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ABSTRACT

This study aims to analyze in depth the collaborative governance model between local governments and law enforce-
ment officials in controlling illegal gold mining in North Sumatra Province. The research uses a qualitative, descrip-
tive-analytical approach based on secondary data from policy documents, regulations, and media reports. The analy-
sis is carried out through a thematic approach, identifying patterns of interaction among actors, coordination mecha-
nisms, the distribution of authority, and decision-making processes in collaborative practices. The analysis technique
uses NVivo 12 Plus, a qualitative document analysis tool, on a computer. Their equipment is easy to use and can
process words and explore word speed, attributes, and big data case scenarios. The results show that collaboration has
occurred through a multi-actor approach, but it remains administrative and has not been systematically institutional-
ized. The main limitations lie in overlapping authority, weak coordination across sectors, and the absence of a sustain-
able, formal collaborative forum. In addition, the approach used remains predominantly repressive and has not ad-
dressed prevention grounded in community empowerment. This study concludes that the existing collaboration
model has not reached the integrative collaborative stage. Therefore, it is necessary to strengthen institutional design,
clarify the roles of actors, and establish a structured coordination mechanism to increase the effectiveness of illegal
mining control.

Keywords: collaborative governance; illegal gold mining; intergovernmental coordination; law enforcement collab-
oration; institutional design

MODEL KOLABORATIF PEMERINTAH DAN PENEGAK HUKUM
DALAM PENANGGULANGAN TAMBANG EMAS ILEGAL SUMATERA
UTARA
ABSTRAK

Penelitian ini bertujuan untuk menganalisis secara mendalam model tata kelola kolaboratif antara pemerintah daerah
dan aparat penegak hukum dalam pengendalian penambangan emas ilegal di Provinsi Sumatera Utara. Penelitian
menggunakan pendekatan kualitatif dengan tipe deskriptif-analitis berdasarkan data sekunder yang diperoleh dari
dokumen kebijakan, regulasi, dan laporan media. Analisis dilakukan melalui pendekatan tematik dengan mengiden-
tifikasi pola interaksi antar aktor, mekanisme koordinasi, distribusi kewenangan, dan proses pengambilan keputusan
dalam praktik kolaboratif. Teknik analisis menggunakan aplikasi pengolah data NVivo 12 plus, alat analisis dokumen
kualitatif, dengan bantuan komputer. Peralatan mereka mudah digunakan dan dapat memproses kata-kata dan meng-
eksplorasi kecepatan kata, atribut, dan skenario kasus data besar. Hasil penelitian menunjukkan bahwa kolaborasi
telah terjadi melalui pendekatan multi-aktor, namun masih bersifat administratif dan belum dilembagakan secara sis-
tematis. Keterbatasan utama terletak pada tumpang tindih otoritas, lemahnya koordinasi antarsektor, dan tidak adanya
forum kolaboratif formal yang berkelanjutan. Selain itu, pendekatan yang digunakan masih didominasi represif dan
belum menyinggung aspek pencegahan berbasis pemberdayaan masyarakat. Penelitian ini menyimpulkan bahwa
model kolaborasi yang ada belum mencapai tahap kolaboratif integratif. Oleh karena itu, perlu diperkuat desain ke-
lembagaan, kejelasan peran aktor, dan mekanisme koordinasi yang terstruktur untuk meningkatkan efektivitas pe-
ngendalian penambangan liar.

