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ABSTRACT

The circulation of unlabeled processed food remains a serious problem in Keerom Regency, Papua Province,
particularly those produced by small-scale businesses and home industries. This situation has the potential to
harm consumers due to the lack of clear information regarding composition, expiration dates, distribution
permits, and producer identities, thus threatening consumer health and safety. This study aims to determine
the form of legal protection for consumers against the production of unlabeled processed food in Keerom
Regency and to identify the factors causing the continued circulation of unlabeled processed food. The research
method used is a juridical-empirical legal research with a legislative approach and a sociological approach.
Data were obtained through field research by conducting interviews with relevant agencies, business actors,
and consumers, as well as library research through a review of relevant laws and legal literature. The results
of the study indicate that legal protection for consumers against the production of unlabeled processed food
in Keerom Regency has not been implemented optimally, which is caused by a lack of legal understanding of
business actors, complicated licensing procedures, and weak supervision from the Food and Drug Monitoring
Agency (BPOM).
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INTRODUCTION

The processed food sector in Indonesia has experienced substantial growth
alongside economic expansion and the increasing role of micro, small, and medium
enterprises (MSMEs) in local economic development. Beyond large-scale manufacturers,
processed food production is now widely undertaken by MSMEs and home industries,
including those operating in remote and border regions. One such region is Keerom
Regency in Papua Province, which borders Papua New Guinea and has witnessed
increasing production and distribution of locally processed food products. Despite this
growth, regulatory compliance has not developed at the same pace, particularly
regarding the mandatory labeling of processed food products. This condition raises
important legal concerns because food labeling constitutes a fundamental component of
consumer protection.

Food labels serve as an essential legal instrument by providing consumers with
accurate and comprehensive information regarding product identity, ingredients,
nutritional value, expiration date, distribution permit, and producer identity, thereby
enabling informed purchasing decisions (Nugraha, Ginza Andri, et al., 2024). Indonesian
legislation explicitly recognizes consumers' right to obtain clear, accurate, and honest
information through Law Number 8 of 1999 concerning Consumer Protection. This
obligation is further reinforced by Law Number 18 of 2012 concerning Food and the Food
and Drug Supervisory Agency (BPOM) Regulation Number 31 of 2018, which require all
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processed foods marketed in retail packaging to carry complete product labels (Sweda,
Kurniawan, & Lestari, 2024).

Empirical evidence from Keerom Regency indicates a considerable gap between
these legal requirements and their implementation. Among 29 registered processed food
MSMESs, only 11 possess a Micro, Small, and Medium Enterprise Business License (IUMK),
while the remaining 18 have not obtained the required Trade Business License (SIUP)
under Keerom Regency Regional Regulation Number 13 of 2013. Since business licensing
is a prerequisite for obtaining BPOM distribution permits, the absence of legal permits
contributes to low compliance with mandatory food labeling requirements.

As a consequence, numerous locally produced processed food products—including
cassava chips, taro chips, banana chips, fermented cassava, packaged tofu, processed fruit
products, packaged salted fish, red fruit juice, and coconut juice—continue to circulate
without proper labels in traditional markets, retail shops, and supermarkets. The absence
of labels deprives consumers of essential information concerning product composition,
safety, and shelf life, thereby increasing potential health risks and undermining the legal
protection guaranteed under Indonesian consumer protection law. This situation also
reflects a persistent gap between statutory regulations and their practical enforcement,
particularly in border regions where regulatory oversight remains limited.

Against this background, this study examines two interrelated issues. First, it
analyzes the legal protection provided under Indonesian laws and regulations for
consumers affected by the production and distribution of unlabeled processed food in
Keerom Regency. Second, it identifies the factors contributing to the continued
circulation of unlabeled processed food products in the region. By addressing these
issues, the study seeks to contribute to the development of consumer protection law
while providing evidence-based policy recommendations to strengthen regulatory
compliance, improve consumer protection, and enhance food governance in Papua
Province.

