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Abstract 

This study aimed to analyze the implementation of general 

government (PUM) affairs in Indonesia. The analysis employed 

Grindle's policy implementation theory by looking at the consistency 

between the dimensions of policy substance and the dimensions of 

policy implementation. The results of the study showed that the Law 

of 05/1974 in the pre-reform era had consistency between the 

substance of the policy and the implementation of PUM affairs in the 

regions. On the other hand, the implementation of PUM affairs in the 

reform era always showed inconsistencies. This inconsistency arose 

when the dimensions of the substance of the policy were not aligned 

with the dimensions of the implementation policy. This was the 

underlying reason that the post-reform implementation of PUM 

affairs was not better than the pre-reform period. For further 

research, there is an opportunity to conduct a study on how PUM 

affairs will be managed in the future. Issues regarding PUM affairs are 

increasingly widespread in line with the development of problems 

that occur in society. Future research should concentrate on 

overcoming obstacles related to the governance of PUM affairs. This 

makes it possible for further research to create new models or 

approaches to the governance of PUM affairs in Indonesia. 
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1. Introduction 

Government is an institution that receives the mandate/ legitimacy 

from the people to carry out the duties and functions of public 

services (Blunt, Mamundzay, Yama, & Afghan, 2015; Brydon & Vining, 

2016; Uzun & Koch, 2020). With this legitimacy, the government has 

the right to regulate public needs and affairs through state regulations 

(Dunn, 2014; Wasistiono & Polyando, 2020). These public affairs in 

the context of public administration are called government affairs 

(Kusnadi, 2017; Switzer, 2019). Government affairs are tasks that 

must be carried out by the government to meet the needs and 

expectations of the community, as well as to resolve existing problems 

in society ((Charbit & Michalun, 2009; Rauf, Munaf, Zakaria, Arifm, & 

Razman, 2019). These government affairs are then outlined in a 

formalized public policy in the form of government regulations (As’ari, 

et. al., 2021; Santagati, Bonini Baraldi, & Zan, 2020). 

In the governance of government affairs in Indonesia, these affairs are 

divided into affairs carried out by the central government and those 

carried out by local governments (Wasistiono & Polyando, 2020). This 

division of government affairs uses the principles of decentralization, 

deconcentration, and centralization (Sweinstani, 2016; Uzun & Koch, 

2020). The division of functions using these principles aims to provide 

autonomy for local governments in carrying out government affairs in 

their working areas, and on the other hand aims to maintain a unified 

direction of government within the framework of the Unitary State of 

the Republic of Indonesia (NKRI) (Maksum, 2014; Wicaksono, 2014). 

Therefore, the implementation of government affairs in Indonesia can 

be seen in the context of democratization (Siregar, Raffiudin, & Noor, 

2022) and a unitary state (Djuyandi, Bainus, & Sumadinata, 2018; Rauf 

et. al., 2019). 

Government affairs in Indonesia based on Law 23/2014 are grouped 

into three affairs. First, it is an absolute affair. These affairs are carried 

out by the central government on the principles of centralization and 

deconcentration (Djuyandi, et. al., 2018). Second, it is concurrent 

affairs. This matter is carried out jointly between the central 

government and regional governments on the principles of 

decentralization and deconcentration (Amin & Isharyanto, 2022; Rauf, 

et. al., 2019; Trimurni, 2018). Third, it is general government (PUM) 

affairs. PUM affairs are the affairs of the President as the Head of State 

whose aims are to build national vigilance (regional intelligence), 

create political stability, facilitate social conflict resolution, maintain 

national unity, and shape national character (Maksum, 2014; 

Uluputty, 2018). Therefore, the continuity of the Unitary State of the 
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Republic of Indonesia is inseparable from the discourse on the 

governance of PUM affairs in Indonesia. 

The analysis of this article focused on the implementation of PUM 

affairs in Indonesia, during the pre-reform and post-reform periods. 

The analysis was carried out by examining the implementation of PUM 

affairs in four periods of local government regulations in Indonesia, 

namely Law 05/1974 (pre-reform), Law 22/1999, Law 32/2004, and 

Law 23/2014 (post-reform) by looking at consistency/harmony 

between the substance of the policy on PUM affairs and the 

implementation policy on PUM affairs in Indonesia. Therefore, the 

research questions (RQ) in this article were 

• How was the implementation of PUM affairs in Indonesia in the 

four periods of local government regulation in terms of consistency 

between policy substance and implementation policy? 

To answer this question, this article elaborated on the 

implementation of PUM affairs in Indonesia by comparing the 

implementation of PUM affairs from the four regulatory periods. 

Furthermore, the second part of this article explained PUM affairs and 

national vigilance associated with the theory of policy 

implementation. The third section was related to the methodology 

which explained how to carry out the analysis in this article. The fourth 

section was the results and discussion presented in the form of an 

analysis of the implementation of PUM affairs in Indonesia in terms of 

the four periods of local government regulations in Indonesia. Finally, 

the fifth part of this article presented the conclusions drawn from the 

analysis in this article. 

2. Literature Study 

General Government (PUM) Affairs 

General government (PUM) affairs are residual affairs that are not 

completely divided between central and regional government 

institutions. In other words, PUM affairs cover all government affairs 

minus government affairs that have been decentralized to the 

regions, reduced again by the affairs carried out by vertical agencies 

at the central and regional levels (Uluputty, 2018; Wasistiono, 2014). 

More specifically, PUM affairs include the tasks of fostering regional 

peace and order, fostering state ideology and national unity, fostering 

orderly government, and coordinating vertical agencies (Maksum, 

2014). PUM affairs can also be seen as a representation of central 

government power at the regional level (Uluputty, 2018). Therefore, 
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the discourse on the model for the implementation of PUM affairs in 

Indonesia is always characterized by a tug-of-war between 

decentralization and centralization/deconcentration (Maksum, 2014; 

Wasistiono & Polyando, 2020). 

