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Abstract: This study is motivated by the increasing complexity of consumer protection in the
context of economic globalisation and digital transformation, which has introduced new risks
and exposed weaknesses in institutional governance. Previous studies on consumer protection
governance have primarily focused on regulatory and policy aspects, with limited attention to
institutional integration and governance mechanisms. Moreover, the concept of a consumer
protection ecosystem remains underdeveloped, particularly in explaining how multi-actor
collaboration and adaptive governance can be operationalised. This study aims to analyse the
strengthening of governance within the National Consumer Protection Agency (BPKN) as a
strategic actor in developing a synergistic and sustainable consumer protection ecosystem.
This research employs a qualitative approach using a systematic literature review of academic
journals, books, and policy documents published between 2015 and 2025. Data were
analysed using thematic analysis focusing on institutional governance, coordination
mechanisms, and digital transformation challenges. The findings indicate that the main
challenges lie in fragmented institutional arrangements, weak inter-agency coordination,
limited data integration, and low consumer literacy. This study proposes that BPKN should
function as a central node within a governance-based consumer protection ecosystem by
strengthening coordination, data-driven policy systems, and institutional capacity. The study
contributes by offering a conceptual model of consumer protection as an integrated
governance ecosystem, emphasising collaboration, adaptability, and evidence-based
policymaking.

Keywords: consumer protection governance, BPKN, digital economy, governance
ecosystem, good governance.

INTRODUCTION

The advancement of economic globalisation and digital transformation has significantly
altered patterns of production, distribution, and consumption of goods and services across
countries, including Indonesia (Puter et al., 2025; Amory et al., 2025). On the one hand, these
developments have improved consumer access to a wider range of products and services
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(Girsang et al., 2023). On the other hand, they have introduced new risks that may
disadvantage consumers, such as non-transparent business practices, information asymmetry
between businesses and consumers, and increasing complexity in digital transactions
(DPRRI, 2025; Luo, 2022). In this context, consumer protection has become a strategic issue
that extends beyond legal considerations to include economic stability, public trust, and the
sustainability of market systems.

In Indonesia, consumer protection is normatively regulated under Law Number 8 of
1999 on Consumer Protection, which defines consumer rights and obligations as well as
business responsibilities (Indradewi, 2020). This law also established the National Consumer
Protection Agency/Badan Perlindungan Konsumen Nasional (BPKN), which is mandated to
provide policy advice and recommendations to the government (Luhfitasari et al., 2024). The
presence of BPKN is essential in ensuring that consumer protection operates effectively, is
well-coordinated, and remains responsive to evolving market dynamics (Daeng, 2023).
Nevertheless, the implementation of consumer protection in Indonesia continues to face
significant challenges, including institutional limitations, weak inter-agency coordination,
and regulatory effectiveness.

As the digital economic ecosystem becomes increasingly complex, consumer protection
can no longer be addressed by a single institution in isolation. Instead, it requires the
collaboration of multiple stakeholders, including government bodies, sectoral regulators,
business actors, civil society organisations, and consumers themselves. The concept of a
consumer protection ecosystem highlights the importance of policy integration, institutional
governance strengthening, and cross-sectoral coordination in establishing a comprehensive
and sustainable protection system (Bradley, 2020). In this regard, BPKN plays a strategic role
as an intermediary between consumer interests and public policy (Pratama et al., 2025).

However, the effectiveness of consumer protection institutions in developing countries
remains constrained by limited authority, weak institutional coordination, and insufficient
supervisory capacity over increasingly complex market practices (Howells & Weatherill,
2017; UNCTAD, 2016; UNCTAD, 2017). In Indonesia, coordination among institutions
remains suboptimal, particularly in addressing the rapid development of the digital economy,
e-commerce, and technology-based financial services (Widiarty & Saragih, 2024; Priambodo
& Triadi, 2025). This condition underscores the need for more integrative and adaptive
institutional governance.

Strengthening BPKN governance therefore represents a strategic step towards
reinforcing a synergistic and sustainable consumer protection ecosystem. Effective
governance encompasses not only institutional structures but also transparency,
accountability, coordination effectiveness, and adaptability to changing strategic
environments (Nasira & Priyastiwi, 2025). The principles of good governance emphasise
policy integration, coordination among actors, and public participation in decision-making
processes (Suwanda & Tjenreng, 2025; Noor et al., 2022; Nurhidayat, 2023). Accordingly,
strengthening BPKN governance can serve as a catalyst for improving the overall
effectiveness of consumer protection systems at the national level.