Kata kunci: tata kelola kolaboratif, penambangan emas ilegal; koordinasi antar pemerintah; kolaborasi penegakan
hukum; desain kelembagaan

INTRODUCTION

Economic growth and rising community needs
drive various forms of natural resource exploita-
tion, including mining. The community will make
various efforts and methods, including mining ac-
tivities. Mining is a series of activities related to the
exploration, extraction (drilling), processing, use,
and sale of mineral materials (minerals, coal, geo-

thermal, gold, oil, and gas) (Asaf, 2020). Gold min-
ing activities carried out in river areas can damage
natural ecosystems. If not managed properly, min-
ing can cause environmental damage, including
water, soil, and air pollution (Kurniawan &
Dharma, 2025). The large number of mining activ-
ities actually causes problems for the environment
in the region because most of the mining carried out
does not have a permit based on the Regulation of
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the Minister of Energy and Mineral Resources of
the Republic of Indonesia No. 26 of 2018 concern-
ing the Implementation of Good Mining Rules and
Supervision of Mineral and Coal Mining (In some
cases, there are allegations of the involvement of
parties with power or interests in illegal mining
practices, which makes law enforcement efforts
even more difficult. Given the complexity of this is-
sue, it is important to conduct a more in-depth sci-
entific study of the extent of the role of local gov-
ernments in preventing and addressing illegal gold
mining (Bastiana Darongke et al., 2022).

Mining business activities carried out without a
permit may be subject to criminal penalties as stip-
ulated in the criminal provisions of Article 158 of
the Law of the Republic of Indonesia Number 4 of
2009 concerning Mineral and Coal Mining, which
states that: "Every person who conducts mining

without a Mining Business Permit, People's Min-
ing Permit, Special Mining Business Permit as re-
ferred to in Article 37, Article 40 paragraph (3), Ar-
ticle 48, Article 67 paragraph (1), Article 74 para-
graph (1) or paragraph (5) shall be sentenced to a
maximum of 10 (ten) years in prison and a maxi-
mum fine of Rp. 10,000,000,000.00 (ten billion ru-
piah) (Tongkotow et al., 2023).

Unlicensed gold mining (PETI) is a mineral
(gold) mining business carried out by an individual,
a group of people, or a company with a legal entity
that does not have a license from a central or re-
gional government agency in accordance with ap-
plicable laws and regulations (Christian et al.,
2025). The phenomenon of unlicensed gold mining
(PETI) is found in various parts of Indonesia, in-
cluding North Sumatra, specifically in the Mandail-
ing Natal district (Kholijah & Santoso, 2022).
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Figure 1. Map of illegal gold mining locations in Indonesia
Source: Ministry of Energy and Mineral Resources of the Republic of Indonesia

Figure 1 illustrates the distribution of artisanal
and small-scale illegal mining (ASGM/PETI) loca-
tions in Indonesia, totaling 2,741 as of August
2021, based on data from the Indonesian Ministry
of Energy and Mineral Resources (ESDM). Of
these locations, about 2,645 are classified as illegal
mineral mining sites, while 96 are illegal coal min-
ing operations. The map shows that ASGM activi-
ties are not only a local problem but have also pro-
liferated across almost all provinces in Indonesia,
including North Sumatra (Utami, 2025). This wide-
spread distribution suggests that illegal mining is a

structural problem closely linked to economic dis-
parities, weak regulatory enforcement, and limited
monitoring capacity at the national and regional
levels. In addition to illustrating the magnitude of
ASGM activities, this map also highlights several
provinces with very high concentrations, such as
South Sumatra, East Java, Kalimantan, and Su-
lawesi, which are priority areas for monitoring and
policy intervention. From a governance perspec-
tive, this visualization underscores the urgency of
adopting an integrated, multi-actor collaborative
approach, given the significant environmental
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degradation, occupational safety risks, and poten-
tial social conflicts associated with illegal mining
practices across Indonesia (Pribadi, 2022).