The implementation of PUM affairs at the local government level in 

Indonesia will always be related to the central government's political 

policies in the regions. The implementation of PUM affairs at the 

regional level can be seen from two things, namely the development 

of governance values and the development of specialization systems 

and coordination between local governments (Uluputty, 2018). When 

viewed from its function, PUM affairs have four functions. First, as a 

matter that deals with national vigilance (regional intelligence), 

regional political stability, facilitation of social conflict resolution, and 

public order in society. Second, affairs that function to build a system 

of state values in society. Third, the affairs that function as a bridge 

(coordination) between each regional government within the 

framework of the Unitary State of the Republic of Indonesia. Fourth, 

it functions as guidance to build regional capacity and performance in 

harmony with the central government (Maksum, 2014; Ramses, 2014; 

Uluputty, 2018; Wasistiono & Polyando, 2020). 

Therefore, PUM affairs can be said to be an extension of the central 

government in the regions. PUM affairs have the objective of 

maintaining the direction and steps of the local government to comply 

with the political policies set by the central government. Thus, 

arrangements for the implementation of PUM affairs in Indonesia are 

always included in the policies/regulations governing regional 

governance in Indonesia with an implementation principle that is 

adjusted to the political direction in the period the regulation is in 

effect. During the period of Law 05/1974, PUM affairs were carried 

out using the principles of centralization and deconcentration 

(Aritonang, 2016; Rauf, et. al., 2019). In the period of Law 22/1999, 

PUM affairs were merged into government affairs which were handed 

over to the regions through the principle of decentralization 

(Aritonang, 2016; Wasistiono & Polyando, 2020). In the period of Law 

32/2004, this matter was carried out using a decentralization model, 

but the central government provided norms and standards for its 

implementation (Aritonang, 2016; Wicaksono, 2014). Also, in the 

period of Law 23/2014, PUM affairs were withdrawn by the central 

government on the principle of deconcentration implementation 

(Aritonang, 2016; Wasistiono & Polyando, 2020; Wicaksono, 2014). 
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Implementation of Public Policy 

The explanation of PUM affairs shows that the implementation of 

PUM affairs at the regional level varies according to the interests of 

the ruling political regime. Thus, it is not enough to discuss an analysis 

of the implementation of PUM affairs in local governments in 

Indonesia only by using the theory of PUM affairs. To be more in- 

depth, this theme also needs to be analyzed using the theory of public 

policy implementation. 

Public policy implementation can be interpreted as the activity of 

implementing or completing a public policy that has been 

determined/approved by using means (tools) to achieve policy 

objectives (Dunn, 2014; Grindle, 2017). The success of a policy can be 

seen from the implementation of the policy (Kotnik & Stanimirović, 

2021). Policies on PUM affairs that are supported by the highest 

authorities are not necessarily effective because it could be that the 

executing bureaucrats at the lower levels (street-level bureaucrats) 

are unable or unwilling to carry them out due to constraints at their 

level (Yudiatmaja, Kristanti, Prastya, & Yudithia, 2021). It is at this 

point that the role of the implementer is crucial for the 

implementation of a policy (Grindle, 2017), including the 

implementation of PUM affairs in Indonesia. 

In the process of implementing a policy, administrative actions carried 

out by executors are strongly influenced by the interests of executors 

(Saefudin, Nadiroh, & Achmad, 2019). In the context of implementing 

PUM affairs in local government in Indonesia, the interests of the 

executors can be seen from the political-administrative actions 

(Grindle, 1980) of regional heads in carrying out PUM affairs in their 

areas. It is whether the PUM affairs were carried out under the 

directions set by the central government, or under the interest 

agenda of the regional head. 

Thus, it is very relevant if the analysis of the implementation of PUM 

affairs in Indonesia is discussed by looking at the alignment between 

the dimensions of the substance of the policy, the dimensions of the 

content of the policy, and the dimensions of the context of 

implementation. Policy substance can be equated with public policy 

which is manifest in decisions made by the state (government) as a 

strategy to realize the goals to be achieved by the government of a 

country (Anderson, 2010; Dye, 2002). Policy content (context of 

policy) is a set of factors contained in a policy and has an impact on 

policy implementation. These factors include the influence of the 
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interests of the implementer, the types of benefits expected, the level 

of change expected, the position of decision-makers, program 

implementers, and resource commitment (Grindle, 1980). 

Then, the context of implementation is a situation that can affect the 

implementation of a policy. This situation can be in the form of 

interrelated powers and interests, implementing institutions, to the 

level of compliance of the implementer to implement a policy. All of 

these situations will lead to political-administrative choices (Grindle, 

1980, 2017, 2019). The implementation context can also be 

understood as a bottom-up approach. The implementation must 

involve local-level employees where their attention, views, strategies, 

and initiatives are very important in policy implementation (Kipo- 

Sunyehzi, 2022). In this dimension, implementers (bureaucrats) are 

faced with two situations that arise as a result of interactions between 

the policy environment and policy administration (Grindle, 1980). 

First, bureaucrats deal with conditions related to maintaining 

compliance so that the final results of the policy can be achieved even 

though they have to handle various interactions between actors who 

have an interest in implementing the policy (Grindle, 2017). Second, 

it is how the responsiveness of bureaucrats to the wishes of those who 

will benefit from the services they provide, so the policy and program 

goals can be achieved. To be effective, implementors must have the 

art of politics and must understand well the environment in which 

they will implement their policies and programs (Grindle, 2017). In 

essence, the ability of bureaucrats to translate policies has a large 

portion of success (Frisch-aviram, 2018; Zhou, Dai, Ren, Chen, & Chen, 

2022) and failure (Majambu, Tsayem Demaze, & Ongolo, 2021; 

Yudiatmaja, et. al., 2021) in the implementation of PUM affairs in the 

regions 

Research Framework 

Therefore, based on the explanation of the theories above, the 

research framework of this study was as follows, 
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Figure 1 Research Framework for the Implementation of PUM Affairs 

in Indonesia 

3. Method 

In this study, the approach employed was qualitative. A qualitative 

approach is a means to explore and understand the meaning of a 

phenomenon that arises from social problems (Creswell, 2009). 