Previous studies have examined consumer protection from various perspectives,
including legal frameworks (Ihwanudin et al., 2025) and policy challenges in the digital
economy (Tamaela & Solichin, 2025; Elyani, 2025). However, most of these studies focus on
regulatory or general policy aspects, while research specifically addressing the strengthening
of BPKN governance as part of building a synergistic and sustainable consumer protection
ecosystem remains limited. Moreover, the concept of a “consumer protection ecosystem” has
not been sufficiently conceptualised in prior studies, particularly in terms of its institutional
dimensions, governance mechanisms, and stakeholder interactions. This indicates a
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theoretical gap in understanding how multi-actor collaboration, policy integration, and
adaptive governance can be operationalised within a coherent ecosystem framework.

Based on this gap, this study positions BPKN not merely as an advisory body but as a
strategic actor in developing a collaborative and sustainable consumer protection ecosystem.
It seeks to analyse how strengthening BPKN governance can foster stakeholder synergy and
enhance the effectiveness of consumer protection systems in Indonesia. This research is
expected to contribute both academically and practically to the development of a more
adaptive governance model for consumer protection in the context of modern economic
dynamics.

METHOD

This study employs a qualitative approach using a literature review method to analyse
the strengthening of governance within the National Consumer Protection Agency (BPKN) in
realising a synergistic and sustainable consumer protection ecosystem. The qualitative
approach was selected as it enables an in-depth understanding of policy phenomena and
institutional governance through the analysis of various relevant sources, including scholarly
journals, academic books, policy documents, and reports from international organisations
related to consumer protection. According to Creswell and Creswell (2018) and Budiyanto et
al. (2025), qualitative research aims to explore and interpret the meaning of social
phenomena through the examination of diverse data sources. Meanwhile, a literature review
allows researchers to synthesise concepts, theories, and prior research findings to obtain a
comprehensive understanding of the research issue. Specifically, this study adopts a
systematic literature review approach by applying defined inclusion and exclusion criteria.
The inclusion criteria consist of (1) publications related to consumer protection, governance,
and digital economy, (2) peer-reviewed journal articles, academic books, and institutional
reports, and (3) publications from 2015-2025 to ensure relevance to contemporary
developments. Exclusion criteria include non-scholarly sources and literature lacking
empirical or conceptual relevance to governance and consumer protection.

Data collection was conducted through a systematic review of literature relevant to
consumer protection, institutional governance, and the role of BPKN within the national
consumer protection system. The data sources included reputable journal articles, academic
books, reports from international institutions, and regulations related to consumer protection
in Indonesia. The literature search was conducted using academic databases such as Google
Scholar, Scopus-indexed journals, and official institutional repositories. Keywords used in
the search process included “consumer protection governance”, “BPKN”, “digital consumer
protection”, and ‘“consumer protection ecosystem”. The selection process followed a
screening and eligibility assessment to ensure the quality and relevance of the sources.

The collected data were analysed using descriptive qualitative analysis to identify
patterns, concepts, and relationships among variables associated with strengthening BPKN
governance. According to Sugiyono (2019), descriptive qualitative analysis aims to
systematically describe facts and characteristics of a phenomenon based on data obtained
from various sources. Furthermore, the analysis was conducted through thematic analysis by
categorising findings into key themes, namely institutional governance, coordination
mechanisms, digital transformation challenges, and stakeholder collaboration. This analytical
framework enables a more structured interpretation of the literature and strengthens the
validity of the findings. Through this approach, the study is expected to generate a conceptual
understanding of strategies for strengthening BPKN governance in building a more effective
and sustainable consumer protection ecosystem.
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RESULT AND DISCUSSION
Challenges in Consumer Protection Governance in Indonesia

The advancement of the global economy and the acceleration of digitalisation have
significantly transformed the relationship between consumers and business actors (Amory et
al., 2025; Mahera & Suryadi, 2025). International market integration has expanded cross-
border economic interactions and reshaped how goods and services are transacted.
Consumers are now able to engage in transactions across regions through various digital
platforms. Digital economic activities are rapidly expanding and becoming increasingly
embedded in everyday life, thereby facilitating large-scale economic participation (Artanti et
al., 2025). While these developments create broader economic opportunities, they also
introduce new risks for consumers.

These risks include a lack of product information transparency, unfair trade practices,
and the potential misuse of personal data. Consequently, consumer protection can no longer
be viewed solely as a post-violation legal mechanism. Instead, it should be understood as an
integral part of market governance that ensures a balance of interests between consumers and
business actors (Indradewi, 2020; Kusumadewi & Sharon, 2022). In this context, the state has
a responsibility to establish institutional systems that guarantee fairness, transparency, and
accountability in economic activities.