North Sumatra Province is a region in Indonesia
with abundant natural resources, including petro-
leum, gas, mining materials, and plantations. Infor-
mal or illegal mining is currently one of the threats
to various circles, including local and central gov-
emments and communities directly affected by
these activities, as it destroys the environment.
Mandailing Natal Regency is one of the areas with
a high gold content, so there are many illegal min-
ers there (Prayuda et al., 2025). Unlicensed gold
mining activities (PETI) have mushroomed in sev-
eral sub-districts, such as Huta Bargot, Naga Juang,
Kotanopan, Muara Sipongi, Pakantan, Ulu
Pungkut, Batang Natal, Lingga Bayu, Ranto Baek,
Batahan, Natal, and Muara Batang Gadis. This
practice not only harms the state financially by de-
priving it of tax and levy revenue, but also causes
severe environmental damage and threatens the
safety of the surrounding community (Sandi,
2018).

In addressing the complexity of illegal gold
mining in North Sumatra Province, collaboration
between local government and law enforcement
officials is needed. Collaborative Multi-Actor Ap-
proach. This is considered more relevant for ad-
dressing illegal gold mines because it can provide
quick responses, involve multiple sectors, and be
flexible in handling complex, urgent issues (Basti
et al., 2024). Meanwhile, Collaborative Gover-
nance still has an important role as a long-term nor-
mative and strategic framework. However, it is not
attractive enough as a straightforward solution at
the policy implementation level. According to
Ansell and Gash (2008), multi-actor collaboration
is part of collaborative governance, in which deci-
sion-making occurs through direct interaction be-
tween state and non-state actors in a joint forum to
reach consensus on complex public issues. This
collaboration is necessary when problems cannot
be solved by a single actor alone, as in the case of
illegal mining involving communities, officials,
and governments (Collins et al., 2021).

Previous research that has discussed the same
theme about the collaboration of local governments
and law enforcement officials in controlling illegal
gold mines is a study from (Panjaitan & As’ari,
2025) with the title of a collaboration model be-
tween the Southeast Sulawesi Police and the
Kendari City Regional Government in the develop-
ment of security and crime prevention in the
Kendari City area. This study analyzes collabora-
tion between the South Sulawesi Police and the

Kendari City Government, using relevant collabo-
rations as a basis for building collaboration be-
tween local governments and law enforcement
officials in different contexts. The second study,
conducted by, describes the activities of miners
who lack permits and become permanent workers.
If caught, the only thing that will be criminally
prosecuted is a worker without arresting the owner
of capital or support who is always free from legal
snares, The complexity of the PETI problem is not
without a way out (case study in Siraisan Village,
Ulu Barumun District, Padang Lawas Regency).
and the latest research with the title Collaboration
between the Police and Regional Governments in
Handling Illegal Gold Mining in Mandailing Natal
Regency, highlighting the cooperation between the
Regional Government and the Mandailing Natal
Police in overcoming illegal mining activities. This
research is important as a starting point for develop-
ing a more integrated collaboration model, espe-
cially in collaborative governance, to formulate
policies and implement illegal mining control pro-
grams synergistically and sustainably. Case Study
of Mandailing Natal Regency, North Sumatra
Province (Sahrul & Daulay, 2025).

Based on the literature review, studies on col-
laborative governance between local governments
and law enforcement agencies in addressing illegal
gold mining remain limited and tend to be sectoral
and repressive. The repressive approach in this con-
text refers to handling that prioritizes direct law en-
forcement actions such as raids, arrests, and dis-
mantling of mining sites without being balanced by
prevention strategies, community empowerment,
or resolution of structural root causes such as
poverty and limited economic access (Rusmiyati et
al., 2026). In the context of governance, this ap-
proach is top-down in nature and tends to overlook
inclusive multi-stakeholder engagement. The re-
pressive approach refers to actions that exercise
control through power and coercion, typically plac-
ing greater emphasis on enforcement rather than
prevention or guidance. In practice, repressive poli-
cies often restrict public freedoms and can create
injustice by failing to address the root causes of
problems. Therefore, repressive approaches are fre-
quently criticized and considered less effective at
providing long-term solutions to problems (Hajer.,
2020).