Following the characteristics of the research questions, this research 

was descriptive-exploratory which aimed to dig up as much and as 

deep information as possible from individuals who had experiences 

related to the research theme (M. L. Tan, et. al., 2022). The unit of 

analysis of this study was the implementation of PUM affairs policies 

in the regions. In conducting the analysis, researchers used primary 

and secondary data. Primary data was obtained from the results of in- 

depth interviews and FGDs with parties involved in the 

implementation of PUM affairs in Indonesia. Then, the secondary data 

was obtained from the results of literature studies and official 

documents from the government of the Republic of Indonesia 

regarding the implementation of PUM affairs in the regions 

Official government documents consisted of four regional 

government regulations that have been and are currently in effect in 

Indonesia. These regulations were Law 05/1974, Law 22/1999, Law 
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32/2004, and Law 23/2014 which were viewed from the side of the 

explanation of PUM affairs. In addition to using these four regulations, 

this study also used derivative (technical) regulations that explained 

how the implementation of PUM affairs was carried out by regional 

governments. From these two data, primary and secondary data, a 

triangulation and verification process were carried out regarding the 

implementation of PUM affairs in Indonesia based on the four periods 

of regional government regulations. 

4. Results 

In this section, the results of research on the implementation of PUM 

affairs in Indonesia was presented. The presentation of the results was 

divided into four periods of local government regulations that have 

been and are still in effect in Indonesia. 

Implementation of General Government (PUM) Affairs in Law 

05/1974 

Law Number 05 of 1974 is the first regional government regulation 

that regulates the division of governmental affairs between the 

central government and regional governments. The philosophy of the 

Law 05/1974 is uniformity within unity. Therefore, the important 

point of this regulation is that the presence of the central government 

in every government structure is necessary even though there is the 

principle of regional autonomy. The presence of the central 

government in each government structure in the regions is 

manifested through the implementation of general government 

affairs (Uluputty, 2018; Wasistiono, 2014). The pattern of 

implementing PUM affairs is symmetrical with the implementation 

model of "controlling the state from the palace" (Wasistiono & 

Polyando, 2020) which allows the central government to be actively 

involved in administering PUM affairs down to the city/regency level. 

During this period, PUM affairs were carried out in the form of 

coordination between government agencies, fostering national unity 

and integrity, political stability, national vigilance (regional 

intelligence), facilitation of social conflict resolution, and 

implementation of peace and public order (trantibum) in the regions. 

With the implementation of these functions, the central government 

wanted to ensure that the movements and steps of the regional 

government were under the policy directions of the central 

government/President. The form of implementation of PUM affairs 

during the period of Law 05/1974 could be seen in the image below. 
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Figure 2 Implementation of General Government (PUM) Affairs in 

Law 05/1974 

Source: Law 05/1974 (managed by the author) 

The figure above showed that the implementation of PUM affairs at 

the regional level during the period of Law 05/1974 was under the 

direct control of the central government/President. There were three 

organs/institutions used by the President in carrying out PUM affairs 

at the regional level. First, it was the regional head 

(governor/mayor/regent) who functioned as the head of the 

administrative area for PUM affairs in the region according to the 

regional level. Second, it was the Social Political Office (Kansospol) at 

each level of local government in Indonesia. Kansospol is a vertical 

institution of the Ministry of Home Affairs (Kemendagri) which had 

the task of being co-head of the administrative area in implementing 

PUM affairs in the regions, as well as being a supervisory institution 

for socio-political activities in the regions. Kansospol was given very 

broad authority in the implementation of PUM affairs in the regions. 

This authority covered all the duties of PUM affairs contained in Law 

05/1974. It could be said that this institution is a leading institution in 

the implementation of PUM affairs in the regions. 

"The Sospol Office (Social Political Office) in the area was very 

powerful in implementing PUM affairs in the region. This was because 

the Law 05/1974 provided justification for that.” (I 1). 

Third, this was a vertical institution in the field of defense and security. 

This institution had the task of supporting the head of the 

administrative area and the Kansospol from the defense and security 

side to carry out PUM affairs in the regions. 
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The approach to implementing PUM affairs during the period of Law 

05/1974 was a security approach. Therefore, defense and security 

actors were the main executors in the implementation of PUM affairs 

in the regions. This was known as the "Dwi Fungsi ABRI", which 

allowed officials from the Indonesian Armed Forces (ABRI) to occupy 

civilian positions. Generally, these civil positions were positions that 

aimed to take care of PUM affairs in the regions. Through this security 

approach model, the implementation of PUM affairs in the regions 

could be carried out in a harmonious, uniform, one-way direction and 

was able to show "central representation" in the regions (Uluputty, 

2018; Wasistiono & Polyando, 2020. 

The table below described in detail the implementation of PUM affairs 

from 1974 to 1998 in local government in the Republic of Indonesia. 

 

Table 1 Implementation of PUM Affairs in the Period of Law 05/1974 

(1974-1999) 

 

Dimensions Substances of Policy of 

PUM Affairs in Law 

05/1974 

Implementation of the Policy of 

PUM Affairs in the Regions 

Consistent/ 

Inconsistent 

Contents of the Policy 

Principles of the 

implementation 

Centralization and 

deconcentration 

Centralization and deconcentration Consistent 

Influences of 

interests 

The central government 

united the direction of 

state government 

The interests of the central 

government were carried out 

through the heads of administrative 

areas and vertical agencies. 

