operator. These awards reflect the
remarkable accomplishments of BAZNAS Yogyakarta in terms of innovative,
transparent, and technology-based zakat management. These achievements
highlight the strategic implementation of zakat management that not only
aligns with the mandates of the law but also offers modern solutions to
optimize zakat management. Therefore, BAZNAS Yogyakarta serves as a
concrete example of an institution successfully translating regulations into
effective practices.

Second, BAZNAS Yogyakarta operates within a unique local context,
supported by the Yogyakarta City Government, which actively contributes to
promoting zakat management. This collaboration not only strengthens the

institutional legitimacy and capacity of BAZNAS Yogyakarta but also creates
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a conducive environment for the development of impactful zakat programs.

Moreover, the active use of technology by BAZNAS Yogyakarta through the
Zakat Management Information System (SiMBA) provides a significant
advantage in data-driven zakat collection and distribution. This aspect makes
BAZNAS Yogyakarta ahighly relevant research subject to explore how the
implementation of Law No. 23 of 2011 is effectively applied amidst the
challenges of zakat management in Indonesia.

The success of the implementation of Law No. 23 of 2011 on Zakat
Management can be measured through several key indicators that reflect
effectiveness, efficiency, transparency, as well as social and economic impact.
In terms of effectiveness, success can be observed from the compliance level
of zakat administrators (amil zakat), zakat payers (muzakki), and zakat
beneficiaries (mustahik) with the applicable regulations, the achievement of
zakat collection targets in following existing potential, and the quality of zakat
distribution and disbursement that is well-targeted and aligned with Sharia
principles. Efficiency in policy implementation is also a crucial factor, which
can be assessed through the speed and accuracy of zakat disbursement as well
as the ratio of operational costs to the total funds collected and distributed.

Furthermore, transparency and accountability in zakat management are
also key indicators, as reflected in a clear reporting system, regular audits,
and the implementation of good governance practices. Public trust in zakat
institutions will increase if these institutions can demonstrate openness in
managing zakat funds. Social and economic impacts also serve as measures
of success, particularly in improving the well-being of zakat beneficiaries and
contributing to poverty alleviation. If zakat management can bring significant
long-term changes to its beneficiaries, the policy implementation can be
considered successful.

Lastly, the level of public participation is also an important factor in

assessing the success of this policy implementation. An increase in awareness
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and compliance of muzakki in distributing zakat through official institutions

indicates the effectiveness of the implemented regulations. Moreover, public
trustin BAZNAS and LAZ is another crucial indicator, as higher levels of trust
lead to greater zakat funds being collected and distributed for the benefit of
the community. Thus, the success of zakat policy implementation is not only
measured from an administrative perspective but also by the extent to which

it provides tangible benefits to society.

The success of an institution can be assessed by its performance
achievements over the previous year. The implementation of public policy
varies from one country to another. Similarly, Indonesia faces unique
challenges in implementing public policies; however, the fundamental issues
that governments must address are public concerns, such as unmet needs or
opportunities. Although these issues can be identified, they can only be

resolved through public action, specifically through public policy.

The characteristics of public problems that need to be addressed are not
only interdependent but also dynamic, requiring a holistic approach that
views problems as activities of a whole that cannot be separated or measured
independently of other factors. Therefore, public policy is essential as an
instrument for achieving governmental objectives.

Consequently, management that aligns with Law No. 23 of 2011 is of
paramount importance for economic sustainability, making Zakat Manage
ment Institutions a vital bridge between muzakki and mustahig, thereby
playing a significant role and impact in the circulation and flow of zakat.

Furthermore, Law No. 23 of 2011 provides a strong legal foundation for
zakat management institutions such as BAZNAS and LAZ to manage zakat
professionally and transparently. However, challenges such as the lack of
policy socialization among the public, low compliance of muzakki in
channeling zakat through official institutions, and issues of transparency and

accountability remain significant obstacles. These challenges can affect the
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effectiveness of the policy, making in-depth research necessary to understand

and provide recommendations for solutions.

The implementation of Law No. 23 of 2011 on Zakat Management by
BAZNAS brings various legal benefits and interests in zakat governance in
Indonesia. From a legal benefits perspective, this law provides legal certainty
for zakat institutions in the collection, management, and distribution of zakat
in a professional and transparent manner. With clear regulations in place,
zakat can be managed more accountably, reducing misuse practices and
increasing public trust in official institutions such as BAZNAS. Additionally,
the implementation of this law strengthens the legal status of BAZNAS and
LAZ as official institutions responsible for zakat management, ensuring that
the collection and distribution system operates more effectively and
equitably.