This study focuses on the collaborative gover-
nance model in addressing illegal gold mining in
North Sumatra Province by analyzing actor interac-
tion patterns, coordination mechanisms, authority
distribution, and decision-making processes within
the collaborative govemance framework. This
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study aims to provide a more comprehensive un-
derstanding of collaboration dynamics and to iden-
tify structural weaknesses in existing governance
practices. Methodologically, this study utilizes
NVivo 12 Plus to support systematic qualitative
data analysis, producing findings that are more in-
depth and structured, both theoretically and practi-
cally.

METHOD

This study uses a qualitative approach with a
descriptive-analytical design. The main focus of the
research is to explain how the mechanism of col-
laboration among actors operates in the practice of
PETI control policies. The data used is secondary
data sourced from policy documents, laws and reg-
ulations, and online media reports. In this study,
Media data is not presented as a single fact but
rather as a representation of policy discourse and
publicly made empirical practices. Therefore, this
research can be categorized as Policy Discourse

Vol. 28, No. 2, July 2026: 89-99

Analysis—collection techniques. The data were
obtained using the Ncapture feature in NVivo 12
Plus, a web browser extension that captures web
content from websites, social media, and other doc-
uments, such as scientific articles. The NVivo 12
plus analysis uses the cross-tab query analysis fea-
ture. This feature shows the percentage of news
data that is manually encoded using the N Vivo 12
plus feature (Sundari et al., 2022). However, the
software is used only instrumentally, while the
analysis remains focused on conceptual interpreta-
tion. Data analysis is carried out through several
stages, namely: (1) data encoding, (2) theme cate-
gorization, and (3) analytical interpretation. The
analysis focuses on the four main dimensions of
collaborative governance: actor interaction pat-
terns, coordination mechanisms, authority distribu-
tion, and decision-making processes. This ap-
proach allows research not only to describe phe-
nomena but also to explain the mechanisms under-
lying the formation of existing collaboration pat-
terns.
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Figure 2. Research Framework
Source: Developed by the researchers using NVivo 12 Plus

RESULTS AND DISCUSSION unbalanced starting conditions as described in the
collaborative governance framework. The commu-
nity's economic constraints, limited access to for-
mal employment, and heavy reliance on natural re-
sources encourage community involvement in ille-

gal mining. In this context, socio-economic condi-

Starting Conditions

The phenomenon of unlicensed gold mining
(PETI) in Mandailing Natal Regency reflects the
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tions are not only the background but also a form of
resistance to the policy of control. Economic de-
pendence on PETI creates a policy dilemma in
which law enforcement efforts may conflict with
local communities' economic needs (Sahrul &
Daulay, 2025). This indicates that the inequality of
power and resources between actors is an initial ob-

stacle to the collaboration process. In addition,
weak supervision and limited institutional capacity
of local governments strengthen the sustainability
of PETI practices. This condition shows that the
starting conditions in this case are characterized by
low trust, resource inequality, and conflicts of inter-
est between actors (Harahap et al., 2021).

Estimated location of illegal gold
mines in Mandailing Natal 2025

30
35 <2
20
15
15 11 9 ‘
10 . - 7
| 6 -
5 i |
. B N
é@ be° %5\"’ o . 6‘& 00‘53 og’&
- ® % & . R N
,b&o L & & S 2 ~
F O FE S L
Q0 Q’b O O \&
0 & X4
& N v
I subdistrict M column2 M Column1

Figure 3. Estimated location of illegal gold mines in Mandailing Natal Regency in 2025

Source: Processed by the researchers based on secondary data (2025)

Figure 3 shows that Batang Natal District is the
main center of illegal gold mining in the Mandail-
ing Natal Regency, with an estimated 24 locations.
This figure represents nearly one-third of the total
number of illegal mining in the area, reflecting two
important factors: weak control and oversight by
authorities, and the high economic benefits that en-
courage unlicensed mining practices. Kotanopan
and Muara Batang Gadis sub-districts also show
relatively high levels of activity, although still be-
low Batang Natal. Meanwhile, the "Other (Com-
bined)" category shows that illegal mining loca-
tions are still distributed across various other sub-
districts at lower intensity. However, it still adds to
the burden of supervision. This distribution pattern
shows that the problem of illegal gold mining in
Mandailing Natal is decentralized and complex
(Ciptadi, 2025).

