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SYNTHESIS 

State-Civil Society Relations in Policy-Making 

Introduction 

The Philippine transition from authoritarian to democratic rule was attended 
by continuities and discontinuities that were often as intractable as the upheavals 
that preceded it. For one, the elite-dominated and inefficient state did not neces
sarily go away in the revolution's aftermath. For another, a new ethos that would 
overhaul the vestiges of the overthrown order was not inevitably born. This is why 
social and political movements, which, in the moment of revolution or transfor
mation, were able to act as powerful catalysts or change-agents, often found them
selves lost in the process of the ensuing transition. Armed with skills designed 
more to oppose or confront - than create or negotiate - policy and governance, 
these change-advocates, who were also potential participants in the new status 
quo, discovered themselves at a disadvantage vis-a.-vis comebacking technocrats 
and politicians more adept in the so-called "rules of the game." 

The constitutional and legal format of the post-Marcos state has been re
formed. The new dispensation has opened up new avenues through which civil 
society can make an impact directly on how the state governs and what program 
of governance it will adopt. To protect initial democratic gains and move beyond 
the transition towards consolidation, it therefore becomes imperative to look more 
closely at the state and its undeniable role in social transformation and demo
cratic consolidation. Civil society must continue to test the limits and potentials of 
the present Philippine state and ensure that the state, indeed, plays a positive role 
in achieving these twin goals. 

For civil society to perform this guardian and advocate role, it must learn to 
permeate, access and engage the state. Not that civil society has not learned to do 
this in the past but that engagement of the state in the current democratic consoli
dation - fast becoming not only a choice but also a necessity - entails greater 
political adeptness and maturity in penetrating state policy-making institutions. 
This will require equipping civil society with the necessary understanding of state 
dynamics and processes and the tools for carrying out its multiple functions as 
critiq ue, conscience, partner, 01\, opponent, as the case may be, of the state in what 
effectively is a slow, evolutioncqy process of consolidating democracy. 

PHILIPPINE DEMOCRACY AGENDA 
State·Civii Society Relations in Policy-Making 

1 
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In a national conference on Philippine State·Civil Society Relations in Policy
Making of some 50 delegates from non-government organizations (NGOs), people's 
organizations (POs), government and the academe, the areas where civil society 
has been engaging the state under the current constitutional/legal and policy 
environment were identified and assessed. In addition, the factors that affect state
civil society interaction in policy-making were identified. In· this synthesis, we 
have grouped these factors into three general categories: (1) modalities of think
ing of both the state and civil society; (2) extent of the state'sandcivil-society's 
logistical resources, technical capabilities and organization; and (3) strategies em
ployed by civil society in engaging the state. 

These categories are not intended as airtight analytical compartments but 
serve as frames of reference for generating plausible hypotheses for assessing 
state-civil society relations in policy-making. A further caveat will be to state be
forehand that in the process of integrating all the data gathered during the confer
ence, it was necessary to abstract the trends and patterns rather than the fine 
points of distinction. These general categories, therefore, do not preclude or ex
clude the specificity of each and every aspect of state-civil society interaction. 
Finally, references to the state include the "national" and the "local," except in 
particular cases pointed out by conference participants where local institutions 
and processes are specifically involved. 

Contextualizing State-Civil Relations in Policy-Making 

State-civil society interaction in policy-making does not occur in a vacuum. 
In the Philippines, the current state and quality of the interaction can properly be 
understood and appreciated if viewed from the political and historical context of 
the post-Marcos transition. In setting this period as the locus of current state-civil 
society relations, no attempt to disregard politico-economic events and forces 
preceding the EDSA revolution is made or intended. In particular, the role of vari
ous opposition groups, including armed revolutionary forces, leading to the 1986 
uprising cannot historically be discounted. Nor can the influence of transnational 
factors and power relations (e.g., market forces, the end of the Cold War and the 
emergence of globalization as the fulcrum of foreign and national policy) in the 
ensuing transition be denied. But for the purpose of laying the context of present 
state-civil society relations, the EDSA revolution becomes pivotal in that in 1986 
c;;l.me the ouster of a dictator who not only concentrated power in the executive 
but also effectively eliminated all opportunities for genuine participation in gover
nance. 

The EDSA revolution thus marked the beginning of a dempcratic transition in 
the country, a major feature of which is the opening of avenues for direct partici
pation 'of civil society, notably through NGOs and POs, in various levels of govern
ment (BRILLANTEs). It can be said that civil society participation in governance is one 
of the most significant hallmarks of the post-EDSA period. That a redefinition of 
governance is occurring in the Philippine context, BRILLANTES added, is evidenced by 
the increased civil society participation, and even leadership, in the delivery of 
basic services. Wary of how the past Constitution was used to legitimize authori
tarian rule, framers ofthe 1987 Constitution filled its pages with "constitutionalized" 
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rights and values which civil society can invoke to protect or assert its sovereign 
wi I L(PAEZ). 

With this democratic bias built into the constitutional framework, a momen
tum for tangible reforms in politico-administrative processes is felt, redefining 
policy-making venues and processes where the state and civil society intersect. 
The backdrop of this intersection, therefore, is a reformed legal/policy environ
ment that offers greater possibilities for civil society intervention in policy-making 
but whose openness and hospitality to actual civil society participation remains to 
be tested. 

The Upside: A Reformed Constitutional/Legal and Policy Milieu 

Of immense significance to advancing the democratic agenda is the recogni
tion by the conference participants of an increasing or expanding space for demo
cratic and consultative exercises where state and civil society interaction, whether 
it be in the national or local level, can take place. This democratic framework is 
operationalized in venues and mechanisms provided for by the Constitution and 
the laws, which mandate consultative processes and even active participation of 
civil society in governance and policy-making. Through these the state, on the one 
hand, is able to initiate, and respond to popular pressure for, reforms. Civil soci
ety, on the other hand, is able to remain vigilant and to articulate its intere.sts and 
agenda. There is thus an opportunity for a convergence, however conjunctural, of 
vision and action between the state and civil society. 

We have the Philippine Constitution itself which has elevated, in so many 
provisions, the participation of NGOs and POs in decision-making processes of the 
state to the stature of a constitutional policy. 

The State shall encourage non-governmental, community-based, or 
sectoral organizations that promote the welfare of the nation (Art. II, Sec. 
23, 1987 Constitution). 

The State shall respect the role of independent people's organizations 
to enable the people to pursue and protect, within the democratic frame
work, their legitimate and collective interests and aspirations through peace
ful and lawful means (ld., Art. XIII, Sec. 15). 

The right of the people and their organizations to effective and rea
sonable participation at all levels of social, political, and economic decision
making shall not be abridged. The State shall. by law, facilitate the estab
lishment of adequate consultation mechanisms (Jd., Art. XIII, Sec. 16). 

This policy, in turn, finds concrete expressions in the Local Government Code 
of 1991 which not only provides for sectoral representation in !he local sanggunian 
but also empowers local government units to jointly undertake projects with NGOs' 
and POs as partners in development and the promotion of the welfare of the com
munities: 

Section 34. Role of People's and Non-Government Organizations. -
Local government units shall promote the establishment and operation of 
people's and non-governmental organizations to become active partners in 
the pursuit of local autonomy. 
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Section 35. Linkages With People's and Non·Governmental Organiza
tions. - Local government units may enter into joint ventures and such 
other cooperative arrangements with people's and non-governmental orga
nizations to engage in the delivery of certain basic services, capability-build
ing and livelihood projects, and to develop local enterprises designed to 
improve productivity and income, diversify agriculture, spur rural industri
alization, promote ecological balance, and enhance the economic and social 
well-being of the people. 

Section 36. Assistance to People's and Non-Governm~ntal Organiza
tions. - A local government unit may through its local chief executive and 
with the concurrence of the sanggunian concerned, provide assistance, fi
nancial or otherwise, to such people's and non-governmental organizations 
for economic, socially-oriented, environmental, or cultural projects to be 
implemented within its territorial jurisdiction. 

An exemplary case operationalizing this mandate is the creation of a "People's 
Council" cited by ANGELES in her case study on Naga City where civil society repre
sentatives are able to perform the following: (1) vote and participate in the delib
eration, conceptualization, implementation and evaluation of projects, activities 
and programs ofthe local government unit; (2) propose legislation and participate 
and vote at the committee level of the local sanggunian; and (3) act as the people's 
representatives in the exercise of their constitutional rights to information on 
matters of public concern and of access to official records and documents. 

The Local Government Code also concretized the revolutionary process of 
recall where the electorate in its sovereign capacity directly removes erring local 
officials from office. For national officers who have breached the public trust, we 
have the constitutional provisions (Art. XI, Sec. 2, 1987 Constitution) on impeach
ment for their removal from office. Moreover, for the prosecution of other offi
cials, the Ombudsman and Sandiganbayan laws were enacted by Congress to en
sure the accountability of government officials to the public. 

In 1995, Congress passed Republic Act (RA) No. 7941 providing for propor
tional representation of party-list representatives in the law-making body, thereby 
heralding the promise of election of representatives of hitherto marginalized sec
tors and groups to the elite-dominated legislature. Earlier still, the Initiative and 
Referendum Act was enacted operationalizing the constitutionally enshrined right 
of citizens to directly propose, enact or approve, or reject any act or law or part 
thereof passed by Congress or any local legislative body (ld., Art. VI, Sec. 32, 1987 
Constitution). To restore the credibility of elections, Congress likewise enacted 
several measures (RA Nos. 6646, 6679 and 7166), while the Commission on Elec
tions issued a number of circulars to reform and protect the integrity of national 
and local electoral exercises. 

In addition to these measures, there are built-in venues and mechanisms in 
the three branches of government where state-civil society interaction ought, at 
least in theory, to take place. Thus, civil society interacts w~th Congress in the 
enactment of laws; with the executive, in their implementation and enforcement, 
and the formulation of other programs and policies; and with the judiCiary, for 
their interpretat~on and the redress of grievances. 
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Finally, summits (e.g., anti-poverty, crime, food security), dialogues and other 
consultative forums, as well as tripartite and multisectoral councils and bodie's 
(e'.g., local/r~gional development councils, inter-agency committees, wage boards 
and the like), where government officials and civil society actors can sit together 
and talk, are encouraged and regularly held. In effect, these constitute a formal 
policy of sorts or a condition precedent to state policy or program formulation. 
Local/regional development councils are breaking new ground, particularly in in
tensifying local government and civil society interaction in development planning 
and in strengthening local autonomy. Their creation finds its basis in Article X, 
Section 14 of the Constitution which provides, 

The President shall provide for regional development councils or other 
similar bodies composed of local government officials, regional heads of 
departments and other government offices, and representatives from non
governmental organizations within the regions for purposes of administra
tive decentralization to strengthen the autonomy of the units therein and to 
accelerate the economic and social growth and development of the units in 
the region. 

Sectoral desks established by local government units also serve as centers for 
cooperation, coordination and joint actions between the latter and civil society 
groups, particularly on matters affecting the interests of the various sectors. 

The Downside: Limitations and Problems Encountered 

The presence and availability of these venues and mechanisms for interac
tion, however, leave much to be desired, for problems still persist regarding their 
utilization. The limitations and problems encountered by civil society groups can 
be categorized into those pertaining to (1) policy formulation and (2) policy imple
mentation. 

Policy Formulatton and Other Structural Obstacles 

State procedures and processes involving certain venues often hinder and 
obstruct interaction, instead of facilitating it. Biases against civil society interven
tion sometimes inhere in the policy-making structures and venues themselves, 
thereby producing, to borrow an oft-quoted phrase, a "chilling effect" on state
civil society interaction. The snail's pace and high price of judicial litigation, and 
the slow grind of the legislative mill, are familiar examples pointed out by the 
participants. Another would be the elitist composition of the legislature and the 
susceptibility of the legislative process to narrow and fleeting interests. One can 
recall, for instance, the political maneuvers of the landlord bloc in Congress to 

throw into limbo the agrarian reform measure proposed by the Congress for a 
People's Agrarian Reform (CPAR). 

Likewise, the substance of laws are, in certain cases, thought of as outrightly 
working against the interests of certain sectors and groups in civil society. To 
illustrate, we have the decree criminalizing squatting (ELAGo), amendatory stat
utes and judicial decisions which allegedly further emasculate the Comprehensive 
Agrarian Reform Law (CARL), a fledgling treaty seeking to open up the economy to 
the vagaries of the world market (CAJIUAT and REGALADO), and not the least, penal 
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laws that discriminate on the basis of gender, such as provisions of the Revised 
Penal Code on adultery, concubinage and rape' (REYES). 

Transparency, rationality and actual consultation in the policy-making pro· 
cess remain elusive, as centralization of decision-making, lack of information dis
semination and non-optimization of existing venues and mechanisms continue to 
prevail. Particip'ants particularly cited that transparency remains to be a missing 
ingredient in the formulation of our trade, fiscal and monetary policies, and those 
on migrant workers. 

Lack of access to, or awareness of, these venues due to the state's failure to 
disseminate policy information and guidance for the sectors concerned has like
wise been cited by the delegates as an irritant in state·civil society relations. In the 
case, for instance, of migrant workers' issues, NGOs are not even aware of the 
existence of the Overseas Workers Welfare Administration (OWWA) and Philippine 
Overseas Employment Administration (POEA) boards where they can be represented. 

Piecemeal legislation and short-sighted and non-proactive approaches to policy 
formulation have not only given way to palliative and ephemeral solutions to 
problems requiring structural or radical reform. They have also wasted away the 
state's already limited resources. Migrant workers' issues and trade, fiscal and 
monetary policies have been particularly cited by the delegates as having no clear 
and definitive policy directions or goals. For instance, assessing the policy-mak· 
ing environment at the Department of Labor and Employment (DOLE), TIGNO wrote: 

[Tlhe policy-making and agenda setting at the DOLE is in a constant 
state of change. Within an 18·month period from the time of the 
Contemplacion·Maga case until today" there have been three department 
secretaries. The Department is seen mainly as adopting a wait·and·see atti
tude, dealing with situations as they arise and instituting remedial mea
sures, rather than taking a sober, long·term perspective of the whole issue. 

Policy Implementation 

Exemplary legislation, policies, programs, rules and regulations often lose 
their luster for lack of sustained enforcement and implementation. A case in point 
involves the policies and programs adopted by the government for the protectioil 
of Overseas Filipino Workers (OFWs). Despite established OWWA policies on the 
protection of OFWs abroad, problems still persist, as evidenced by the report that 
about two dead OFWs arrive in our country everyday (VILLALBA). 

Moreover, policy implementation suffers from the absence of synergy or the 
dearth of coordination among government agencies. Weak implementation and 
enforcement of our tax, trade, environmental and penal laws, for instance, have 
muted their intended beneficent results. Speaking of the country's criminal justice 
system, a case study writer (ANG SEE) lamented, "The five pillars of the criminal 
justice system - law enforcement, prosecution, courts, correction and commu
nity - suffer from poor credibility and poor efficiency. They work in isolation 
from, instead of in harmony with, each other." Also, this lack of coordination 
among government agencies continues to slow down the delivery of basic ser
vices like housing, health and infrastrw;:ture. 
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The lack of follow-through mechanisms also hampers policy implementa
tion. An anti-crime NCO, for example, cited the failure of government to imple
ment or institutionalize agreements reached in previous summits as the reason for 
its boycott of succeeding anti-crime summits (ANG SEE). Also, a case study writer 
(TIGNo) on the relations between private recruitment agencies and the POEA stated 
that government-response to suggestions ofthe private sector has been character
ized as "the usual red tape where the actual response is so much delayed." 

To recapitulate, while venues and mechanisms for state-civil society interac
tion are concededly available, their existence does not n~cessarily lead to an ef
fective intervention by civil society in the state's policy-making process. At best, 
what the foregoing discussion has shown is an evident gap between policy and 
action, between theory and reality. 

On the question of whether or not civil society can exploit these venues and 
mechanisms to penetrate state policy-making institutions and processes, various 
experiences of civil society groups show that this will depend, in one part, on the 
particular issue, advocacy, or sector involved and, in another, on the three factors 
to be explained below. 

Summary of Formal and Informal Venues of Interaction 

Civil society actors need a road map of labyrinthine state processes. This 
map consists of the formal and informal venues by which civil society can engage 
in and influence decision-making by the state. (See Matrix.) 

Civil society's knowledge of the dynamics and processes involved in policy
making venues and the actual utilization of means of intervention serve as a gauge 
oftheir interaction with the state. Effectively penetrating and accessing state policy
making will depend, to a large extent, on a working knowledge not only of the 
venues for intervention but also the procedures involved. PAEZ'S prescription re
garding the legislative arena is apropos: 

[I]t takes more than conviction and the justness of one's cause to pre
vail in the [legislative] front. Moreover, although the Constitution contains 
ironclad provisions that guarantee civil society's rights to legislate, they 
were not accompanied by a manual of instructions. 

It takes a master strategist, an astute tactician with lots of political 
savvy, a public relations expert, a diplomat and a wily negotiator with the 
patience of Job - all rolled into one - to win the day in Congress. Civil 
SOCiety must understand how that complex labyrinth works and what moti
vates the players within it if it wants to succeed in pursuing its legislative 
agenda ... and for its voice to be heard among a cacophony of other voices. 

According tothe conference participants, the means of intervention that have 
so far been successful in gaining entry for civil society into state policy-making 
are the following: 

Mem~ership/participation in consultative or technical bodies and co~ncils 
• Particip.ation in elections, recall, initiative and referendum 
• Lobbying by petition-signing, signature campaign and submission of position 

papers 
• Forums, dialogues and consultations with individual officials/candidates 
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Matrix of Formal and Informal Venues of Interaction 

(1) Individual senators/representatives. including sectoral and party-list representatives; 
(2) Political coalitions and alignments of senators/representatives; (3) Committees; (4) 

Sessions and hearings; (5) Bicameral conference committee; (6) The President through 
the Certification and Veto powers; (7) The legislative-Executive Development Advisory 
Council (lEDAC); (8) The Judiciary through Judicial Review 

(1) The Chief Executive;( 2) The Cabinet/Cabinet Clusters; (3) Departments. bureaus 
and offices [including line agencies. technical working groups within agencies and NGO 
desks]; (4) Specialized administrative agencies and executive bodies; (5) The Commis
sion on Appointments and the Concurrence power; (6) The Judiciary through Judicial 
Review; (7) The Congress through Impeachment. Legislative Investigations and Power 
of the Purse 

The Judiciary (1) The Supreme Court; (2) The Court of Appeals; (3) The Regional Trial Courts; (4) The 
Municipal Trial Courts and Circuit Trial Courts; (5) Other special courts; (6) The Judicial 
and Bar Council; (7) The President through the Appointment Power; (8) Congress through 
Impeachment 

Local govern

ment units & 

autonomous 

regions 

(1) Local officials [the Local Chief Executive. the Sanggunian and other local officers]; (2) 
Public hearings and consultations and other mandated activities; (3) Local special coun
cils and bodies; (4) Congress through the Control Power; (5) The Executive through the 
Power of General Supervision 

Informal 
venues 

• 

• 

• 

(1) Media; (2) Public forums. dialogues and symposia; (3) Multisectoral consultations. 
dialogues. summits and task forces; (4) Tripartite or multisectoral bodies and councils 

Bill drafting and sponsorship 

Filing. prosecution and monitoring of complaints and cases in redress of griev
ances before appropriate bodies 
Presidential certification of bills/directives 
Coordination and partnership with state agencies in particular projects/activities 
Rallies, strikes, demonstrations and other mass actions 
Networking with the state and other civil society actors 
Articulation through multimedia sources 
Endorsement of or support for elective and appointive officials 

Civil society groups often Simultaneously utilize several means of interven
tion in their advocacies. It is instructive to look at the case of SIBOl when it adopted 
a three-pronged intervention strategy - which involved advocacy in the legisla
tive arena (and, to some extent, the executive), the media and the community - in 
its campaign for the passage of a new anti-rape law. 

[In the legislative front,] SIBOl drafted the proposed anti-rape bill and 
lobbied individual legislators and their chief of staff, and the chairpersons 
and members of the working committees (the Committee on Women and 
Family Relations and the Committee on the Revision of laws in the House 
and the Senate) .... SIBOl members also diligently followed up committee 

deliberations on the bill in both Houses, testified in committee hearings, 
provided committees with research-based information and analysis, and 



State·Civii Society Relations in Policy.Making • 9 

cultivated friendly relations with committee secretaries .... SIBOl also met 
with the leadership of both the House and the Senate, asking their support 
for the passage ofthe bill. Women's lobbying reached the executive, and the 
President included the enactment of the rape bill as one of the priority items 
in the Social Reform Agenda. 

SIBOl also took its advocacy to the media: print, radio and television .... 
[The rationale behind this is that] use of the media is the best way to reach 
as many people as possible over a short period of time. The media popular
ize the issue [and remain] an effective means to gain public support for 
proposed policy solutions. 

[For its community advocacy,] SIBOl mobilized support for the anti
rape bill through its member organizations. As a result, peasant, worker 
and urban poor women from different parts of the country endorsed the 
legislation. Progressive students from various schools and universities out
side Metro Manila launched signature campaigns exhorting legislators par
ticularly their elected representatives to vote for the enactment of the bill 
into law (REYES). 

Two other points must be stressed at this juncture. 

Relative Unevenness in the Utilization of Venues and Means 

Fi rst, there is relative uneve n ness in the uti I ization and effectiveness of these 
venues and means. Utilization and effectiveness will depend on the particularities, 
if not peculiarities, of the time frame, sector, issue, advocacy, branch of govern
ment, or level of the state (i.e., national-local) involved. This is true for both the 
policy-making venues and the means through which these are accessed by civil 
society. 

To illustrate, participation in the electoral process as a means of intervention 
will appear to be less used during non-election years than during years when 
elections are held. If civil society groups are seeking redress of grievances through 
the instrumentality of the courts, this particular means may even prove to be 
inappropriate, as judges and Justices are not elected by the people but are ap
pointed by the President from a list of nominees submitted by th-e Judicial and Bar 
Council. 

In the advocacy for reforms requiring legislation, Congress becomes the pri
mary battleground for civil society intervention. Therefore, the means associated 
with the legislative process like attendance in committee hearings, submission of 
position papers and other forms of lobbying, become the primary tools for engag
ing the state. For instance, CPAR and SIBOl effectively used this venue, together 
with the applicable means of intervention, in lobbying for the passage of an agrar
ian reform law and a new anti-rape measure, respectively. 

In monitoring the implementation of existing laws and policies, the arena 
would have to be the executive branch and, so far as their interpretation is con
cerned, the judiciary. The workshop on agrarian reform, for instance, noted that 
after the passage of the CARL, civil society groups involved in the issue trained 
their lobbies more on the Depa1'lment of Agrarian Reform and less on the legisla
ture. Civil society groups also lobbied the executiye branch to persuade the Presi-
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dent to issue executive orders which were beneficial to them, as illustrated, for 
instance, by the experience of CPAR prior to the passage of the CARL (VILLANUEVA). 

Civil society intervention in the judiciary is widely evident when groups in
volved in crime prevention (e.g., Citizens Action Against Crime, Crusade Against 
Violence) help families of victims of heinous crimes file, prosecute and monitor 
cases in courts. 

Moreover, with the Local Government Code in place, civil society groups at 
the local level can now influence local government policy-making through "local" 
venues and processes as sectoral representation in local law-making bodies, mem
bership in local/regional development councils and the like, instead of going 
through the circuitous route of national agencies and offices. Note should be taken, 
however, of the concern aired in several workshops that decision-making still tends 
to be concentrated in Manila. 

Finally, advocacy at the local level with respect to "national" issues like crime, 
the proposed anti-terrorism bills, tax reform and trade and fiscal poliCies, need to 
be accompanied by a corresponding campaign at the national level in order to be 
effective. National campaigns, in turn, require support from the grassroots. This is 
where networking plays a crucial role as a particular tool for policy intervention. 

In sum, the time element and the appropriateness factor should always be 
considered in accessing and utilizing particular venues and m~chanisms for inter
vention. 

Underutilization of Formal Venues and Means 

Second, there is a general underutilization of existing formal venues and 
mechanisms which, in turn, has led to the increasing use of informal venues and 
means for intervention by civil society. The underutilization of formal venues, in 
fact, has somewhat been offset by the increasing use of informal venues and 
means. Writing on the executive branch, Brillantes attributed the underutilization, 
and therefore to a certain extent, the ineffectiveness of formal mechanisms to the 
"slow momentum of the formal processes (agreements made through formal ven
ues usually take a long time to get implemented) and the lack of preparatory staff 
wo"rk from NGOs/POs in proposing poliCies or programs." 

It must be emphasized though that formal structures for civil society inter
vention are not being cast aside or abandoned. Butthe informal process and frank 
and above-board consultations are sometimes more effective as a stepping stone. 
to formalizing consensus points reached between the state and civil society. Thus, 
while the use of informal venues and processes serve to supplement or buttress 
intervention efforts in the formal channels, care should be taken that these do not 
undermine or negate formal structures and institutions. The delegates agreed that 
such formal mechanisms are needed and are actually critical to the ultimate objec
tive of institutionalizing transparency, accountability, rationality and civil society 
involvement in governance (BRILLANTES). 
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Factors Affecting State-Civil Society Interaction 

Perspectivesl Paradigms and Frameworks 

The negative aspects of the relationship between the state and civil society 
may be accounted for by the differing modalities of thinking that divide them. 
This clash of worldviews may be illustrated by dichotomies that come into play 
whenever the state and civil society interact with each other. To understand the 
state's and civil society's respective vantage points, we may, for instance, explore 
the former's culture of governance vis-a.-vis the latter's culture of resistance. An
other would be the state actors' perceived passion for politics and civil society's 
perceived passion for activism. Still, we can look at skirmishes between the state 
and civil society in terms of the former's penchant for stability and the latter, for 
change; the former's concern for retention or concentration of power and the lat
ter, for acquisition or distribution of power; the state's concertl for "nation" and 
civil society's focus on "communities"; between the needs of growth and those of 
development; or the demands of immediacy and those of sustainability. 

To illustrate, in the GATT-Uruguay Round (GATT-UR) debate, the differences in 
opinion ranged from those who favored an open market economy and those who 
advocated the maintenance of some form of trade regulation. In the matter of oil 
price increases, there were differences between those who favored deregulation 
and those who were against it. In addition, some groups considered women's 
concerns as "soft issues" while others treated them as mainstream issues. With 
respect to the environment, the advocates of sustainability and rational use of 
natural resources were opposed to those who disregarded these issues in develop
ment planning. In terms of migrant workers' issues, some clamored for proactive, 
long-term policies while others were for the implementation of reactive policies. 

Negative preconceptions and misunderstandings ofthe state and civil society's 
position born out of these divergent modalities still exist. For example, civil soci
ety actors perceive that the decision-making processes of the state lack transpar
ency and that the government's "sincerity" or "motive" in its actions and initiatives 
is suspect. This perception or preconceived notion of the state. gives rise to dis
trust and reluctance on the part of civil society to participate in state-initiated 
processes. Several delegates, for instance, expressed that a number civil society 
groups refuse to take part in these processes (e.g., committee hearings in Con
gress) because of the view that they will gain nothing from them and that their 
taking part will merely result in "rubber stamp participation." 