In Indonesia, the legal framework for consumer protection is established under Law
Number 8 of 1999 on Consumer Protection (Parlindungan, 2025), which serves as the
foundation for national consumer protection policies (Setiady & Salidja, 2021). The law
regulates essential aspects of consumer—business relations, including consumer rights and
obligations, business responsibilities, and dispute resolution mechanisms. Conceptually, this
regulation provides a strong legal basis for consumer protection. It also emphasises
consumers’ rights to safety, comfort, and accurate information regarding goods and services
(Andini et al., 2024; Dome et al., 2025). However, in practice, implementation remains
constrained by institutional, regulatory, and societal awareness challenges (Rahman et al.,
2023; Agustini et al., 2024; Priambodo & Triadi, 2025).

One of the principal challenges in consumer protection governance is the lack of
effective coordination among institutions with relevant authority (Purnomo, 2025). The
system involves multiple actors, including ministries, sectoral regulatory bodies, local
governments, and consumer dispute resolution institutions. This multiplicity reflects the
cross-sectoral nature of consumer protection issues (Hamid et al., 2025). Therefore, a
collaborative approach is essential (Ridha et al., 2025). Nevertheless, coordination among
these institutions often remains ineffective, leading to policy fragmentation and overlapping
authority in supervision and enforcement. This condition may delay governmental responses
and reduce the overall effectiveness of the consumer protection system (Akbar et al., 2025).

Another significant challenge is the increasing complexity of economic transactions
driven by digital technological developments (Utami et al., 2025). The rapid growth of e-
commerce (Yuli & Aisah, 2025) and financial technology services (Kusuma & Asmoro,
2020) has created a dynamic digital economic ecosystem. Transactions are frequently
mediated by digital platforms operating across jurisdictions, making regulatory oversight
more complex than in conventional systems. Existing regulations often struggle to keep pace
with emerging business models (Elyani, 2025). Therefore, consumer protection policies must
adapt to technological advancements and business innovations (Pratama & Apriani, 2024).

In addition to regulatory and institutional factors, low levels of consumer literacy
present a critical challenge (Masturi et al., 2025). Consumer literacy refers to the ability to
understand rights and obligations and to make informed, rational decisions (Mulyana et al.,
2025). In many cases, consumers lack sufficient information about products or services,
resulting in information asymmetry that disadvantages them. Such conditions are often
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exploited by irresponsible business actors, leading to unfair practices. Therefore, enhancing
consumer literacy is a key strategy for strengthening modern consumer protection systems
(Fahri et al., 2025).

Furthermore, strengthening institutional capacity remains essential (Widiarty &
Saragih, 2024; Priambodo & Triadi, 2025; Huda & Niravita, 2025). Consumer protection
institutions must possess adequate capacity in supervision and policy advocacy (Hana &
Bilghis, 2025). This includes human resources, information systems, and inter-agency
coordination mechanisms. Without strong institutional capacity, policies cannot be
effectively implemented. Thus, institutional strengthening forms a critical component of
governance reform in consumer protection (Nujaba & Nurrachman, 2025; Maldina & Hana,
2025). Such reforms must be grounded in transparency, accountability, and participation,
which are core principles of good governance (Azimattara & Wijayanti, 2025).

Strategies for Strengthening BPKN Governance towards a Sustainable Consumer
Protection Ecosystem

Strengthening BPKN governance is a strategic step in developing a more effective and
sustainable consumer protection system in Indonesia (Priambodo & Triadi, 2025; Gultom et
al., 2025). Strong institutional governance encompasses not only organisational structures but
also coordination mechanisms, transparency in decision-making, accountability, and
adaptability to changing strategic environments (Jabar et al., 2024; Aminati et al., 2024).
From a public governance perspective, institutions with robust governance systems are better
able to deliver public services, improve policy quality, and enhance public trust (Rahmawati
& Tjenreng, 2025). These studies collectively indicate that governance effectiveness is not
merely determined by formal institutional design, but by the interaction between coordination
capacity, accountability mechanisms, and adaptive policy responses. This implies that
strengthening BPKN governance requires an integrated approach rather than isolated
institutional reforms. Therefore, strengthening BPKN governance is essential to ensure its
optimal role within the national consumer protection system.

A key strategy involves strengthening cross-sectoral coordination with institutions
responsible for consumer protection (DPRRI, 2025; Aprilianti, 2020; Widijantoro et al.,
2020). The system involves ministries, sectoral regulators, financial authorities, local
governments, and dispute resolution bodies (Palilati, 2017; Sukarna, 2016; Saputra &
Widanun, 2025). Without effective coordination, policies may become fragmented and
unintegrated (Gumilar et al., 2025; Samual & Jumanah, 2025), resulting in overlapping
authority and weakened oversight. The literature consistently highlights that fragmented
institutional arrangements lead to inefficiencies in policy implementation and reduce the
responsiveness of consumer protection systems. This suggests that coordination should be
institutionalised through clear governance frameworks, rather than relying on ad hoc
collaboration. In this regard, BPKN must act as a bridging institution that promotes policy
harmonisation and institutional synergy.