Consistent 

Benefits The benefits for the 

central government to 

unite the direction of state 

government 

The implementation of PUM affairs 

in the region gave some benefits to 

the central government in the form 

of stability and regional order 

Consistent 

Decision makers • President: political and 

strategic decisions; 

• Heads of the region: 

technical and 

administrative decisions; 

• Heads of vertical 

agencies: technical and 

administrative decisions 

• President: political and strategic 

decisions; 

• Heads of the region: technical and 

administrative decisions; 

• Heads of vertical agencies: 

technical and administrative 

decisions 

Consistent 
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Dimensions Substances of Policy of 

PUM Affairs in Law 

05/1974 

Implementation of the Policy of 

PUM Affairs in the Regions 

Consistent/ 

Inconsistent 

Commitments of 

resources 

Using central dan regional 

resources 

Using central dan regional resources Consistent 

Contexts of the Implementation 

Priority of the 

implementation of 

PUM Affairs 

Becoming the priority Becoming the priority Consistent 

Attitudes of the 

Executors 

Obeying the central 

government 

Obeying the central government Consistent 

Administrative 

Officials 

Head of the administrative 

area and head of the 

vertical agency 

(deconcentration) 

Head of the administrative area and 

head of the vertical agency 

(deconcentration) 

Consistent 

Institutions of the 

executors 

Vertical institution 

(deconcentration) 

Vertical institution 

(deconcentration) 

Consistent 

Resources of the 

implementation of 

affairs 

Resources of central 

government and regional 

government 

Resources of central government 

and regional government 

Consistent 

(Source: Author’s contribution) 

Implementation of the General Government (PUM) Affairs in Law 

22/1999 

The first post-reform regulation on PUM affairs was Law 22/1999. The 

philosophical foundation of Law 22/1999 was “Diversity in Unity” 

which was a counter-philosophy of the basis of Law 05/1974 

(Wasistiono & Polyando, 2020). This change in philosophy then has 

implications for changes in the model for implementing PUM affairs 

in the regions. 
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Figure 1 Implementation of PUM Affairs in Law 22/1999 

Source: Law 22/1999 
 

(managed by the author). 

 
The implementation of PUM affairs in the regions was no longer a 

manifestation of the central government in the regions but it 

belonged to the regions themselves. Therefore, at the time of Law 

22/1999, PUM affairs were eliminated in the policy’s text of 

governance of local government and the implementation was left to 

the regions with an implementation model adapted to the needs and 

capabilities of the region. Fields that were under PUM's affairs in the 

era of Law 05/1974 such as domestic politics, national vigilance, and 

national unity, in Law 22/1999 were handed over to the regions with 

a form of implementation regulated by each region independently 

and with a welfare approach (prosperity approach). The table below 

described in detail the implementation of PUM affairs from 1999 to 

2004 in local government in the Republic of Indonesia. 

 

 
Table 2 Implementation of PUM Affairs in the Period of Law 22/1999 (1999-2004) 

 

Dimensions Substances of Policy of 

PUM Affairs in Law 

22/1999 

Implementation of the Policy of 

PUM Affairs in the Regions 

Consistent/ 

Inconsistent 

Contents of the Policy 

Principles of the 

implementation 

Decentralization Decentralization Consistent 
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Dimensions Substances of Policy of 

PUM Affairs in Law 

22/1999 

Implementation of the Policy of 

PUM Affairs in the Regions 

Consistent/ 

Inconsistent 

Influences of interests Head of the region to 

maintain the regional 

stability 

The head of the region 

implemented PUM affairs to 

maintain the regional stability 

Consistent 

Benefits Benefits for the head of 

regions 

Benefits for the head of regions Consistent 

Decision makers • Head of the regions: 

political and strategic 

decisions; 

• Head of the 

agency/regional 

agency: technical and 

administrative 

decisions 

• Head of the regions: political 

and strategic decisions; 

• Head of the agency/regional 

agency: technical and 

administrative decisions 

Consistent 

Commitments of 

resources 

Resources from the 

regional government 

Resources from the regional 

government 

Consistent 

Contexts of the Implementation 

Priority of the 

implementation of 

PUM Affairs 

Becoming the priority Not becoming the priority Inconsistent 

Attitudes of the 

Executors 

Obeying the head of 

regions 

Obeying the head of regions Consistent 

Administrative Officials Head of agency/ agency 

on regional government 

(decentralization) 

Head of agency/ agency on 

regional government 

(decentralization) 

Consistent 

Institutions of the 

executors 

Agency/ agency on 

regional government 

(decentralization) 

Agency/ agency on regional 

government (decentralization) 

Consistent 

Resources of the 

implementation of 

affairs 

Resources of the 

regional government 

Resources of the regional 

government 

Consistent 

(Source: Author’s contribution) 
 

Implementation of the General Government (PUM) Affairs in Law 

32/2004 

The third regulation in Indonesia that regulated the implementation 

of PUM affairs in the regions was Law 32/2004. In Law 32/2004, the 

mention of PUM affairs was changed to general government tasks 

(TUP). Law 32/2004 did not mention the principle of the 



Journal of Namibian Studies, 33(2023): 4112-4142 ISSN: 2197-5523 (online) 

4125 

 

 

implementation of TUP (PUM) affairs and the implementation was left 

to each level of government which was adjusted to the capabilities 

and development interests of each region. If the problem of TUP/PUM 

affairs was at the central level, then it was resolved by the central 

government. If the problem of TUP/PUM affairs was at the 

provincial/city/district level, then it was resolved by the 

provincial/city/district government. This means that, in Law 32/2004, 

PUM affairs were implicitly recognized in the form of TUP affairs, but 

the elaboration was adapted to the context of regional autonomy 

through modifications and technical aspects which were not 

explained in detail. 

To correct the weaknesses contained in Law 22/1999, the central 

government provided standards and norms for the implementation of 

TUP/PUM affairs in the regions. The logical consequence of 

implementing standards and norms for implementing TUP/PUM 

affairs in the regions was the formation of the National Unity and 

Politics Agency (Kesbangpol) at each level of local government. This 

agency had the duties and functions of assisting regional heads in 

implementing TUP/PUM affairs in their regions. Furthermore, the 

central government stipulated Minimum Service Standards (SPM) that 

must be met by the regional Kesbangpol Agency in implementing 

TUP/PUM affairs in its territory. 
 