In anticipating the lack of synergy, rationality and sustainability in state poli
cies and procedures, civil society actors impress outright upon the state the stamp 
of disapproval, if not incompetence. For example, it was written in a case study 
that the general feeling among migrant workers NGOs toward government is that· 
of "frustration." This attitude arises mainly from the lack of government personnel 
and financial resources to respond to migrant workers issues. As a result, there is 
very little that government can do about the pernicious problems encountered by 
migrant workers. For example, some government officials are reticent to assist 
OFWs who are "undocumented" and, worse, those charged with criminal offenses 
in the host country (VILLALBA). The general view, said VILLALBA, is that the government 
attitude towards NGOs and POs has been patronizing, viewing them simply as 
beneficiaries, clients, or recipients of government services. 
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In turn, the state rebukes civil society groups for their impatience and scant 
appreciation of governmental venues and processes. State actors likewise com· 
plain about the often confrontational stance and knee-jerk reaction of civil society 
to government actions and initiatives, and the unwillingness of some civil society 
actors to arrive at a consensus with the state. Villalba, for instance, wrote that 
government officials are particularly suspicious of some migrant workers NGOs 
which are known to express themselves in mass actions, because they believe 
these are politically-motivated and harmful to the government's credibility and 
functions. 

The ambivalence on the part of civil society on how it should participate in 
state processes and its tentativeness in responding to government policy break· 
throughs stems from a concern that it would potentially lose its identity or be 
coopted by the state. This fear of cooptation by, or legitimization of, the state is, 
in turn, brought about by a negative preconception of the state. But this ambiva· 
lence of civil society does not arise solely out of a priori assumptions about the 
state. On the contrary, it can also be explained by the actual experiences of civil 
society in dealing with the state. Civil society's cynical view arises from the state's 
corruption, inefficiency and lack of political will to institutionalize thoroughgoing 
reforms. Civil society's experience with the Marcos dictatorship only heightened 
this cynicism even more. 

Indeed, the state is partly to be blamed for this preconceived mind set or 
notion. In addition to its being accused of inefficiency in the performance of its 
functions, the state has demonstrated an uneasiness about civil society's emer
gence as a counter-power or a threat to its hegemonY.,The state, according to the 
housing and basic services workshop in the conference, has historically resisted 
reforms, so that its sincerity in resolving urban poor problems has been suspect. 
The workshop on trade and fiscal policies cited the way the government has seem
ingly effectively sidetracked each and every effort of civil society to influence 
state policy-making. It pointed out that the unholy alliance of political and eco
nomic power, as shown by the tandem of the state and big business in the GATT 
debates, is the biggest hindrance to democratization (CAJIUAT and REGALADO). The 
same workshop, this time tackling the issue of tax reforms. echoed the same 
sentiments when it reported that the network of patronage and quid pro quo ar
rangements between business and individual politicians has effectively shackled 
the legislative process on taxes to the advantage and benefit of business lobbies 
(GUTIERREZ). 

Finally, the lack of culture-sensitivity (e.g., gender, environment, ethnicity, 
etc.) or awareness on the part of policy-makers and their aversion to civil society 
participation in decision-making has made friendly, non-adversarial campaigns by 
civil society actors an almost futile means for articulating their interests and griev
ances before the state. 

Adversarial methods of engagement, in turn, have stymied the efforts of 
otherwise "open-minded or neutral" policy-makers to reach out to civil society and 
include its views in the policy-making process. PAEZ, for example, cited the failure 
of civil society groups to look at legislative dynamics as part of the politics of 
consensus and negotiation. The impatience of civil society groups with the legis
lative process, PAEZ explained, inhibited state actors from constructively dealing 
with these groups. 
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In sum, differing modalities of thinking of the state and civil society account 
for the negative mindsets or preconceptions of one about the other. This does not 
mean, however, that the state and civil society will always have to be viewed as 
two disparate, distinct and contending blocs. As pointed out above, these modali
ties are not mutually exclusive but constitute a range of mindsets and perspec
tives; thus, overlaps or convergences of these perspectives occur. And when they 
do, in terms of a particular issue for instance, the dividing line between state and 
civil society actors blurs, however momentarily. 

That individual state and civil society elements or actors hold different views 
and positions on issues, as shown by the experiences recounted by the confer
ence participants, further strengthens the view that the state and civil society are 
not monolithic entities. They are not separate, homogenous blocs that never con
verge on particular policy issues in specific time frames. Illustrative of this poten-

- tial convergence at the local level is the "Empowerment Ordinance of Naga City" 
that institutionalized an NGO-PO-GO partnership: 

Governance is best effected if its responsibilities are shared by the 
people. A system of partnership between the governor and the governed 
shall guarantee that sovereignty effectively resides in the people. (Sec. 2 (c), 
Ordinance No. 95-092, Naga City) 

The City Government of Naga hereby declares itself open to a partner
ship with duly accredited Naga-based people's organizations and non-gov
ernment organizations in the conception, implementation and evaluation of 
all government activities and functions. (ld., Sec. 3) 

In Sorsogon, the Task Force Banvuhav sa Dagat served as the forum for local 
government-civil society convergence in the formulation and implementation of a 
coastal resource management plan (DELA CRUZ and LOPEZ). In this forum, local people's 
organizations, the mayor, the municipal council, the Department of Environment 
and Natural Resources (DENR) regional office, barangay councils and church groups 
engaged, debated and agreed with each other on the enforcement and review of 
municipal ordinances pertaining to coastal management. 

Logistical Resources, Technical Capabilities and Organization 

The extent of logistical resources (including manpower), technical capabili
ties and organization also affect, to a large extent, state-civil society interaction in 
the policy-making process. The limited logistics and technical knowledge and ex
pertise on particular issues constrain lobby and policy intervention efforts. In a 
case study (CAJIUAT and REGALADO) of state-civil society relations in trade, fiscal and 
monetary policy-making, in general, and the CAIT-Uruguay Round debates, in par
ticular, the writers have this to say about the debilitating effect of limited re
sources and technical expertise on lobbying vis-a.-vis the state and other stake
holders: 

Civil society actors are handicapped by limited resources and capabili
ties in making and articulating their positions. This is further aggravated by 
the fact that policy issues and information do not reach them on time, if 
ever they do. On the other hand, the government supports those who ar
ticulate its position, particularly in logistical terms. Government sets up 
propaganda machineries, including national campaigns and advertisements. 
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Unlike the government and business sector, civil society groups [lack the 
resources to ensure that technical expertise and preparation goes into the 
packaging of its positionj. 

The lack of technical expertise on the part of civil society can also affect to a 
considerable extent their capability to access the existing venues and other state 
processes. Civil society's lack of knowledge of venues and their corresponding 
processes hampers its policy intervention efforts. To illustrate, due to unfamiliar
ity with the policy-making terrain, civil society actors were not able to use the 
apprupriate means to access particular venues. They therefore ended up employ
ing improper or inappropriate means of intervention. According to the partici
pants, this led to ineffective campaigns and lobby efforts. Unfamiliarity with the 
venue involved also breeds a general feeling of indifference and apathy that pre
empts participation and involvement in policy-making. For example, in the delib
erations on the revisions introduced in the CARL, only a few farmers' groups or 
NCOs kept watch over Congress. The reason was that they found the legislative 
process an unfamiliar terrain. 

Sustainability of financial resources has also been a serious concern. In par
ticular, the workshop on housing and basic services explained that the failure of 
local organizations/federations to devise and develop fund-raising projects caused 
serious financial difficulties which, in turn, slowed down day-to-day grassroots 
work. Financial instability also made reliance on donors and funding agencies a 
necessity. As a consequence, several workshops noted, NCO programs have be
come donor-driven and funding-oriented. This has led to cooptation by funding 
agencies and resource-rich politicians and to the proliferation of fly-by-night NCOs 
and POs. These developments meanwhile impede the development of a compre
hensive agenda for policy advocacy. 

The need for further developing civil society's ranks and networking with 
other groups is also an important factor in effecting a successful intervention 
campaign, particularly at the local level. One case study writer (ANGELES) noted in 
her assessment of the organizational skills of the Naga City Urban Poor Federation 
(NCUPF) that as its officers matured to a certain level, the administrative capabili
ties of local organizations at the barangay level were not developed accordingly. 
The identification and training of potential community leaders was neglected. 
Thus, the supposed pool of second-liners was actually non-existent. 

Moreover, participants in the workshop on trade and fiscal policies conceded 
that organizing and networking at the local level was weak due to limited re
sources and the general apathy and unawareness of local communities of particu
lar issues. That weakness, according to them, was further aggravated by ruinous 
competition, political differences and bickering, and disunity arllong the ranks of 
the local groups. These difficulties in organizing and establishi~g linkages with 
other groups have severely hampered campaigns and advocacies not only at the 
local, but the national, level as well. 

Another consequence of logistical and organizational problems is the failure 
to follow through on policy gains and initiatives of the state. The workshop on 
housing and basic services noted the failure of some communities to maintain 
community self-help projects, facilities and infrastructure obtained from the local 
government. 
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Finally, the lack of organized communities, the failure to generate social con
stituencies on which specific policy advocacies may be founded, and the lack of 
awareness of available venues and mechanisms for policy intervention, were cited 
by several workshops as the culprits behind ineffective lobbies and campaigns. 

It should be noted, however, that, to a certain extent, civil society groups 
have been able to effectively address the above-mentioned problems. For instance, 
the experiences of SIBOl and (PAR show that their effective networking with vari
ous local organizations resulted in the success of their campaign to mobilize a 
substantial constituency behind their respective proposed bills. Also, the techni
cal expertise of their member-organizations and individual supporters significantly 
contributed to the success of their intervention in the legislative arena. 

On the part of the state, the lack of technical knowledge and capabilities on 
particular policy issues hampers not only the formulation of proactive and long
term solutions to pressing problems but also the effective implementation of ex
isting laws and policies. This factor has been cited as an impediment to the effi
ciency of the state by the workshops on the environment (prosecution of illegal 
loggers), migrant workers (prosecution of illegal recruiters and providing for the 
needs of migrant workers abroad, e.g., legal assistance, processing of travel docu
ments, work contract authentication, etc.), trade and fiscal policies (formulation 
of a comprehensive policy on safety nets to caution the impact of GATT on some 
sectors), electoral process (acting on electoral complaints), and crime and human 
rights. Illustrative of this situation is 'the assessment made by a case study writer 
(ANG SEE): • 

The law enforcers are hampered by lack of funds, equipment and train· 
ing in intelligence work to solve crimes. While criminals use cell phones and 
sophisticated radio transceivers, our police precincts sometimes do not even 
have telephones. While the kidnappers' get-away cars are Pajeros and Nissan 
Patrols, our operatives use their own 1980s Toyotas and Lancers for pur· 
suit. Worse is that often, when they succeed in arresting criminals, convic
tion cannot be assured, especially if the criminals are influential and the 
investigation conducted is below par, either by design or simply because 
our overworked and underpaid fiscals are too poorly trained and 
undermotivated to do their jobs well. 

In another case, VILLALBA'S appraisal of the Department of Foreign Affairs' lack 
of diplomatic force abroad is equally depressing: 

A staff person of the DFA who handles the affairs of migrant workers 
overseas is reported to have made the statement that the DFA workforce of 
250 is unable to handle the protection of four million Filipino migrant work
ers overseas. If 250 represents the total diplomatic force of government 
overseas, this would mean that the ratio of DFA personnel per country where 
a Filipino migrant worker is located is 1.8 personnel per country. This means 
that there are less than two government representatives in each of the 137 
countries where OFWs are located. Put another way, there are 16,000 Filipi
nos to be taken care of by each diplomatic representative overseas. 

lack of funding and the inefficient use of limited logistical resources remain 
as problems in the implementation of state policies and programs. Others are the 
inadequacy of monitoringcapabilities and the lack of follow-through mechanisms 
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on policy initiatives - reflections perhaps of the negative attribute of ningas
cogan. State venues and processes also continue to be unutilized or underutilized 
due to the lack of an information campaign to make them more accessible. 

Lastly, owing to the state's limited capabilities and often-compromised posi
tion on policy iss-ues, the mobilization of a political or social base to support and 
push for critical yet unpopular reforms becomes difficult. In the case of tax re
form, for example, a case study writer (GuTIERREZ) noted the state's apparent failure 
to build a massive, active and informed constituency to rally behind the compre
hensive tax reform package. The result was that the strong business lobbies against 
the proposed tax measures prevailed. 

Strategies of Engagement 

The third factor through which state-civil society relations in policy-making 
may be understood and assessed is the nature and quality of engagement strate
gies employed by civil society vis-a-vis the state. The participants are of the view 
that whire the logistics and resources of civil society groups are limited in quan
tify, they are able to more than make up for this by using qualitatively effective 
means of intervention in articulating their positions before formal and informal 
policy-making venues. In a case study of the anti-terrorism bills, the writer attrib
uted the success of the opposition to the bills to the vigilance and visibility of civil 
society groups, including the strong networking forged among the church, reli
gious and professional groups, and cause-oriented organizations (DIOKNO). An ur
ban poor federation in the workshop on housing attributed the passage of pro
poor ordinances and policies to the election of progressive local officials, the 
cultivation of an open, dialogical and cooperative relationship between the local 
government and its constituents and urban IJoor groups, and the active involve
ment of the local community (ANGELES). 

The two case studies on women's issues boast of successful campaigns for 
the passage of a new anti-rape law and the implementation of the family planning 
program at the local level. One cited the systematic way by which women's groups 
conducted their advocacy efforts in the legislature, the media and the community 
through consciousness-raising, community organizing and empowerment programs 
for women (REYES). The other noted the positive impact made by involving men as 
family planning trainers after they went through gender-sensitivity workshops 
and seminars (PASION). 

In another case study, the success of a community-based coastal resource 
management program hinged on the partnership between civil society and the 
local government. The mediation ofthe mayor and the members ofthe sanggunian 
made possible a series of dialogues between NGOs and baling operators (those 
who use fine mesh nets to catch juvenile fishes) that persuaded the latter to use 
more appropriate fishing methods (DELA CRUZ and LOPEZ). 

The picture will not be complete though without Citing the downside of civil 
society's engagement of the state. First, because of minuscule or fractious lobby 
efforts, civil so·ciety did not make a dent on important issues like tax reform and 
trade and fiscal poliCies. In the case of tax reform, progressive groups were 
underrepresented vis-a.-vis the business groups in the legislative forum. Their ab
sence or insignificant participation in the debates were further aggravated by the 
lackluster involvement of the sectoral representatives in the discussions on the 
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tax reform measures (GUTIERREZ). The same can be said of the campaign of civil 
society groups against the GATT-Uruguay Round agreements, particularly at the 
local level. The division among the ranks of civil society on the issue was a serious 
constraint to the formation of an effective lobby against the agreements: 

While actors of civil society shared in principle many of the issues 
raised, they displayed differences in organizational and political projection. 
It came to a point [where] three major coalitions held a mass achon in front 
of the Senate simultaneously, and speakers of each group were attacking 
each other. The issues became muddled up in this theater of war. Media 
highlighted the verbal exchanges rather than the issues. 

Additional constraints to engaging the state are the general underutilization 
of existing formal venues for intervention and corollarily, the reliance on confron
tational methods and informal channels which usually lack predictability, account
ability and transparency. For example, the workshop on agrarian reform men
tioned that a number of farmer groups did not intervene in some agencies in
volved in the implementation of agrarian reform (e.g., Department of Public Works 
and Highways), because they were not aware of the procedures involved in these 
agencies. Writing on state-civil society relations in policy-making in the legislative 
arena, PAEZ cited the lack of understanding of the processes and dynamics in
volved in the legislative terrain as one of the factors that accounted for the 
underutilization of Congress as a v,enue for intervention. 

A third factor is the lack of coordination and networking among civil society 
actors in their advocacies. This lack of coordination is partly brought about by the 
fact that civil society is not a monolithic entity but consists of actors with diverse 
mindsets and interests. For instance, after rejecting the CARL, members of CPAR 
had differing views on how to implement their alternative agrarian reform pro
gram or PARCODE. On the one hand, the militant members insisted that it was 
hopeless to intervene in the legislative arena. Instead, they strongly supported 
grassroots initiatives like land occupation. On the other hand, the more moderate 
members still wanted to bring their campaign to Congress as they were wary of 
engaging government in a direct and confrontational manner (VILLANUEVA). 

Two gray areas emerged from the discussion of strategies for intervention. 
One was the adoption of the strategy of business lobbies and the other was the 
employment of personalistic approaches at the local level. In the case studies on 
trade and fiscal policies, examples of how business lobbies were allegedly con
ducted (e.g., "wining and dining" officials and key actors, pirating key congres
sional staffers through the offer of lavish employment packages) showed how 
formal venues and otherwise rational policy-making succumb or become suscep
tible to backroom deals (GUTIERREZ). "Will civil society be tempted or compelled to 
resort to such strategies?" was the question that was often raised. The second gray 
area discussed was the long-term impact of cultivating "warm" relations with the 
local chief executive and other local officials. Instead of bringing about meaning
ful grassroots empowerment, will this not only reinforce the patronage and per
sonalistic politics that are so entrenched in local governance? 

In conclusion, conference participants agreed that the nature and effective
ness of strategies of engagement differ according to the level of state (national
local) and the issue ("national"-"Iocal") involved. Engagement of local offiCials, for 
instance, has tended to be more direct and personal than that of national officials, 
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perhaps because local structures and processes are perceived to be more "reach
able" and intelligible than national institutions and procedures. The same is true 
for "local" vis-a.-vis "national" issues. Mobilization for national issues (e.g., trade, 
fiscal and monetary policies) at the grassroots level has been particularly difficult 
because for local communities, the reasons for getting involved in these issues are 
not so compelling (CAJIUAT and REGALADO; GUTIERREZ). 

Action Agenda 

Given the existing constitutional/legal and policy milieu and the three fac
tors explained above as frames of reference, an action agenda containing recom· 
mendations on how to address the problems and issues that have been identified 
can now be drawn up. 

In drafting an action agenda for strengthening civil society intervention in 
state policy-making, the task is not so much to define the policy issues that should 
be addressed to consolidate Philippine democracy. Various documents - the prod· 
ucts of consultations and coalition·building within and between state and non
government groups - have been written, elaborating on a range of such policy 
options. Rather, the task is to build or harness the institutions, processes and 
political culture that would best lead to a harmonious, plural and democratic or
der, exploring contending policy options and arriving at the best policies. To do so 
an action agenda for Philippine democracy must inevitably entail commitments on 
the part of both the state and civil society, inasmuch as state-civil society interac
tion, as the foregoing has shown, is both dialogical and dialectical, a dynamic that 
involves both partnership and tension. 

The state should make formed and institutional venues and processes more 
accessible and receptive to civil society. 

The state can conduct information drives or campaigns to address the identi
fied problem of lack of awareness of the venues as a constraint on lobby efforts. 
Government can also conduct training workshops or seminars on how civil soci· 
ety groups can obtain access to these venues. . 

The state should also implement confidence-building measures to encourage 
the participation of civil society in government processes. These measures should 
include the institutionalization of transparency, accountability and rationality in 
policy-making venues and processes; the strict enforcement of laws against their 
violators; the establishment of follow-through mechanisms to effectively imple
ment agreements reached during consultations; better delivery of services; and 
the extension of more support to NGO initiatives. 

Moreover, government should appoint more competent officials to sensitive 
government posts because the experiences of various civil society groups show 
that they are more willing to work with government if they perceive they are 
dealing with competent officials. In addition, stricter penalties should be meted 
out to erring government officials. 
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The state and civil society should continue addressing weak areas regarding 
their logistical resources, technical capabilities and organization. 

On the part of civil society, coalition-building among their ranks is necessary 
in order to: (1) enable them to map out their territory and avoid wasteful duplica
tion and overlapping in their functions, thereby eliminating unnecessary competi
tion (BRILLANTES); (2) enable small NGOs and POs to strengthen their capabilities and 
network; (3) help civil society groups put up mechanisms for policing and regulat
ing their ranks; and (4) pool human and logistical resources. 

Civil society should further undertake capacity-building in areas that need 
strengthening. These include better appreciation of government rules and proce
dures, improvement of negotiation skills, and effective advocacy by tapping people 
who have expertise in lobbying government. Civil society groups familiar with the 
government terrain can also conduct their own training workshops and seminars 
on government venues and processes and share their experiences. To increase 
their credibility and competence, civil society should conduct thorough policy 
researches on issues they deal with. Moreover, civil society groups should find 
new ways to generate funds to sustain their projects. This will free them from 
constraints imposed by funding agencies, thereby giving them greater leverage 
on how to manage their projects. 

On the part of the state, constant dialogue among government agencies will 
help avoid conflicts in their policies and achieve greater coordination in their imple
mentation. Logistical resources of the state can be made more viable by imple
menting sound policies as to how it should generate, manage and allocate its 
resources. Accountability is also imperative. The state should also strive to be 
technically competent in its area of work. Government officials should be sensi
tized to such issues as women's concerns and tho-se of other sectors. Finally, policy
makers should be educated about the indigenous knowledge and practices of 
indigenous cultural communities to better attune government policies (e.g., on 
environment and electoral reforms) to the belief systems of these groups. All these 
entail institution-building on the part of the state toward strengthening formal 
structures and processes. 

Civil society should continue harnessing its strategies of engagement, cog
nizant of the factors that come into such decisions as when to dialogue and 
when to confront. The utilization of both formal and informal venues and 
mechanisms should be optimized. 

One way of achieving this is for Civil society to have a better appreciation of 
the processes involved in the bureaucracy so as to understand the way govern
ment (not necessarily a monolith) thinks and acts. Not all cooperation with the 
government is cooptation. Criticism of government need not always be couched 
in an adversarial fashion, though sometimes such methods are effective. Civil 
society should constantly be in search of, and in contact with, proactive and con
cerned bureaucrats who could be potential allies and even advocates of civil soci
ety within the bureaucracy. 

The following measures may be undertaken to advance this agenda: sus
tained and maximized use of existing mechanisms; strengthening of mass-based 
support; support for government officials and bureaucrats who are sympathetic to 
the cause of civil society; working for a responsible media; networking with 
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churches; and extending lobbying efforts before international forums. Civil soci
ety actors should also consider, when appropriate, being appointed or elected to 
government positions. 

Moreover, civil society should expand the means of engaging the state to 
include more creative measures that advance the causes civil society advocates 
and to attract more members of society to understand and support these causes. 

The executive and judiCial venues, on the one hand, should be de mystified 
(Le., entry points for intervention should be identified, comprehended and tested). 
Lobby efforts in the legislative arena, on the other hand, should be further inten
sified. The use of local venues and processes must be optimized by civil society. 
Toward this end, there should be continued advocacy for the regular convening of 
local/regional development councils and other tripartite or multisectoral bodies at 
the local level. 

Although a necessary tool for engagin!ij the state, this action agenda, in it
self, is by no means sufficient to guarantee effective intervention. As pointed out 
by participants from civil society themselves, they need to comprehend further 
the intricacies of state policy-making in order to optimize their influence and par
ticipation. Factors that limit or obstruct the intervention process must be addressed, 
and those that facilitate or encourage it, further harnessed. The challenge, there
fore, is to raise the level of political· adeptness of presently marginalized groups in 
civil society. This requires developing the capabilities of civil society to effectively 
adjust to and overcome the idiosyncrasies of the policy-making process, and pen
etrate the state's policy-making structures. On this task will largely depend the 
advancement of a democratic policy agenda and the fortification and expansion 
of formal democratic processes. 

ENDNOTES 

ELAGO'S paper was written priorto the repeal of this decree by Republic Act No. 8368. Although repealed 
recently, the decree's erstwhile existence discriminated against the urban poor and penalized them for 
their poverty. 

2 The rape provisions of the Revised Penal Code had recently been amended by Republic Act No. 8353. 
Rape is now a crime against persons and not merely against chastity, an amendment for which women's 
groups had successfully lobbied. REYES' paper was written priot to the passa"ge of the amendatory law. 
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SYNOPTIC PAPER 

State-Civil Society Relations in Policy-Making 
Civil Society and the Executive 

Introduction 

The role of civil society in governance has gained recognition in the past 
decade. In the Philippines, the interplay between government and civil society 
can be properly understood and appreciated only if placed in political and 
historical context. The year 1986 saw the ouster of a dictator who had been 
entrenched in power for close to two decades. Ferdinand E. Marcos not only 
consolidated power in the presidency, he also effectively eliminated all oppor
tunities for genuine participation in governance. His fall marked the beginning 
of the democratic transition in the Philippines,' of which a major featur.e is the 
opening of avenues for direct participation in governance of civil society, par
ticularly of non-government and people's organizations. In fact, a fundamen
tal principle enshrined in the 1987 Philippine Constitution provides: 

[T]he state shall encourage non-governmental organizations, com
munity based or sectoral organizations that promote the welfare of the 

nation. (Article II, Section 23) 

The Constitution likewise devotes an entire article to the roles and rights 
of people's organizations: 

Section 15. The state shall respect the role of independent people's 
organizations to enable the people to pursue and protect, within the 
democratic framework, their legitimate and collective interests and as

pirations through peaceful and lawful means. 
Section 16. The right of the people and their organizations to ef

fective and reasonable participation at all levels or social, political and 
economic decision-making shall not be abridged. The state shall, by 
law, facilitate the establishment of adequate consultation mechanisms. 

Without doubt, the Constitution defines citizen participation in gover
nance as a major state policy. But the law in itself is ,not enough_ Equally 
important are the openness and hospitality of the politico-administrative envi
ronment to civil society participation in policy-making_ This paper explores 
this theme and examines how civil society has influenced the making of policy 
at the level of the executive and the Cabinet. 

PHILIPPINE DEMOCRACY AGENDA 
State-Civil Society Relations in Policy-Making 

21 
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This paper addresses the following concerns: 

What areas of intervention are formally and informally available to civil soci
ety actors in the executive branch of government? 

• Which of these areas have been utilized / under-utilized by business, the 
churches, the media, academic institutions, NGOs, POs, and other actors? Why 
or what factors would account for such utilization or under-utilization? 
What have been the strengths and weaknesses of these actors in the process 
of intervention? What factors account for these strengths and weaknesses? 

• How can civil society maximize eXisting venues of intervention? What other 
venues need or can be developed? 

For purposes of gathering data for this paper, interviews were conducted 
among leaders of civil society groups and the government, both at the national 
and local levels. A survey was likewise conducted among local leaders from both 
local governments and civil society. 

Governance and Civil Society 

In this paper, governance is operationalized main'ly in terms of the delivery of 
basic services to the people. It must be noted, however, that the notion of gover
nance may be defined in various ways. For instance, a 1992 World Bank report 
chose to define governance broadly as "the manner in which power is exercised in 
the management ofthe country's economic and social resources for development.'" 
It added: 

Good governance is epitomized by predictable, open, and enlightened 
policy-making (that is, transparent processes); a bureaucracy imbued with a 
professional ethos; an executive arm of government accountable for its ac
tions; and a strong civil society participating in public affairs; and all behav-
• 3 
mg under the rule of law. 

The World Bank's work on governance has been classified under four major 
sub-headings: (1) public sector management; (2) accountability; (3) legal frame
work for development; and (4) transparency and information. 

Similarly, a report prepared for the Asian Development Bank empha
sized the relationship between government and citizens by defining gover
nance as "the capacity of the institutional environment in which citizens 
interact with each other and with government agencies.