Another strategy is the development of integrated data systems and consumer
protection information frameworks (Gultom et al., 2025). In the digital era, data plays a
central role in evidence-based policymaking (Aziz et al., 2025). Information on consumer
complaints, dispute patterns, and market risks provides valuable insights for policy
formulation. The utilisation of information technology enables BPKN to develop
comprehensive monitoring systems (Muhidin, 2025). Existing studies emphasise that data-
driven governance enhances policy accuracy and enables early detection of market risks.
However, without data integration across institutions, such systems remain fragmented and
underutilised. This indicates that the effectiveness of digital governance depends on
interoperability and data-sharing mechanisms among stakeholders. Data integration across
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institutions can further enhance regulatory effectiveness and accelerate responses to
consumer issues.

Human resources are also a critical component of organisational effectiveness (Santoso,
2025; Permata et al., 2025). Strengthening BPKN governance requires improving both human
resource capacity and institutional capability (Hamdi et al., 2025; Priambodo & Triadi, 2025).
The complexity of consumer protection issues necessitates multidisciplinary competencies in
law, economics, public policy, and digital technology. Competency-based human resource
management enhances policy analysis and ensures relevant recommendations (Leuhery &
Rehatta, 2024). The literature suggests that institutional performance is closely linked to the
quality of human resources, particularly their ability to interpret complex policy
environments and generate adaptive solutions. This underscores the need for continuous
capacity building and specialised training aligned with digital governance challenges.
Strengthened institutional capacity enables BPKN to perform analysis, policy advocacy, and
coordination functions professionally and independently, thereby reinforcing its strategic role
within the national consumer protection system.

CONCLUSION

Consumer protection governance in Indonesia faces complex challenges arising from
economic digitalisation, institutional fragmentation, limited coordination, and low levels of
consumer literacy. Although a regulatory framework is already in place, its implementation
remains suboptimal, necessitating the strengthening of a more adaptive and integrated
system. This study demonstrates that these challenges are not isolated issues, but rather
reflect a systemic governance gap characterised by weak institutional integration, limited data
interoperability, and insufficient adaptive capacity in responding to digital market dynamics.
Therefore, consumer protection should be reconceptualised not merely as a regulatory
function, but as an integrated governance ecosystem that relies on multi-actor collaboration,
data-driven decision-making, and institutional adaptability.

In this context, the BPKN plays a strategic role as a policy intermediary, a facilitator of
coordination, and a driving force in reinforcing a sustainable consumer protection ecosystem.
More broadly, the findings suggest that the effectiveness of BPKN is contingent upon its
ability to function as a central node within this ecosystem, linking fragmented institutions,
aligning policy objectives, and enabling coordinated responses across sectors. Therefore, it is
recommended that the government enhance cross-sectoral coordination, develop data-driven
information systems, and strengthen both human resource capacity and institutional
capability within BPKN. In addition, institutional reform should prioritise the establishment
of an integrated governance framework that formalises coordination mechanisms, promotes
data sharing, and supports continuous organisational learning.

In addition, improving consumer literacy through continuous public education is
essential. From a conceptual perspective, strengthening consumer literacy should be
positioned as a complementary pillar of governance, as informed consumers contribute to
market discipline and reduce regulatory burdens. Synergy among government, business
actors, and society is crucial to achieving an effective, equitable, and sustainable consumer
protection system in the digital era. Ultimately, this study contributes to the development of a
governance-based model of consumer protection, where effectiveness is achieved through the
interaction of institutional capacity, collaborative governance, and adaptive policy
frameworks in a rapidly evolving digital economy

Consumer protection governance in Indonesia faces complex challenges arising from
economic digitalisation, institutional fragmentation, limited coordination, and low levels of
consumer literacy. Although a regulatory framework is already in place, its implementation
remains suboptimal, necessitating the strengthening of a more adaptive and integrated
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system. In this context, the BPKN plays a strategic role as a policy intermediary, a facilitator
of coordination, and a driving force in reinforcing a sustainable consumer protection
ecosystem. Therefore, it is recommended that the government enhance cross-sectoral
coordination, develop data-driven information systems, and strengthen both human resource
capacity and institutional capability within BPKN. In addition, improving consumer literacy
through continuous public education is essential. Synergy among government, business
actors, and society is crucial to achieving an effective, equitable, and sustainable consumer
protection system in the digital era.
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