METHODS

This study uses a juridical-empirical legal research method, a research approach
that examines law not solely as a textual norm, but also as a social phenomenon that is
alive and practiced in society. Juridical-empirical research starts from the legal reality
that applies in society (law in action) and is confronted with the legal provisions that
should apply (law on the books), in order to identify gaps between the two. This approach
is highly relevant to examining the problem of processed food labeling in Keerom
Regency, considering that the issues studied are closely related to the legal behavior of
business actors, consumers, and supervisory officials in the field. This research uses two
main approaches: a statutory approach and a sociological approach. The statutory
approach is carried out by reviewing all laws and regulations relevant to the research
object, including Law Number 8 of 1999 concerning Consumer Protection, Law Number
18 of 2012 concerning Food, Government Regulation Number 69 of 1999 concerning
Food Labels and Advertisements, BPOM Regulation Number 31 of 2018 concerning
Processed Food Labels, and relevant Keerom Regency Regional Regulations. Meanwhile,
the sociological approach is used to capture the legal realities that occur in the field,
including business actor behavior, consumer perceptions, and the effectiveness of
government supervision (Putri & Hidayat, 2023: 102).

The data sources in this study include primary and secondary data. Primary data
were obtained through field research conducted in the Arso area, Keerom Regency, for
approximately three months. Primary data collection was conducted through in-depth
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interviews with several key informants, namely: officials from the Keerom Regency
Department of Industry, Trade, and Cooperatives; officers from the Food and Drug
Monitoring Agency (BBPOM) in Jayapura; processed food business actors in Keerom
Regency; and consumers who purchase and consume local processed food products.
Secondary data were obtained from various library sources, including laws and
regulations, legal literature, scientific journals, official government agency reports, and
relevant policy documents. Data analysis was conducted qualitatively using a descriptive-
analytical method, namely describing the legal facts found in the field and then analyzing
them based on the theoretical framework and applicable legal norms. Data validity was
guaranteed through triangulation techniques, namely comparing and verifying data
obtained from various sources and different collection methods, so that the conclusions
drawn can be scientifically justified. With this research method, it is hoped that this study
will be able to produce a comprehensive, objective analysis and can make a real
contribution to the development of consumer protection law in Indonesia, particularly in
Papua Province.

RESULTS AND DISCUSSION
1. Legal Protection for Consumers Against Unlabeled Processed Food: Normative
Framework and Its Implementation in Keerom Regency

Legal protection for consumers is one of the main pillars of a modern economic legal
system. In the context of a state based on the rule of law like Indonesia, consumer
protection is realized through the establishment of comprehensive legal instruments,
ranging from the level of legislation to technical regulations at the ministerial and
institutional levels. Law Number 8 of 1999 concerning Consumer Protection (UUPK) is
the primary legal basis that provides a comprehensive protection framework for
Indonesian consumers (Suheryadi, Bambang, et al., 2026). Article 4 of the UUPK states
that consumers have the right to comfort, security, and safety in consuming goods and/or
services; the right to correct, clear, and honest information regarding the condition and
guarantees of goods and/or services; and the right to have their opinions and complaints
heard regarding the goods and/or services used. These rights constitute the minimum
standards that must be met by every business actor operating in Indonesia, including
processed food entrepreneurs in Keerom Regency (Munarko & Dewantara, 2024: 1).

The obligation of business actors to provide protection to consumers is further
outlined in Article 7 of the Consumer Protection Law, which among other things requires
business actors to act in good faith in conducting their business activities; provide
correct, clear, and honest information regarding the condition and guarantee of goods
and/or services and provide explanations of use, repair, and maintenance; and guarantee
the quality of goods and/or services produced and/or traded based on the provisions of
applicable goods and/or service quality standards. Meanwhile, Article 8 of the Consumer
Protection Law prohibits business actors from producing and/or trading goods and/or
services that do not meet or do not comply with the required standards, do not comply
with the net weight, net content, or net, and do not comply with the statements on the
labels, labels, descriptions, advertisements, or sales promotions of the goods and/or
services. This provision implicitly requires business actors to include accurate and non-
misleading labels on every product they trade.

In the realm of food law, Law Number 18 of 2012 concerning Food strengthens the
obligation of labeling as an integral part of the national food safety system. This law
stipulates that anyone producing food for trade is required to include a label. The label as
referred to at least contains information regarding the product name, a list of ingredients
used, net weight or net content, the name and address of the producing or importing
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party, halal certification for those required, the production date and code, the expiration
date, month, and year, the distribution permit number for processed food, and the origin
of certain food ingredients. This provision is emphasized in BPOM Regulation Number 31
of 2018 concerning Processed Food Labels, which regulates technically and in detail the
requirements, procedures, and format for labeling processed food (Yuanitasari &
Suwandono, 2024: 174).