4 
It added that "good 

governance is required to ensure that governments actually 'deliver prom
ises to their citizens." 

One dimension of governance therefore pertains to the management of the 
delivery of basic services to the public. The other dimension is in the area of 
transparency, answerability and accountability. This paper narrows the definition 
of "governance" in terms of the delivery of services. Traditionally, this has been 
left mostly to the formal structures and processes of government. However, gov
ernments have been unable to cope with the rapidly increaSing demand for basic 
services due to, among other things, the lack of both human and financial re
sources, cumbersome bureaucratic systems and procedures including red tape, 
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and graft and corruption. Thus, critics say that governments have "successfully 
managed to fail" in governance. Such a situation has led to the involvement of 
non-government institutions, the private sector, and civil society in general, in 
delivering services. Such involvement has meant that these groups have them
selves become participants in governance at both the national and local levels. 

Influencing the Executive and Policy-Making: 
The_ Formal and Informal Channels 

Civil society's influence on the executive branch of government, including 
the policy making process, can be exerted either through formal or informal mecha
nisms. 

There are formal institutional mechanisms for direct influence at the policy 
level. The most common of these is participation in national councils or inter
agency, cross-sectoral committees, Cabinet clusters, etc., responsible for the for
mulation of policies addressing broad national concerns. For instance, the involve
ment of civil society groups was a key feature in the formulation of the Social 
Reform Agenda, the Peace Agenda, and Philippine Agenda 21 which sets the na
tional agenda for "sustainable development." The Legislative-Executive Develop
ment Advisory Council (LEDAC) also gets inputs from civil society. All of these 
have given citizens' groups direct access to members of Cabinet and other senior 
officials of the executive branch and allowed them to have some influence on the 
making of policies and programs. 

At the local government level, civil society groups have been allotted seats in 
special bodies like the local development councils that formulate development 
plans for the locality as well as more focused bodies like the local health board, 
local school board, the peace and order council, etc. Theoretically, formal mem
bership in these bodies allows organizations to influence policy-making and agenda
setting at the local level. 

Civil society groups can also playa key role in ensuring government account
ability. This has become more feasible after the passing of the Local Government 
Code of 1991, which provided for the devolution ,of power, local autonomy and 
civil society participation in local governance. In fact, NGOs were active in the 
formulation of the Code itself, when they formed the National Coordinating Coun
cil for Local Governance in order to provide inputs on how the Code should be 
drawn up. As a result, NGOs were allowed to sit as observers in the oversight 
committee monitoring the Code's implementation. This was no mean feat given 
the Philippine politico-administrative culture that is marked by layers of bureau
cracy and conscious of legal impediments to the participation of outsiders in offi
cial bodies. The Code also enshrined the concept of the accountability of local 
officials by providing for the recall of elected officials and citizens' initiative. 

For instance, in Legaspi City, members of the local Catholic Church's Social 
Action Center spearheaded the Ulat sa 8ayan project to monitor whether local 
officials have fulfilled their election promises. They conduct public forums every 
100 days where local officials are asked to discuss the status of their promises. 
The discussions are aired by local radio stations and published in the local news
papers. The forums have encouraged constituents to be actively involved in moni-
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toring the performance of the local officials, and have also made local officials 
more conscious of their role and responsibilities. 

To provide additional venues throu!iJh which civil society could have direct 
access to government; some national de~artments have set up offiees to liaison 
with citizen's groups. Some have set up "NCO desks" in an effort to institutionalize 
the involvement of these groups at the policy, program or even project level. Among 
the national departments that have set up such desks are the departments of 
agrarian reform, environment and natural resources, agriculture, health; i'nterior 
and local governments, social welfare, and justice. 

In the legislature, civil society participation is institutionalized in the ap
pointment of sectoral representatives in Congress and in loeallaw-making bodies. 
Sectors which are represented consist mainly of the marginalized - the urban 
poor, women, peasants, indigenous cultural communities, etc. The goal is to em
power these sectors by giving them access to law-making bodies so they can 
influence the formulation of laws and policies. 

The emphasis on consultation with civil society, including non-government 
organizations, social sectors and people's organizations, is a key feature of the 
Ramos administration. Extensive consultations with government and non-govern
ment groups, down to the lowest possible level were done in the preparation of 
Agenda 21, the Social Reform Agenda and the Peace Agenda. These culminated in 
national summits where various sectors participated and major pronouncements 
were made by the President. 

The Ramos administration convened these national summits in order to reach 
a consensus on key issues among a broad cross-section of society. Other summits 
called were the Peace and Order Summit and the Anti-Poverty Summit. 

Formal structures, processes and institutions, however, have not always en
couraged, but have also hindered, meaningful participation. After all, citizen's 
groups could go through the motions of participation - such as signing a "social 
compact" or "memorandum of understanding" with government - without reap
ing any tangible results. The more important questions are: even if civil society 
has influenced the formulation of critical policies, will these be implemented? Will 
the active and meaningful participation of civil society be sustained? What will be 
civil society's role in implementation? monitoring? evaluation? These are the fun
damental issues that should be addressed in determining the extent of civil society's 
influence in setting policy? 

Based on the results of the survey and interviews with key informants, it 
would appear that the formal mechanisms for civil society participation in policy
making in the executive branch have been under-utilized. One key respondent 
attributed this to the frustration of citizen's groups with the slow momentum of 
formal processes that result in agreements that take a long time before they are 
implemented. Partly, the respondent said, the fault also lies with NCOs and POs 
who often do not do the preparatory staff work needed to propose policies or 
programs to government. 

The very short deadlines provided by the government for the' consultation 
process also discourage the use of formal channels. There were also those who 
said that the formal mechanisms exist only as formalities and are being used only 
to comply with the rules set from above. In addition, the incessant red tape and 
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cumbersome procedures that characterize government institutions and processes 
render these formal channels ineffective. 

Thus, most of the survey respondents felt that informal channels are more 
effective in influencing policy at the executive and Cabinet level. 

Even while this is so, the respondents appreciated the existence of formal 
structures for civil society intervention. They say that such formal mechanisms 
are needed and are critical to the ultimate objective of institutionalizing civil soci
ety involvement in governance. The problem, however, is that formal processes 
are slow. Civen the nature of many of the problems that beset Philippine society, 
swiftness of implementation has rightly or wrongly become the gauge for measur
ing the success of programs and projects. Thus, the phrase "fast tracking" of imple
mentation has become a part of the day to day vocabulary of national policy
makers and the implementers in the bureaucracy. 

The most cited informal channel for influencing the executive and the Cabi
net is the informal dialogue. Being with government officials in the same televi
sion or radio talk show panel, in a kapihan, or in inter-agency meetings provide 
regular opportunities for dialogue. But sometimes, the most important exchanges 
take place not during the "on the air" discussions and formal meetings. Instead, 
the informal dialogues and exchanges of information which take place before and 
after such formal occasions provide opportunities to influence the thinking of 
national policy-makers. 

The dialogue is made easier by the fact that some uf those in the executive 
branch have themselves come from the ranks of civil society. The "credibility of 
our organization with these officials and our large constituency ... makes it attrac
tive for government officials as a dialogue partner," according to DANILO SONGCO of 
the Coalition of Development NCOs (CODE-NCO). Then, there are of course the 
informal ties that playa key role in influencing the executive. Being a relative and 
friend of the government official, or having stood together as sponsors in the 
same baptism or wedding still carry weight. 

Additionally, informal channels are helpful if only because they !lre more 
relaxed and they allow an official to be "spared from making commitments, in
cluding outright fund commitments, publicly," said AURORA TOLENTINO of the Philip
pine Business for Social Progress (PBSP). 

Whether through formal or informal channels, it is important for civil society 
to be involved in formulating responsive public policies; Such involvement, how
ever, has to be active and meaningful. Otherwise, citizens' groups will either re
main mired in the formalities or become suspicious that the processes provided 
for their participation are intended merely as mechanisms to legitimize the 
goveTnment's rule. 

Strengths and Weaknesses of Civil Society 

To optimize civil society's influence, it is important to underStand its strengths 
and weakness. 

Among the major strengths of civil society are the following: a large constitu
ency, especially that of NCO national coalitions and formations, conveniently en-
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abies the government to reach a larger number of NCOs in just one dialogue. This 
also provides the executive a window to the perspective of the constituency of the 
national NCO. The major strength of civil society groups is that they have a 
grassroots base. In addition, their ability to organize communities and their cred
ibility are also major strengths. 

Citizens' groups are helped by the fact that the national leadership itself 
advocates active civil society participation and the politico-administrative envi
ronment is hospitable to such participation. In the words of one respondent, "The 
President himself advocates partnership with NCOs and POs, pushing Cabinet sec
retaries to consult their respective sectors regularly on policies and programs." 

But the respondents also cited weaknesses, among them the lack of technical 
capabilities that hamper the ability of some civil society groups to influence the 
executive. As one respondent said, "It has been difficult to present arguments to 
government officials in the formal venues because these officials have the advan
tage of a large staff and resources to do research and preparatory work. (In con
trast) we would normally have to rely on our limited human resource capability to 
provide staff support to our representatives. (Additionally) our representatives have 
to present their own ideas without the benefit of consultation with our members 
because government meetings are usually called hurriedly." 

As will be illustrated in the section on the formulation of the Social Reform 
Agenda and Philippine Agenda 21, civil society groups put a premium on process 
and consultation among their members, and this is one of their outstanding 
strengths. Sometimes, however, the process becomes cumbersome and makes 
them unable to respond immediately to government concerns. It is recognized 
that, at times, government has to arrive at decisions quickly, but this goes against 
the grain of the normal consultative procedures that mark NCO operations. 

Illustrating the Influence of Civil Society 
on Policy Making in the Executive: Two Cases 

This section deals with two specific cases that illustrate the extent of the 
influence of civil society on the executive and in the formulation of specific na
tional policies. Civil society played a major role in the formulation of the Social 
Reform Agenda and the Philippine Agenda 21. Both policies form the cornerstone 
of the administration of President Ramos. The formulation of these policies was 
marked by intensive, bottom-up, vertical and horizontal consultations, including 
pre-summits and summits. Another key feature of the process is the public decla
ration of commitment of all sectors to the policies. 

The Social Reform Agenda 

The Social Reform Agenda (SRA) was drawn from a wide range of consulta
tions that underscore the partnership between the government and non-govern
ment groups in formulating the country's development thrusts. The SRA was based 
on the outputs of these consultations. 

The SRA included the inputs from a series of consultations with various sec
tors. These consultations included the National Peace Conference, the People's 
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Caucus, the People's Agenda for Development and Democracy, and the Social Pact 
of March 1993. Also included were the recommendations of the nationwide con
sultations conducted by the National Unification Commission in 1992 and 1993 in 
an effort to list down the social, political and economic reforms needed to address 
long-standing inequities in Philippine society. 

The results of consultations conducted by the Presidential Council for Coun
tryside Development with the 19 poorest provinces also served as guides in draft
ing the final form of the SRA. In addition, the basic documents used in formulating 
the SRA were the MTPDP, the Local Government Code, the Social Pact for Credit, 
the Strategy Paper to Fight Poverty, the Tripartite Action Plan for Structural Adjust
ments, and the Urban Development Framework Plan which were also products of 
consultative processes. 

The Social Reform Summit in 1993 was preceded by months of inter-agency 
consultations and planning and further consultations with various social sectors. 
The Summit also involved multi-sectoral representatives from ·Iocal government 
units, people's organizations and non-government organizations, including the 
Church, in the 19 priority provinces. 

Three years later, in March 1996, the President convened a National Anti
Poverty Summit. It was referred to as the "mother of all summits" to underscore 
the government's efforts to integrate and put together the initiatives of the various 
sectors in addressing poverty. According to the President, 

This National Anti-Poverty Summit seeks to merge the many interven
tions of both government and non·government organizations in the effort 
to raise our people's standard of living [and in the pursuit] of justice and 
prosperity [and peace and development]. 

Represented in the summit were national and local government officials, farm
ers, urban poor, indigenous people, fisherfolk, youth, women, persons with dis
abilities, leaders of the business sector, and leaders of the church, academe, and 
the media. In fact, two-thirds of the people participating in the summit were from 
the poorest social sectors. As the President, said: 

This is as it should be. Our basic sectors have the highest stakes in the 
war against poverty. It is they who will gain principally if we are able to 
overcome. It is they not us in government or in the business sector who 
stand to lose most is we are defeated. 

For the SRA to succeed, it is imperative that efforts be made to strengthen 
and fortify the partnerships between the government and civil society. As NGO 
representative Teresita Deles pointed out during the Summit, 

If the Social Reform Agenda represents a covenant between GO, POs 
and NGOs in the fight against poverty, how do we strengthen that covenant 
so that it can stand the strain and stress of the different styles of work and 
the different priorities and perspectives? How do we fortify (it) so that it can 
bear the weight of GO/NGO/PO partnership, not to mention the burden of 
centuries-old poverty? 

Deles also emphasized the continuing need for "convergence" of the efforts 
of all sectors in order to properly address the problem of poverty. 
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The formulation of the SRA which culminated in a national anti-poverty sum
mit shows how government and civil society can work together to address a com
mon problem. Civil society groups insisted on the need for intensive and even 
arduous consultations among its ranks, and the crafting of many documents, reso
lutions and declarations of commitment. These eventually found their way into 
the SRA. Government's role may have been to convene the summit, but the key 
role of civil society in paving the way for its success cannot be denied. 

Philippine Agenda 21 

As part of the country's efforts to fulfill the commitments it made in the 
historic Earth Summit in 1992, the Philippine Agenda 21 convened representatives 
of key social sectors in order to forge a consensus on an action agenda for sustain
able development. It identified the key actors in ensuring sustainable develop
ment: the government, business and civil society. It also framed a functional dif
ferentiation of modern society into three realms - the economy (where the actor is 
business), the polity (where the actor is government) and culture (where the key 
actor is civil society). The three realms are interacting, dynamic and complemen
tary components of an integral whole. 

The formulation of Agenda 21 was led by the Philippine Council for Sustain
able Development (PCSD). The committee chair was jointly shared by one repre
sentative from government and one from civil sociNy. Extensive consultations 
marked the whole process of the formu lation of Agenda 21. 

At first the government, NCO coalitions, business and other sectors con
ducted consultations within their ranks. Representatives of these groups then met 
periodically to come up with a consensus document. The "Principles of Unity" that 
emerged from these meetings laid the foundation for Agenda 21. It was a docu
ment that was truly crafted by all the sectors. The influence of civil society was 
obvious in both the language and the content. 

This was how the director-general of the National Economic a.nd Develop
ment Authority described the rigorous consultation process: 

The consultation process commenced with the first round of regional 
cluster consultations, the main objective of which was to generate common 
issues and approaches in resolving these issues at the local level and to 
seek consensus on a sustainable development framework. Parallel consulta
tions were held by non-government organizations, business, youth, health, 
labor, urban poor and other sectors. The outputs from these consultations 
were then integrated into a draft PA 21 and enhanced by a number of devel· 
opment practitioners and advocates. This draft was then subjected to a 
feedback/consultation/review involving all previous and other interested 
participants. As the draft PA 21 traveled across the regions, agencies and 
sectors, numerous other review sessions were conducted which were initi
ated by interested individuals and institutions. That early, we had already 
felt the ripple effect of the consultation process as a potent advocacy mecha
nism. In fact, it generated so much enthusiasm in some places that they 
already set up their local peSDs to prepare for the eventual implementation 

5 
of the Philippine Agenda 21 and to address the already pressing concerns. 
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Major stakeholders involved in the formulation of the Philippine Agenda 21 
included farmers and landless rural workers, fisherfolk, indigenous peoples, ur
ban poor and other disadvantaged groups such as workers in the informal sector, 
women, children and youth, persons with disabilities, elderly, disaster victims and 
overseas contract workers and the intermediaries. The NGOs together with other 
formal institutions like national and local government units, the business sector, 
church-based organizations, civic groups and professional associations, the mass 
media, and the international community were among the intermediaries. 

The Philippine Agenda 21 has been guided by the key concepts of integration, 
multi-stakeholdership, consensus-building and operationalization. Its action agenda 
identified areas where civil society can playa role in integrating sustainable devel
opment principles/visions/parameters in decision-making processes and in such 
efforts as greening the workplace, giving fair remuneration, establishing a task force 
for child labor, reviewing policies on land conversion, working for the passage of 
the National Land Use Act, and improving access to reproductive health services. 

Civil society groups can also be brokers of information and appropriate tech
nologies. They can also mobilize resources but can also upset the smooth flow of 
resources and impede the achievement of desired goals. They can be networkers, 
strengthening institutional linkages through information flow, technology trans
fer, resource sharing and exchange, thus facilitating links and interphases among 
themselves. They can be trainers and product enhancers with their expertise and 
available technologies. 

Moreover, civil society directly enhances the capacities of communities and 
social formations for meaningful intervention in the various ecosystem processes. 
Civil society builds on the countless formal and informal relationships that struc
ture the day-to-day activities of Filipinos. 

Strengthening Civil Society's Influence on the Executive 

To maximize existing venues of dialogue and exchange that will enable civil 
society to meaningfully influence policy-making, the following courses of action 
are suggested. 

Specialize and focus. NGOs and POs must decide to focus on specific areas 
where they have the "comparative advantage" not only in terms of skills but also 
in terms of geographical and sectoral focus and specialization. 

Take full advantage of the formal mechanisms made available to civil society. 
While these are not necessarily the only means nor the most effective mechanisms 
for influencing policy, it would be wise to take full advantage of them if only 
because "they are there." Civil society groups must give the formal structures and 
mechanisms offered by government the benefit of the doubt. Only if they take the 
effort to participate can these groups work toward effective and genuine partner
ship with government. 

Coalesce with other like-minded members of civil society. This is necessary 
in order to. complement efforts, map out territories and avoid wasteful competi
tion and duplication of efforts. Coalition and formation-building also provides 
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opportunities for small NGOs and POs to strengthen their own capabilities and 
networks so that they can be better at influencing the executive branch. 

Conduct policy-research. Information and knowledge are always sources of 
power. This is especially true if an NCO is able to establish a "track record" of being 
a-credible source of specialized information. 

Build capability in areas that may need strengthening. This may include in
creased appreciation of government rules and procedures, negotiation skills, etc. 

Continue the dialogue between government and civil society. This is one of 
the most critical areas for maximizing the efforts of both sectors in nation build
ing. Formal structures and channels should constantly be reviewed with the ulti
mate objective of making them more responsive to the needs of their constituen
cies. The lines of communication through informal channels should likewise be 
maximized. 

Monitor and evaluate constantly. There should be continuing self-examina
tion. For instance, groups should regularly ask themselves whether they remain 
credible and whether they are able to fulfill their commitments and stand by their 
statements. 

Civil society groups should also concentrate on where they are strong_ Other
wise, they minimize their impact and influence. As DANILO SONGCO said, "NGOs, POs 
should focus on specific areas where they can engage government rather than 
trying to spread themselves thinly over every aspect of governance." 

Conclusion 

Civil society should playa key role both in the formulation and the imple
mentation of fundamental policies of the government. To do so, citizens' groups 
must be able to influence the executive branch, either through the office of the 
president or through the members of the Cabinet. Their roles can range from 
simply being information providers and data gatherers, to being advocates and 
consultants on what polices to adopt. They can even be actual formulators and 
implementers of policy. 

Influencing the executive and the Cabinet can be done through both formal and 
informal channels. Formally, civil society groups are allowed to sit in various inter
agency councils, often with voting privileges. They are part of the infrastructure for 
broad-based consultation and they legitimize the process of policy formulation. 

But influencing the executive and the Cabinet should go beyond formal struc
tures and processes. Sometimes, informal processes and consultations are more 
effective. These are where frank exchanges take place, deals are struck, and com
promises are arrived at. Agreements are then formally made in the signing of memo
randums, compacts, etc. that usually mark the culmination of an important public 
event, such as a summit, in which both government and civil society take part .. 

Civil society must recognize its strength and weaknesses if it wants to maxi
mize its influence on the executive. The strengths of civil society lie in its large 
constituency and its ability to organize and mobilize a grassroots following. Groups 
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should not overstate their strength, especially when their organizations - and 
even leadership - are fragmented. 

The dialogue and constant communication between government and civil 
society should be maintained. The conduct of joint and parallel consultations in 
the formulation of key policies should likewise be encouraged, especially if they 
take place in a regime of openness and transparency. The formulation of Philip
pine Agenda 21 and the Social Reform Agenda are examples of such partnerships. 
No less than the Philippine Constitution provides the policy infrastructure for such 
efforts. At the local level, the Local Government Code sets the parameters for 
citizen participation. 

Civil society should be cognizant of its role and its "comparative advantage" 
in monitoring policy implementation from a people's perspective. It is also civil 
society's responsibility to provide feedback to government, utilizing both formal 
and informal channels. Such feedback sustains the implementation of well-crafted 
and people-oriented policies and programs. 

ENDNOTES 

This is referred to by some as a process of "redemocratization." 

2 World Bank, Development in Practice: Governance, The World Bank's Experience (Washington DC: World 
Bank, 1994), p. vii. 

3 Ibid. 
4 Hilton Root, "Managing Development Through Institution BUilding," ADB Occasional Paper No. ] 2, Octo· 

ber 1995. 
5 See Preface, Philippine Agenda 2] (Philippine Council for Sustainable Development, September 1996). 
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SYNOPTIC PAPER 

State-Civil Society Relations in Policy-Making 
Focus on the Legislative 

Introduction 

The Philippine legislature was resurrected with democratic vigor in 1987 when 
the Eighth Congress (1987-1992) was elected. In 1992, the Ninth Congress (1992-
1995) was sworn into office, marking the first peaceful and orderly transfer of 
power through the ballot since the 1986 "people power" revolution. This pivotal 
period symbolized the triumph of civil society in defending a fragile democracy. 

Accomplishments of the Eighth Congress 

Sired as it was by "people power," the Eighth Congress devoted much of its 
attention to broadening and deepening the legal bedrock of popular empower
ment in both the political and economic spheres. It passed landmark legislation 
that contributed to the democratization of political power. This included the fol-

. I 

lowing: 

(1) An Organic Act (RA 6734) creating the Autonomous Region in Muslim Mindanao 
(ARMM) to be composed of the provinces and cities that will vote for autonomy 
in a special plebiscite. The Act states that a popularly-elected regional gover
nor will head ARMM's executive branch while legislative power will be vested 
in the Regional Assembly. Judicial power will remain under the supervision of 
the Supreme Court. But the Shari-ah appellate court and other tribal appellate 
courts will administer justice to Muslims and other indigenous communities 
in matters of religious belief, customs, laws and values. 

(2) The Initiative and Referendum Act (RA 6735) allowing the people to directly 
propose, enact, approve or reject, in whole or in part, the Constitution, laws, 
ordinances, or resolutions passed by any legislative body; 

(3) An Organic Act (RA 6766) creating the Cordillera Autonomous Region (CAR) to 
be composed of the city and provinces that will vote for autonomy in a special 
plebiscite. This measure hopes to ensure the Cordillera people's right to their 
ancestral domain, establish a system of governance for them, and promote 

their cultural heritage. 
(4) The Local Government Code of 1991 (RA 7160) decentralizing the powers, 

authority, responsibilities and resources of the national government in order 
to make local government units self-reliant. The Code also introduced the 
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mechanisms of recall, initiative and referendum to ensure the accountability 
of local government officials. 

In addition, the Eighth Congress enacted the following laws intended to speed up 
economic recovery and development: 

(l) The 1988 Comprehensive Agrarian Reform Law of 1988 eRA 6657) mandating 
that no person may own or retain any public or private agricultural land be
yond retention limits to be determined by the Presidential Agrarian Reform 
Council (PARC). Land given up for redistribution shall then be parceled out to 
landless farmers, farm workers, agricultural lessees and share tenants, collec
tives or others working directly on the land. 

(2) The Magna Carta for Countryside and Barangay Busine.ss Enterprises or the 
Kalakalan 20 (RA 6810) encouraging the growth of coJntryside business en
terprises which employ up to 20 people. It simplifies laws on the registration 
and operation of these enterprises and grants them exemptions from all na
tional and local taxes, with certain limitations. 

(3) The Cooperative Code of the Philippines (RA 6938) promoting the growth of 
cooperatives and commanding the government to provide technical guidance, 
financial assistance and other services to them; 

(4) The Foreign Investment Act (RA 7042) providing incentives to attract foreign 
investments to the country except in economic sectors where foreigners are 
barred from investing; 

(5) The People's Small-Scale Mining Act (RA 7076) establishing the People's Small
Scale Mining Program to achieve a systematic and rational scheme for the 
small-scale development and use of mineral resources; 

(6) The Countrywide Industrialization Act (RA 7368) promoting the establishment 
of manufacturing, processing and related industries in the countryside by 
providing financicti assistance ranging from P30 million to P40million to ev
ery town and city; 

(7) An Act Granting Tax and Duty Exemption and Tax Credit on Capital Equipment 
(RA 7360) which gives up to 100 percent exemption from customs duties and 
national internal revenue taxes; 

(8) The Rural Banks Act of 1992 (RA 7353) encouraging the establishment of a 
rural banking system that will make credit available and accessible in the 
rural areas on reasonable terms; and 

(9) The Bases Conversion and Development Act of 1992 (RA 7227) creating the 
Bases Conversion and Development Authority which aims to hasten the sound 
and balanced conversion of military reservations for productive uses. 

Other important laws enacted by the Eighth Congress were those defining 
and penalizing the crime of plunder; establishing the Department of Interior and 
Local Government (DILG); providing for free public secondary €ducation; creating 
the Abot-Kaya Pabahay Fund which provides for a socialized bousing program for 
the underprivileged and the homeless; creating a Board of Claims for victims of 
unjust imprisonment, detention or violent crimes; and strengthening the law pro
hibiting discrimination against women. 

But indisputably, the "crown jewel" of the Eighth Congress was the Senate's 
rejection of the draft treaty that would extend American military presence in the 
Philippines. 
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Accomplishments of the Ninth Congress 

The performance ofthe Ninth Congress has been hailed as unprecedented in 
Philippine history because in just 90 session-days, it was able to enact 46 major 
laws.' In the political sphere, among major laws that were passed were the follow-

ing: 

(1) The Party-List System Act (RA 7941) allocating 20 percent ot the seats in the 
House of Representatives to marginalized and under-represented sectors, or

ganizations, and parties. 
(2) An Act Amending Section 27 of Republic Act No. 7166 or the Act Providing for 

Synchronized National and Local Elections and for Electoral Reforms (RA 8045) 
which attempts to discourage election fraud by requiring that the sixth copy 
of the election returns prepared by the board of election inspectors be given 
to the citizen's arm authorized by the Commission on Elections (Comelec); and 

(3) An Act,Authorizing the Comelec to Pilot-Test a Computerized Election System 
(RA 8046) in the voting, counting and canvassing of votes in the 1996 ARMM 

elections. 

Among the economic-related laws passed by the Ninth Congress were the 

following: 

(1) 'An Act Rationalizing and Strengthening the Anti-Dumping Law (RA 7843) to 
protect Filipino enterprises against foreign competition and unfair trade prac-

tices; 
(2) Export Development Act of 1994 providing for the formulation of a Philippine 

Export Development Plan (PEDP) and incentives to exporters; 
(3) An Act Instituting a New System of Mineral Resources Exploration, Develop

ment, Utilization and Conservation (RA 7942) providing for a legal framework 
that will govern the management, exploration, utilization, development, con
servation of mineral resources within the territory and exclusive economic 

zone of the country; and 
(4) The Technical Education and Skills Development Act of 1994 (RA 7796) creat

ing the Technical Education and Skills Development Authority or the TESDA to 
ensure efficient technical education and skills development of Filipino middle
level manpower, in line with the country's goal of achieving global competi-

tiveness. 