From the perspective of legal interests, this law aims to optimize zakat
collection in following principles of justice and equitable distribution,
ensuring that the zakat collected is properly allocated to eligible mustahik.
Moreover, the law establishes auditing and supervisory mechanisms,
covering both sharia and financial aspects, to ensure that zakat funds are not
only collected properly but also distributed efficiently and accurately to their
intended recipients.

From the perspective of Magasid Syar1‘ah, particularly in the aspect of hifz
al-mal (protection of wealth), the implementation of Law No. 23 of 2011 in
BAZNAS aims to preserve and optimize the role of zakat as an economic
instrument that enhances social welfare. In this context, professional and
structured zakat management aligns with the principle of hifz al-mal, as it
ensures that the collected zakat is used productively to alleviate poverty,
empower the Muslim economy, and create economic equity. By ensuring
transparency in zakat management, this law also prevents misuse of zakat

funds that could harm mustahik. Therefore, from the Maqasid Syari‘ah



15
perspective, the implementation of this law contributes to the protection and

development of communal wealth, making zakat not only a religious
obligation but also a powerful economic empowerment tool with far-reaching

impacts on the poor and underprivileged communities.

¥ Baznas and Yogyakarta.
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B. Research Scope

Based on the aforementioned issues, Law No. 23 of 2011 has several
shortcomings, which serve as the legal framework for zakat management. The
implementation of Law No. 23 of 2011 on zakat management is crucial to
investigate, as a policy can align with programs only when it is applied
effectively and efficiently. Therefore, the researcher is interested in examining
the implementation of Law No. 23 of 2011 on zakat management at BAZNAS

Yogyakarta.

C. Formulation of the problem

Of the many problems related to management that are covered by Law No. 23
of 2011 concerning zakat management, the following can be formulated:
1. How is the implementation of Law No. 23 of 2011 regarding zakat
management at BAZNAS Yogyakarta?
2. How the Effectiveness and Efficiency of Zakat Collection and
Distribution at BAZNAS Yogyakarta at BAZNAS Yogyakarta?

D. Research purposes

The objectives of the research are:
3. To determine the level of implementation of Law No. 23 of 2011
regarding zakat management at BAZNAS Yogyakarta
4. Knowing the effectiveness and efficiency of Collection and

Distribution Zakat at BAZNAS Yogyakarta
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E. Benefits of research

Through this research, it is hoped that it can provide benefits including:

1. Academic Benefits

Can increase knowledge about zakat management at Amil Zakat in
following Law No. 23 of 2011, effectiveness in zakat management and
understanding the theories obtained during the lecture period in the
ZISWAF course, and can increase knowledge of Amil Zakat

Institutions.inmanage zakat appropriately with Law no. 23 of 2011.

2. Practical Benefits

a. For Zakat Managers, BodyNational Zakat Collector (BAZNAS)
to be able to manage zakat funds effectively and efficiently and
in following Law No. 23 of 2011 concerning zakat management.

b. For researchers, researchers can increase their knowledge about
zakat management at BAZNAS which has a legal umbrella in
the UU and other regulations so that researchers can see an
increase in interest.

c. For other parties, including the amil andgiver of zakat and
alsomustahiq. Researchers hope to provide information to the
public in managing zakat in Law No. 23 of 2011 in order to
increase literacy so that we can make zakat effective with good
management. To provide a clear overview of the research material,

the researcher has organized the discussion systematics as follows:
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F. Systematics of the Discussion

Chapter I: This chapter outlines the problem, emphasizing the
significance and feasibility of the research theme. It includes the
background of the problem, research questions, research objectives
and benefits, previous studies, research methods, and the discussion
structure.

Chapter II: This chapter provides a general overview of the
theories, principles, and concepts related to zakat management. The
content in this chapter includes: the policy implementation theory by
Merilee Grindle, Law No. 23 of 2011, zakat management institutions,
and zakat management concepts.

Chapter III: This chapter discusses the research methodology,
including the type of research, research approach, types of data, data
collection techniques, and data analysis techniques.

Chapter IV: This chapter discusses the profile of the institution, the
implementation of Law No. 23 of 2011 on zakat management within
BAZNAS Yogyakarta, and the effectiveness and efficiency of zakat
distribution.

Chapter V: This chapter presents conclusions and

recommendations.