At the regional level, the Keerom Regency Government has issued Regional
Regulation No. 11 of 2013 concerning Business Premises Permits (SITU) and Regional
Regulation No. 13 of 2013 concerning Trade Business Permits (SIUP), both of which are
administrative requirements for food businesses to operate legally. However, these two
regional regulations have not been supplemented with provisions regarding Micro and
Small Business Permits (IUMK), resulting in a regulatory gap that makes it difficult for
micro and small businesses to fully fulfill legal requirements. This regulatory gap at the
regional level is one of the structural factors contributing to low business compliance
with labeling obligations in Keerom Regency.

From a theoretical perspective, consumer legal protection can be divided into two
forms preventive legal protection and repressive legal protection. Preventive legal
protection is protection provided before a legal violation occurs, realized through the
establishment of legal norms governing business behavior, guidance, and outreach
(Kafwabulula, Alex Chola, and Austin Mwange, 2025). Repressive legal protection is
protection provided after a legal violation occurs, realized through law enforcement,
sanctions, and dispute resolution. In Keerom Regency, legal protection efforts are still
dominated by a preventive approach through guidance and outreach activities by the
Department of Industry, Trade, and Cooperatives, while repressive law enforcement has
not been implemented optimally. This results in the effectiveness of legal protection for
consumers in the region being less than optimal (Maimunah, Budiarti, & Humiati, 2024).

Field research revealed that preventive legal protection mechanisms implemented
include: outreach activities regarding labeling obligations for MSMEs, assistance in
obtaining business permits and distribution permits, and periodic inspections of
processed food production facilities. However, these activities have not been
implemented consistently and have not reached all processed food businesses spread
across Keerom Regency. Limited human resources, budget, and supervisory
infrastructure are the main obstacles for the local government in effectively
implementing consumer protection functions. Keerom Regency's vast geography and
border region character also add to the complexity of supervisory issues.

The absence of labels on processed food products has various negative impacts on
consumers, which can be categorized into three dimensions. First, from a health
perspective, consumers are at risk of consuming products that contain hazardous
materials, have passed their expiration date, or do not meet hygiene standards, due to the
lack of adequate information to assess product safety. Second, from an economic
perspective, consumers are disadvantaged because they cannot reasonably compare
product values, do not know the true composition of the products they purchase, and
potentially pay prices that do not correspond to product quality. Third, from a human
rights perspective, the absence of labels constitutes a disregard for consumers'
constitutional right to information, as guaranteed in Article 28F of the 1945 Constitution
of the Republic of Indonesia in conjunction with Article 4 letter ¢ of the Consumer
Protection Law (Amalia & Wulandari, 2022: 123).

The legal liability of processed food businesses that do not include labels on their
products can be classified into two legal regimes (Baker, Phillip, et al., 2025). First, civil
liability, where consumers who are harmed due to consuming processed food products
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without labels can demand compensation from the business actor based on the
provisions of Article 19 of the Consumer Protection Law. Business actors are responsible
for providing compensation for damage, pollution, and/or losses to consumers due to
consuming goods and/or services produced or traded. Second, criminal liability, where
Article 62 of the Consumer Protection Law stipulates that business actors who violate the
provisions as referred to in Article 8 of the Consumer Protection Law can be punished
with a maximum imprisonment of 5 (five) years or a maximum fine of IDR
2,000,000,000.00 (two billion rupiah). However, in practice in Keerom Regency, no
processed food business actors have ever been legally processed for violating this
labeling obligation.

The suboptimal legal protection for consumers in Keerom Regency is also related
to the low level of consumer awareness and legal knowledge. Most consumers in the
region do not understand their rights as consumers, so they are not proactive in
demanding their right to information and do not report products that do not meet
labeling requirements to the relevant authorities. This lack of consumer legal literacy
creates conditions conducive to the continued practice of producing and distributing
unlabeled processed foods. Therefore, increasing consumer education and
empowerment is an integral component of efforts to strengthen overall consumer legal
protection (Hakim, 2023: 45).

2. Factors Causing the Continued Circulation of Unlabeled Processed Food in
Keerom Regency

Based on field research conducted in Keerom Regency, three main factors were
identified as contributing to the continued widespread production and distribution of
unlabeled processed food by businesses in the area. These factors are interrelated and
form a structural pattern that hinders the effective implementation of mandatory
labeling. A comprehensive understanding of these factors is crucial for formulating
targeted and sustainable policy solutions.