Regulatory Governance Analysis

From a governance perspective, the control of
PETI cannot be separated from the regulatory struc-
ture that governs the distribution of authority. Law-
Law Number 3 of 2020 concerning Minerals and
Coal (Mineral and Mineral Law), Placing the main
authority of mining management on the central
government. Meanwhile, local governments have a
limited role in supervision and facilitation. On the
other hand, Law Number 6 of 2023 concerning Job
Creation introduces a risk-based licensing scheme
that aims to simplify the business licensing process,
including in the mining sector (Saputri & Prayuda,
2026). However, in its implementation, this policy
has not been fully adhered to, as the coordination
mechanism between levels of government has not
been strengthened. The misalignment between cen-
tral and regional authorities creates a governance
gap, leading to weak control at the local level
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(Samudera, 2025). Local governments do not have
full authority to enforce them, while law enforce-
ment officials tend to operate sectorally, with lim-
ited policy integration. Thus, the problem of PETI
is not only operational but also structural, requiring
the reconstruction of policy design and the align-
ment of authority across levels of government.

1. Institutional Design

The results of the study show that the institu-
tional design of collaboration is still weak and has
not been institutionalized. Collaboration between
actors tends to be carried out through an ad hoc
mechanism without the support of a permanent fo-
rum, standard operating procedures (SOPs), or
clear accountability mechanisms. Within the
framework of Ansell and Gash (2008), these weak-
nesses reflect the non-fulfillment of the principles
of institutional design, especially in the aspects of
rule clarity, inclusivity of participation, and trans-
parency of processes. The absence of a formal col-
laborative forum leads to reactive and unsustain-

able coordination. This condition also shows that
collaboration has not been supported by adequate
institutional capacity, making it difficult to produce
effective policy outputs (Chania & Hidayat, 2024).

2. Facilitative Leadership

The role of leadership in encouraging collabora-
tion among actors remains suboptimal. Local gov-
ernment has not fully fulfilled its role as a facilita-
tive leader, which can build trust, mediate conflicts,
and unite the interests of various parties. The exist-
ing leadership remains administrative and has not
been able to foster a joint commitment. As a result,
interactions among actors tend to be sectoral rather
than integrated. In the context of collaborative gov-
ernance, facilitative leadership is a key factor in
building trust and ensuring the sustainability of col-
laborative processes. The absence of this role is one
of the main causes of weak collaboration (Dan et
al., 2024).

local government

Traditiona|\

Goals

Conflict
Resolution

Ministry of Environment and Forestry

Collaborative

Ministry of Energy and Mineral Resources

Figure 4. Multi-Actor Collaboration Scheme in Control of Illegal Gold Mines

3. Collaborative Process

Figure 4 shows a collaboration scheme between
local governments, the Ministry of Environment
and Forestry (KLHK), the Energy and Mineral Re-
sources Service (ESDM), the TNI/Polri (Polri), and
the community in controlling illegal gold mines in
Mandailing Natal, North Sumatra, reflecting a

Source: Modified with Nvivo 12 Plus

multi-actor approach to natural resource gover-
nance. Local governments are the main coordina-
tors in formulating regional policies and strategies,
in line with regional autonomy authorities. The
Ministry of Environment and Forestry is tasked
with environmental conservation and rehabilitation
of affected lands. The Energy and Mineral Re-
sources Agency identifies community mining areas
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and issues permits to ensure that mining activities
comply with the law. In the context of security, the
TNI/Polri has a vital role in ordering illegal activi-
ties and maintaining stability in conflict-prone ar-
eas. Meanwhile, the community is empowered, ed-
ucated, and engaged in community-based surveil-
lance systems, so that they are not only policy ob-
jects but also important actors in controlling illegal
mining (Nugraha, 2025).

