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Abstract 
orestry policy-making and implementation in Indonesia. Forestry regulations, which are intended to provide a strong 
legal foundation for sustainable forest governance, instead reveal a growing disconnect between centrally issued 
norms and their implementation at the local level. Overlapping authorities, regulatory disharmony, and unclear 
institutional roles between different levels of government have created persistent legal and administrative challenges, 
undermining effective forest management and environmental protection. This article examines these dynamics and 
highlights the need for harmonization between central and regional regulations. Using a normative juridical approach, 
the study analyzes constitutional provisions, statutory regulations, and legal doctrines governing the distribution of 
authority in the forestry sector. The findings affirm the urgency of restructuring legal authority and aligning sectoral 
norms with the principles of decentralization, legal certainty, good governance, and environmental sustainability. 
Strengthening regulatory coherence and clarifying institutional responsibilities are essential to improving the 
effectiveness of forestry governance and ensuring sustainable forest management in Indonesia. 
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INTRODUCTION  

Forests play a vital role in human life. From birth to death, humans require forest-derived products. 
Furthermore, forests are crucial for maintaining the balance of the global ecosystem. Law No. 41 of 1999 defines 
forests as a unified ecosystem encompassing a vast expanse of land containing biological resources dominated by 
trees within their natural environment, interconnected by interconnectedness. Internationally, the FAQ defines forests 
as land with a minimum area of 0.5 hectares, trees over 5 meters tall, and a canopy cover of over 10% (General and 
Expertise Body of the Indonesian House of Representatives 2020). 

Indonesia's forests hold strategic value from ecological, economic, and legal-political perspectives. 
Ecologically, forests serve as life support, carbon sinks, and protectors of biodiversity. Economically, they are a 
source of superior commodities such as timber, rattan, and non-timber forest products, while also supporting the 
livelihoods of millions of people living around forest areas. From a natural resource perspective, forests contribute 
multifacetedly to national development, serving as a substantial source of non-oil and gas foreign exchange, a major 
driver of industrial growth, a provider of employment opportunities, and a driving force for development. Meanwhile, 
from a legal-political perspective, forests represent state power over space, resources, and the authority to regulate 
their use. Therefore, the forestry regulatory system reflects how the state organizes the relationship between power, 
law, and natural resources within its constitutional framework (Mokobombang 2026). 

Following the 1998 reforms, Indonesia entered an era of decentralization marked by fundamental changes in 
its government structure. Through Law No. 22 of 1999, later amended by Law No. 32 of 2004 and most recently 
replaced by Law No. 23 of 2014 concerning Regional Government, the government granted broad autonomy to 
regions to administer certain government affairs, including natural resource management. However, in practice, this 
decentralization has not always been aligned with the principle of coordination between levels of government. In the 
forestry sector, numerous problems have arisen stemming from regulatory disharmony between the central and 
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regional governments in the areas of regulation, policy implementation, and licensing authority (Dharmawan 2025). 
Decentralization is at the heart of regional autonomy, and both are interdependent for its effectiveness. According to 
Article 18 of the 1945 Constitution, Indonesia is divided into autonomous regions, each with its own government 
exercising the broadest possible autonomy, except for central government affairs. However, this division of authority 
between the central government and the regions often becomes an arena for political and power struggles, leading to 
unstable relations between the two. Although the 1945 Constitution grants regions the right to manage their natural 
resources autonomously, the forestry sector presents a problem of dual authority.  

Central regulations, such as Law No. 41 of 1999, often do not align with conditions on the ground. As a 
result, local governments feel limited in their forest management authority, even though they bear the burden of direct 
social and political responsibility within their territories (Lobubun, Raharusun, and Anwar 2022). The forestry sector 
in Indonesia is characterized by numerous overlapping regulations, often referred to as one of the most regulatory-
heavy areas. The central government sets the direction for forestry policy through Law No. 41 of 1999, with further 
technical details regulated through Government Regulations (PP) and ministerial regulations. Meanwhile, regional 
governments, in the spirit of autonomy, also develop their own regulations through regional regulations and sectoral 
technical policies. This situation raises issues when regulations issued by the central and regional governments are 
incongruent, and even potentially contradictory. One clear example is when the Ministry of Environment and Forestry 
(KLHK) established forest conservation areas that were inconsistent with the regional spatial planning (RTRW) 
established by regional governments through regional regulations. This discrepancy not only created administrative 
tensions but also led to legal uncertainty in land management and spatial use (Sulistiyaningsih, Fathullah, and 
Apriandhini 2023). 