The first factor is the lack of understanding of processed food business actors
regarding the rules for using packaging labels. The majority of MSMEs and processed food
home industries in Keerom Regency are unaware that the inclusion of labels on food
packaging is a legal obligation explicitly regulated in Article 2 of BPOM Regulation
Number 31 of 2018. This provision requires that anyone who produces processed food
domestically for sale in retail packaging must include a label; anyone who imports
processed food for sale in retail packaging must include a label upon entering the
territory of the Unitary State of the Republic of Indonesia; and retail packaging is the final
food packaging that cannot be opened to be repackaged into smaller packages ready for
sale (Amar & Apriani, 2024: 33).

Interviews with food business owners in Keerom Regency revealed that most of
them had never received adequate information about labeling requirements. They
believed that their businesses were small-scale and informal, and therefore did not need
to comply with the legal requirements applicable to larger businesses. This view
represents a fundamental misunderstanding that needs to be addressed, as labeling
requirements apply to all food businesses without exception, from small-scale to large-
scale industries. The lack of information and guidance from relevant agencies, coupled
with businesses' limited access to legal information, are the primary causes of this lack of
understanding.

In addition to being unaware of labeling obligations, many business owners also
lack a grasp of the substance and benefits of food labels themselves. A good food label not
only serves as a legal instrument for fulfilling requirements, but also serves as a means of
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communication between producers and consumers, providing information on the
product name, a list of ingredients used, net weight or content, the name and address of
the producer, the halal logo for required products, the production date and code, the
expiration date, the distribution permit number, and the origin of certain food
ingredients. This information is crucial for consumers to make informed purchasing
decisions and protect themselves from health risks. Business owners' lack of
understanding of the function and benefits of these labels leads to their lack of motivation
to comply with labeling obligations (Danuaji, 2025).

The second factor is the complex procedures for obtaining business permits and
distribution permits for processed food. To label processed food products, a business
owner must first possess a valid business permit, such as a Business Identification
Number (NIB), a Trade Business License (SIUP), or a Micro, Small, and Medium
Enterprises License (IUMK), which are then prerequisites for submitting a product
distribution permit application to the Food and Drug Authority (BPOM). The process of
registering processed food products with BPOM involves several complex stages,
including inspection of processing facilities, which requires documents such as
photocopies of the Taxpayer Identification Number (NPWP/NIB), the IUMK, a site plan,
production process flow, and a building plan; company registration; and registration of
processed food products, which includes submitting data on formulas, raw materials,
nutritional value, laboratory analysis results, and product samples. This procedural
complexity presents a significant obstacle for small-scale businesses, which generally
have limited resources, administrative knowledge, and access to government services.

According to a processed food business owner in Arso, Keerom Regency, the
process of obtaining a distribution permit at the Food and Drug Authority (BPOM) is
considered too lengthy, complicated, and time-consuming. In addition to the extensive
administrative documentation required, the most frequently complained-about
requirement is the requirement to submit laboratory analysis results for product
nutritional content, which incurs significant additional costs. Micro and home businesses
operating with limited capital often struggle to finance these laboratory tests, resulting
in stalled or incomplete product registration. This situation demonstrates that although
food labeling regulations exist and are quite comprehensive, technical and financial
barriers to their implementation are significant factors that need to be addressed
(Debora & Anggusti, 2025).

These licensing procedure issues are also related to the lack of integrated and user-
friendly licensing services for micro and home businesses in Keerom Regency. Although
a national Online Single Submission (OSS) system has been developed to facilitate online
business permit processing, businesses in remote areas such as Keerom Regency still face
obstacles such as limited internet access, low digital literacy, and minimal assistance from
competent officers. The local government, through the Department of Industry, Trade,
and Cooperatives, has attempted to provide assistance, but limited staff and budget mean
that this service cannot reach all businesses in need. This situation indicates the need for
innovation in the licensing service system that is more adaptive to the characteristics of
micro businesses in the region.

The third factor is weak oversight by the Food and Drug Monitoring Agency
(BPOM). As a government agency tasked with protecting the public from the use of drugs
and food that do not meet safety, efficacy/benefit, and quality requirements, BPOM plays
a very strategic role in ensuring food business actors' compliance with labeling
obligations. Based on Presidential Regulation Number 80 of 2017 concerning the Food
and Drug Monitoring Agency, BPOM has the authority to conduct supervision before
products are distributed (pre-market) and during product distribution (post-market).
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Supervision before distribution includes evaluation and granting product distribution
permits, while supervision during distribution includes product sampling and testing in
the market, inspection of production facilities, and law enforcement actions against
violations (Sukma, Nuraini, & Hidayat, 2025).