This cooperation is carried out through the es-
tablishment of an integrated forum across institu-
tions that allows for policy synergy and field action
in a sustainable manner. In the forum, each actor
has a specific role and portion, coordinated through
a joint action plan that includes illegal mining con-
trol operations, socialization of environmental im-
pacts, and facilitation of professional transfers for
illegal miners. This strategy is expected to create a
more humane, solution-oriented approach, not just
arepressive one. This kind of cross-sectoral collab-
oration is an important prerequisite for addressing
the complexity of illegal gold mining, which not
only causes environmental damage but also has the
potential to spark social conflict and regional eco-
nomic losses (Mungkasa, 2022).

The collaborative process in controlling PETI
in North Sumatra is still in its early stages and has
not developed optimally. Interactions between ac-
tors do not reflect the ideal stages of collaborative
governance, such as face-to-face dialogue, trust-
building, commitment to the process, and shared
understanding. Decision-making is still dominated
by a top-down approach, with largely symbolic
community involvement. This shows that the col-
laborative process has not been carried out in an in-
clusive and participatory manner. Thus, the collab-
oration that occurs is more appropriately catego-
rized as administrative coordination rather than
substantive collaboration capable of producing a
joint solution (Zein et al., 2023).

Based on the results of the comprehensive anal-
ysis, this study identifies that the governance model
for controlling illegal gold mining in North Suma-
tra Province can be classified as multi-actor-based
collaborative governance, which remains in the
weak multi-actor collaborative governance cate-
gory. This classification is based on empirical find-
ings showing the involvement of various stake-
holders, but has not been accompanied by adequate
quality in the collaboration process. Conceptually,
the approach applied has reflected the characteris-
tics of multi-actors, characterized by the participa-
tion of a number of parties, including local govern-
ments, law enforcement officials, relevant technical
agencies, and communities directly affected by ille-

gal mining activities. The involvement of these ac-
tors demonstrates recognition that the problem of
illegal gold mining is a complex issue that cannot
be solved sectorally by a single institution. There-
fore, normatively, a collaborative approach is a
strategic choice in the governance of this issue (Nu-
groho & Sari, 2023).

However, the study's findings show that the
strengthening of structured, systematic, and institu-
tionalized collaboration mechanisms has not fol-
lowed such multi-actor involvement. The collabo-
ration that occurs remains administrative and pro-
cedural and has not developed into a joint work sys-
tem based on clear, sustainable rules, norms, and
operational mechanisms. In other words, the pres-
ence of many actors has not automatically led to
effective collaboration. The weakness of this model
is increasingly evident in the coordination pattern
between actors, which remains incidental and reac-
tive (Sofyan & Priyanto, 2025). Coordination is
generally carried out in response to specific situa-
tions, such as increased illegal mining activity or
public pressure, rather than as part of a planned rou-
tine mechanism. In addition, there is no institu-
tional framework that specifically regulates and fa-
cilitates cross-sectoral and cross-actor collabora-
tion. The absence of a permanent collaborative fo-
rum, cross-agency standard operating procedures
(SOPs), and a clear division of roles results in inter-
actions between actors tending to run partially and
sectorally (Hamzani et al., 2025).

Furthermore, the dominant approach to control-
ling illegal gold mining remains oriented towards
repressive law enforcement. Law enforcement
officials are more focused on control, arrest, and en-
forcement operations against perpetrators, without
being balanced with comprehensive preventive and
participatory strategies. As a result, the efforts made
tend to be short-term and have not been able to ad-
dress the root of the problem, such as economic, so-
cial, and institutional factors that encourage people
to engage in illegal mining.