Other laws enacted by this Congress provide for comprehensive and inte
grated shelter and urban development financing, the institution of a national health 
insurance program, the prohibition of all forms of sexual harassment in the work, 
education and training environment; the fair and equitable access to education; 
the strengthening of the implementation of the agrarian reform program; the pro
tection' of migrant workers and overseas Filipinos; and the modernization of the 
Armed Forces of the Philippines (AFP). 

The Tenth Congress (1995-1 998 ) was sworn into office in an environment of 
political stability and significant economic growth. By that time, the national re
unification process had gained way, with revolutionary groups from both the ex
treme Left and the extreme Right being won over by government efforts to bring 

them back into the mainstream of society. 
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First Regular Session of the Tenth Congress 

The first regular session Uuly 1995-June 1996) of the Tenth Congress resulted 
in the passage of 20 vital national bills exceeding the previous year's record of 17 
bills.' . 

The legislative thrust was to sustain the economic growth momentum. Among 
the laws passed were those providing for the deregulation of the downstream oil 
industry (RA 8180); replacing quantitative restrictions (QRs) on agricultural prod
ucts except rice (RA 8178); further liberalizing foreign investments (RA 8179); 
excluding the Official Development Assistance (ODA) from the foreign debt limit 
(RA 8182); restructuring the excise tax on petroleum products ( RA 8184); strength
ening the Crop Insurance Program of the government (RA 8175); and imposing 
double indemnity for the prescribed increase in the wage rates (RA 8188). 

In the political field, the focus was on measures to advance devolution and 
electoral reforms. These included granting all citizens' arms equal opportunity to 
be accredited by the Commission on Elections (RA 8173) and providing for a gen
eral and continuing system of voters' registration (RA 8189). In addition, local 
government units were allowed the use of the five- percent calamity fund out of 
the internal revenue allotment for calamities and disasters without waiting for the 
President's declaration of a state of calamity in affected areas (RA 8185). 

Lines of Inquiry 

This paper will attempt to provide answers to the following questions: 

• What areas of intervention are formally and informally available to civil soci
ety actors in the legislative branch of government? 

• Which of these areas have been utilized or under-utilized by business, churches, 
media, academic institutions, non-government organizations (NGOs), peoples' 
organizations (POs) and other actors? What factors would account for such 
utilization or under-utilization? 

• What have been the strengths and weaknesses of these actors in the course of 
intervention? What factors account for these strengths and weaknesses? 
How can civil society actors fully maximize existing venues for intervention? 
What other venues need to or can be developed? 

Definition of Civil Society Actors 

For the purpose of this paper, "civil society" or "civil society actors" will refer 
to non-state actors or to those who, either by election or appointment, do not 
form part of the formal state apparatus that includes the executive, legislative and 
judicial branches of government. 

Outline of the Presentation 

This paper is divided into eight sections. The first section covers the consti
tutional and legal rights of civil society actors that empower them to be actively 
involved in legislation. 

The second section tackles the power grid and the current political align
ments in Congress, the key and supporting players within it, and the roles they 
play in the legislative process. 
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The third section deals with the processes and mechanisms in law-making as 
well as the basic elements of the "internal strategy" which refers to the civil soci
ety actors' game plan in pushing their causes through the legislative mill. 

The fourth section discusses the "external strategy" which refers to civil soci
ety actors' complementary lobbying efforts outside the halls of Congress. It fo
cuses on the need to lobby the executive branch, the media and the legislators' 
constituents to bring about desired results in the legislature. 

The fifth section attempts to assess the degree to which civil society actors 
have used both the formal and non-formal areas for legislative intervention and to 
analyze the factors that affect their effectiveness to do so. 

The sixth section analyzes the strengths and weaknesses of civil society ac
tors in influencing legislation. 

The seventh section draws some insights and lessons from past legislative 
campaigns that can be instructive for civil society actors. 

The eighth and final section proposes an eight-point action agenda which 
civil society actors can undertake to maximize existing venues for legislative in
tervention and explores new avenues which they' can explore to ensure a more 
responsive and accountable legislature. 

The Constitution and Civil Society 

The architects of the 1987 Constitution labored under the trauma of how the 
previous Constitution was used to legitimize authoritarianism. Thus, they armed 
civil society with the legal weapons to protect and assert itself. 

The 1987 Constitution states that it is every Filipino citizen's right to directly 
engage in the task of law-making and to lobby Congress: 

Art XIII, Sec 16: The right of the people and their organiiations to 
effective and reasonable participation at all levels of social, political and 
economic decision'making shall not be abridged. The State shall by law 

4 
facilitate the establishment of adequate consultation mechanisms," 

The citizen's right "to directly propose, enact or approve, or reject any act or 
law or part thereof passed by Congress or any local legislative body'" is likewise 
stipulated in the Constitution. This principle of citizens' initiative and referendum 
makes the Philippine Constitution supremely unique. 

The Initiative and Referendum Act 

The Eighth Congress passed the Initiative and Referendum Act"to put flesh to 
this Constitutional mandate. -

Under the system of initiative, the people may make a petition to (1) amend 
the Constitution; (2) enact national legislation; or (3) draft a regional, provincial, 
city, municipal or barangay law, resolution or ordinance. 

The people may also exercise "indirect initiative" by proposing a measure to 
Congress or to the local legislative body for action. The law also provides for a 
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system of referendum where the electorate may approve or reject a law through an 
election called for the purpose. All registered voters of the country, autonomous 
regions, provinces, cities, municipalities and barangays may exercise the power 
of initiative and referendum. 

To exercise the power of initiative or referendum, at least ten percent of the 
total number of registered voters must sign a petition for the purpose and register 
it with the Comelec. In the petition, any legislative district must be represented by 
at least three percent of the registered voters there.' 

On the other hand, a petition for an initiative on the 1987 Constitution must 
be signe.d by at least 12 percent of the country's total number of registered voters. 
Every legislative district must be represented by at least three percent of its regis
tered voters: 

Party-List Repi"esentatives 

The Constitution also mandates the inclusion of party-list representatives in 
the House of Representatives. These representatives will constitute 20 percent of 
the total number of seats in the House, including those who are part of the party 
list. " 

In line with this constitutional provision. the Ninth Congress passed the Party
List System Act'O to ensure the representation of marginalized and under-repre
sented sectors, organizations and parties in the House. 

Any organized party, organization or coalition representing the following sec
tors must register with the Comelec if they want to be included in the party-list 
system: labor, peasant, fisherfolk, urban poor, indigenous cultural communities, 
elderly, handicapped, women, youth, veterans, overseas workers and professionals. 

Qualified organizations may nominate not less than five names from their 
group 45 days before the elections for the House of Representatives. 

Every voter shall be allowed two votes: the first one indicating his choice of 
representative for his legislative district, and the other, his choice of the party, 
organization or coalition he wants represented in the House. 

Those parties garnering at least two percent of the total votes cast for the 
party list will be entitled to one seat each. Those getting more than two percent will 
be entitled to additional seats in proportion to the total number of votes they won. 

Party-list representatives will be obtained from the list of nominees of the 
winning groups according to their ranking. Direct voting by citizens under the 
party-list system will be implemented beginning with the 1998 elections and in 
every congressional election thereafter. 

The Constitution further guarantees respect for the rights of persons appear
ing in or affected by congressional inquiries in aid of legislation." It also states 
that even legislative bodies of local government shall have sectoral representa-
. '2 

tlOn. 

Qualified Filipinovoters also shape the kind of congressional representation 
they want and think they deserve.· The Constitution further ensures that "a free 
and open party system shall be allowed to evolve according to the fre.e choiceof 
the people." 13 . • 
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Clearly, the fundamental law of the land amply promotes civil society's rights 
to choose legislators, to oversee and directly participate in legislation, and even to 
make or unmake laws. This is in full consonance with the libertarian tenet that 
"sovereignty resides in the people and all government authority emanates from 
them." 

Doing Battle in the Legislative Arena 

Even if the legal and institutional infrastructure for participatory democracy 
is now in place, civil society must learn to grapple with the specific realities and 
dynamics of the legislative arena. It takes more than conviction and belief in the 
justness of one's cause to prevail in this battleground. Moreover, although the 
Constitution contains ironclad provisions that guarantee civil society's rights to 
legislate, it was not accompanied with a manual of instructions. 

It takes a master strategist, an astute tactician with lots of political savvy, a 
public relations expert, a diplomat and a wily negotiator with the patience of Job 
_ all rolled into one -to win the day in Congress. If they are to succeed in pursu
ing their legislative agenda and making their voices heard in a cacophony of other 
voices, civil society organizations must understand how the complex labyrinth of 
Congress works and what motivates the players within it. 

The Power Grid in Congress 

Congress is divided into two chambers: the Upper House which is the Senate 
and the Lower House which is the House of Representatives. 14 

The Legislators 

The Senate is composed of 24 senators elected at large for a six-year term 
and who can be re-elected for another term. The House of Representatives, which 
should be composed of not more than 250 members, are elected by district. Pres
ently, there are 204 congressmen. Each representative is entitled to a three-year 
term and is allowed only three consecutive terms. 

In addition, there are 17 sectoral representatives in the Lower House who 
were appointed by the President and confirmed by the Coml\lission on Appoint
ments. The sectors represented so far are the following: cultural communities, 
labor, overseas contract workers (OeWs), youth, women, peasant, fisherfolk and 
the urban poor. 

As the citizens' direct voting for the party-list representatives will not be 
implemented until the 1998 elections, the present crop of sectoral representatives 
are all presidential appointees. This is provided for in Art. VI, Section 5 (2) of the 
Constitution, which states: "For three consecutive terms after the ratification of 
this Constitution, one-half of the seats allocated to party-list representatives shall 
be filled, as provided by law, by selection or election from the labor, peasant, 
urban poor, indigenous cultural communities, youth, and such other sectors as 
may be provided by law, except the religious sector." 
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The Officialdom 

Each chamber has its own official hierarchy, organizational structure," rules 
and procedures,'6 

The key officers of the Senate are the Senate president, the Senate president 
pro tempore, the majority floorleader, the minority floorleader- and the Senate 
secretary. 

In the House, the top brass is composed of the speaker, the three deputy 
speakers representing Luzon, Visayas and Mindanao, the majority floorleader, the 
minority floorleader and the secretary-general. 

There are 38 standing committees in the Senate. In the House, there are 47 
standing committees, 19 special committees and one ad hoc committee." 

The Supporting Crew 

Civil society actors who want to know what is happening in a Senate commit
tee must touch base with two persons: the legislative committee secretary who is 
in charge of secretariat needs and the senator's committee secretary who heads 
the technical staff and is therefore the "point·person" on substantive matters. The 
technical team is recruited by the Senator who chairs the committee. 

As political appointees, the technical staff's te,m of office is coterminous 
with that of the appointing senator. The legislative committee secretary, on the 
other hand, is a career employee who is part of the Senate secretariat. 

In the House, there is only one person to deal with: the legislative committee 
secretary who provides both secretariat and technical support to the committees. 
This person has more responsibilities and exercises greater powers than the Senate's 
legislative committee secretary. But like the latter, he occupies a permanent plantilla 
item, is not coterminous with the committee chairperson and is also part of the 
House secretariat. 

Since they are permanent employees, the legislative committee secretaries 
are perhaps the most informed about committee work. Often, they are better in
formed than the legislators who preside over the committees. The committee sec
retaries have the institutional memory as far as legislation is concerned. Members 
of Congress may no longer be re-elected or could be in their last term, and their 
committee chairmanships may end either by choice or because of shifting political 
alignments. Committee secretaries, on the other hand, usually stay in the commit
tees longer than the senators or congressmen who compose them. 

A legislator's office is run by a chief of staff who, depending on the trust and 
confidence in him by his superior, is either expected to simply manage the office 
or serve as his alter ego. 

Along with the legislative committee secretaries, the chiefs of staff are the 
first access points to the committees and to the legislators. They are crucial con
tacts for setting an appointment for a meeting, presenting a proposal, or discuss
ing the battle-plan to be used to push for, or blocking, a measure. 

It would be a gross mistake to bypass legislative committee secretaries by 
insisting on seeing a committee member directly, .aT to underestimate their place 
in the totem pole of power. Committee members will usually r~fer queries back to 
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the secretaries, anyway, since it is the latter who are assigned the "dirty job." By 
using legis!ative secretaries as conduits, lobbyists can obtain tips on the best way 
to get a legislator's attention and/or support. As the initial processors and filters 
of information, secretaries can make recommendations which can be favorable or 
unfavorable to lobbyists. 

Political Alignments and Realignments 

Traditionally, the key officials of either chamber are from the political party 
that has numerical superiority. But political expediency sometimes takes prece
dence over party discipline or cohesiveness. Power sharing among unlikely per
sonalities to assure their individual survival, rather than obtain party goals, has 
become the norm. That is why legislators rarely vote according to party lines. 

The Senate I Mutant' 

For example, the 1997 "coup" in the Senate gave birth to a mutant. The new 
majority that resulted from the coup calls itself the "united opposition" and is 
composed of 13 members who have different party affiliations. It is headed by 
Ernesto Maceda of the Nationalist People's Coalition (NPC), a party which oddly 
enough, has only two members in the 24-member chamber. 

This bloc is composed of the following: five senators from the Laban ng 
Demokratikong Pilipino (LDP)-Angara wing, namely Bias Ople, Ernesto Herrera, 
Marcelo Fernan, Francisco Tatad and Vicente Sotto III; two senators from the ruling 
Lakas-NUCD, namely Juan Flavier and Franklin Drilon; two independents, Gregorio 
Honasan and Orlando Mercado; one from the Liberal Party (LP), Juan Ponce Enrile; 
and the only other member of the NPC. Anna Dominique Coseteng. 

Though it calls itself the "united opposition," Senate President Maceda has 
also assured President Ramos that the Senate revamp will not affect the expedi
tious passage of vital bills included in the common legislative agenda of Congress 
and the executive branch. A compleat political chameleon, Maceda's assurance 
gains some credence owing to the fact that he is related by affinity to House 
Speaker de Venecia, who is the concurrent secretary-general of the administration 
party, the Lakas-NUCD." 

Similarly, the members of the minority hail from different political parties. 
There are two from the Lakas-NUCO, namely Leticia Ramos-Shahani and Sergio 
Osmena III; four from the LOP - Raul Roco, Heherson Alvarez, Gloria Macapagal
Arroyo and Neptali Gonzales; one from the LP, Ramon Magsaysay, Jr.; and Alberto 
Romulo who recently resigned from the LOP. 

,Remaining under the so-called "uncategorized bloc" is Miriam Defensor
Santiago of the People's Reform Party (PRP). 

The House/s Rainbow Coalition 

Due to the coup in the Senate, realignments were also expected in the Lower 
House. But" the Lakas-NUCD's majority of 132 members has managed to remain 
intact and is even wooing defectors from the 29-member LOp'

I

" De Venecia had 
earlier forged a "rainbow coalition" among varying political parties, such as the 
Liberal Party with 14 members and with the Nacionalista Party with 2 members. In 
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the minority are the NPC with 29 members, the Kilusang Bagong Lipunan with 
two, the PDP-Laban with one, and two independents. 

Mini-Power Centers 

Mini-power centers in the House also exist. These include the "Northern Alli
ance" made up of Northern Luzon congressmen; the "Mindanao Caucus" composed 
ofthose who represent the Mindanao legislative districts; the "Young Turks" whose 
members are below 45 years old; the "Women's Caucus" composed of female leg
islators; the "Batch '92" made up of congressmen who were first elected to the 
House in 1992; and the so-called "progressive bloc" of the Lakas-NUCD. 

LEDAC: Superbody 

There is atso a sup,erbody called the Legislative-Executive Development Advi
sory Council (LEDAC). 0 It is a consultative and advisory body which coordinates 
executive development planning and congressional budgeting. LEDAC is a policy 
"clearinghouse" where the competing legislative priorities of Congress and the 
executive branch are threshed out, draft bills on vital issues are discussed, and a 
consensus is reached on which bills should be considered urgent. 

Ostensibly created to avoid a gridlock in the decision-making process and to 
fast-track lawmaking, the LEDAC has alternatively been praised for achieving just 
that, or criticized for usurping the prerogative that rightfully belongs to Congress. 

Chaired by no less than the president himself, or in his absence by the execu
tive secretary, it is composed of key members of the Senate and the House. 

Since even Malacafiang has to lobby in Congress, another agency called the 
Presidential Legislative Liaison Office (PLLO) was set up. Its mother office is in 
Malacafiang and it has satellite offices in the Senate and the House, which are 
staffed by the legislative liaison officers of all the major line departments of the 
executive branch. 

In these bodies are the lead actors and the supporting crew who perform on 
the congressional stage. Civil society organizations that wish to have an inside 
track on Congress should be familiar with their names and faces and develop 
access to this cast of characters. 

Apart from familiarity with both the key players and the formal structures of 
Congress, civil society actors must also be knowledgeable about the processes 
and mechanisms of lawmaking. If they know which buttons to press and which 
levers to pull, they can themselves become dynamic players in congressional de
cision-making. 

IIlnternal Sfrategyll: The Legislative Mill 

Those who wish to influence the lawmaking process need to prepare 
an "internal strategy" or overall game plan to ensure they are heard in Senate and 
House committees and in the plenary of both Houses. A good strategy ensures 
that Congress approves the bills they want passed. 
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A basic knowledge of how a bill becomes a law is a must."JlProceeding from 
this basic knowledge, you can then work your way, up to more sop'histicated meth
ods of intervention," stressed Armand Sebastian, 'a seasoned Senate staffer. 

Drafting of the Legislative Measure 

The first area of direct intervention for civil society attors is in the bill- or 
resolution-drafting phase. Every bill passed by Congress should cover only one 
subject which is stated in the bill's title. Any individual, organization, the execu
tive branch or a member of Congress may prepare it. 

Those who wish to assume a pro-active stance instead of a merely reactive 
one can submit drafts of proposed bills or proposals for congressional investiga
tion and give these directly to legislators for sponsorship. Drafts do not have to be 
perfect, as they will be refined in the later stages of the legislative process. 

As Senator Juan Flavier put it: "While legislators have their own perspective of 
things, they normally derive their insights and legislative proposals from outside 
the halls of Congress - from the people and organizations that bring out the 
country's different problems and who know best what they need in terms of legis
lation." 23 

Preparing for a Presentation 

Draft bills must be accompanied by a concise briefing paper that clearly and 
logically presents the rationale for the measure. They must spell out who will 
benefit from a bill, who will be disadvantaged, and how. Facts must be accurate 
and authoritative. Proponents who use surveys or opinion polls to substantiate 
their arguments have an edge. It is also useful to cite precedents and to include 
the legislative chronicles of similar cases. Presenting erroneous information erodes 
a proponent's credibility. Proposals should pass the test of rigorous scrutiny and 
arguments presented should be able to withstand intensive grilling by legislators, 
at least 50 percent of whom are lawyers. 

Searching for a Sponsor 

The next step is to scout for a bill sponsor. The key is to find a legislator who 
can credibly espouse and champion the proposed bill. Choosing as sponsors offi
cials of either House or the chair or the active members of the committee to which 
the bill will likely be referred to will boost the chances of a bill's approval. Civil 
society actors must therefore know the scope of work of the various committees 
and sub-committees in Congress so they can readily identify the key personalities 
who will take part in the bill's deliberations. 

Sponsors who share the same philosophical leanings as the groups lobbying 
for the bill can be expected to defend it with more conviction. A sponsor can be 
approached through both formal and informal channels. The formal channels are 
mainly Congress officials, while informal channels can be the sponsor's personal 
friends, relatives or former profeSSional colleagues who can make referrals and 
facilitate the "accessing" process. Having institutional ties or any form of affinity 
with the legislators - such as being a fellow member of a civic organization, a 
religious denomination, a fraternity or sorority, a fellow alumnus of the same 
school- can go a long way in setting introductions. The fail-safe way of gaining 
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access, however, is to be a constituent or to represent a vast field of grassroots 
votes. 

After it has been ascertained that there is as yet no existing law that will 
make the bill redundant or that it does not violate any Constitutional provision, 
any member of Congress can sponsor and file it. It is then brought to the Bills and 
Index Division - the repository of all bills and resolutions in Congress - which 
gives it a number. 

First Reading 

Thre-e days after its filing, the numbered bill is included in the order of busi· 
ness for First Reading in the Senate or House plenary session. The secretary reads 
its title and number and the speaker or designated presiding officer refers the 
measure to the proper committee or committees. 

The first bill filed is not necessarily going to be the first bill to be taken up. It 
will take tenacious shepherding to push a bill through its formal rites of passage. 

Committee Hearings 

The second area of direct intervention for civil society actors is at the com· 
mittee level. Here, investing goodWill and establishing good rapport with the leg· 
islative committee secretary and with the technical staff is a must. 

These are the key people who. recommend to the chair what bills should be 
prioritized in the agenda. They also advise on whether public hearings on the 
measure are necessary and suggest resource speakers. Moreover, they are the ones 
who will issue public notices about the hearings. They review the position papers 
of parties interested in the bill and prepare fact sheets and briefing papers for the 
committee members. 

The secretariat staff also prepares the transcripts, the spot reports and min· 
utes of the committee meetings or hearings. Access to these public documents is 
a right. The Constitution's Bill of Rights (Article III, Section 7) states: "The right of 
the people to information on matters of public concern shall be recognized. Ac· 
cess to official records and to documents, and papers pertaining to official acts, 
transactions, or decisions, as well as to government research data used as basis 
for policy development, shall be afforded the citizen, subject to such limitations 
as may be provided by law." 

In addition, the Code of Conduct and Ethical Standards For Public Officials 
and Employees (RA 6713) states that requests for official information should be 
acted upon by the concerned official or employee within 15 days from the filing of 
the request. Otherwise, such official or employee can be held liable under the law. 

Those who have established good communication lines with the secretariat 
and the technical staff will find that their requests are easily granted even if they 
do not invoke their rights. It is also best to deal with the technical staff in a 
friendly and courteous manner; ruffling their feathers seldom helps. 

If public hearings are not needed, the committee proceeds to deliberate on 
the bill. Civil society actors must not only monitor the committee meetings. It is 
their right to demand for a public hearing, to be represented, and to be heard. But 
with this right comes the responsibility to be an effective resource person and a 
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good communicator knowledgeable about the issues at hand. Since most legisla
tors are lawyers, they are wont to use courtroom tactics in quizzing witnesses 
summoned to the hearings. Anticipating counter-arguments and having a dress 
rehearsal prior to taking the witness stand enhance a resource person's persua
siveness. 

The hearings or deliberations may result in the adoption of the bill without 
amendments. The bill may also be amended, consolidated with other bills of a 
similar nature, or put in a substitute bill. A committee report on what action is 
taken is then prepared. 

Since much of the spadework is done at this level, civil society actors should 
go out of their way to call on each of the members of the committee and try to get 
their message across effectively. A legislator's time is valuable, so presentations 
should be focused and well defined. Presenting two to three-page executive sum
maries is often better than lugging around voluminous studies or backgrounders. 

Lawyer Arlene Dada-Arnaldo, who has been on various legislative staffs since 
1987, said that the chair, the vice-chair, the committee members and the secre
tariat/technical staff are privy to the ultimate version of the bill that is likely to 
emerge. She advised lobbyists to be in touch with these people because they "can 
give you a low-down on developments which will not be apparent in open public 
hearings such as which parties are trying to influence the bill, who the principal 
and secondary oppositors to the bill are, whom to be wary of, whom to supply 
with more information, and whom to sway to one's perspectives." l4 

With such information, "you can counter adverse modes and make a counter
proposal as soon as possible,"she said. 25 

Technical Working Groups 

The third area of intervention, but still at the committee level, is in the tech
nical working groups (TWGs). These groups are created to iron out areas of conflict 
among bills covering the same subject, to cure legal or constitutional infirmities, 
and to take up other technical or substantive issues. The TWG meetings offer a 
preview of the actual committee meetings and are intended to ease the work of 
committee members. Civil society actors can ask to be present either as observers 
or participants in the TWG meetings. 

Focusing lobbying energies on the committee is not a guarantee of success. 
But it could mean handsome rewards. It is relatively easy to be· heard at this stage 
because there is only a small circle of influential players. In plenary, lobbyists have 
to reckon with at least 200 players where, as Dada-Arnaldo said, they will then be 
faced with "access constraints, resource constraints and time constraints." '" 

The quest for allies must begin at the same time as scouting for a suitable bill 
sponsor. This helps the bill sponsor win the support of the majority once the bill is 
put to a vote in plenary. 

At the end of committee deliberations, a report on whatever decisions have 
been arrived at in committee is prepared. The committee may approve its report 
by a majority vote after which it is transmitted to the Committee on Rules which 
includes it in the "unassigned business." 
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The Committee on Rules 

The Committee on Rules is another area where civil society actors must have 
friends or allies when they are pushing for, or blocking, a bill. This committee has 
the power to facilitate a bill's approval, to derail it, or hold it in its tracks. Rep. 
Manuel "Mar" Roxas II, a committee member who was instrumental in getting the 
nod of the rules committee on the anti-rape bill said: "You may have a perfect bill 
coming out of committee but if the rules committee does not calendar it, it is as 
good as stuck in the freezer.,,/1 This committee wields tremendous power; its deci
sions on the fate of a bill are final. 

Question of Rules: The E-VAT Case 

The Ninth Congress passed the Expanded Value-Added Tax (E-VAT) into law, 
but its implementation was suspended when Senator Arturo Tolentino questioned 
the constitutionality of the law before the Supreme Court. The high tribunal even
tually upheld the law, which was implemented beginning january 1, 1996. 

The law, however, was met with strong protests. Some legislators moved for 
its repeal, while others proposed amendments to limit the coverage of the law and 
rid it of what they said were its anti-poor and regressive provisions. Still others 
called for the law's suspension for at least one year. 

Public hearings and committee meetings were conducted by the House Ways 
and Means Committee on the proposed amendments to the E-VAT. On December 7, 
1994, the committee issued Report No. 94 on House Bill No. 5479. This report on 
the bill was scheduled for second reading or floor deliberations in january 1995. 

During the plenary, Rep. Edcel Lagman insisted that he filed House Bill 4817 
even before the Supreme Court had declared the constitutionality of the E-VAT law. 
That bill seeking to repeal the E-VAT law was then still pending with the House 
Committee on Ways and Means. He also pointed out that he had later filed House 
joint Resolution 8 seeking the suspension of the E-VAT for one year to allow legis
lators to study its implications and finally decide what to do with it without being 
pressured by mounting grievances from the people. Lagman argued that his bill 
should take precedence over an amendatory bill on the E-VAT law. 

Rep. Exequiel javier, the chair of the House Ways and Me'ans Committee, re
plied that the committee had rejected the repeal and suspension of the E-VAT and 
decided to introduce a measure to amend it instead. 

Lagman then asked Majority Floorleader Rep. Rodolfo Albano (who also chairs 
the Committee on Rules) for his opinion on the matter. 