However, in practice in Keerom Regency, supervision conducted by the Food and
Drug Monitoring Agency (BPOM), particularly through the Food and Drug Monitoring
Agency (BPOM) in Jayapura, has not been optimal (Ismaniar, Leilani, et al., 2024). Limited
human resources, budget, and operational coverage have resulted in limited monitoring
of markets and processed food production centers in Keerom Regency. Consequently,
unlabeled processed food products circulating in the market are not detected in a timely
manner, and violators are not adequately reprimanded or sanctioned. This creates a
climate of non-compliance, where businesses feel they have no incentive to comply with
labeling requirements because the risk of sanctions is very low.

The weak supervision of the Food and Drug Monitoring Agency (BPOM) also
impacts the ineffectiveness of the repressive protection function, which should be the
final safety net in the consumer protection system. In addition to BPOM supervision,
supervision of the distribution of processed foods at the district level should also involve
the Health Office, the Department of Industry, Trade, and Cooperatives, and sub-district
and village government officials. However, inter-agency coordination in the supervision
of processed foods in Keerom Regency is still not optimal, resulting in overlapping
authority or even a lack of supervision in some areas and certain types of products.
Strengthening cross-sectoral coordination and establishing an integrated supervision
mechanism are urgent steps to improve the effectiveness of consumer legal protection in
Keerom Regency (Nugroho, 2025: 20).

The three factors identified above lack of understanding among business actors,
complicated licensing procedures, and weak oversight by the Food and Drug Authority
(BPOM) are actually manifestations of a more fundamental problem, namely the lack of
comprehensive legal awareness within the processed food ecosystem in Keerom
Regency. Legal awareness encompasses not only knowledge of the existence of legal
regulations, but also an understanding of their content, a positive attitude toward them,
and behavior consistent with them. From a legal perspective, the ideal situation is when
business actors, consumers, and law enforcement officials all share a high level of legal
awareness, allowing the legal protection system to function synergistically and effectively
without having to rely solely on reactive and repressive law enforcement.

CONCLUSIONS

Based on the research results and discussions outlined above, several conclusions
can be drawn as follows. First, legal protection for consumers regarding the production
and distribution of unlabeled processed food in Keerom Regency has been
comprehensively regulated through Law Number 8 of 1999 concerning Consumer
Protection, Law Number 18 of 2012 concerning Food, BPOM Regulation Number 31 of
2018 concerning Processed Food Labels, and various other implementing regulations.
However, the implementation of this legal protection in the field has not been optimal,
resulting in a significant gap between applicable legal norms and the reality of the
distribution of unlabeled processed food in Keerom Regency. Protection efforts are still
dominated by a preventive approach through guidance and outreach, while repressive
law enforcement has not been implemented optimally. Second, there are three main
factors that cause the continued circulation of processed food without labels in Keerom
Regency, namely: (1) a lack of understanding among processed food business actors
regarding the regulations on the mandatory use of packaging labels, which is caused by
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minimal socialization and legal guidance; (2) the complexity of business licensing
procedures and processed food distribution permits at BPOM, including laboratory
analysis requirements that require additional costs which are an obstacle for small-scale
business actors; and (3) weak supervision by BPOM and related agencies, which is caused
by limited resources and less than optimal cross-sectoral coordination, so that business
actors who commit violations do not receive effective sanctions. These three factors are
interrelated and form a structural pattern that hinders the realization of effective
consumer legal protection in Keerom Regency.

Based on the conclusions above, several policy recommendations can be put
forward. The Keerom Regency government needs to intensively and sustainably enhance
legal education and outreach programs for processed food businesses, involving various
stakeholders, including MSME associations, community leaders, and educational
institutions. The Food and Drug Monitoring Agency (BPOM), along with the local
government, needs to simplify licensing procedures and innovate services that are more
user-friendly for micro-businesses, including through technical assistance in the product
registration process and subsidized laboratory testing costs for MSMEs. Supervision of
the circulation of unlabeled processed food needs to be strengthened by increasing the
frequency of market inspections, enforcing effective and consistent sanctions, and
strengthening coordination between BPOM, the Health Office, the Trade Office, and sub-
district/village officials. Furthermore, consumer education regarding rights and how to
recognize safe food products needs to be improved so that consumers can play an active
role as supervisors in the food protection system.
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