Forest management is a mandate for government entities at both the central and regional levels, based on a 
set of forest management policies. Forestry policies are implemented using different methods depending on the 
specific characteristics of the region and the function of the forest being managed. These specific implementations 
are enhanced by geographic factors and the socio-economic and cultural conditions of the forest management area. 
As stated in Law No. 41 of 1999 concerning Forestry, forestry management aims to maximize the prosperity of the 
people in a just and sustainable manner (Contreras-Hermosilla and Fay n.d.). Law Number 23 of 2014 introduced 
significant changes in the division of authority over forestry affairs, transferring most of the responsibilities 
previously held by district/city governments to the provincial level. This change was intended to create administrative 
efficiency, align policy direction, and reduce the potential for irregularities in permit issuance at the local level. While 
normatively, this measure was considered an effort to strengthen governance, in practice, the policy created a number 
of new challenges. Coordination issues between the central, provincial, and district/city governments became more 
complex, as did budget allocations that were not always balanced. In many regions, district/city governments lost 
their authority to manage forest areas, but communities continued to demand accountability for environmental 
damage occurring within their administrative areas (Putri and Akhmaddhian 2025). 

Normatively, regulatory disharmony between the central and regional governments can be categorized as a 
vertical norm conflict, namely a conflict between regulations made by the central government authority and 
regulations made by regional governments. In legal theory, this type of conflict hinders the effectiveness of the law 
and creates legal uncertainty, because it raises doubts about which norm applies or has greater binding force. In 
forestry practice, this conflict also has a direct impact on implementation aspects: regional officials lack the 
legitimacy to act, communities are unsure which rules to follow, and some business actors use the unclear regulations 
as an opportunity to escape legal obligations (Lubis and Artamevia 2025). Furthermore, forestry regulations also face 
the problem of substantive fragmentation. Many legal norms are created without considering the existence of other 
relevant sectoral norms, such as the Environmental Law, the Spatial Planning Law, and the Mineral and Coal Mining 
Law. As a result, there is overlapping regulation of the same areas, which can be claimed as protected forests, mining 
areas, and customary territories. Without an effective harmonization system, this kind of overlap will only prolong 
conflicts and weaken environmental protection efforts (RI 2017). 

From a constitutional perspective, this phenomenon indicates a dysfunction in the system of legislative 
formation and the division of authority between levels of government. The state, as the holder of supreme authority 
in legal regulation, should be able to ensure that all legal instruments operate coherently, integratedly, and oriented 
towards legal certainty. When central and regional regulations clash, the principles of the rule of law and regional 
autonomy become not only empty rhetoric but also erode in practice (Maulana et al. 2026). Therefore, harmonization 
of regulations between the central and regional governments in the forestry sector is not merely a technocratic agenda, 
but a constitutional necessity. This harmonization is important to ensure that every legal norm, regardless of who 
created it, must comply with the principles of legality, the hierarchy of legislation, and the primary objective of forest 
protection as part of the constitutional right to a good and healthy environment (Article 28H paragraph (1) of the 
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1945 Constitution). Harmonization is also important to build forestry governance based on ecological justice, public 
participation, and clarity of roles between institutions (Wiliam et al. 2005). This research aims to identify the 
dynamics of regulatory disharmony between central and regional government authorities in strengthening sustainable 
forestry in Indonesia, as well as strategies for harmonizing forestry regulations between the central and regional 
governments. 
 
LITERATURE REVIEW  

Literature on forestry regulations in Indonesia indicates that post-reform decentralization has resulted in 
disharmonious norms and overlapping authorities. Nugroho (2019) emphasizes the need for community-based legal 
construction, while Endayani (2025) highlights the importance of an ecosystem foundation for sustainable 
management. However, field practice demonstrates a lack of synchronization between central and regional 
regulations, as noted by Sembiring et al. (2024) regarding the conflict between Law No. 41 of 1999 and regional 
policies (VANESSA et al. 2024). 

The discourse emphasizes that harmonization of forestry regulations is not merely a technical-administrative 
matter, but rather a strategic political-legal agenda. Efforts such asjoint drafting process, function-based distribution 
of authority, and the implementation of One National Forestry Map are solutions consistent with the principles of 
legal certainty, subsidiarity, and ecological sustainability. Thus, the literature and this article both emphasize the need 
for integrated norms and clarity of authority to strengthen sustainable forestry governance (Endayani 2025). 
 
METHOD  

This research employs a normative juridical approach, one that relies on written legal norms as the primary 
object of study. This approach aims to systematically examine laws and regulations relating to forestry regulations, 
the distribution of government authority, and natural resource governance within a unitary state system. As part of 
the doctrinal legal research method, this approach views law as a system of norms that must be examined logically, 
consistently, and hierarchically within the framework of the national legal system (Moleong 2021). 
 