Albano stressed that when a committee reports out a consolidated measure 
and if one of the principal authors feels that the committee has not properly con
sidered a particular measure, then the author can register hls objections to the 
House Secretariat and reseNe the right to speak against the committee report. He, 
however, stressed that once the committee reports out a bill, all the committee 
proceedings on that measure are deemed terminated. He added that it now de
pends on the House to decide whether to favorably consider the committee report 
during the plenary session. 
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House Bill No. 5479 amending the E-VAT law was eventually passed in the 
Lower House although it has yet to be enacted into law. Meanwhile, the original E
VAT law remains in effect. 

Second Reading: Period of Debates and Interpellation 

Once a legislator requests that a bill be calendared for second reading and 
the rules committee approves it, it is assigned to "ordinary business." In plenary, 
the secretary reads the number, title and text of the committee report. What fol
lows is a period of debate, sponsorship speeches, interpellation and tumo en 
contra. Then, a phase of amendments, committee amendments and individual 
amendme.nts takes over. 

This is another area of indirect intervention for civil society actors. Alliance
building is the key strategy in this front. Civil society actors whether for or against 
a bill can help increase the combat-readiness of their warriors by loading them 
with ammunition 'for a decisive offense or defense. The debates at this stage are 
usually a reprise of the main arguments and counter-arguments that emerged dur
ing the committee hearings. Lining up a battery of facts, figures and statistics can 
help proponents win in this arena. Proposed amendments, additions, or deletions 
can still be considered at this stage, although the bill may have previously been 
modified in committee. 

As a show of force, civil society actors can mobilize their supporters to at
tend the plenary debates and to boost the morale of the legislators who support 
them. Proper decorum should be observed in the galleries; public disturbances at 
this point will only be counter-productive. 

Intervent{on by the Official Hierarchy 

Access by civil society actors to the offiCial hierarchy can be crucial espe
cially in highly contentious bills. The officials of both Houses are ex-officio mem
bers of all the standing committees. Moreover, the committee chairs are supposed 
to report or explain to the Senate president or to the House Speaker the status of 
bills on their decks. The intervention ofthe officialdom can change the nature and 
alter the course of the deliberations when they give the appropriate signals. 

Shelving the "Department of Fisheries" Bill 

One example is that of the bill calling for the creation of the Department of 
Fisheries. The alliance of fisherfolk organizations raised a howl against the pro
posed department, saying this would only encourage the usual bureaucratic "top
to-bottom" approach and discourage grassroots participation. The bill was already 
passed on second reading in the Lower House. But after the alliance's representa
tives appealed to then Speaker Ramon Mitra, it was shelved. 

CTRP's "Sin Taxes": Defying Congress Officials 

A Ie.gislator can also request that a bill be taken up by the 'Committee of the 
Whole, meaning by the entire Senate or the House in plenary, instead of merely by 
a particular committee. In this case, caucuses to thresh out internal differences are 
usually held. 
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The Senate president or the House Speaker may also crack the whip to make 
members toe the party line. Speaker de Venecia did this to fast-track the passage 
of the "sin taxes" on beer and cigarettes under the Comprehensive Tax Reform 
Package (CTRP) whose chief lobbyist was no less than President Fidel Ramos him
self. But in this instance, whip-cracking did not immediately bring about the de
sired results, showing that Congress or party officials cannot always impose their 
will. The reason: the bill was caught in the claws of competing interests jockeying 
for advantage within the Lower as well as the Upper House. 

To begin with, the executive branch went through a rocky road before it was 
able to line up a battery of high-caliber sponsors for the bill. Speaker de Venecia 
was tasked with ensuring that the CTRP law would be passed by the House. How
ever, the support of Rep. Javier, a Lakas-NUCD member and chair of the House 
Ways and Means Committee, and Rep. Renato Diaz, the vice-chair, were not en
listed by Malacaiiang. The reason for this omission was that there were persistent 
rumors that both Javier and Diaz were-allies of Lucio Tan. One of the country's 
wealthiest businessmen, Tan is the owner of Asia Brewery Inc. (ABI) and Fortune 
Tobacco Co., which would be taxed heavily if the CTRP were enacted into law. The 
bill provided for a shift from ad valorem to specific taxation for beer and ciga
rettes. 

On the other side of the fence was Andres Soriano, Jr. of San Miguel Corpora
tion (SMC) which stood to gain from the tax reforms proposed' by the Department 
of Finance. In the heat of the' first skirmish over the CTRP, a white paper was 
circulated in the House, accusing some of the finance department's key officials of 
being pro-San Miguel. 

Finance officials argued that the system of ad valorem taxation was riddled 
with loopholes. As taxes were based on the production value or the factory gate 
price, unscrupulous companies set up marketing firms which bought at low prices 
and marked them up for resale. This enabled these companies to earn more profits 
without having to pay additional taxes. The finance department pointed the ac
cusing finger at ABI - which has consistently declared losses since it was estab
lished in 1981 - for resorting to this unethical business practice in order to dodge 
taxation. 

During the Ramos administration, the Bureau of Internal Revenue (BIR) sued 
Tan for not paying P25 billion in excise taxes from 1990 to 1992. The magnate's 
flagship company, Fortune Tobacco, controls more than 70 percent of the local 
cigarette market. 

"Northern Luzon Alliance's" Muscle-Flexing 

In the course of the debate over sin taxes, a small power center flexed its 
muscle. The Northern Luzon Alliance refused to support the tax reform package 
for a parochial reason: its constituents, tobacco farmers whose produce was bought 
by Tan, stood to lose with the new legislation. Tan is the biggest buyer of tobacco 
in the region; without him, the tobacco industry would collapse. The industry 
raised PI8 million in annual revenues and 51,313 farmers depended on it for their 
livelihood. Thus, the Northern Luzon legislators - among them Majority Floorleader 
Rep. Rodolfo Albano (lsabela), Rep. Santiago Respicio (Isabela); Reps. Jose Aspiras 
and Victor Ortega (La Union), Reps. Eric Singson and Mariano Tajon (liocos Sur) and 
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Reps. Amadeo Perez and Conrado Estrella (Pangasinan) - fought for the r.etention 
of the ad valorem tax. 

In the end, instead of a total shift from the ad valorem to specific tax, the 
House approved a hybrid version. It adopted a "tax comparator" which would 
enable the government to collect ad valorem taxes or specific taxes depending on 
which would generate more revenues." 

Third Reading: The Final Voting 

Usually, once a bill passes the second reading, its passage in the third .. ead
ing, where amendments are no longer allowed, is assured. 

After the second reading, copies of the bill (reflecting the amendments) are 
printed by the Plenary Affairs Bureau and distributed to the members of the cham
ber three days before the third reading. The bill is then included in the calendar of 
business. 

On third reading, the Secretary reads only the number and title of the bill. At 
this stage, the legislators in plenary simply vote on the bill without further discus
sions. A roll call vote is called and a member, if he desires, is given three minutes 
to explain his vote. 

The bill is approved by a majority of the members present and if it is disap
proved, it is transmitted to the archives. 

Transmittal of the Bill to the other Chamber 

The approved bill is transmitted to the other chamber where it goes through 
the same cycle it did in the chamber where it originated. 

To speed up the process, it is best that the bill is filed simultaneously in both· 
Houses so it can move in two parallel tracks (the Senate and the House) at the 
same time. Civil society actors must therefore secure sponsors for the same bill 
from both the Senate and the House and try to have the measure filed simulta
neously in both chambers. 

The IIThird Chamberll: The Bicameral Conference Committee 

If the bill has been passed in both chambers, a bicameral conference commit
tee composed of representatives from both Houses is created. This is the fifth area 
for indirect intervention by civil society actors. 

The task of this committee is to reconcile the differences or disagreements 
reflett'ed in the Senate and House Versions of the same bill. However, the confer
ees may also introduce new provisions germane to the subject matter or may 
report out an entirely new bill on the subject. Due to its vast powers, tne bicameral 
conferenca committee has been dubbed the Third Chamber. 

IIKillingll the Health Workers' Bill 

Though this fs.rarely done, the bicameral conference committee may "kill" a 
bill by simply not sending out its report for approval by both chambers. This is the 
unfortunate fate thAt befell the country's health workers who wanted to be reinte
grated into the Department of Health. 
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With the passage of the 1991 Local Government Code, the national govern
ment devolved its responsibility over health seNice delivery to local governments. 
But the local units were then not prepared to shoulder the fiscal costs of the 
devolved powers such as payment of the salaries of health workers. 

The health workers, whose cause was championed by Senator Freddie Webb, 
lobbied to have the bill for their reintegration passed in both Houses. Afterward, a 
bicameral conference committee was convened. 

But bowing to the enormous pressures from the executive branch and from 
the Leagues of Provincial Governors and Mayors, the bicameral committee "killed" 
the bill by not transmitting its report for approval by the Senate and the House. 

Once the conference committee has reached a consensus, a report is pre
pared. All the members must sign e~ch and every page of this report. Afterward, it 
is passed on for consideration and approval of both Houses. No amendment is 
allowed aJ this stage. 

Once both Houses pass the measure, copies of the bill are signed by the 
Senate president, House Speaker and certified by the Senate secretary and the 
House secretary-general. Then this is submitted to the President. 

Presidential Action. on the Bill 

The sixth area for inteNention by civil society actors is Malacafiang where 
they can urge the President to sign or veto a bill. 

If the President approves and signs the measure, it is assigned a "Republic 
Act" number and is transmitted to the chamber from where it came. If the Presi
dent decides to disapprove or veto the measure, he sends it back to the chamber 
of origin with a message citing the reason for the veto. 

Congressional Action on Vetoed Bill 

The President's message is calendared in the order of business and Congress 
may decide to override the veto. This is the final area of inteNention for civil 
society actors who may be against a presidential veto. Each chamber separately 
reconsiders the bill or the vetoed items on the bill. If the bill or vetoed item is 
passed by a vote of two-thirds of all members of each chamber, it becomes a law. 

Action on Approved Bill 

The law is reproduced and copies are sent to the Official Gazette Office and 
distributed to the implementing agencies. It is also included in the Annual Compi
lation of Acts and Resolutions. 

Evidently, the areas of inteNention where civil society actors have the stron
gest impact are at the lower rungs of the legislative ladder. Their impact progres
sively diminishes as the bill moves up the legislative ladder. 
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"External Strategy": Indirect Intervention 

Lobbying the Executive Branch 

Even as they work within the official structures and formal mechanisms of 
Congress, civil society actors must also lobby outside the halls of Congress. This 
is the "external strategy" - the plan for convincing lawmakers who have a voice in 
the outcome that their constituents are solidly behind the proposed bill. 

Although under the principle of separation of powers, Congress legislates 
and the executive implements, lobbying the latter will strengthen the hand of civil 
society actors in affecting legislation. There are various reasons for this. 

First, the various departments and agencies of the executive branch are a 
source of draft bills which they recommend to the President and to Congress through 
the LEDAC. Civil society actors can suggest areas for legislation which the legal 
staff of any line department can package into a draft bill. Since even Malacanang 
must constantly lobby Congress, Malacanang also needs grassroots support to 
transform ideas into legislative action. 

In fact, the line departments are always in search of subje<:t matter for pos
sible legislation because they are required by Malacanang to constantly come up 
with proposals. The Palace mayor may not decide to incorporate these into the 
legislative agenda that the President usually presents during his annual State of 

the Nation address. 

Second, the heads of all the major line departments are members of the LEDAC 
which decides on the priority bills of the administration. Their prioritization is in 
turn harmonized with that of the Senate and the House. If the bill being pushed by 
civil society actors gains the support of a department secretary, its significance is 
elevated several notches. This was the case with the generics bill which the health 
secretary strongly supported. 

Third, each line department and all agencies under it has legislative liaison 
officers in both chambers of Congress who can" walk" civil society actors through 
the lawmaking process, help them gain access to inside contacts and potential 
allies, and assist them in shepherding the bill. 

Fourth, department secretaries or their duly designated representatives are 
routinely summoned to testify before congressional committees. As resource per
sons, their views and official positions carry a lot of weight in the legislature. 

Lobbying the Media 
"Intervention in the public airwaves should be constant because while the 

senators and congressmen are legislators, they also listen to the media and are 
sensitive to public opinion," said Roxas. 

Since their support for legislation depends mainly on what their constituents 
think and say about the measure, members of Congress are attuned to the public 
pulse. It is therefore important for civil society actors to rev up the engine of 
public opinion. The primary sources of information of the voting public are the 
broadsheets, tabloids, radio and TV. The attention of the mass media, both in 
Manila and the provinces, must be stirred up in orderto trigger grassroots support 

for the issue. 
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Once a topic becomes a "burning issue," legislators are compelled to listen 
and act. A legislator may have a measure languishing in the hopper for quite 
sometime, but when an event related to it heats up, the bill is hastily tabled for 
discussion. Or, an issue gets hot in the media, and legislators take advantage of 
the timing by scheduling a related bill or initiating congressional investigation 
purportedly in aid of legislation. 

For example, a barrage of news reports on massacres, rapes, kidnappings 
and other crimes catalyzed the passage of the bill classifying certain acts as hei
nous crimes punishable by death. Public opinion in favor of the bill was strong, 
despite the opposition of the Catholic Church to the death penalty. 

Because fostering good media relations is part and parcel of effective legisla
tive lobbying, civil society actors must learn how to deal wit~ the press. To start 
with, they must know and gain the support of reporters who pound the congres
sional beat, the opinion-makers, and the columnists who are always looking for 
newsworthy issues to tackle. 

Placing ads in the newspapers or plugs on radio or TV, writing letters to the 
editor, submitting opinion pieces, making statements on the radio or TV - in 
other words trying to get media mileage - are things which civil society actors 
must learn to be skilled at. Except for ad placements, getting into the media does 
not cost much money. 

Participation in committee hearings such as submitting pOSition papers or 
making testimonies is not sufficient. The multiplier effect of issuing correspond
ing press releases and holding press conferences in the media centers of the Sen
ate or the House is incalculable. 

The media provide the most credible and fastest transmission lines to send a 
. message across to the widest audience, including the legislators themselves. By 
injecting an issue into the mainstream of public consciousness, lobbyists are more 
likely to elicit congressional attention. 

Lobbying the Legislators' Constituents 

Legislators are political animals who are voted into and out of office. They 
therefore have to respond to, or at least are seen as, responsive to their constitu
ents. 

To convince legislators that a proposal or stance is the best for the "collective 
good," it must be shown that voters across the nation - or in the case of a con
gressman, voters in his district - rally behind a cause and are willing to be counted. 

A cause that is emotionally charged and has stirred up the general popula
tion is ripe for mass mobilization. Thus, to draw attention to their cause, some 
NGOs and POs usually launch signature campaigns and hold rallies and demon
strations where manifestos are distributed.~-

A letter campaign or a phone brigade in wh,ich individuals write letters to or 
call up legislators to make known their position can be potent means of showing 
that an issue has wide and solid support. 

Real letters and phone calls made by real people are more persuasive than 
paid ads. Knocking on congressional offices collectively and indiVidually also helps 
trumpet a cause. . 
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Projecting Issues 

Some obseNers say that senators who are elected at large are more attuned 
to national issues than their counterparts in the Lower House who tend to be more 
concerned with parochial district issues. 

With creativity, however, a district issue can be projected as a national issue, 
and a national issue can be brought to a district's attention. If there is an issue 
which affects all or most districts, it is easy to raise its nationwide visibility. 

From District to National Issue: Irrigation Crisis Act 

For instance, the lack of irrigation facilities has been the complaint of indi
vidual districts for decades. When a rice crisis hit the country in 1995, the LEDAC 
asked the concerned department and agencies to explain. The House Special Com
mittee on Food Security also prepared its own report. Both showed that most 
agricultural districts were plagued by the lack of irrigation facilities. Instead of 
·separately wrangling for "pork-barrel" allocations for their respective districts, the 
House decided to make this concern a national priority. This led to the drafting of 
an omnibus bill called the Irrigation Crisis Act which has been certified as urgent 
by the Ramos administration. 

The "Bote-Garapa" Bill 

An example of lesser importance was the so-called "bote-garapa" bin filed by 
then Rep. Pablo Ocampo. The bill prohibited the recycling and u~e of empty liquor 
bottles for sauces such as fish sauce and soy sauce which are later sold in the 
market. Ocampo filed this bill to save costs for Tanduay Distillery which produces 
its own bottles but is unable to reuse them because scrap dealers sell them to 
sauce manufacturers. Tanduay Distillery is located in Ocampo's district. 

Rep. Teresa Aquino-Oreta, who represents the fish sauce-manufacttJring dis
trict of Malabon and Navotas, opposed the bill by arguing that the scrap dealers 
are simply trying to earn a decent living. She successfully convinced her colleagues 
to support her by evoking sympathy for the scrap dealers in every district whose 
livelihood would be jeopardized should Ocampo's bill be enacted into law. Aquino 
was even able to marshal the support of the opposition and the members of the 
Committee on Rules. Thus, while the bill was tabled for discussion in plenary, it 
was not deliberated on. 

A national issue can likewise be transformed into' a district issue by raising 
the awareness ofthe legislator's constituents and mobilizing their active participa
tion. Every member of Congress knows that constituent service lies at the core of 
political staying power. He sees and judges legislative proposal~ in terms of how 
they resonate in his backyard. 

Lobbyists should therefore be able to rattle off to a lawmaker the names of 
"local influentials" from his home base who are backing a proposed measure. The 
support of the local parish priests, members of the academic community, officials 
of civic and profeSSional organizations, and leading members of the business sec
tor should be tapped. Their appeal for the legislator's support will more likely be 
listened to than if such appeal comes from those who do not even reside in his 
district. There is nothing more effective than enlisting a key· person from the 
congressman's bailiwick to help in the lobby, especially ifthat person knows whereof 
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he speaks and has a stake in the issues being espoused. A constituent is always 
the best lobbyist. 

Every congressman has district officers who act as the communication link 
between the former and his constituents during session days in the Lower House. 
The senators, on the other hand, have political officers in charge of their regional 
bailiwicks and other regions of the country. Civil society actors must therefore 
also touch base with these key staffers. 

Utilizing Areas of Intervention 

Though this is not conclusive, based on interviews with some legislators and 
congressional staffers and the seven-year work experience of this writer in Con
gress, it seems 'that the least utilized areas of intervention are those available 
within the formal structures of Congress. 

Thus far, only the business sector and some women's and labor groups have 
shown aggressiveness in using the formal and direct areas of intervention. 

The participation of the members of academe. NCOs and POs has been mainly 
to serve as resource persons on issues. Their initiatives in legislation are hardly 
seen or felt. Usually, they present position papers on matters they want to react to 
either by mailing them to the legislators' offices or by attending public hearings. It 
is rare to hear of an NCO, PO or an academic present a draft bill, for instance, for 
sponsorship by a member of Congress. 

On the other hand, Church representatives, probably in observance of the 
principle of the separation of Church and State, usually discuss issues with the 
official hierarchy through private meetings but not in open public hearings. Or 
else, the bishops issue pastoral letters and media statements. When the Magna 
Carta for Students was being discussed in Congress, the Church sector opposed 
the bill primarily through its lay organizations. 

The business sector has been the most active in proposing legislation and in 
congressional lobbying. In fact, this sector has its own "horses" and mouthpieces 
in both the House and in the Senate. It is known that the election campaigns of 
many legislators were partially bankrolled by the business sect.or. The Makati Busi
ness Club, the Philippine Chamber of Commerce and Industry and PHILExport, to 
name a few, have their own lobbyists, congressional monitoring teams and policy 
advocacy groups. Compared to other civil society actors, the business sector tends 
to be most active at the committee level. They know that the deliberations on the 
text of a bill comprise the first front in the legislative war. Their liaison officers 
also touch base and personally meet with members of the committee secretariat 
and participate actively in the meetings of the technical working groups. 

A part ofthe labor sector such as the Trade Union Congress of the Philippines 
has also been active in the legislative arena and is in fact represented in it by 
Senator Ernesto Herrera and the sectoral representatives in the House. 

There are several factors that could account for the under-utilization of the 
formal areas of intervention by some NCOs and POs. 
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"Resistance Paradigm" 

First, the most politically active segments of the Church, academe, the stu
dent sector, the NGOs and POs are still in the "parliament ofthe street" mode, or as 
Prof. Rene Velasco put it, they still subscribe to the "resistance paradigm.,,29That is 
why their most commonly used methods are also those associated with the "par
liament of the streets" such as holding mass actions, sloganeering and issuing 
manifestos full of protest rhetoric.'o 

They also rely mainly on the media for information on what is happening in 
Congress. However, the media, mo're often than not, only report on the controver
sial and the sensational or on bills that have been passed on second and third 
reading. The media's attention span on issues could also be short. The depen
dence on media reports means that when civil society organizations act, it is usu
ally too late to influence the legislative process. 

An example is the CTRP which took two years of drafting by the Presidential 
Task Force on Tax Reform. It was only when it was being discussed in committee 
hearings did the NGOs and POs protest. If they had intervened earlier, they could 
have preempted the measure. 

This mode of action seems to be a throwback to the martial-law regime when 
Marcos issued decrees, letters of instructions and executive orders and civil soci
ety reacted by exposing and opposing them, Velasco explained. 

For as long as civil society actors depend mainly on indirect channels of 
information and on indirect methods of intervention, they will continue to playa 
relatively weak role in shaping the legislative agenda. 

Lack of Understanding 

The second factor that makes civil society actors ineffective in the legislative 
arena is their lack of understanding of the processes and dynamics of Congress. 
Most of them are unaware of how a bill becomes a law, and of the players involved 
in the process. Owing to this, they have not availed themselves of, and optimized, 
the official avenues available to them for effective intervention. 

I mpatience with the Legislative Process 

The third factor is impatience with the legislative process. There are so many 
bills and just not enough time. In the Lower House alone, from July 1995 to June 
1996, 7,402 bills, 692 resolutions, 23 House concurrent resolutions and 10 jOint 
resolutions were filed. Of this staggering number, only 20 bills have been passed 
into law. The legislative mill grinds slowly. It entails patience, vigilance and ag
gressiveness to push for a bill. 

It is a rule in Congress that a bill which was. not passed during a congres
sional term has to be filed again in the next Congress by a legisJator who is inter
ested in pursuing it. The anti-rape bill had been filed during the Eighth Congress 
and refiled twice (during the Ninth and Tenth Congress). Only recentJy did it pass 
the Senate and the House on third reading. 

Rep. Erasmo Damasing who had opposed it during the Ninth Congress made 
a 360-degree turn and batted for it when the climate of public opinion shifted in 
the bill's favor. 
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Cliche as it may seem, there is wisdom in the saying that it is better to have 
tried and lost than never to have tried at all. To begin with, intervening in the 
legislative arena at least ensures that the issue was brought to the public's atten· 
tion. Moreover, losing the first bout does not really amount to total defeat. Since 
the issue divided Congress into the pros, cons and the undecided, future lobbying 
targets become clearly identifiable. This allows lobbyists to fine-tune their strat
egy as they prepare for a second attempt to have the measure passed. 

Unwillingness to Arrive at a Consensus 

The fourth factor is the unwillingness of some civil society actors to accept 
that legislation is the politics of consensus. Instead, they think that their role is to 
impress on the members that their position is the only right position. 

Senator Gloria Macapagal-Arroyo said that the anti-GATT lobby was a dismal 
failure because some its major proponents "were not dialoguing but were con
ducting monologues instead."" She added that "even if the other side (pro-GATT) 
already addressed their concerns during a hearing, in the next round, they still 
raised the same wrong 'facts' that they based their previous arguments on." She 
decried that she was even a victim of name-calling and a recipient of threats of 
political reprisal because of her pro-GATT position. 

Rep. Mike Defensor also expressed his frustration at some NGOs: "I hope they 
try to understand the difficulties of those who helped them instead of blaming us 
just because we were not able to deliver everything that they wanted." 

He pointed to the "sorry experience" of Rep. Wigberto Tanada who authored 
the Campus Journalism Act to ensure press freedom and encourage the develop
ment of campus journalism in the country. Tanada ended up being lambasted by 
some student groups who claimed that the law had some loopholes. 

"Civil society actors must realize that at the very least they should try to 
persuade the unconvinced, even if they do not get the vote," said Sebastian. He 
added, "Getting the support of the solons does not cost money; all it takes is half 
a brain and a willingness to dialogue." 

"Smiling Protagonists": Liberalization of the Banking Sector 

Sen. Macapagal-Arroyo pointed to the law liberalizing the banking industry 
as an excellent example "where the protagonists were both smiling when the law 
was passed because they were realistic enough to compromise." 

The country's domestic banks, represented by the Bankers' Association of the 
Philipflines (BAP) were in favor of allowing foreign banks to come into the country 
on these conditions: first, their capital requirements must be the same as that of 
the domestic banks; and second, they can only open a limited number of branches 
in the country. The foreign banks argued that the capital requirements for them 
should not be as high as the domestic banks' since they have an international 
network to back them up. They also did not want too much of their capital to be 
tied-up here. The foreign banks also refused to limit the number of branches they 
would' be allowed to set up. 

The compromise arrived at was not in terms of capital requirements, Instead, 
it allowed foreign banks to enter into joint-venture agreements with local banks. 
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Domestic banks accepted this because having a foreign partner would strengthen 
their position. But the law also limited the number of branches that a foreign bank 
can open. This was a far cry from the BSP's original position to allow the full 
liberalization of the banking industry. 

Since the BAP and the BSP had a continuing dialogue despite initial differ
ences, their ideas and concerns came to the fore and both parties arrived at mutu
ally acceptable compromises. 

Macapagal-Arroyo thus advised civil society actors: "Although a bill may be 
perfect from one's point of view, it is better to have an imperfect bill that gets 
passed instead of a politically unacceptable one." 

Lack of Confidence in the Institution 

The fifth factor is the lack of confidence in Congress as an institution. It is 
often heard that Congress is run mostly by elites with vested interests to protect 
and promote. It cannot therefore be expected to be responsive to the will of civil 
society or to legislate for the "collective good". Some sectors therefore feel alien
ated from Congress. At the same time, they also have a defeatist attitude that 
nothing worthwhile will ever come out of being involved in legislative advocacy 
("wala ring mangyayari"). 

Changing Face of Congress 

But for all its imperfections, the legislature has exhibited a remarkable capac
ity to survive under the most trying conditions in a transitional democracy that 
was weighed down by coup attempts, a festering communist insurgency. debt 
problems. and an unprecedented spate of natural calamities. 

The three congressional elections in 1987. 1992 and 1995, said Velasco. also 
"suggest the relative strength of democratic politics which is nurtured by the es
tablished process of acquiring and maintaining a legislative mandate." 

He also pointed out that the outcome of those elections challenges the argu
ment of a "changeless oligarchic hegemony" in Congress. A study made by Eric 
Gutierrez for the Institute for Popular Democracy:: showed that while 169 mem
bers of the Lower House in 1987 belonged to oligarchic families, there were only 
145 such members in 1992. In 1995. only two Uuan Ponce Enrile and Sergio Osmefia 
III) of 12 newly elected senators were members of the traditional elite. Velasco 
noted that at least 30 percent of the present crop of legislators are young, middle
class professionals, bureaucrats and entrepreneurs who reduced the political role 
of landed elite that recaptured State power in 1986. Moreover, a number of incum
bent legislators are not members of the elite yet managed to defeat candidates 
from political clans. 