In the context of participation, the community,
which should be a key actor in collaborative gover-
nance, remains relatively passive. The role of the
community is limited to providing information or
serving as field informants, not as subjects actively
involved in the policy formulation and decision-
making process. This condition shows that the prin-
ciple of participation, one of the main pillars of col-
laborative governance, has not been implemented
substantively but remains symbolic.

On the other hand, the weak integration of poli-
cies across sectors and across levels of government
has also worsened the effectiveness of existing col-
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laborations. Policies produced by each actor tend to
run independently without adequate synchroniza-
tion, resulting in overlap and gaps in implementa-
tion in the field. This shows that the dimensions of
vertical and horizontal coordination in collabora-
tive governance have not been running optimally.

In terms of operational mechanisms, the pattern
of collaboration still shows linear, hierarchical
work characteristics. Local governments identify
areas prone to illegal mining; law enforcement
officials implement control measures; technical
agencies provide data and information support; and
the community serves as a source of field informa-
tion. This pattern indicates that the relationship be-
tween actors has not developed into a dialogical
and deliberative interaction, but is still limited to the
division of administrative tasks.

These conditions indicate that the collaboration
process has not reached the ideal stage outlined in
the framework of collaborative governance by
Ansell and Gash (2008), which emphasizes the im-
portance of face-to-face dialogue, trust building,
and shared commitment as the foundation of effec-
tive collaboration. The absence of intensive, direct
dialogue among actors, low levels of trust, and the
lack of strong mutual commitment indicate that ex-
isting collaboration is still in the early stages of de-
velopment. Thus, although the governance model
applied has reflected a multi-actor approach, the
process and quality of interaction still do not meet
the basic principles of effective collaborative gov-
ernance. Therefore, the existing model is more ap-
propriately categorized as weak multi-actor collab-
orative governance, which requires strengthening
institutional aspects, coordination mechanisms,
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Figure 5. Multi-Actor Collaboration Scheme in Control of Illegal Gold Mines

stakeholder participation, and policy integration to
produce more effective, inclusive, and sustainable
governance.

Figure 5 shows the results of a word cloud gen-
erated in NVivo 12 Plus, which represents the em-
pirical construction of a collaborative governance
model between local governments and law en-
forcement officials to counter illegal gold mining in
North Sumatra Province. The dominance of key-

Source: Modified with Nvivo 12 Plus

words such as mining, policy, government, law,
and environment indicates that the phenomenon of
illegal mining cannot be understood sectorally but
rather as a complex, cross-sectoral, and multidi-
mensional public governance issue. Conceptually,
these findings reinforce the collaborative gover-
nance framework put forward by Ansell and Gash
(2008), which emphasizes that collaboration's
effectiveness is largely determined by starting con-
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ditions, institutional design, facilitative leadership,
and collaborative process. In the context of this
study, the word cloud visualization indicates that
the dimension of starting conditions remains char-
acterized by socio-economic inequality, high public
reliance on PETI activities, and low levels of trust
among actors. This condition creates structural bar-
riers to building equal and inclusive collaboration
(Rusmiyati et al., 2026b).