 

Figure 2 Implementation of PUM Affairs in Law UU 32/2004 
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Source: Law 32/2004 (managed by the author) 

 
The central government also encouraged local governments to form 

Religious Harmony Forums (FKUB), Early Community Awareness 

Forums (FKDM), and National Assimilation Forums (FPK) in each 

region which functioned to assist regional heads and the regional 

Kesbangpol Agency in implementing TUP/ PUM in the region 

(Uluputty, 2018). 

 

Table 3 Implementation of PUM Affairs in the Period of Law 32/2004 (2004-2014) 
 

Dimensions Substances of Policy of 

PUM Affairs in Law 

32/2004 

Implementation of the Policy of 

PUM Affairs in the Regions 

Consistent/ 

Inconsistent 

Contents of the Policy 

Principles of the 

implementation 

Decentralization Decentralization Consistent 

Influences of 

interests 

The central and regional 

governments to maintain 

the regional stability 

The central government was 

more dominant in implementing 

PUM affairs to maintain regional 

stability. 

Inconsistent 

Benefits Benefits for the central and 

regional government 

Benefits for the central and 

regional government 

Consistent 

Decision makers • President: political and 

strategic decisions at the 

central level; 

• Head of regions: political 

and strategic decisions at 

the regional level; 

• Head of agency/ regional 

agency: technical and 

administrative decisions 

• President: political and 

strategic decisions at the 

central level; 

• Head of regions: political and 

strategic decisions at the 

regional level; 

• Head of agency/ regional 

agency: technical and 

administrative decisions 

Consistent 

Commitments of 

resources 

Resources from the 

regional government 

Resources from the regional 

government 

Consistent 

Contexts of the Implementation 

Priority of the 

implementation of 

PUM Affairs 

Becoming the priority Not becoming the priority Inconsistent 

Attitudes of the 

Executors 

Obeying the President and 

head of regions 

Obeying the head of regions Inconsistent 
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Dimensions Substances of Policy of 

PUM Affairs in Law 

32/2004 

Implementation of the Policy of 

PUM Affairs in the Regions 

Consistent/ 

Inconsistent 

Administrative 

Officials 

Head of agency/ regional 

office of Kesbangpol 

(decentralization) 

Head of agency/ regional office 

of Kesbangpol (decentralization) 

Consistent 

Institutions of the 

executors 

Regional office/ agency of 

Kesbangpol 

(decentralization) 

Regional office/ agency of 

Kesbangpol (decentralization) 

Consistent 

Resources of the 

implementation of 

affairs 

Resources of the regional 

government 

Resources of the regional 

government 

Consistent 

(Source: Author’s contribution) 
 

Implementation of the General Government (PUM) Affairs in Law 

23/2014 

The next regulation was Law 23/2014. The philosophical foundation 

of Law 23/2014 was the third precept of Pancasila which emphasized 

the Unity of Indonesia. This means that the implementation of 

decentralization must not cause national divisions, but it must 

strengthen the sense of national unity and integrity (Wasistiono & 

Polyando, 2020). PUM affairs, according to Law 23/2014, covered 

seven aspects namely fostering nationalism; fostering harmony 

between tribes, religions, races, and between groups; fostering 

national unity and integrity; handling social conflict; coordination of 

tasks between existing agencies in the region; democracy 

development; as well as the implementation of government affairs 

that did not belong to the regional authority or were not carried out 

by the vertical agencies (residue government affairs). Thus, through 

Law 23/2014, PUM affairs functioned as a catalyst for issues of 

nationalism, dynamics of democracy, national unity and integrity, 

national vigilance, and prevention/facilitation of social conflict 

resolution that occurred in the society. 

PUM affairs were the authority of the President as the Head of 

Government of the Republic of Indonesia. Due to a matter for the 

central government, the implementation of PUM affairs was financed 

by the central government through the State Revenue and 

Expenditure Budget (APBN). The President then delegated the 

implementation of PUM affairs in the regions to governors at the 

provincial level, and to Regents/Mayors at the City/Regency level by 

using the principle of deconcentration (Wasistiono & Polyando, 2020; 
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Wicaksono, 2014). In its implementation, the regional head, as the 

head of the administrative area for PUM affairs, was assisted by 

vertical agencies that had the duties and functions of implementing 

PUM affairs in the regions. The vertical agencies meant were central 

government agencies stationed in the regions. In terms of structural 

hierarchy, the heads of vertical agencies were not subordinate to 

regional heads (Nur Wijayanti, 2017; Uluputty, 2018). 

With this change in principle, the status of the regional head was no 

longer purely that of an autonomous regional head. The regional head 

was also attached to the status of the head of the administrative area 

for PUM affairs. Here, the explanation of the difference with the head 

of an autonomous region was listed in the table below. 

 

 
Table 4 Positions of the Heads of Regions in Law 23/2014 

 

Governor/ Mayor/ Regent 

Head of Autonomous Regions Head of Administrative Regions 

Principle of decentralization Principle of decentralization 

Political and strategic authority Administrative and routine authority (non- 

strategic) 

Affairs—to realize the vision and mission (the 

promises on the champaigns) with the expectation 

that the society would be satisfied with the 

performance of Bekasi Mayor 

Affairs—to implement the policy of PUM affairs 

based on the standard and target set by the 

delegation of authority 

The use of budget came from the APBD The use of budget came from the APBN 

Accountability to the voting public (constituents) Hierarchical accountability to the delegation of 

authority 

(Source: Author’s contribution) 
 

The two statuses that regional heads had in Law 23/2014 were 

actually to restore the “spirit” of PUM affairs like the time of Law 

07/1954 (Wasistiono & Polyando, 2020; Wicaksono, 2014). Therefore, 

the existence of two statuses attached to the regional head had an 

impact on the flexibility of the regional head in carrying out the vision 

and mission as the elected regional head on the one hand, and on the 

other hand as an extension of the central government in 

implementing PUM affairs in the regions. It was at this point that 

pragmatism could occur in the implementation of a policy 

(Greenhalgh & Engebretsen, 2022; Steinbach & Süß, 2018). The table 

below described the implementation of PUM affairs during the Law 

23/2014 era. 
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Unfortunately, some efforts to restore the "spirit" of PUM affairs did 

not appear at the implementation level in the regions due to 

inconsistencies between policy substance and implementation policy. 