Surveys of the Social Weather Stations (SWS) also indicate that the ... public's 
approval rating for the legislature has been positive, averaging around 20 per cent 
from 1987 to 1995. 

NGOs and POs who wish to make a positive difference in national policy
making should therefore note that the majority of Filipino voters have not lost 
their confidence in the legislature. They must get involved in the legislative pro
cess if they do not want to be pushed farther back to the political fringes or find 
themselves isolated. 
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Cycle of Mass Actions 

Among NGOs and POs, the most utilized mechanism to intervene in Congress 
is the indirect area of intervention, particularly mass actions. But, as the experi· 
ence of some NGOs and POs has shown, these are not necessarily always the most 
effective. Nonetheless, the knee-jerk response of most groups to issues that they 
are against is to stage demonstrations and street marches. 

The experience of the "parliament of the streets" has shown that these meth
ods are effective only under the following conditions. First, when a broad cross
section of the population is sufficiently agitated so that they shift from being 
apathetic fence-sitters to active partisans; second, when a large number of citi
zens are willing to make the necessary sacrifices to sustain mass protest for a 
decisive period of time; and third, when most of the mass media are on the side of 
the protesters. When these three elements are present, an issue assumes para
mount political importance. A politician ignores the agitation only at his own 
peril, for inaction is tantamount to political suicide. These three elements were 
present in the 1995 execution of Filipina maid Flor Contemplacion, which gener
ated widespread protest and forced Malacaiiang and Congress to rush the Magna 
Carta for the Protection of Overseas Filipino Workers, which politicians saw as a 
life-saver in the raging sea of political unrest. 

Without these conditions, mass actions soon ebb without achieving concrete 
results. A period of relative quiet1:akes over until another mass action is launched 
on still another issue, and the cycle repeats itself. Civil society actors should there
fore reassess their methods and study when mass actions yield positive results 
and when they do not. They should be more creative, experimenting with new and 
untried modes of action. 

Successes for the Marginalized 

Indeed, it can be said that Congress reflects the vested interests in the soci
ety at large. It can even be posited that the degree of influence of civil society 
actors in the legislature reflects the extent of their influence and clout within 
society itself. 

In democratic theory, Congress is an institution that aggregates the compet
ing interests within a society. Because they represent some of these interests, civil 
society actors should also be heard in Congress. In fact, some marginalized sec
tors have already scored some successes and have defeated entrenched interests 
in the legislative arena. 

For example, the enactment into law of the Urban Development and Housing 
Act of 1992 has been criticized by some sectors as favoring squatters and for 
abetting squatting, but it was the result of intense lobbying by urban poor groups. 
The Generics Act was vehemently opposed by drug companies, and the Consum
ers Protection Act, by manufacturers. 

The Urban Poor's Legislative Battle 

The Urban Development and Housing Act of 1992 was authored by Senator 
Jose Lina and Rep. Consuelo Puyat-Reyes. Arnaldo believes that a major factor for 
the law's passage was that nobody had thought that somebody of Reyes's "class 
origin" and socio-economic status would bat for a law that would favor the urban 
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landless and homeless. But at the same time, Arnaldo recalled the massive mobili
zation of urban poor groups who sat it out in the gallery during the long series of 
plenary sessions in Congress. The Urban Development and Housing Act of 1992 
took five years of deliberations before it was passed. 

The Campaign for Generics 

The Generics Act championed by Senator Orlando Mercado was also a victory 
for civil society. The law was opposed by drug manufacturers and the equally 
powerful Philippine Medical Association (PMA) which persistently tried to water 
down its provisions. When they failed to influence Congress, they filed a suit 
questioning the law's legality before t.he Supreme Court. Mercado narrated that 
those who opposed the bill also used their ~!out as media advertisers so success
fully that the pro-generics campaign had difficUlty getting media support.

34

ln ad
dition, Senators and the congressmen were being influenced by their own family 
doctors who were against the Generics Act. 

Mercado, however, had the support of NGOs like the Medical Action Group 
(MAG), the Alliance of Concerned Health Workers and other organizations from the 
medical profession. They presented a good case and found a formidable ally in the 
health secretary. These allies, in turn, tapped the support of their friends in the 
media and made public statements to rally support for the law. 

As Mercado recalled: "Because these civil society actors actively and 
unwaveringly participated in this campaign, they learned how a bill goes through 
the (legislative) mill, they learned how to use the committee hearings to articulate 
their views, and their expectations became realistic. We weathered the storm de
spite the odds. But while it has become a law, implementation is quit~ another 
matter so we are still closely monitoring it. The resistance against it has not sub
sided because the drug manufacturers are still attempting to have it repealed, 
watered down or amended." 

Mercado added that with the help of the experience they had gained in push
ing for the Generics Act, these groups later mobilized their resources to help him 
win two other measures - the Consumers Protection Act and the Magna Carta for 
Disabl.ed Persons. In fact, some of the concerns which surfaced during the delib
erations on the Generics Act were addressed under the Consumers Protection Act 
such as the issue of counterfeit drugs and false labeling of drugs. 

Pushing for a Logging Ban 

Mercado, however, lamented the failure of civil society organizations in hav
ing a logging ban passed by Congress. He said that while environmental groups 
are just as committed as health workers, "they started on the wrong foot" by 
arguing with the senators instead of persuading them. These antagonized poten
tial allies who were turned off by the "self-righteous lecturers and hecklers." Later 
on, heeding Mercado's advice to be diplomatic and civil, they succeeded in raiSing 
the level of public debate on the issue. 

But anti-logging activists were fighting not only loggers and wood manufac
turers, they were also up against influential members of the House of Representa- . 
tives, some of whom operated timber concessions. 
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Since Mercado's camp was aware that ~he logging ban had a slim chance of 
making it through the House, they thought that they could at least gain media 
mileage from attacking the pro-logging legislators. Green NGOs gave out awards 
like the "Kalabasa award" and the "Logger's Award." But this did not deter opposi
tion to the bill, which was led by Quezon City Rep. Renata Yap, head of the House 
environment and natural resources committee. The Green campaign did not worry 
Yap. His constituents, he said, were not directly affected by the debate as "wala 
namang gubat sa Quezon City (there are no forests in Quezon City.)" 

Still, the anti-logging groups persisted. Mercado worked with organizations 
like the Green Coalition, Sanlakas, and the Apo Hiking Society which campaigned 
against Yap's re-election. Yap was not threatened. He reportedly remarked: "Hindi 
ninya aka matatala, mapapagastos niya lang aka (You cannot beat me, you'll just 
compel me to spend more.)" 

Mercado, meanwhile used his popular daily radio program to take digs at 
Yap. He cracked jokes at the latter's expense. "Ana ang tawag sa logger sa Singapore? 
(What is a logger called in Singapore?)" Answer: Ato Yap. The Apo Hiking Society 
also delivered similar jabs at Yap in their noontime TV show. In the end, Yap lost to 
his former aide Rey Calalay, a former' janitor in the House of Representatives who 
became Quezon City councilor. Calalay soundly thrashed his former boss and now 
represents the first district of Quezon City. 

Thus, although they failed to have the logging ba-n bill passed, civil society 
groups succeeded in dislodging from power one of the bill's most vociferous op
ponents in the House. Mercado looks back at the whole debate as a learning expe
rience. He hasn't given up yet. As the new chairman of the Senate Committee on 
Environment and Natural Resources, Mercado wields more clout now. He also re
placed Senator Heherson Alvarez, who opposed the logging ban, as committee 
chairman. Mercado hopes to use the logging ban bill in bargaining with the House, 
which badly wants the Irrigation Crisis Act passed. He is planning to trade his 
support for the irrigation bill in exchange for support for a total logging ban. 

Strengths and Weaknesses 

Sources of Strength 

The strengths and weaknesses of civil society actors determine how much 
impact they can make on legislation. The strength ofthese actors lie in the follow
ing: organization, grassroots membership, credibility, resources, unity, willing
ness to compromise and flexibility. 

Organizational Machinery 

Organization provides civil society actors the muscle with which to directly 
and indirectly put pressure on the legislative process. Strong, efficient organiza
tions make possible successful information, lobbying and constituency-building 
campaigns. Groups which can boast of a nationwide organization can deployac- / 
tion officers at the district and provincial levels. Such groups can put pressure nOl/ 
only in Metro Manila, but can coordinate their lobbying-related efforts in variou§ 
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parts of the country. They can replicate campaigns in districts where they have 
members. 

The greater they are in number, the stronger their capacity to influence legis
lation. After all, legislators believe in the "politics of addition." 

"Command Votes" 

Organized groups which are reputed to have the capacity to deliver "com
mand votes" or which practice block-voting automatically have the legislators' 
ears because they are a voting force to reckon with. The most notable are religious 
groups like the Iglesia ni Kristo and -the EI Shaddai, which politicians ignore only if 
they want to put their political careers at ri~k. Every election season, candidates 
go on a pilgrimage to ask for the blessings of the leaders who can command the 
votes of these blocs. 

There is no Catholic vote, although the campaign waged by the Catholic 
Church and its lay organizations against Senator Juan Flavier in 1995 seems to 
have cost him a number of votes. When he was health secretary, Flavier had in
curred the ire of the Catholic hierarchy by vigorously promoting family planning. 

Grassroots Membership 

A grassroots membership is a big advantage, and not only because it gives 
organizations the numbers they need for successful lobbying. Grassroots support 
also provides civil society actors constant feedback which they need if they are to 
formulate legislative proposals that are responsive to the people's needs. These 
can then be passed on to Congress for appropriate action. 

Resource Advantage 

Needless to say, having resources is a major asset. Any lobbying campaign 
entails logistical requirements such as mobilization of members, information drives, 
communication and equipment expenditures. With a loaded "war chest," groups 
can put up their own congressional lobbying office, hire full-time research and 
legal staffers, liaison officers and media/PR experts. They can even invest in the 
campaign kitties of congressional candidates, who will ensure that the favor is 
returned in terms of a favorable legislative action. 

More often than not, those who make sizeable contributions can count on 
the support of their legislators. This is the major strength of the business sector. 
That is why legislative battles impinging on big corporate interests are bound to 
be ferocious, as in the case of the bruising battle between Lucio Tan and Andres 
Soriano over proposed tax laws. 

Strength in Unity 

Unity is a source of strength because Congress responds too "one voice." Leg
islators will not want to be dragged into internecine battles. For as long as they 
can duck it, they will never risk taking any action that will gain for them a block of 
votes but make them lose another. 
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Pro-GATT and Anti-GATT Tactical Alliance. Rep. Leonardo Montemayor, 
peasant sector representative beamed with pride as he narrated how the pro-GATT 
and the anti-GATT camps set aside their differences to be able to put up a united 
front for the reduction of tariffs on agricultural products."The organizational ex
pression ofthat unity was the Agribusiness Coalition composed of peasant groups, 
agribusiness executives, commodity producers and some members of academe. 

The government's tariff restructuring program lower tariffs to zero to five 
. percent by the end of the ye'ar 2003. Under the law, the President is allowed to 
adjust tariffs, but only ifthese do not exceed ten percent. The coalition pushed for 
lower tariffs, arguing that some of the industrial products which are being taxed 
are also used in agricultural production (e.g. fertilizers, fishing nets, refrigerated 
vans, machinery and packaging materials, etc.). 

However, some representatives of the petrochemical industry, specifically 
Petron chairman Raul Manglapus and an industry leader, Jose Concepcion, lobbied 
against tariff reductions. Manglapus wanted to attract foreign investors to the 
local petrochemical industry and asked for a 20 percent tariff on industrial prod
ucts as an incentive. Concepcion, whose family is engaged in refrigerator manu
facturing, wanted to protect his business by keeping tariffs on imported goods 
high. 

The Agribusiness Coalition was created as a counter-lobby against these in
terests. Rep. Montemayor delivered a privilege speech on the ill effects ofthe tariff 
hike and filed a resolution against it. The coalition also sent memos on their posi
tion to selected Cabinet members and to the members offarmers' and agribusiness 
communities. The counter-lobby was a success. Less than a month after the 
coalition's formation, President Ramos signed Executive Order No. 264 setting the 
tariff at ten percent. 

Consensus-Building: Peasant Caucus. ButMontemayor believes that much 
more remains to be done to alleviate the plight of farmers, who are a neglected 
sector even if they comprise the majority of the Filipinos. He attributed this to the 
fact that the peasantry is disunited. In an effort to forge unity, 11 people:s organi
zations involved in peasant issues, nine NGOs and two representatives from gov
ernment entities put up the Philippine National Peasant Caucus. Montemayor de
scribes the caucus as "a forum for the deliberation and exchange of ideas" that will 
help the various groups arrive at a common decision and course of action. "The 
caucus does not envision the dissolution of the distinct personalities of each orga
nization," he stressed, but to come up with a consensus on the issues. 

The Credibility Factor 

Another source of strength is credibility, which a group earns through its 
own efforts. The most successful organizations are those which are credible, and 
whose leaders and spokespersons have attained a reputation fOJ credibility. Such 
a reputation is developed by making claims that withstand verification, either in 
terms of the nature and composition of the organization or the facts that it pre
sents when it takes a stand. 

PRA's Diminished Credibility. The Philippine Retailers Association (PRA) 
failed to establish its credibility in separate meetings with Senator Sergio Osmefia 
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III, chair of the Senate Trade and Industry Committee and Rep. Roxas, the vice
chair of the counterpart committee in the House. 

The PRA opposed a law that will liberalize retail trade, arguing that this will 
force the majority of Filipino retailers to close shop in the face of stiff competition 
from foreign retailers. The PRA, however, was unable to produce figures to sub
stantiate its argument. 

Osmena, for one, pointed out that the bill limits foreign participation to those 
who can invest at least PI 0 million, a provision designed to protect small and 
medium-sized Filipino retailers. Citing business statistics, the senator said that 
local retailers capitalized at over PI 0 million constitute a measly .0004 percent of 
the estimated 418,000 local retailers. 

Osmena pointed out that "those opposing the retail trade bill are actually the 
Magnificent Nine or the nine biggest retailers in the country who can face foreign 
competition but are against the bill because they want to maintain their oligopoly 
at the expense of the Filipino consumers.,,36 

He further disclosed that PRA representatives, who were mainly medium
sized retailers, had said in an earlier meeting with him that they were amenable to 
a compromise on the bill. But when these negotiators reported back to the PRA 
board, the compromise was rejected. It turned out that the medium-sized retailers 
were beholden to the big retailers who own the biggest shopping malls in which 
smaller retailers leased their shops." 

Roxas had a similar experience when he met with the PRA. When he inquired 
how many small and medium-sized retailers had closed shop in Cebu and how 
many lost their jobs when ShoeMart put up a branch there, the organization's 
officers were stumped. Some of them even revealed that they deliberately de
clared a low capitalization to avoid paying highertaxes.

38

0bviously, any legislator 
would not want to defend a position by citing false tax declarations. 

Compromise and Flexibility 

Another source of strength is an organization's ability to be flexible in ac
cepting compromises as well as adopting methods and strategies. Women's groups 
displayed such flexibility during the debate on the anti-rape bill. These groups 
were dissatisfied with the way the House committee had removed some of the 
provisions they wanted to be included in the bill. But they decided not to prolong 
the committee deliberations when it was explained to them that the bill would 
move faster if it were taken out of the committee and debated in the plenary 
sessions. The other provisions were then reintroduced during the plenary debates.'" 
That way, the bill more quickly hurdled the Third Reading in both the Senate and 
the House. Had the women's groups not heeded the dictum "one step backward, 
two steps forward," they would have lost. 

Sources of Weakness 

The weaknesses of civil society actors can be traced to the lack or absence of 
the sources of strength cited above. 
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Huge Reserve of Unorganized Citizens 

It has been estimated that there are at least 18,000 NGOs and POs in the 
country. Still, millions of Filipinos remain unorganized and unreached by these 
groups. There are, for example, 10 to 12 million farmers, but only two to three 
million ofthem are formally organized, said Montemayor. Similarly, women voters 
number some 15 million, more than half of the country's total voters, but only a 
small percentage of them are organized around gender-related issues. Such is the 
case for most other social sectors. 

No Machines for Vote Delivery 

Even the most well-organized groups are not considered politically signifi
cant by legislators because they have thus far not demonstrated an ability to 
deliver votes or to vote as a block. For instance, while there are many women's, 
youth, student, labor, farmers and environmental groups, there is as yet no women's 
vote, a youth vote or a Green vote. Such is not the case in many Western countries 
where political parties like Germany's Green Party have taken on issues which are 
considered NGO issues in the Philippines. 

Disunity and Fractiousness 

Another factor that weakens the potency of civil society actors is internal 
divisiveness. Such fractiousness saps the energies of groups and deflects their 
attention from the cause they should be fighting. 

Student Divisions. Fractiousness is evident in the student sector, which 
has been divided in its lobbying for a Magna Carta for Students, which has been 
pending since the Eighth Congress. Student groups disagree on whetherthey should 
compromise with what they see is a weaker version of the bill. They are also 
divided on what methods of advocacy should be used. "Unless the student sector 
gets its act together, the bill will remain stalled in the committee," said Rep. Michael 
Defensor. 

NGOs' Split Over CTRP. NGOs were also split over the CTRP. The ANTI (Against 
New Tax Increases) Tax Movement denounced it for being "anti-people and anti
poor, pro-business and pro-rich, anti-environment, anti-labor and counter-produc
tive and deceitful." Other NGO leaders, however, even while hitting the tax pack
age as "moderate," also commended it as a "springboard to attack the long-stand
ing problems in the internal revenue system" and for "mitigating some of the 
regressive features through tax relief for fixed, income earners." 

Credibility and Image Problems 

An organization may have a nationwide machinery and grassroots member
ship, but if it does not have credibility, it cannot do much in terms of legislative 
advocacy. Legislators find suspicious those organizations which, rightly or wrongly, 
are seen as having a hidden ideological agenda. Congressmen are wary when the 
representatives of these groups attend congressional hearings because they sus
pect that these groups are there merely to get propaganda mileage rather than to 
help craft legislation. 
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A classic example is Bayan. Although its commitment to work for societal 
change has been historically tested, Bayan was most effective during the martial 
law period when the struggle was on the streets and no one bothered to lobby a 
rubber-stamp parliament. While it is not a spent force, Bayan's political influence 
seems to have diminished with the restoration of democratic institutions. Macapagal
Arroyo commented: "Most legislators are political moderates and the moment they 
are presented with arguments seen as ideologically colored, they shut themselves 
off mentally." 

This perception of ideological motivation curtails the ability of civil society 
actors to win friends and supporters in Congress. Many times, ideological groups 
come unprepared for congressional hearings, so they do not even get the propa
ganda benefits that they want. In addition, they o~n take an impatient and mili
tant stance, even when what is needed is to counter: adverse positions through 
patient reasoning. As Roxas said: "If your support has not expanded beyond the 
Circle of the 'like-minded', then you have not gained new converts. It is not only 
the singer we want to hear but also the song." 

Organizations which are saddled with credibility and image problems find it 
very difficult to influence legislative outcomes using the formal areas of interven
tion. It can of course be said that their refusal to avail themselves of these institu
tional mechanisms reflects their own negative image of Congress. But such refusal 
will not make the legislative mill grind to a halt - at least not until a critical mass 
of civil society shares this negative perception of the legislature to the extent that 
they will resort to extra-parliamentary means to realize their goals. 

An example of ineffective protest was the one launched by the Bukluran ng 
Manggagawang Pilipino (BMP), a labor federation led by former communist Filemon 
Lagman. The BMP had argued that since labor's demand for a legislated wage hike 
has a slim chance of being passed in Congress, the next best thing workers should 
demand was the scrapping of mandatory wage deductions (i.e. for GSIS, SSS, Pag
ibig, MEDICARE and other payments). This way, the workers' take-home pay would 
be bigger. In a rally they staged to dramatize their demand, BMP members tore 
their residence certificates as a sign of protest. The protest passed largely un
heeded, partly because of BMP's image as a troublemaker. 

/II-Defined Issues 

Championing ill-defined issues is a drawback in waging legislative battles. 
The campaign for a cap on foreign debt payments, for example, has been muddled 
by too many slogans like "US imperialism." Legislators get impatient with these 
slogans: After all, "US imperialism" cannot be resolved in the halls of Congress. It 
will be hard to draw members of Congress into acrimonious debates peppered 
with sweeping slogans. 

Complacency and Passivity 

Even well-organized and well-funded groups can fritter away their strength if 
they are complacent. Sometimes they think that submitting pOSition papers or 
filing a bill is sufficient, so they do not bother with following their proposals 
through. 
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For example, the Philippine Nurses Association (PNA) asked for a bill on the 
integration of the nursing profession. Only a few days after the bill was filed, the 
PNA representative asked when it was going to be passed, demonstrating an igno' 
rance not only of the legislative process but also of the need to lobby for proposed 
legislation. 

Lack of a Comprehensive Legislative Agenda 

Another weakness is the absence of a comprehensive legislative agenda. In
stead, groups do their legislative advocacy in a seasonal and ritualistic manner. 
Thus, around Labor Day in May, labor groups are expected to press for a wage 
increase. In June, when classes are about to start, student groups are expected to 
protest against tuition fee increases. In September, it is the women's groups' turn 
to draw attention to their own sectoral concerns. And in December, as Human 
Rights Day approaches, human rights advocates take their turn in Congress. En
gagement in law making and advocacy, however, should be a year-round effort. 

Making up for a Lack of Resources 

Many civil society actors are hobbled by a lack of resources. In contrast, the 
business sector, for example, has ample resources for its lobbying efforts. But 
resource deficiency can be offset by networking and the pooling of money and 
manpower. Moreover, if the business sector has money, civil society groups have 
the numbers. The marginalized, the resource-deficient and the under·represented 
may not be able to play the money game, but they are sure winners in the numbers 
game. Groups which do painstaking organizational work and have a valid cause 
around which to rally people can have the voters on their side. 

In fact, if organizations are coalesced into powerful voting blocs, they can 
even get financial support from the legislators. Some member of Congress have 
channeled portions of their Countrywide Development Fund (CDF) and Congres· 
sional Initiative Allocations (CIA) to legitimate NGOs and POs. Foreign funding 
agencies and foreign governments have also redirected most of their funding grants 
from governments to NGOs. 

Lessons From Past Legislative Campaigns 

The past two Congresses have provided civil society actors with a deep reser
voir of experiences from which to draw useful insights and lessons. The examples 
cited above show both positive and negative experiences. From these, some les
sons can be drawn, among them: 

First, civil society actors must know and exercise their Constitutional and 
legal rights to engage directly in the task of law making and in lobbying the legis
lature. The power of initiative and referendum that allows them to propose, enact 
or approve, or reject any act or law or part of it passed by Congress or any local 
legislative body. Any organized party, organization or coalition can also partici
pate in the party-list system and thus earn the right to be represented in Congress. 
It is also their right to have access to public documents and records of Congress as 
well as to participate and to be heard in public hearings. 
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Second, to achieve the desired legislative results, civil society actors must 
apply both the "internal strategy" as well as the "external strategy" in their lobby
ing campaigns. 

The "internal strategy" entails knowing the power grid in Cong ress, what 
motivates the people behind it and the workings of the legislative mill. It means 
adeptly using the formal areas of intervention (whether direct or indirect) in all 
steps of the congressional decision-making process. Access is important and civil 
society organizations must develop the ability to gain it. 

This strategy involves networking and building alliances with legislators and 
the key staffers who shape the legislative agenda. It requires systematically pre
paring for legislative battles through research. During congressional deliberations, 
groups must be able to persuasively present their case and to counter arguments 
with solid evidence. Issues must be well defined. Civility, tact and diplomacy -
not strong-arm tactics - win friends and supporters in the legislature. 

The areas of intervention where civil society actors can have the strongest 
impact are at the lower rungs of the legislative or the first stages of the legislative 
process. impact progressively diminishes as the bill moves up the legislative lad
der. 

The "internal strategy" must be in tandem with the "external strategy." This 
means building a constituency outside Congress. It means lobbying the executive 
branch and winning the support of the media and the legislators' constituents. 

While the Constitution provides for the separation of powers among the three 
branches of government, the executive branch, through the LEDAC is now a key 
actor n deciding on national legislative priorities. The executive also lobbies Con
gress and needs the support of civil society actors as a counterweight to the leg
i.slature. The executive can be a partner in pushing for a legislative agenda. It can 
also provide the assistance of its legal staff and legislative liaison officers. 

Getting the support of the media is crucial. The mass media are the fastest 
and most efficient conveyor of a cause to the general public that includes legisla
tors who listen, and are sensitive, to public opinion. Media attention and sympa
thy is also likely to generate congressional attention. 

Since legislators are voted into or out of office, lobbying their constituents is 
also necessary. Groups will know when they have succeeded in this effort once a 
legislator's constituents call the attention of their congressman or senator. As a 
rule, legislators respond more easily to their constituents than to outside lobby
ists. 

Third, civil society actors should remember that legislation involves the poli
tics of consensus. This means that the legislative process entails a great deal of 
flexibility, patience and diplomacy. Since the legislative mill grinds slowly, they 
should also brace for a protracted campaign and remember that each setback 
gives them the opportunity to fine-tune their strategy. 

Fourth, civil society actors must get their act together and speak with one 
voice. Divisiveness diverts congressional attention away from the issue they are 
campaigning for. 

Fifth, Congress recognizes organized voting power. Ultimately, the key is to 
ensure that voters make wise choices during elections, booting out of power those 
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who represent narrow vested interests while installing those who really represent 
the interests of the majority. The nature and composition of the legislature is, after 
all, civil society's own creation. 

Proposed Action Agenda for Civil Society 

Without doubt, civil society actors can still maximize existing venues for 
intervention and explore new avenues for legislative advocacy. The following ac
tion agenda is recommended: 

First: NGOs and POs can network and form a common congressional lobby
ing team which may be called the Public Citizens' Congressional Lobby. By pooling 
their resources, their efforts will be more cost-efficient. Each NCO or PO which has 
a legislative item to pursue or position to advocate would after all have to lobby 
the same set of congressional players. 

Each group interested in legislative lobbying can assign a member of its staff 
to the effort. Those assigned can then be grouped together to undertake these 
basic tasks: liaisoning, legal research and bill drafting and media work. 

While individual organizations may riot have the capacity to put up a working 
structure to match that of Congress', they can, as a group share staff and re
sources. 

Second: NCOs and POs must conduct an asset inventory. This involves (1) 
identifying present members who have or can have access to legislators, key con
gressional staffers, members of the executive branch and the media; and (2) clas
sifying members according to congressional districts and according to regional/ 
provincial bailiwicks of senators. 

Based on this baseline data, they should come up with a networking plan to 
establish contacts with targeted legislators. Action officers for each legislator should 
then be designated. 

Croups which have specific issues to propose or advocate can limit their 
efforts to key actors who will have a direct hand in the issue's deliberation ( i.e. 
members of a specific House and Senate committee, the pertinent department of 
the executive branch and, in the case of the media, reporters who cover the con
gressional beat and selected opinion-makers.) 