RESULTS AND DISCUSSION  
Regulatory Disharmony between Central and Regional Governments in the Forestry Sector 

Since the enactment of Law Number 23 of 2014, forestry authority has undergone a significant shift. 
Previously, most forestry matters were handled by districts/cities, but now all forestry matters have been transferred 
to the provincial or central level, with the exception of city park and urban forest management. Normatively, this was 
intended to simplify policymaking and strengthen government control over forest areas. However, in reality, the 
implementation of this policy has created new tensions in intergovernmental relations (Nugroho 2017). 

Forestry sector management in Indonesia faces significant challenges due to numerous overlapping 
regulations, both at the central and regional levels. The central government establishes forestry policies through Law 
No. 41 of 1999 and its various implementing regulations, while regional governments translate these policies into 
regional regulations and sectoral technical policies in carrying out their regional autonomy functions. This regulatory 
disharmony between levels of government often creates tensions, particularly when central government policies are 
inconsistent with regional spatial plans (RTRW). One clear example is the conflict between the designation of 
conservation areas by the Ministry of Environment and Forestry (KLHK) and district/city RTRWs, which leads to 
legal and administrative uncertainty in the management of space and resources (Lumbanraja et al. 2025). 

Furthermore, tensions also arise in the context of law enforcement. Forestry Civil Servant Investigators 
(PPNS) in the regions are often under-empowered because they are located within structures that no longer have 
direct authority. This results in weak follow-up on violations in the field. When the central government is overly 
dominant in licensing but lacks a physical presence in supervision, the oversight function is ineffective (Saraya et al. 
2025). 

Legally, this situation demonstrates an inconsistency between the division of authority and the 
implementation of legal responsibilities. Under constitutional law, the division of affairs between the central and 
regional governments must be based on the principles of effectiveness and accountability, not simply formal 
hierarchy. When regional governments lack the legal instruments to act, the principle of substantive decentralization 
is weakened, and governance becomes centralized.in factwithout adequate political legitimacy. The disharmony 
between central and regional government regulations in the forestry sector is a fundamental problem reflecting a lack 
of coordination and integration in the development of legislation in Indonesia. This regulatory conflict can be 
categorized into two forms: first, substantive disagreements between central and regional regulations, and second, 
unclear hierarchies and divisions of authority between levels of government. A clear example of substantive conflict 
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is the numerous Regional Regulations (Perda) on regional spatial planning (RTRW) that are inconsistent with the 
designation of forest areas by the Ministry of Environment and Forestry (KLHK). In many cases, regions have 
allocated land for investment or regional development, while the KLHK has designated the area as protected or 
conservation forest based on central regulations. This lack of synchronization has resulted in legal confusion, inter-
agency conflicts, and even the criminalization of communities using land based on regional regulations (Mina 2016). 

From a constitutional law perspective, this situation reflects a failure to implement the principles of legal 
integration and normative harmonization. Article 7 of Law Number 12 of 2011 concerning the Formation of 
Legislation stipulates that regional regulations must be within a hierarchical regulatory framework, subject to higher-
level laws. However, in practice, the mechanism for monitoring the substance of regional regulations is often 
administrative and relies on the discretion of technical ministries, rather than through constitutional and consultative 
mechanisms that guarantee legal certainty. This disharmony not only impacts the normative level but also creates 
implementation problems. Regional officials are reluctant to enforce central regulations that are inconsistent with the 
local context, while the central government refuses to recognize regional autonomy, which is deemed contrary to 
national interests. In this situation, communities are the primary victims of legal uncertainty, particularly indigenous 
and local communities living around forest areas without clear legal status over the land they have traditionally 
managed. 

 
Strategy for Harmonizing Forestry Regulations Between Central and Regional Governments 

Efforts to harmonize forestry regulations cannot stop at recognizing the existence of conflicting norms and 
tensions over authority. Harmonization must be understood as a strategic and ongoing political-legal process aimed 
at unifying orientations, building integration between norms, and ensuring the sustainability of forest management 
within a decentralized unitary state system. In this context, harmonization does not simply mean "adjusting" 
regulations, but also encompasses the reconstruction of central-regional relations within a constitutional law 
framework that upholds the principles of legality, effectiveness, and justice (Agustin 2025). 

One of the main roots of disharmony in forestry regulations is the difference in legal substance between 
central and regional regulations. At the central level, regulations are often formulated based on macroeconomic 
considerations, conservation, and national stability. Meanwhile, at the regional level, regulations are more often 
shaped by socio-economic needs, regional development plans, and local aspirations. When these two approaches are 
not synergized, what results is a conflict of content, as seen in the conflict between decrees on forest area designation 
and regional spatial planning regulations (Perda RTRW) in many provinces. 