The table below explained the inconsistencies in question. 

 

 
Table 5 Implementation of PUM Affairs in the Period of Law 23/2014 (2014-recent) 

 

Dimensions Substances of Policy of 

PUM Affairs in Law 

23/2014 

Implementation of the Policy of 

PUM Affairs in the Regions 

Consistent/ 

Inconsistent 

Contents of the Policy 

Principles of the 

implementation 

Deconcentration Decentralization Inconsistent 

Influences of 

interests 

The central government 

with the aim of cohesion 

and national unity of the 

country 

The central and regional 

government. The regional 

government had an interest as the 

financing of PUM affairs was 

handed over to the regional 

government. 

Inconsistent 

Benefits Benefits for the central 

government 

Heads of the regions took 

advantage of the implementation 

of PUM affairs in their regions. 

Inconsistent 

Decision makers President Head of regions Inconsistent 

Commitments of 

resources 

Resources from the central 

government 

Resources from the regional 

government 

Inconsistent 

Contexts of the Implementation 

Priority of the 

implementation of 

PUM Affairs 

Becoming the priority of the 

central government 

Not becoming the priority of the 

regional and central government 

Inconsistent 

Attitudes of the 

Executors 

Obeying the President Obeying the head of regions Inconsistent 

Administrative 

Officials 

Head of vertical institutions 

(deconcentration) 

Head of regional agency/office of 

Kesbangpol (decentralization) 

Inconsistent 

Institutions of the 

executors 

Vertical institutions 

(deconcentration) 

Regional agency/office of 

Kesbangpol (decentralization) 

Inconsistent 

Resources of the 

implementation of 

affairs 

Resources of the central 

government 

Resources of the regional 

government 

Inconsistent 

(Source: Author’s contribution) 
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5. Discussion 

The results of the research above showed that the implementation of 

PUM affairs during the era of Law 05/1974 was very centralized, 

consistent, and unified, and represented the interests of the central 

government in the regions in terms of politics, national vigilance, unity 

and national values, and coordination between regional governments. 

As a result, during the era of Law 05/1974, the socio-political 

conditions in the regions were relatively well maintained and social 

conflicts rarely occurred in the regions. There were two things 

underlying the implementation of PUM affairs in the era of Law 

05/1974 that can be carried out properly. First, the consistency in 

implementing PUM affairs policies started from the level of derivative 

policies (policy content) to technical implementation in the regions 

(implementation context). Second, the implementation of the "Dwi 

Fungsi ABRI" has a significant influence on the implementation of 

PUM affairs in the regions. During this period, the armed forces had 

an active position and role in running the wheels of government from 

the center to the regions. The wheels of government in civilian 

institutions run like military institutions which were highly dominated 

by the chain of command. Therefore, conflict or rejection did not 

occur in the implementation of PUM affairs in the regions. 

This was what academics and democracy activists criticized with 

several big questions regarding the development of democratization 

in society which should be one of the keys to political development in 

society (Hadiz, 2003; Matsui, 2003). The main criticism of the model 

for implementing PUM affairs based on Law 05/1974 was that the use 

of a security approach only created rigidity and fear among the public 

(Wasistiono, 2014; Wasistiono & Polyando, 2020; Winters, 1999). The 

implementation of PUM affairs should be empowering and assist the 

community through an approach of prosperity. Therefore, when 

entering the reform phase, Law 05/1974 was changed to Law 

22/1999. 

The rigidity and fear in the implementation of PUM affairs in the era 

of Law 05/1974 were tried to be removed by the enactment of Law 

22/1999 (1999-2004). If in the era of Law 05/1974, the relationship 

between the center and the regions was very centralized using 

military management, then in the era of Law 22/1999, the pattern of 

relations became open and decentralized (Prasojo, Maksum, & 

Kurniawan, 2006; Wasistiono & Polyando, 2020). Unfortunately, when 

the implementation of PUM matters was handed over to the regions 
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through Law 22/1999, the regional governments did not make this 

matter a priority matter to implement. 

Several arguments could explain why PUM affairs were not a priority 

for local governments to implement. First, the majority of local 

governments were more focused on carrying out matters related to 

physical development and the basic needs of the population 

(Kolehmainen-Aitken, 2004; Mclean & King, 1999). Second, there 

were obstacles in the transfer of knowledge regarding PUM affairs 

from the central government to local governments. This had an 

impact on the readiness of the regional bureaucracy in carrying out 

PUM affairs in their respective regions. The regional bureaucracy was 

experiencing a phase of confusion in translating PUM affairs within 

the framework of regional autonomy (decentralization). The 

implementation of PUM affairs was diverse, between regional 

governments and other regional governments that did not have unity 

and harmony in the implementation of PUM affairs. The programs1 

that have been the soul of PUM affairs have been removed from the 

regional development budget because vertical agencies related to the 

implementation of PUM affairs still existed in the regions in the form 

of the police and the regional military command (TNI). The local 

government expected that the two institutions could carry out PUM 

affairs programs that were not implemented by the regions. 

 

 
"The regional government expected that PUM affairs programs would 

be carried out by territorial military institutions (Kodim) and police 

institutions which, according to regulations, could not enter civilian 

areas" (I2). 

 

 
Certainly, the reasons above were not correct and were very contrary 

to the spirit and purpose of Law 22/1999 which wanted to create local 

autonomy and self-reliance. Law 22/1999 mandated regional 

governments to handle trantibum (peace and public order) issues in 

their regions, not the central government. 

Third, the high regional spirit caused the blurring of the nature and 

objectives of the implementation of PUM affairs in the regions. 