Third: Civil society actors can send out questionnaires to the 265 legislators 
to sound off their views and elicit their suggestions on specific legislative propos
als. Through this, they can have some idea as to who are likely to support or 
oppose the measure, as well as who are undecided on the matter. Such a survey 
can help paint a picture of the likely voting configuration and gUide lobbyists to 
where they should direct their efforts. By soliciting the legislators' opinions, lob
byists can identify which aspects of the legislative proposal are acceptable, which 
will be contentious and which can negotiated or modified. This effort does not 
entail much resources, except for the thinking needed to formulate a handful of 
key questions and the mailing or faxing costs. 

Fourth: Civil society actors can launch a regular forum which may be called 
the Pulse Forum to which legislators and their staffers can be invited for dialogues 
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and meaningful interaction. Such a forum will also provide a venue for establish
ing rapport and building long-term working relationships with legislators and their 

staff. 

Fifth: Civil society actors can convene a Public Citizens' Legislative Summit 
where representatives of organized sectors can hammer out a common legjslative 
agenda and a plan of action. The summit can list the priorities becaus,e realisti
cally, all the legislative proposals cannot be acted on all at once. The results of the 
summit can be presented to the executive branch and to Congress for incorpora
tion into their legislative agenda. Afterward, representatives of NGOs and POs can 
map out a lobbying game plan. 

Sixth: Civil society actors should form Political Action Committees (PACs) 
which will not only bring their cause to Congress but also contribute volunteers 
and raise financial contributions to the political campaigns of congressional can
didates. They should groom candidates who can champion their cause once they 
are elected. Part of this proposed measure is to translate the PACs' political power 

into actual voting power. 

Seventh: NGOs and POs should immediately convene in preparation for the 
1998 implementation of the party-list system. To strengthen their hand in this 
political exercise and raise their national visibility, they must form at least 12 
coalitions or parties because the law provides for the representation in Congress 
of 12 sectors. These are: labor, peasant, fisherfolk, urban poor, indigenous cul
tural communities, elderly, handicapped, women, youth, veterans, overseas work
ers and professionals. Each coalition must register with the Comelec. and if they 
qualify, they may nominate not less than five names from the group. Once formed, 
these coalitions or parties must try to get the media's attention so they can make 
voters aware about their existence and their goals. 

Eighth: Civil society actors must unite behind moves to institute electoral 
reforms and educate citizens about their civic rights and duties. An improved 
electoral system and more aware voters can help ensure the election of a more 
responsive and accountable legislature. Hopefully, if civil society actors take the 
suggested courses of action listed above, they can contribute to shaping a Con
gress that is truly a parliament of the people. After all, as the saying goes:'Democ
racy is not a spectator sport." 
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APPENDIX C COMMITTEES IN THE SENATE 

1. Committee on Rules - Seven members. All 
matters affecting the Rules of the Senate; the 
calendar as well as parliamentary rules and 
the order and manner oftransacting business 
and the creation of committees. 

The Chairman of the Committee shall be the 
Majority Leader of the Senate. The Vice Chair
men shall be the Assistant Majority Leaders. 

2. Committee on Ethics and Privileges· Seven 
members. All matters relating to the conduct, 
rights and privileges, safety, dignity, integrity 
and reputation of the Senate and its Members. 

3. Committee on Accounts - Seven members. All 
matters relating to the auditing and adjust
ment of all accounts chargeable against the 
funds for the expenses and activities of the 
Senate. 

4. 

5. 

6. 

7. 

8. 

9. 

Committee on Finance - Seventeen members. 
All matters relating to funds for the expendi
tures of the National Government and for the 
payment of public indebtedness, auditing of 
accounts and expenditures of the National 
Government; claims against the government; 
intergovernmental revenue sharing; and, in 
general, all matters relating to public expen
ditures. 

Committee on Ways and Means - Eleven mem
bers. All matters relating to revenue generally; 
taxes and fees; tariffs, loans and other sources 
and forms of revenue. 

Committee on Economic Affairs - Nine mem
bers. All matters relating to economic plan
ning and programming; the planning of 
domestic and foreign indebtedness; general 
economic development; and coordination, 
regulation and diversification of industry and 
investments. 

Committee on Banks, Financial Institutions and 
Currencies - Seven members. All matters re
lating to banks, financial institutions, govern
ment and private currencies, capital markets, 
mutual funds, securitization, coinage and cir
culation of money. 

Committee on Government Lorporations and 
Public Enterprises - Seven members. All ques
tions affecting government corporations; the 
interests of the government in the different 
industrial and commercial enterprises; 
privatization. 

Committee on Trade and Commerce - Seven 
members. All matters relating to domestic and 
foreign trade and private corporations; pat
ents, copyrights, trade names and trademarks; 
standards, weights, measures and designs, 
quality control, control and stabilization of 
prices of commodities; consumer protection; 

handicraft and cottage industries; and market
ing of commodities. 

10. Committee on AgricultiJre and Food - Seven 
members. All matters relating to agriculture, 
food production and agribusiness, including 
agricultural experimental stations, agricultural 
economics and research; soil survey and con
servation; agricultural education; technical 
extension services; ammal husbandry; live
stock quarantine; agricultural support price; 
and fisheries and aquatic resources. 

I 1. Committee on Cooperatives - Seven members. 
All matters relating to cooperatives, both ur
ban- and rural-based, including, but not lilT]! 
ited to farm credit and farm securify, 
cooperative movements, marketing and/on
sumers' organizations; and the implemen
tation of the Cooperative Code of the 
Philippines. 

12. Committee on Foreign Relations - Fifteen mem
bers. All matters relating to the relations of 
the Philippines with other nations generally; 
diplomatic and consular services; the Asso
ciation of Southeast Asian Nations; the United 
Nations Organization and its agencies; multi
lateral organizations; all international agree
ments, obligations and contracts, and 
overseas Filipinos. 

13. Committee on National Defense d.nd Security 
- Eleven members. All matters relating to na
tional defense, security, peace and order; the 
Armed Forces ofthe Philippines; pension plans 
and fringe benefits of war veterans and mili
tary retirees, citizens army selective service; 
forts; arsenals; military bases; reservations 
and yards; coast; geodetic and meteorologi
cal surveys; civil defense; Philippine National 
Police; private security agencies; and military 
research and development. 

14. Committee on Peace, Unification and Kecon
ciliation - Seven members. All matters relat
ing to peace, internal armed conflict 
resolution, political negotiation, cessation of 
hostilities, amnesty, rebel returnees, integra
tion and development, national unification and 
reconciliation. 

15. Committee on Justice and Human Rights 
Seven members. All matters relating to the or
ganization and administration of justice, civil 
courts, penitentiaries and reformatory schools; 
probation; impeachme'flt proceedings against 
constitutional officers and other officers le
gally removable by impeachment,registration 
of land titles; immigration and naturalization; 
the implementation of the provisions of the 
Constitution on human rights; and all matters 
pertaining to the efficiency and reforms in the 
prosecution service. 

16. Committee on Public Works - Thirteen mem
bers. All matters relatil'1g to planning, construc-



tion, maintenance, improvement and repair of 
public buildings, highways, bridges, roads, 
ports, airports, harbors and parks, drainage, 
flood control and protection; and irrigation and 
water utilities. 

17. Committee on Local Govemment - Seven mem
bers. All matters relating to autonomous re
gions, provinces, Cities, special metropolitan 
political" subdivisions, municipalities and 
barangays. 

18. Committee on Urban Planning, Housing and 
Resettlement - Seven members. All matters re
lating to the development of rural areas, 
upliftment of the conditions of their inhabit
ants and delivery of baSic services, except 
housing. 

19. Committee on Rural Development - Seven 
members. All matters relating to the develop
ment of rural areas, u'pliftment of the condi
tions of their inhabitants and delivery of basic 
services, except housing. 

20. Committee on Cultural Communities - Seven 
members. All matters relating to cultural com
munities. 

21. 

22. 

23. 

Committee on Agrarian Reform - Seven mem
bers. All matters relating to agrarian reform, 
landed estates, and implementation of the 
agrarian land reform provisions of the Consti· 
tution. 

Committee on Labor, Employment and Human 
Resources Development - Eleven members. All 
matters relating to labor employment and hu
man resource development; maintenance of 
industrial peace; promotion of employer-em
ployee cooperation; labor education standards 
and statistics; organization of the labor mar
ket including recruitment, training and place
ment of workers and exports of human 
resources; foreign workers in the Philippines; 
promotion and development of workers' or
ganizations; and promotion and development 
of employment-intensive technology. 

Committee on Education, Arts and Culture -
Fifteen members. All matters relating to edu
cation, schools, colleges, universities; imple
mentation of the provisions of the 
Constitution, regarding the establishment of 
free public elementary and secondary educa
tion scholarship grants, subsidies and incen
tives to deserving students; non-formal, 
informal, indigenous learning systems, and 
adult education; the preservation, enrichment 
and evolution of Filipino arts and culture; es
tablishment and maintenance of libraries; 
museums, shrines, monuments, and other his
torical sites and edifices; training programs 
and cultural and artistic programs of interna
tional institutions and organizations operat
ing in the Philippines, such as the UNESCO; 
and special commemorative events such as 

24. 

25. 
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the observance of the centennial of Philippine 
Independence. 

Committee on Health and Demography - Nine 
members. All matters relating to public health 
in,general, medical, hospital and quarantine 
services; population issues, concerns, poliCies 
and programs affecting individuals and their 
families, their effects on national, social and 
economic conditions. 

Committee on Environment and Natural Re
sources - Nine members. All matters relating 
to the conservation and protection of the en
vironment, the regulation of the impact of 
human activities on the same, the promotion 
of environmental awareness of our Citizens, 
the renewal of resources in damaged ecosys. 
tems and other environment-related issues; 
and all matters relatin'g to the administration, 
management, development, protection, explo
ration, storage, renewal, regulation and licens
ing, and wise utilization of the country's 
national reserves including, but not limited to, 
forest, mineral, public land, offshore areas and 
the development of industries based on these 
resources. 

26. Committee on Energy - Seven members. All 
matters relating to the exploration, exploita
tion, development, extraction, importation, re
fining, transport, marketing, distribution, 
conservation, or storage of all forms of en· 
ergy products and resources such as from fos· 
sil fuels, like petroleum, coal, natural gas and 
gas liquids, nuclear fuel resources; geother
mal resources and non-conventional, existing 
and potential forms of energy resources; and 
generation, transmission and distribution of 
electric power. 

27. Committee on SCience and Technology - Seven 
members. All matters. relating to science and 
technology, including scientific and techno
logical research, development and advance
ment. 

28. Committee on Social Justice, Welfare and De· 
velopment - Seven members. All matters re
lating to the implementation of the proviSions 
of the Constitution on social justice. 

29. Committee on Public Services - Eleven mem
bers. All matters relating affecting public ser· 
vices and utilities; communications, land, air, 
river and sea transportation including rail
roads, inter-island navigation, and lighthouses; 
and the grant or amendment of legislative fran· 
chises. 

30. Committee on Public Information and Mass 
Media - Seven members. All matters relating 
to public information, mass communication 
and broadcast services; the implementation 
of the provisions of the Constitution regard
ing ownership and management of mass me
dia and the advertising industry; and the 
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development and promotion of information 
technology. 

31. Committee on Constitutional Amendments, 
Revision of Codes and Laws - Seven members. 
All matters proposing amendments to the Con· 
stitution of the Philippines and the compila· 
tion and revision of existing codes and laws; 
election laws and implementation of consti· 
tutional provisions on initiative and referen· 
dum on legislative acts; recall of elective 
officials; the role and rights of people's orga· 
nizations; and sectoral representation. 

32. Committee on Civil Service and Government 
Reorganization' Seven members. All matters 
relating to the Civil Service and the status of 
officers and employees of the government in· 
cluding their appointment, discipline, retire' 
ment; their compensation privileges, benefits 
and incentives; implementation of the consti· 
tutional provisions on the rights of govern· 
ment workers to form and join labor 
organizations; public sector labor·manage· 
ment relations and collective negotiation 
agreements; reorganization ofthe government 
or any of its branches or instrumentalities; all 
human resource development programs per· 
taining to the government; and all other mat· 
ters relating to the bureaucracy. 

33. Committee on Women and Family Relations· 
Seven members. All matters relating to women 
and family relations. 

34. Committee on Tourism· Seven members. All 
matters relating to tourism and the tourist in· 
dustry. 

35. 

36. 

37. 

Committee on Youth and Sports Development 
. Seven members. All matters relatinJ to youth 
and amateur sports development; the imple· 
mentation ofthe Constitutional provisions on 
youth and sports. 

Committee on Games and Amusement· Seven 
members. All matters relating to amusement 
and professional games, such as professional 
basketball, horse racing, boxing, cockfighting, 
wrestling, lotteries and jai·alai. 

Committee on Motion Pictures and Television 
. Seven members. All matters relating to the 
artistic standards and quality of the motion 
picture and televi~ion industry; definition and 
improvement of the arti stic standards and 
quality of Filipino films and video productions; 
institution of a system of ratings for films 
based on their artistic, educational and moral 
value; enhancement of the industry's capabil· 
ity to produce quality films and television mao 
terials; provision for a training and human 
resource development system, with the nec· 
essary infrastructure support and resources to 
further develop and maintain the competence 
of those involved in the industry with the Com· 
mittee on Public Information and Mass Media 

as primary committee; all matters pertaining 
to the use of film for public information and 
mass media and its impact on society in the 
formation and development of moral and cui· 
tural values; with the Committee on Games 
and Amusement as primary committee, pro· 
tection of the industry from all forms of pi· 
racy; and jointly with the Committee on Ways 
and Means, the assessment and collection of 
amusement taxes. 

38. Committee on Accountability of Public Offic· 
ers and Investigations' Thirteen members. All 
matters relating to, including investigation of 
malfeasance, misfeasance and nonfeasance in 
office by officers and employees of the gov· 
ernment, its branches, agencies, subdivisions 
and instrumentality's; implementation of the 
provisions of the Constitution on nepotism; 
and investigation on any matter of public in· 
terest on its own initiative or brought to its 
attention by any member of the Senate. 

SOURCE: Rules of the Senate, Tenth Congress, Ma· 
nila, Senate Publications Bureau, pp. 7 ·13. 

APPENDIX D COMMITTEES IN THE HOUSE OF REp· 
RESENTATIVES 

STANDING COMMITTEES 

The Standing Committees ofthe House of Represen· 
tatives except the Committee on Rules, are organized 
on the basis of proportional ·representation of the 
majority and the minority, the membership and gen· 
eral jurisdiction of which shall be as hereinafter 
stated: 

1. 

2. 

3. 

4. 

Accounts· 35 members. All matters relating 
to the preparation, submission and approval 
of the internal budget of the House, and suo 
pervision overthe accounting and financial op· 
erations of the House. 

Agrarian Reform· 35 members. All matters 
relating to agrarian reform, landed estates, reo 
settlement and support services to the ben· 
eficiaries concerned. 

Agriculture and Food· 55 members. All mat· 
ters relating to agriculture; agribusiness; ago 
ricultural economics and research; soil survey 
and conservation; irrigation; agricultural edu· 
cation; fertilizer and pesticides; extension ser· 
vices; animal industry; including livestock 
quarantine· farm credit and farm security; crop 
and livestock insurance and guarantee 
schem~s; and organization and supervision of 
agriculture cooperatives. 

Appropriations' 69 members. All matters reo 
lating to funds for the exp~nditures of the 
national government and for the payment of 
public indebtedness, and the classification of 
positions and determination of salaries; allow· 



ances and other fringe benefits of government 
personnel. 

5. Banks and Financial Intermediaries ·45 memo 
bers. All matters relating to banking and cur· 
rency generally; government·owned or 
-controlled financial institutions; other finan-
cial institutions; private corporations; and in-
surance, securities and securities exchange. 

6. Civil Service and Professional Regulation· 25 
members. All matters relating to the opera· 
tion and rules of th,e civil service and the sta· 
tus of officers and employees of the 
government, including their welfare and ben· 
efits such as retirement, pension and gratu· 
ity; and the regulation of professions and 
professionals. 

7. Civil, Political and Human Rights - 25 mem-
bers. All matters relating to the enhancement 
or protection of human rights of all persons 
in the Philippines and Filipinos abroad; assis-
tance to victims of human rights violations and 
their families; and the prevention of or pun-
ishment for violations thereof. 

8. Constitutional Amendments - 35 members. All 
matters relating to amendments of the Con-
stitution. 

9. Ecology - 25 members. All matters relating to 
ecosystem management including population 
control. 

10. Economic Affairs - 45 members. All matters 
relating to economic or socioeconomic stud-
ies, planning, programming and development, 
including social security programs. 

II. Education and Culture - 55 members. All mat· 
ters relating to education and culture; schools, 
colleges and universities; libraries and muse-
ums; non-formal and community adult edu-
cation; the national language; and the 
preservation, enrichment and dynamic evolu-
tion of Filipino national culture. 

12. Energy - 35 members. All matters relating to 
the exploration, development, exploitation, 
utiliz~tion or conservation of energy; and pub-
lic utilities concerned with power generation, 
transmission, distribution and supply. 

13. Ethics· 25 members. All matters relating to 
the dUties, conduct, rights, privileges, dignity, 
integrity and reputation of the House and its 
members, individually or collectively. 

14. Foreign Affairs - 45 members. All matters re-
lating to the relations of the Philippines with 
other countries; diplomatic and consular ser-
vices; the United Nations and its agencies; in-
ternational cultural, health, labor and other 
organizations. 

15. Games and Amusements· 35 members. All 
matters relating to all forms and places of rec-
reation, games and'amusements. 

16. 

17. 

18. 

19. 

20. 

21. 

22. 
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Good Government - 35 members. All matters 
relating to, including, investigations of, mal. 
feasance, misfeasance and nonfeasance in of
fice by officers and employees of the 
government, its political subdiVisions and in
strumentalities; and investigations of any 
matter of public interest, on its own initiative 
or brought to its attention by any member of 
the House. 

Government Enterprises and Privatization - 35 
members. All matters relating to the creation, 
organization, operation and reorganization of 
government-owned or -controlled corpora
tions other than banks and financial institu
tions, including the Government Service 
Insurance System, the Social Security System 
and similar institutions. 

Government Reorganization - 25 members. All 
matters relating to the reorganization of the 
government or any of its branches and instru
mentalities, excluding government-owned or 
-controlled corporations, and the creation or 
abolition of any government agency or change 
of its principal functiGlns. 

Health - 45 members. All matters relating to 
public health and hygiene; and medical, hos
pital and quarantine facilities and services. 

Housing and Urban Development -"35 mem
bers. All matters relating to housing and all 
other forms of human shelter or habitation, 
wherever located; and urban land reform and 
development; particularly water supply, elec
trification and zoning and the upliftment of 
the condition of the urban poor. 

Interparliamentary Relations and Diplomacy -
19 members. All matters relating to inter
parliamentary relations, linkages with interna
tional parliamentary organizations such as, but 
not limited to, ASEAN Interparliamentary Or
ganization (AIPO) , Asia-Pacific Parliamentar
ians' Union (APPU). Asia-Pacific Parliamentary 
Forum (APPF) and the Inter-Parliamentary 
Union (IPU); establishment of inter
parliamentary friendship SOCieties; foreign 
travel and attendance in international confer
ences including the formulation of guidelines/ 
standard operating procedures in connection 
with such foreign travel; and visits of parlia
mentary delegations as well as other foreign 
dignitaries. 

Justice· 45 members. All matters relating to_ 
rules of procedure governing inquiries in aid 
of legislation; administration of justice; civil 
courts; penitentiaries and reform schools; 
practice of law and integration of the Bar; le
gal aid; adult probation; impeachment pro
ceedings against constitutional officers and 
other officers removable by impeachment; reg
istration of land titles; and immigration, de
portation and naturalization. 
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23. Labor and Employment· 45 members. All 
matters relating to labor, employment and 
manpower development; maintenance of in
dustrial peace and promotion of employer-em
ployee cooperation; labor education; 
standards and statistics; organization of the 
labor market, including promotion, develop
ment, recruitment, training and placement of 
manpower here and abroad. 

24. Local Government - 45 members. All matters 
relating to provinces, cities, municipalities, 
sanggunians and barangays, including those 
connected exclusively with their revenues or 
expenditures. 

25. Legislative Franchises - 35 members. All mat
ters relating to the grant, amendment, exten
sion or revocation of franchi ses. 

26. Muslim Affairs - 25 members. All matters re
lating to Muslim affairs and the development 
of predominantly Muslim areas. 

27. National Cultural Communities - 25 members. 
All matters relating to national cultural com
munities and the development of predomi
nantly cultural community areas. 

28. National Defense - 45 members. All matters 
relating to national defense and security; 
Armed Forces of the Philippines; citizens army; 
selective services; forts and arsenals; military 
bases- reservations and yards; and coast and 
geodetic surveys. 

29. Natural Resources - 45 members. All matters 
relating to natural resources, except energy, 
and their exploitation, management, explora
tion and utilization; lands of the public do
main; mines and minerals; forests and parks. 

30. People's Participation - 25 members - All mat
ters relating to the role, rights and responsi
bilities of people's organizations; and the 
establishment of adequate mechanisms for 
consultation with and participation in the af
fairs of government. 

3 1. Population and Family Relations -25 members. 
All matters relating to population growth, fam
ily planning, census and statistics- family re
lations, rights and responsibilities; quality of 
family life, care of the elderly and street chil
dren. 

32. Public Order and Security - 45 members. All 
matters relating to civil defense, police and 
police forces and agencies and private secu
rityagencies. 

33. Public Information - 25 members. All matters 
relating to public information and all means 
of mass communication and the rights, privi
leges and responsibilities of those engaged 
therein. 

34. 'public Works and Highways - 55 members. All 
matters relating to the planning, construction, 

maintenance, improvement and repai rs of 
public buildings, highways, bridges, roads, 
parks and shrines, and monuments and other 
public edifices of historic interest; and drain
age, flood control and protection; water utili
ties and utilization of waters of the public 
domain. 

35. Revision of Laws - 25 members. All matters 
relating in general to revision and/or codifi
cation of laws. 

36. Rules - 21 members. All matters relating to 
the Rules of the House; Order of Business and 
Calendar of Business; and the creation of com
mittees and their jurisdiction. The Majority 
Leader shall be the chairman and the minority 
leader a member of this committee. 

37. Rural Development - 25 members. All matters 
relating to the development of the rural areas, 
upliftment of the condition of their inhabit
ants, and delivery of basic services, except 
housing. 

38. Science and Technology - 25 members. All 
matters relating to the development and ad
vancement of science and technology; and 
scientific and technological research. 

39. Social Services - 25 members. All matters re
lating to social problems which affect the sta
bility and adjustment of the individual and the 
community to the environment, and the ap
propriate social services which uplift, 
strengthen and develop individual and com
munity life. 

40. Suffrage and Electoral Reforms - 25 members. 
All matters relating to suffrage and the con
duct of elections, plebiscites, initiatives, ref
erenda and recalls. 

41. Tourism - 35 members. All matters relating to 
tourism and the tourist industry. 

42. Trade and Industry - 55 members. All matters 
relating to domestic and foreign trade; pat
ents; trade names and trade marks, standards, 
weights and measures; designs; quality con
trol; consumer protection; control of prices of 
commodities; handicrafts and cottage indus
tries; and the development, coordination, regu
lation and diversification of industry and 
investments. 

43. Transportation and Communications - 55 
members. All matters relating to land, sea, and 
air transportation and all public utilities con
nected therewith; ports; and postal, telegraph, 
radio, telephone and other communication ser
vices. 

44. Veterans Affairs - 25 members. All matters 
relating to war veterans, veterans of military 
campaigns, military retirees, their surviving 
spouses and other beneficiaries. 



45. Ways and. Means - 55 members. All matters 
relating to fiscal; monetary and financial af
fairs of the national government, including 
tariff, taxation, revenue, borrowing, credit and 
bonded indebtedness. 

46. Women - 35 members. All matters relating to 
women's rights, protection and welfare, em
ployment and working conditions and their 
potential and role in nation-building. 

47. Youth and Sports Development - 25 members. 
All matters relating to youth development and 
promotion of moral, physical, intellectual and 
social well-being; and sports development in 
general. 

'SPECIAL COMMITTEES 

1. Special Committee on Employment Generation 
- 1 5 members. To conduct a comprehensive 
study and review of the unemployment situa
tion in the country, including but not limited 
to, the factors and influences causing it; to rec
ommend to the House such programs and 
policies geared toward the creation of employ
ment opportunities sufficient to meet the em
ployment requirements of the country. 

2. Special Committee on Poverty Alleviation - 15 
members. To conduct a comprehensive study 
and review of the poverty incidence in the 
country and to recommend to the House such 
programs and policy proposals intended to 
protect and enhance the right of the poor to a 
decent life. 

3. Special Committee on Effective Law Enforce
ment - 15 members. To conduct a comprehen
sive study on matters relating to criminality 
in the country particularly organized crime, 
including oversight and review of policies and 
programs on law enforcement and to recom
mend to the House such legislation or action 
as the committee deems necessary with re
spect to the Philippine National Police and 
other agencies tasked with crime prevention. 

4. Special Committee on Export Promotion - 15 
members. To conduct a comprehensive review 
of the programs and policies regarding or af
fecti ng exports and to recommend to the 
House by way of legislation, ways and means 
of accelerating export growth, reducing the 
trade deficit and thereafter, maintaining a fa
vorable trade balance. 

5. Special Committee on Reforestation - 15 mem
bers. To conduct a comprehensive study and 
review of the policies and programs concern
ing reforestation including the effects of for
est denudation such as soil erosion, siltation 
and drought and to recommend to the House 
such legislation or action as it deems appro~ 
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priate to ensure a successful massive refores· 
tatiof] prog?am. 

6. Special Committee on Savings Mobilization· 
15 members. To pursue and oversee the imple
mentation of the president's IS-point savings 
mobilization plan; to conduct a continuing 
comprehensive study and review of the poli
cies and programs on domestic savings and 
to recommend to the House such measures as 
it deems necessary to generate two hundred 
billion-peso savings in two years. 

7. Special Committee on the Generation of A Mil· 
lion Small Enterprises - 15 members. To con
duct a comprehensive study and review of the 
policies and programs concerning small en
terprises and to recommend to the House such 
legislation or action as it deems necessary to 
promote and encourage the viability of small 
enterprises. 

8. Special Committee on the Peace Process and 
Integration - 15 members. To conduct a com· 
prehensive study and review the policies and 
programs on amnesty and the integration into 
the mainstream of society of all rebels, insur
gents and other persons who have or may have 
committed political crimes, and to recommend 
to the House by way of legislation ways of 
attaining lasting peace and a successful unifi
cation process. 

9. Special Committee on the Fisheries Industry-
15 members. To conduct a comprehensive 
study and review of all policies and programs 
concerning fisheries and aquatic resources; to 
recommend to the House such legislation or 
action as it may deem necessary to develop 
the fisheries industries and promote the maxi
mum economic utilization offi shery resources. 

10. SpeCial Committee on the Northwest Luzon 
Growth Quadrangle - 15 members. To conduct 
a comprehensive study of all pol icies and pro
grams concerning the Northwest Luzon 
Growth Quadrangle and to recommend to the 
House such legislation or action as it may 
deem necessary for the promotion of greater 
economic cooperation with proximate econo
mies. 

1 1. Special Committee on the East Asean Growth 
Area - 15 members. To conduct a comprehen
sive study and review of the political, eco
nomic and social policies affecting the 
countries of the participating units in the East 
Asean {;rowth Area arid to recommend to the 
House such legislatioll or action as it may 
deem necessary to foster and facilitate trade 
and investment among the participating units. 