Furthermore, when analyzed through the inte-
grative framework for collaborative governance,
these findings also reveal weaknesses in the system
context and collaborative dynamics. In the context
of the system, the emergence of issues of law viola-
tions, land conflicts, and maladministration reflects
external pressure stemming from weak regulatory
enforcement and the insynchronization of policies
across levels of government (Saputri & Prayuda,
2026). Meanwhile, in terms of collaborative dy-
namics, the low intensity of interaction, limited dia-
logue among actors, and the lack of shared motiva-
tion indicate that the collaborative process has not
developed optimally. The themes in the word cloud
also show the high complexity of violations, rang-
ing from mining-related criminal violations and li-
censing administration violations to horizontal so-
cial conflicts. This emphasizes that the problem of
illegal mining is not only a legal-formal issue but
also reflects the failure of governance to integrate
the legal, social, and environmental dimensions si-
multaneously. In this context, weak coordination
and fragmented authority among actors reinforce
the governance gap, as explained by Emerson and,
with implications for the low effectiveness of policy
interventions at the local level (Zein et al., 2023). In
addition, the prominence of maladministration and
weak supervision in the visualization results indi-
cates that institutional capacity remains a funda-
mental problem. The local government and law en-
forcement officials have not been able to perform
their control functions effectively, both in preven-
tion and repression. As a result, illegal mining prac-
tices continue to be massive and repeated, which
has an impact on environmental damage, declining
government legitimacy, and loss of regional rev-
enue potential. Overall, the integration between the
visual word cloud analysis and the thematic find-
ings indicates that the applied collaborative gover-
nance model remains in the weak multi-actor cate-
gory. The identified multi-actor involvement has
not been accompanied by a substantive quality of
collaborative interaction, but remains limited to re-
active, sectoral administrative coordination. This in-
dicates that key elements of collaborative gover-
nance, such as face-to-face dialogue, trust-building,

and shared commitment, have not been realized
(Nugroho & Sari, 2023). Therefore, governance
transformation efforts are needed that not only fo-
cus on strengthening law enforcement aspects, but
also on developing inclusive institutional designs,
strengthening facilitative leadership, and develop-
ing adaptive and sustainable collaboration mecha-
nisms. In this case, a collaborative approach should
focus on cross-sectoral policy integration, increas-
ing community participation as a key actor, and
strengthening institutional capacity to create more
effective, responsive, and equitable mining gover-
nance.

CONCLUSION

This study confirms that the governance model
for countering illegal gold mining in Mandailing
Natal Regency, North Sumatra, falls into the weak
multi-actor collaborative governance category. De-
spite the involvement of various local government
actors, law enforcement officials, technical agen-
cies, and the community, the quality of the collabo-
ration remains low. It fails to meet the basic princi-
ples of collaborative governance outlined by
Ansell and Gash (2008). The main weakness lies in
regulatory governance and the distribution of au-
thority, where the applicable legal framework (the
Mineral and Mineral Law and the Job Creation
Law) tends to concentrate authority in the central
government. In contrast, local governments have
limited enforcement capacity. This condition cre-
ates a governance gap that affects suboptimal verti-
cal and horizontal coordination among actors. At
the implementation level, the collaboration mecha-
nism has not been supported by clear operational
instruments, such as cross-sectoral SOPs, perma-
nent collaboration forums, and mechanisms for
cross-authority recommendations, resulting in co-
ordination that tends to be ad hoc and reactive. In
terms of process, the collaboration that took place
had not reached the substantive stage, character-
ized by a lack of face-to-face dialogue, weak trust-
building, and a lack of shared commitment. Com-
munity participation remains symbolic and has not
been integrated into the decision-making process.
In addition, the dominance of the repressive ap-
proach shows that the control strategy has not
touched the root of socio-economic problems, es-
pecially the community's dependence on PETT ac-
tivities as a source of livelihood. The main contri-
bution of this research lies in affirming that the
presence of multiple actors does not automatically
result in effective collaboration without institu-
tional design, clarity of authority, and structured
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coordination mechanisms. Thus, this study en-
riches the study of collaborative governance by
showing the importance of integrating aspects of
regulation, institutions, and social dynamics in the
context of illegal natural resource management.
However, this study has limitations, especially in
the use of secondary data that has not fully captured
the dynamics of direct interaction of actors in the
field, and has not examined in depth the perspec-
tives of each actor in the collaboration process.
Therefore, further research is recommended to use
empirical approaches based on primary data, such
as in-depth interviews and field studies, to identify
patterns of power relations, actors' interests, and the
effectiveness of ongoing coordination mechanisms.
In addition, future research needs to test more inte-
grative collaboration models, including the devel-
opment of alternative economic empowerment
schemes and adaptive, sustainable collaborative in-
stitutional designs.
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