Regional bureaucracies that were accustomed to working with a 

regional framework of thinking were forced to change their 
 

1 Program of national vigilance, the program of conflict prevention, and education program of political and national 
vision. 
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framework of thinking to become nationalist/unitary. This change in 

frame of mind was a challenge in itself when faced with the spirit of 

regional autonomy that was developing at the time Law 22/1999 was 

implemented. When the mindset of regional 

autonomy/decentralization was in full swing, the regional 

bureaucracy assigned to carry out PUM affairs was forced to remain 

consistent within the NKRI/ Unitary framework. This is a challenge for 

the implementation of PUM affairs in the regions not to be regional in 

nature and still within the framework of the Unitary State of the 

Republic of Indonesia (NKRI). Fourth, the loss of PUM affairs in the 

text of Law 22/1999 could also be used as an excuse for local 

governments not to prioritize the implementation of these affairs. 

The four arguments above became the reason why PUM affairs were 

not a priority for the implementation of regional government affairs 

in the era of Law 22/1999. The impact of the lack of priority in the 

implementation of PUM affairs in the regions was the emergence of 

socio-political turmoil in the region from 1999 to 2004 which led to 

social conflicts such as what happened in Ambon (Jha, 2007; Krause, 

2018), Kalimantan (Nakaya, 2018; Susanto, Marhaini, Masrukhi, & 

Yasir, 2017), and Aceh (Djumala, 2013; Sujatmiko, 2012). 

To correct the lack in the management of PUM affairs in Law 22/1999, 

the government made improvements through Law 32/2004. If in Law 

22/1999 the nature and principles of PUM affairs were not clearly 

stated; then in Law 32/2004, PUM affairs were mentioned yet 

modified as General Administration Tasks (TUP) where the scale of 

management of the remaining authority was left to each level of 

government in Indonesia (Wasistiono, 2014). Unfortunately, the 

distribution of authority for the implementation of TUP/PUM affairs 

based on the level of government did not make any significant 

changes when compared to the period of Law 22/1999. In fact, with 

the division of authority based on the level of government, the 

implementation of TUP/PUM affairs became overlapping and was not 

in harmony. 

There were some cases underlying such conditions. Firstly, the 

content of the policy on TUP/PUM affairs in Law 32/2004 was still very 

vague with the implementation model left to the interests of each 

region. With a model like this, the implementation of TUP/PUM affairs 

became overlapping and it was not clear who was the leading sector 

when problems arose in the society. 
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Second, there was a gap in understanding from local elites regarding 

the nature of general governance. The elites elected to become 

regional leaders, both regional heads and members of the legislature, 

were the members of political parties who were elected through a 

political process. As is usually the case in political processes that 

occurred at the regional level in Indonesia, political promises that 

always attracted the hearts of voters were promises related to the 

basic needs of voters. It was at this point that there was a gap in 

interpreting the nature of TUP/PUM matters. The programs contained 

in the TUP/PUM affairs were not a part of the regional head's political 

campaign because the TUP/PUM affairs did not directly touch the 

basic needs of the community. Therefore, the regional government 

did not make this matter a regional government priority. 

 

“…. when we talked about policy directions, the majority of regional 

heads didn’t really prioritize the management of PUM affairs….” (I 3). 

 

 
These obstacles in the implementation of TUP/PUM matters 

ultimately correlated to the capability and readiness of local 

governments in managing regional socio-political turmoil. The 

regional government was experiencing a condition of being "not 

ready" in responding to the emergence of new issues within the scope 

of PUM affairs. The new issues in question included the problem of 

terrorism, the influx of immigrants, hoaxes, and trans ideology which 

could disrupt Indonesian roots as a consensus within the state. This 

state of implementation of TUP/PUM affairs ultimately correlated 

with the emergence of problems in TUP/PUM affairs in the period 

from 2004 to 2014. These problems included cases of religious 

harmony (Jamaludin, 2021), cases of terrorism (A. T. H. Tan, 2008), 

and cases of social conflict (Jha, 2007; Mulyadi & Prakoso, 2021). 

Therefore, the lack of priority given by local governments in the 

implementation of PUM affairs during the Laws 22/1999 and 32/2004 

caused the central government to withdraw the management of PUM 

affairs into the hands of the President. 

 

 
“…. when we talked about the policy directions of regional heads, the 

majority of whom did not really prioritize the management of this 

matter…. A logical consequence of the central government 
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withdrawing this matter was to optimize the implementation of PUM 

affairs in the regions…” (I 3). 

 

 
The withdrawal of PUM affairs by the central government was carried 

out through Law 23/2014. The withdrawal of this matter aimed to 

improve national cohesion which had faded with various incidents of 

conflict and social friction that occurred in the regions during the Laws 

22/1999 and 32/2004. 

Unfortunately, the efforts to improve PUM affairs as written in Law 

23/2014 were not running at the implementation stage. This was due 

to the inconsistency of the central government in formulating and 

implementing regulations for PUM affairs at the regional level. 

 

 
"There were a lot of derivative regulations that contradicted the 

substance of PUM matters. The nature and substance of PUM affairs 

in Article 25 of Law 23/2014 did not appear in implementing 

regulations. In fact, the current implementing regulations actually 

interfered with the substance of PUM affairs." (I 1) 

 

 
The impact of this inconsistency ultimately had implications for the 

condition of implementing PUM affairs in the regions. Inconsistency 

lay in all dimensions of the implementation of PUM affairs in the 

regions. The essence of PUM affairs as affairs that functioned to 

maintain state cohesion and representation of the central 

government in the regions has experienced a reduction in function by 

handing over these affairs to regional governments. 

Handing over the implementation of PUM affairs to the regional 

government was virtually the same as disputing the substance of the 

PUM affairs policy contained in Article 25 of Law 23/2014. Therefore, 

the implementation of PUM affairs during the Law 23/2014 era was 

worse than those in the previous regulations due to inconsistencies in 

all aspects of the policy dimension. 

There were several arguments supporting the above statement. First, 

the central government was not disciplined in setting the principles of 

policy implementation. Implementing regulations were not related to 

the nature of PUM affairs which were based on deconcentration. 