To address this, it is necessary to implement a mechanism for harmonization of substance through a joint 
legislative forum involving central and regional elements from the initial stages of policy formation. This model can 
be formalized in the form ofjoint drafting processbetween the Ministry of Environment and Forestry, the Ministry of 
Home Affairs, and local governments. Furthermore, evaluation of regional regulations should not be solely carried 
out by the central government, but rather through substantive dialogue to bridge national development perspectives 
and regional needs. Revisions to Articles 251 and 252 of Law Number 23 of 2014 concerning Regional Government, 
which regulate the revocation of regional regulations by the central government, need to be considered to better 
guarantee the principle of partnership (Wicaksono and Nugroho 2015). 

Since the enactment of Law No. 23 of 2014, forestry authority at the district/city level has been transferred 
to the provinces, and in many respects, it has been reassigned to line ministries. While this was intended to increase 
efficiency and prevent corruption at the local level, the impact has been a decline in regional participation in forest 
governance. Many regions have lost control of forests, which are integral to their identity and economy, without 
effective monitoring and evaluation mechanisms. 

The solution is to encourage the distribution of authority based on function and geographic proximity. 
Management of community forests, village forests, and local ecosystem landscape restoration should be the 
responsibility of districts/cities, as they are close to the community and require a participatory approach. Meanwhile, 
national-scale conservation areas, deforestation control, and large corporate licensing could remain in the hands of 
provincial or central governments. This adjustment can be regulated through a revision of Government Regulation 
No. 38 of 2007 concerning the Division of Government Affairs between Provincial and Regency/City Governments, 
which should consider a government authority distribution scheme based on specific functions, taking into account 
ecoregional characteristics and institutional capacity (Mokobombang 2026). The lack of synchronization of spatial 
data and regional information is a major obstacle to the harmonization of forestry policies. The Ministry of 
Environment and Forestry (KLHK) uses a system for determining forest areas based on Ministerial Decrees and 
internal data, while local governments refer to the Spatial Planning (RTRW) and local socioeconomic data. This 
discrepancy not only creates regulatory conflicts but also triggers ownership disputes, permit violations, and the 
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criminalization of indigenous communities. Therefore, a crucial strategy that must be implemented immediately is 
the implementation of One National Forestry Map, which comprehensively integrates spatial data, area status, 
ownership, and land use information. This map must be legally binding and serve as the sole reference for granting 
permits, drafting spatial plans (RTRW), and enforcing the law. 

However, this integration will not be successful without clarity on the legality and authority of data 
management, ensuring that the authority to update and validate data is not solely vested in the central government, 
but also involves provinces and districts/cities collectively. Beyond all technical and institutional approaches, 
harmonization of forestry regulations between the central and regional governments will only be successful if built 
on a framework of shared values and principles. These principles must serve as a normative meeting point accepted 
by all stakeholders and used as a guide in formulating policies at all levels (Mokobombang 2026). 

First, the principle of legal certainty: all forestry legal norms must be clear, non-conflicting, and firmly 
positioned within the hierarchy of laws and regulations. Second, the principle of subsidiarity, which states that 
government affairs must be handled by the closest authority most capable of implementing them effectively and 
efficiently. Third, the principle of ecological sustainability, which states that all policies and regulations must consider 
the environmental carrying capacity and capacity, and strengthen the protection of communities dependent on forest 
ecosystems. These three principles need to be explicitly incorporated into sectoral regulatory instruments, including 
revisions to the Forestry Law and the Regional Government Law, to become part of the normatively binding national 
legal value system (Putri and Akhmaddhian 2025). 

 
CONCLUSION  

Decentralization has become a crucial foundation of Indonesia's post-reform state system, including in 
forestry governance. However, in practice, decentralization has created new challenges in the form of regulatory 
disharmony between the central and regional governments. Unsynchronized norms, overlapping authorities, and 
fragmented policies in the forestry sector indicate that the mechanisms for dividing functions and coordinating legal 
matters between levels of government have not been functioning effectively. 

This disharmony hinders the implementation of the principles of the rule of law and sustainability, and 
directly impacts communities and forest ecosystems. Local governments often lose substantial regulatory space, 
while the central government tends to adopt a top-down approach that is not always contextualized. This situation 
reinforces the symptoms of centralization.in factwithin the framework of decentralizationde jure, which creates legal 
confusion and institutional gaps in the field. 

Efforts to harmonize forestry regulations between the central and regional governments must be understood 
as a strategic process encompassing normative, functional, technical, and principled aspects. Harmonization goes 
beyond unifying regulations, but also unifies visions, establishes clarity of authority, and affirms a constitutional 
commitment to ecological justice and regional government autonomy. 
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