Implementing regulations has changed the principle of implementing 

PUM affairs from deconcentration to decentralization without going 
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through changes to the law. Second, the inconsistency of 

implementing regulations for the implementation of PUM affairs in 

the regions has led to a cross-over of interests in the implementation 

of PUM affairs in the regions. Implementing regulations had a crucial 

position in the implementation of a policy. Inconsistencies arising 

from implementing regulations have caused regions to take their path 

in implementing PUM affairs in their regions. This was certainly 

contrary to the aim of reinstating PUM affairs in Law 23/2014 which 

aimed to create uniformity in the management of national unity and 

public order in the regions. 

Third, by looking at the initial interests in formulating this policy, then 

the interests are uniformity and unity within the framework of the 

Unitary State of the Republic of Indonesia. The era of President Susilo 

Bambang Yudhoyono (SBY) symbolized it in the form of the ratification 

of the Law 23/2014 policy. The continuity of this law was not fully 

continued in the era of President Joko Widodo (Jokowi). In the era of 

President Jokowi, PUM affairs were no longer a priority for the central 

government. PUM affairs remained the property of the President, but 

its implementation was left to the local government. The logical 

consequence of this situation was a conflict of interest in interpreting 

how PUM affairs should be implemented. In the end, the political 

interests of regional heads became the basis for implementing PUM 

affairs. 

Fourth, as PUM affairs were interpreted based on the political 

interests of regional heads, the implementation of these affairs 

became a practical political area to maintain the structure of political 

support for regional heads. This opinion referred to Grindle's opinion 

in explaining "critical choices in the implementation process". 

According to him, in the political-administrative context (Politico- 

Administrative Context), benefits affected the choices made about 

the allocation of resources and the consequences for 

groups/individuals in society (Grindle, 1980). By using PUM affairs, 

regional heads carried out symbolic/ceremonial activities regularly to 

maintain the constituent base and aggregation of political interests 

(Aritonang, 2016; Power & Warburton, 2020). 

The impact of the inconsistent governance of PUM affairs during the 

Law 23/2014 era was that cases within the scope of PUM affairs 

continued to occur in Indonesia. During this period, there was still 

friction in society due to the issue of religious harmony (Sagita, 2018). 

Democracy development during this period also experienced a decline 
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in quality, marked by the entry of military and police entities into the 

civilian government structure to create stability in the wheels of 

government (Siregar, et al., 2022). The purpose of Law 23/2014 was 

indeed to create stability and unity of the wheels of government 

within the framework of the Republic of Indonesia. However, the 

approach used was not a defense and security approach. The 

approach used was the welfare approach. Therefore, the involvement 

of military and police entities in the institution of implementing PUM 

affairs was a wrong step 

Last, another impact of the inconsistent governance of PUM affairs in 

Law 23/2014 was the low degree of success of the civil education 

policies in disseminating Pancasila and national visions to the younger 

generation of students (Nurdin, 2017). Thus, the narratives about 

transnational ideology and militant doctrines attached to religious 

teachings still emerged in the state-social relations of the Indonesian 

people. At its culmination, this militant doctrine manifested itself in 

the form of radicalism which led to terrorist movements in Indonesia 

(Syam, Mangunjaya, Rahmanillah, & Nurhadi, 2020). 

6. Conclusion 

Based on the results of the discussion above, the conclusion was that 

Law 05/1974 had consistency between the substance of the policy and 

the implementation of PUM affairs in the regions. PUM affairs in Law 

05/1974 were able to realize the manifestation of the President's 

interests in the regions related to developing national vigilance 

(regional intelligence), creating political stability, facilitating social 

conflict resolution, maintaining national unity, and shaping national 

character. This consistency had implications for the "stability" of the 

socio-political situation in the region. The conditions of peace and 

public order in the regions could also be controlled by the central 

government through this umbrella of PUM affairs. However, the 

consistency of implementing PUM matters was inseparable from the 

security approach used. Through the "Dwi Fungsi ABRI", the military 

apparatus was actively involved in managing PUM affairs during the 

time of Law 05/1974. The civil apparatus only became the second 

layer of the bureaucracy as a supporter of the military apparatus in 

the management of PUM affairs. Therefore, civil supremacy did not 

materialize at the time of Law 05/1974. 

After the reform, what happened was the opposite. Civil supremacy 

could be realized in the governance of PUM affairs in the regions. Civil 

servants, both in the central government and regional governments, 
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were the main driving force in the management of PUM affairs. This 

was realized through Laws 22/1999, 32/2004, and 23/2014. 

Unfortunately, civil supremacy in the management of PUM affairs has 

not been able to produce good governance of PUM affairs. Based on 

the results of an analysis of the implementation of Laws 22/1999, 

32/2004, and 23/2014; it was found that inconsistencies always 

occurred in the dynamics of the implementation of PUM affairs in the 

third period of these regulations. This inconsistency arose when the 

dimensions of the substance of the policy were not aligned with the 

dimensions of the implementation policy. This was the underlying 

reason that post-reform governance of PUM affairs was not better 

than the previous period before the reform. 

Several things caused the governance of PUM affairs in the reform era 

not to go well. First, there was consistency between the substance of 

the policy and the policy implementation. As a result, there was a gap 

between the goals/targets of PUM affairs and the reality of the results 

of the implementation of PUM affairs. Second, too many interests 

were involved in the governance of PUM affairs. The conflicts of 

interests among each other in the end weakened the implementation 

of PUM affairs itself. Third, neither the central government nor the 

regional governments gave proper priority to the management of 

PUM affairs. This lack of priority caused PUM's affairs useless. 

For further research, there is an opportunity to conduct a study on 

how PUM affairs will be managed in the future. Issues regarding PUM 

affairs are increasingly widespread in line with the development of 

problems that occur in society. Future research should concentrate on 

overcoming obstacles related to the governance of PUM affairs so far. 

This makes it possible for further research to create new models or 

approaches to the governance of PUM affairs in Indonesia. 
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