12. Special Committee on Cooperatives Develop
ment - 15 members. To conduct a comprehen
sive study and review of all policies and 
programs concerning cooperatives, except ag
ricultural cooperatives; and to recommend to 
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the House legislation or other action to foster 
the creation and growth of cooperatives in the 
country. 

13. Special Committee on Food Security - 15 mem
bers. To conduct a comprehensive study and 
review of the programs and policies relating 
to food production and distribution, includ
ing the factors affecting the supply of basic 
food commodities such as rice, corn, fish, 
poultry and hogs; and to recommend to the 
House legislation or other actions necessary 
for fast-tracking the development and mod
ernization ofthe agricultural sector and attain
ing food security, self-reliance and sustained 
growth in basic food commodities: 

14. Special Committee on Mount Pinatubo - 15 
members_ To conduct a comprehensive study 
and review of the programs and policies re
lating to the rehabilitation and reconstruction 
of Mt. Pinatubo-devastated areas and the in
habitants thereof, and to recommend to the 
House legislation or other action as it deems 
necessary to facilitate their recovery growth 
and development. 

15. Special Committee on Overseas Contract Work
ers - 15 members. To conduct a comprehen
sive review of the policies and programs 
affecting overseas contract workers; and to 
recommend to the House legislation or other 
action the committee deems necessary to p-ro
mote their full protection, employment and 
welfare. 

16. Special Committee on Bicol Region Develop
ment - 15 members. To conduct a comprehen
sive study of all policies and programs 
concerning the Bicol region and to recommend 
to the House such legislation or other action 
it may deem necessary to facilitate develop
ment and growth in the region. 

17. Special Committee on Twenty (20) Depressed 
Provinces - 23 members. To conduct a com
prehensive study and review of all programs 
and policies relating to the Social Reform 
Agenda of the government for twenty (20) de
pressed provinces of our country, and to rec
ommend to the House legislation or other 
actions necessary for fast-tracking the devel
opment of these provinces in order that they 
can catch up with other developed provinces 
and to monitor the implementation of projects. 

The following are the said twenty (20) de
pressed provinces: Abril, Agusan Del Sur, An
tique, Apayao, Aurora, Basilan, Batanes, 
Benguet, Biliran, Eastern Samar, Guimaras, 
Ifugao, Kalinga, Masbate, Mountain Province, 
Romblon, Southern Leyte, Sulu, Surigao Del Sur 
and Tawi-Tawi. 

18. Special Committee on National Disasters - 15 
.. members. To look into factors that hamper and 
adversely affect the effectiveness of estab
lished government response to national disas
ters to review all laws relating to or 
encompassing control and management of 
national disasters; to initiate the enactment of 
legislative measures forthe development of a 
more comprehensive and expedient govern
ment response to national disasters among the 
different departments and agencies ofthe gov
ernment as well as non-government organi
zations and other private entities in 
undertakings and programs that are geared to
wards the establishment of a more expedient 
and comprehensive national disaster response 
and to utilize the necessary and appropriate 
legislative powers. and prerogatives to halt 
activities designed to exploit the occurrence 
of riational disasters. 

19. Special Corr.;nittee on Mindanao Affairs - 15 
members. To conduct a comprehensive study 
and review of all policies and programs of 
proposed solutions to the multifarious prob
lems and constraints which have long ham
pered the development of Mindanao; to gather, 
collate and consolidate planning data, research 
reference/statistics to be able to draft a holis
tic, rational, systematic and comprehensive 
development plan consisting of the short, 
medium and long-term for Mindanao; and to 
recommend to the House such_legislation or 
action as the committee deems appropriate 
to accelerate the development of Mindanao 
and its transformation into a vital trading cen
ter. 

20. Ad Hoc Oversight Committee on Bases Con
version - 15 members. To exercise general ju
risdiction over all matters relating to bases 
conversion, operation of special economic 
zones in former military bases, sale of mili
tary camps and disposition of its proceeds, 
relocation of military camps and personnel in
cluding construction of new camps. 

SOURCE: Rules of the House of Representatives, 
Quezon City, House -Printing Division, March 
1996, pp.7 - 18. 
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Appendix E How a Bill Becomes Law 

A bill, introduced in the House 
of Representatives is labelled "H" 

... ,"""" ,,"m"1 
I-i FIRST READING /- - - - -

L 
r-

L SECOND READING 1- ----

1 1 
L THIRD READING 1-- ---

I 

L APPROVES 

ACTION ON BILL A bill, Introduced in the Senate Is 
labelled "s" and assigned a number 

1 * READING OF TITLES/AUTHOR/S 

- - --/ /-* REFERRING TO APPROPRIATE FIRST READING 
STANDING COMMITTEES 

.-j 
*COMMITTEE STUDIES & 

RECOMMENDS: 
- IF ACTION IS FAVORABLE, THE 

REPORT IS SUBMITTED THRU COM-
MITTEE ON RULES 

- IF UNFAVORABLE, BILL IS LAID 
ON THE TABLE 
(AUTHOR/S INFORMED) 

• • 
*COMMITTEE ON RULES CALENDAR~J' 

"'''OR ROOR ""'","0' _ ~ 
t 

*FLOOR DISCUSSION/DEBATES ----L SECOND R~AD/NG 1 *PERIOD OF AMENDMENTS 
*VOTING 

1 *DISTRIBUTION OF BILL IN J ----[ "['RO REA""" FINAL FORM 
*ROLL CALL VOTE 

*IN CASMF CONFLICTING PROVI-
SIONS, AiJ'HOC CONFERENCE COM-
MITTEE IS CONSTITUTED TO RECON-
CILE DIFFERENCES 

*FLOOR DELIBERATION ON CON
FERENCE (::OMMITTEE REPORT 

*VOTING 

PRESIDENTIAL ACTION 

J 

FAILURE TO ACT WITHIN 30 DAYS / 
AFTER RECEIPT, BILL LAPSES INTO LAW - - - - VETOES 

R',"RNS TO OR"'RATI'G H""'" WITH: I I 
EXPLANATION 
-ACCEPTS OR 
- OVER-RIDES BY 213 VOTE IN BOTH HOUSES 
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, PI VILLANUEVA 

AGRARIAN REFORM 

The Influence of the Congress for a 
People's Agrarian Reform (CPAR) on 
the Legislative Process 

Introduction 

Formed in May 1987 and disbanded in the summer of 1992, the Congress for 
a People's Agrarian Reform (CPAR) was the broadest coalition of peasant organiza
tions to campaign and lobby for the passage by Congress of a comprehensive 
agrarian reform law. Its members included national democrats, social democrats, 
socialists, politically non-aligned peasant groups, and non-partisan grassroots or
ganizations. These disparate organizations were united by their commitment to 
thorough and genuine agrarian reform. How to achieve this common goal was the 
question that hounded CPAR since its founding congress, and was the decisive 
issue in the coalition's break-up in 1992.' . 

CPAR believed that agrarian reform could no longer be postponed. It realized 
that redressing historic inequities in land tenure was not only a moral and ethical 
imperative, but was also a necessary first step toward achieving economic growth. 
CPAR was not the only organization working for a comprehensive agrarian reform. 
Some groups not part of the alliance have been involved in agrarian issues years 
before some of the organizations that were'part of CPAR were formed. What distin
guished CPAR from other organizations, however, was the energizing effect it had 
not only on the struggle for agrarian reform, but also on the whole social move
ment and on what is often referred to as civil society. At the height of CPAR's 
legislative campaign, agrarian reform became a subject of mainstream debate and 
public discussion. 

This case study will look at the experience of CPAR in legislative interven
tion, particularly its efforts to influence the passage of an agrarian reform law 
from July 1987 to June 1988. This paper will attempt to answer the following 
questions: What means of intervention did CPAR use to influence the lawmakers 
and the legislative process? What was the impact of CPAR on the legislative arena? 
What were its successes and failures? 

A Brief History of CPAR 

The expansion of democratic space marked the first year of the Aquino ad
ministration. Political detainees were released. Civil rights were restored. Talks 
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between the government and the underground National Democratic Front were 
initiated. For the first time, the prospect of real peace loomed in the political 
horizon. The gates of democracy were suddenly opened, letting out a flood of 
high hopes and expectations for lasting social reforms. . 

For the peasantry, it seemed that genuine agrarian reform was now a real 
possibility. Many peasant organizations were therefore disappointed when the 
Aquino government, instead of undertaking sweeping land reform, chose to pass 
on the issue of land redistribution to the Constitutional Commission and later, the 
stiIHo-be- elected Congress. This disappointment turned to frustration when con
servative elements in the commission drafting the Constitution resisted proposals 
to include in the charter the right offarmers to own land in line with the principles 

. of social justice and equity. 

Those from people's organizations and the emerging sector of non-govern
ment organizations began to doubt whether the Aquino government - whose 
existence was already being threatened by rebellious military factions - could 
stand by its original promise to institute reforms. In January 1987, when farmers 
marching toward the presidential palace were gunned down by the police and 
military, many organizations came close to abandoning all hopes for a govern
ment-sponsored comprehensive agrarian reform law. 

Still, many others continued to believe that changes were still possible de
spite the hardening of the Aquino government's position on many key issues. At 
the same time, despite the instability and uncertainty of the first few years of the 
post-Marcos era, many non-government groups, non-political party organizations 
and multisectoral, cross-political bloc formations were formed. Issues and themes 
which were previously set aside by the anti-Marcos protest movement - like the 
environment, gender equality, ethnicity, sustainable development - became new 
focal points for the organization and mobilization of newly politicized sections of 
the population. 

At the same time, new constituents were recruited and renewed energy was 
poured into the traditional issues of the progressive movement - the presence of 
US military bases, economic sovereignty, and agrarian reform. Important players 
during this period were the broad-based, pluralistic, and single-issue coalitions. In 
the Philippines, coalitions have been an effective form of collective action in as
serting democratic and popular demands. But those in the post-Marcos era -like 
the Anti-Bases Coalition, Green Forum, Coalition for Peace, Freedom from Debt 
Coalition, National Congress of Fisherfolk for Aquatic Reforms, and CPAR - were 
even more potent than those in the past. ' Instead of just criticizing government 
policies and laying down demands, these coalitions presented concrete alterna
tives and engaged in activities to test the viability of these alternatives. 

The Founding of CPAR 

CPAR was launched on May 31, 1987, on the last day of a three-day 
multisectoral congress convened to discuss the state of the rural areqS and the 
prospects for genuine agrarian reform. But the process to form a peasant coalition 
for genuine agrarian reform began earlier: 

The new political configuration that emerged after the downfall of the Marcos 
dictatorship presented real potential for democratic reforms. People's organiza-
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tions, activist groups and non-government organizations saw the need to con
tinue and expand the scope of the democratization process. Peasant organiza
tions, whose hopes of influencing government policy hac! been raised by the demo
cratic reforms initiated by the Aquino administration, made known to the govern
ment as well as to the general public various proposals for agrarian reform. 

The Kilusang Magbubukid ng Pilipinas (KMP), a veteran of the anti-Marcos 
dictatorship movement, presented two major documents outlining policy propos
als for genuine agrarian reform and for agricultural and countryside development.' 
Another major set of policy proposals was also presented by the Pambansang 
Kilusan ng mga Samahang Magsasaka (PaKiSaMa). 

Meanwhile, NCOs all over the country held consultations, round-table dis
cussions, and conferences to assess the new situation and its implications not 
only on their work as NCOs, but on the whole democratization and development 
process. Of these NCO consultations, those initiated by the Pal1:nership for the 
Development of Human Resources in the Rural Areas (PHILDHRRA) had a signifi
cant bearing on the formation of CPAR. From May to August 1986, PHILDHRRA 
sponsored a series of people's consultations at the national, regional, and village 
level to draw up concrete policy recommendations for government. In all, 10,000 
members of grassroots organizations took part in these meetings, known as the 
National Consultations on Agrarian Reform and Rural Development (NaCARRD). A 
second NaCARRD was convened in the latter part of August 1986 to consolidate 
the results of the previous consultations. 4 

Other NCOs, among them the Forum for Rural Concerns (FRC), Philippine 
Rural Reconstruction Movement (PRRM), Center for Community Servites (CCS), 
Asian NCO Coalition (ANCOC) and the Ramon Magsaysay Award Foundation, also 
conducted similar consultations. The Urban-Rural Mission of the National Council 
of Churches in the Philippines and the National Secretariat of Social Action (NASSA) 
also pushed for genuine agrarian reform in their meetings. Altogether, such public 
advocacy of land reform helped lay the ground for the founding of CPAR.' 

These consultations and initiatives showed that the people, partieularly the 
peasants and small farmers, wanted government to expand the democratization 
process not only by reinstating civil liberties and formal democratic rights, but 
also by redressing social inequities, starting with the centuries-old problem of the 
concentration of land ownership. 

A series of alarming events catalyzed the coming together of all these sepa
rate NCO efforts. On January 22, 1987, 18 farmers were gunned down by the 
military in a rally at the foot of Mendiola bridge, not far from the presidential 
palace. Before this, and even after this, President Aquino had refused to meet face 
to face with peasant leaders to discuss the issue of agrarian reform. At the same 
time, landowners' groups were blocking the signing of an executive order on agrar
ian reform that NCOs and POs were lobbying for. 

Key members of the FRC, ACES, ((S, ANCOC, PRRM and PPI took the lead in 
gathering all the different NCOs advocating agrarian reform and linking them up 
with national peasant organizations: These NCOs and peasant organizations agreed 
that they needed to build the broadest possible coalition of organizations that 
would push government to come up with a comprehensive agrarian reform pro
gram. Preparations for the setting up of this "dream coalition" were immediately 
set into motion. 



84 • PI VILLANUEVA 

The opportunityto hasten the founding ofthe agrarian reform coalition came 
in the form of the Rural Congress that was being organized by the Catholic Bish
ops Conference -'of the Philippines and the National Council of Churches in the 
Philippines. The prime objective of the Rural Congress was to bring together rural 
development workers and advocates from different parts of the country to discuss 
the situation in the rural areas. The two initiatives - one to call a Rural Congress, 
the other to form a coalition for agrarian reform - were soon merged into one. 
This merger was facilitated by members of the Rural Congress' working committee 
who were also part of the coalition project. 

Thus, on May 29 to 31, 1987, 225 people belonging to 70 peasant organiza
tions, NGOs, activist organizations, and church groups convened the National 
Congress for a People's Agrarian Reform. The consensus and common principles 
and objectives arrived at by the participants in this congress were embodied in a 
document called ''The People's Declaration of Agrarian Reform." The principles and 
objectives as originally formulated were: 

(I) land to the tiller, the complete abolition of landlordism, abolition of absentee 
proprietorship, and access of fisherfolk to water resources; 

(2) comprehensive coverage of all agricultural lands regardless of classification, 
crops planted, existing land tenure relationship, or farm size, water and natu
ral resources; 

(3) terms and conditions of land reform that are not_burdensome to beneficiaries; 
(4) full and genuine participation of agrarian reform beneficiaries in program 

planning, implementation, and monitoring; 
(5) full provision of adequate, timely and appropriate services for agrarian re

form beneficiaries; 

(6) compensation to landowners based on a selective and progressive payment 
scheme; 

(7) preferential option for cooperative's and collective farms in crop production 
and marketing as well as the provision of credit; and 

(8) the use of local resources for agrarian reform. 

Thirteen national peasant organizations inftially made up CPAR when it was 
launched. A fisherfolk group called Bahanggunian later pulled out from the coali
tion. Prior to this, two big federations - the Federation of Free Farmers and the 
National Farmers' Supreme Council (Sanduguan) - which attended the May con
gress decided not to join the coalition. The twelve peasant federations that made 
up CPAR were: 

(1) Aniban ng mga Manggagawa sa Agrikultura (AMA) 
(2) Pambansang Pederasyon ng Kababaihang Magbubukud (AMIHAN) 
(3) Katipunan ng mga Bagong Pilipina (KABAPA) 
(4) Kapatiran ng Malalayang Maliliit na Mangingisdang Pilipino, Ink. (KAMMMPJ) 
(5) Kalipunan ng mga Samahan ng Mamamayan (KASAMA) 
(6) Kilusang Magbubukid ng Pilipinas (KMP) 
(7) Lakas ng mga Magsasaka, Manggagawa, at Mangingisda ng Pilipinas (LAKAS) 
(8) Lakas ng Magsasakang Pilipino (LMP) 
(9) National Federation of Sugarworkers-Food and General Trades (NFSW-FGT) 
(10) Pambansang Kilusan ng mga Samahang Magsasaka (PAKISAMA) 
(11) Pambansang Lakas ng Kilusang Mamamalakaya ng Pilipinas (PAMALAKAYA) 
(12) Philippine Association of Small Farmers and Fisherfolk, Inc. (PASFFI). 
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CPAR's highest policy-making body was the National Consultative Council 
(NCC) which was composed of representatives from the 12 member organizations. 
The NCC chairperson was to function merely as a facilitator, and the position was 
regularly rotated among members of the council. Decision-making was consen
sual, which meant that everyone had to agree before a deciSion was considered 
final and executory. While this practice meant a slower work pace for the coalition, 
it also ensured that each and every step CPAR made was supported by all of its 
members. The preparatory working committee for the May Congress, which was 
made up of representatives of the NGOs that were the most active in organizing 
CPAR, were asked by the NCC to stay on to provide technical support to the coali
tion. These NGOs constituted CPAR's expanded secretariat. A .full-time national 
secretariat composed of young activists and professionals was formed to coordi
nate CPAR's day-to-llay activities.' 

CPAR's Efforts to Influence Government's 
Agrarian Reform Policy 

Immediately after it was formed, CPAR embarked on a massive campaign to 
petition government to come up with a comprehensive agrarian reform program. 
Perceiving that the newly elected Congress was dominated by landlords, CPAR 
decided to focus on working to get President Aquino to issue an executive order 
that would uphold the principles agreed upon byvarious NGOs during the coalition's 
founding. CPAR calculated that such an executive order would prevent Congress 
from legislating against agrarian reform since they would have to work within the 
parameters set by Aquino. 

OnJune 11,1987, leaders of the coalition formally presented to the President 
their "Declaration of Principles." CPAR also actively engaged the Cabinet Action 
Committee (CAC), the task force formed by Aquino after the Mendiola massacre to 
consolidate proposals related to agrarian reform. While consultations with the 
CAC went on, CPAR organized mass actions and held media briefings and news 
conferences to make the public aware of the ongoing process. 

On July 22, 1987, Aquino signed Executive Order 229 (EO 229) putting all 
public and private agricultural lands under an agrarian reform program to be imple
mented through a variety of schemes like voluntary land transfer, voluntary offer 
to sell, and stock-sharing and distribution. EO 229 also guaranteed the continua
tion of Presidential Decree 27, the Marcos era-land reform program covering rice 
and corn lands. It provided for a l80-day compulsory land registration campaign 
called "Listasaka." In addition, the Department of Agrarian Reform was given quasi
judicial powers, and the Presidential Agrarian Reform Council was formed. 

CPAR rejected EO 229, which it deemed too ambiguous to provide any real 
protection to poor farmers and peasants against big landowners. By July 1987, 
when the new Congress was in session, CPAR shift-ed its lobbying efforts from the 
executive to the legislative. The coalition engaged the House ·of Representative 
directly and more actively than it did the Senate, as the former was tasked with 
drafting and passing an agrarian reform law. 

CPAR directly intervened in the legislative process from July 1987 to April 
1988, a relatively short period in th~ coalition's five-year life span. The brevity of 
its direct legislative encounter did diminish CPAR's ability to have an impact on the 
passage of the Comprehensive Agrarian Reform Law or Republic Act (RA) 6657. In 
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the end, however, CPAR rejected the law Congress passed because it provided 
landowners with many loopholes for circumventing land reform. 

PARCODE and the failed II Parallel Initiatives" 

Instead, the coalition adopted an alternative agrarian reform program called 
"People's Agrarian Reform Code" (PARCODE), and shifted its energies to directly 
implementing this program. PARCODE was formulated by 600 representatives of 
NGOs and POs from all over the country during a multisectoral conference orga
nized by (PAR. The key points of PARCODE are: 

(I) land to the tiller and complete abolition of absentee land ownership; 
(2) comprehensive coverage of all types of arable land, water resources, as well 

as tillers and other direct producers; 
(3) progressive and selective compensation; 
(4) inclusion of all previous land rentals and unpaid labor as direct payments; 
(5) full participation of beneficiaries in decision·making and implementation; 
(6) preferential option for cooperatives and collectives; 
(7) rights of women to own land; 
(8) reversion to Filipino control of all lands leased by multinational corpora-

tions; 
(9) right of small fisherfolk to greater access to and use of water resources; 
(l0) ancestral-land rights; 
(II) implementation of just labor conditions for farm workers; and 
(J 2) use of local resources for financing agrarian reform. 

To implenpent PAR(ODE, CPAR launched two sets of "parallel initiatives." The 
grassroots initi,atives called for CPAR member-organizations to implement PARCODE 
or some of its features. These included land occupation, and the development of 
alternative economic structures like cooperatives. Land occupation entails poor 
peasants and landless agricultural workers occupying and cultivating idle or aban
doned land and property sequestered or marked for sequestration by government. 

The second set of initiatives was in the legislative arena, and called for gath
ering three million signatures all over the country in support of PAR(ODE. The 
1987 Constitution allows the people to amend, reject, or enact a law through a 
petition signed by at least 10 percent of the total registered voters." CPAR's legis
lative initiative hoped to influence legislation by utilizing the constitutional provi
sion for direct amendment. 

From mid-l 988 to the end of 1990, (PAR po u red all its reso u rces to develo p_ 
ing these twin initiatives. PARCODE Campaign Centers were set up in the different 
regions to coordinate the information drive and gathering of signatures in the 
provinces. At the national level, CPAR launched a two-month long campaign to 
popularize PARCODE. This campaign culminated in a rally held-in front of the DAR 
central office that was attended by 4,000 peasants and peasant advocates. The 
mass demonstration was held on June 10, 1988, the first anniversary of the agrar
ian reform law. Later that day, the farmers marched to the Ateneo de Manila Uni
versity where an indoor rally was held and attended by more than 7,000 people. 

Despite these efforts, leaders and organizers of (PAR had, by the end of 
1990, begun to doubt the correctness of the coalition's two-pronged strategy.' The 
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grassroots initiative campaign proved difficult to sustain. From 1989 to 1991, 
landless peasants moved into abandoned lands and made these productive. CPAR 
documented 16 successful cases of land occupation.

lo 

But some NGOs working 
,)! 

with peasant organizations engaged in land occupation and other forms of direct 
action had mixed feelings about the outcome of the grassroots initiatives." For 
one thing, many of the land occupation cases were deemed failures because the 
peasants were legally disqualified to own the land they had occupied. Some of 
them were only partially successful because the peasants were having tremen
dous difficulties in making the land productive due to lack of farm support ser
vices, credit and appropriate technology as well as continuing harassment from 
landowners. 

By the end of 1991, CPAR was already organizing multisectoral fact finding 
groups to investigate anomalies in the implementation of the ag rarian reform law, 
as well as holding seminars on how to maximize the pro-peasant provisions ofthe 
law. In effect, CPAR's position had shifted from outright rejection of the law to 
engagement with the law's implementers. 

At the same time, by the second half of 1990, CPAR's campaign to gather 
three million signatures began to lose steam. By early 1991, the campaign had 
ground to a halt. Il 

There was never a thorough reckoning by the CPAR leadership of why the 
coalition's parallel initiatives failed. Some key leaders now point out that the deci
sion to launch these initiatives had been based primarily on a strong desire to 
keep the coalition intact, instead of on a realistic appraisal of the situation at that 
time. At the onset, the coalition was divided on how best to pursue PARCODE. 
Militant organizations like the KMP, AMIHAN, PAMALAKAYA and NFSW-FGT believed 
that the legislative track was no longer possible and strongly supported grassroots 
initiatives like land occupation. Meanwhile, the more moderate members of CPAR 
had become wary of engaging government in direct and confrontational actions. 
To keep the groups together, coalition builders moved to reconcile the two posi
tions by literally combining them, a move that in the end proved unsuccessful. \3 

CPAR's "Two-track" Strategy to Legislate Agrarian Reform 

In a way, the parallel initiatives undertaken after the passage of RA 6657 
mirrored the two-track strategy CPAR developed in its campaign to influence land 
reform. When Congress was convened in 1987, CPAR members believed that it 
was possible to ensure the passage of a genuine agrarian reform law. Together 
with other people's organizations, coalition members marked the first day of Con
gress by pitching a giant tent on the grounds of the House of Representatives. 
Under the billowing tent, various exhibits, workshops and discussions were held 
to draw attention to the issues the people's organizations wanted Congress to 
address. 

Dubbed the "Tent City for Peace," it was a form of collective action to which 
popular movements in the Philippines had become accustomed. CPAR, however, 
had little experience in the legislative arena. This was new terrain for many CPAR 
member-organizations, most of which had been formed during the Marcos dicta
torship when few groups engaged in legislative advocacy. The inauguration of the 
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Eighth· House of Representatives was a great challenge to the coalition whose 
members were skilled in extra-parliamentary actions but had no experience in 
engaging a popularly elected legislature. The sense of novelty was mutual. Al
though many of the legislators were members of the pre-martial law Congress and 
the Marcos-era Batasang Pambansa, they, too, found themselves in a dramatically 
changed political terrain and facing vigilant people's organizations like CPAR. 

CPAR plunged into the legislative front with the objective of getting Con
gress to legislate genuine agrarian reform. It adopted a "two-track strategy" which 
involved direct intervention in Congress to influence the lawmakers and the legis
lative process, as well as indirect intervention in lawmaking through calibrated 
mass actions. These two tracks were called the legislative track and the mass 
movement track. 

The Legislative Track 

CPAR did not easily reach a consensus on taking the legislative track. Its 
members had differing opinions on whether it was possible for Congress to pass a 
truly pro-farmer bill during President Aquino's term. Some member-organizations 
like KMP and NFSW-FCT did not want to put all their efforts in the legislative arena, 
and cautioned the other organizations from doing so. 

Notwithstanding this internal debate, CPAR seriously and effectively utilized 
the various formal processes and structures in Congress. The coalition familiar
ized itself with the rules of the legislative game, and held regular sessions to 
assess its efforts and map out its moves. CPAR was also able to tap the political 
goodwill of allies in government, the media, academe, the churches, and the NCO 
sector. These contacts and networks gave invaluable support in drafting the pro
posed bill, monitoring the developments in Congress and Malacanang, and raising 
funds. Allies in government included those in the executive and its line agencies 
who provided insights on h~w key government officials view agrarian reform and 
also constructive criticisms of CPAR's activities.'· 

1. Drafting the proposed bill 

The first item on CPAR's legislative agenda was framing its own agrarian 
reform bill. CPAR tapped the expertise of individuals and groups from the media, 
academe, and various sections of government who were sympathetic to land re
form. The collaboration proved to be productive. For example, members and con
sultants of the technical working group of the House Committee on Agrarian Re
form helped CPAR translate the document "The People's Declaration of Agrarian 
Reform" into a draft bill. These members of the committee staff, as well as other 
lawyers, researchers, and academics also briefed CPAR about parliamentary pro
cesses and kept the coalition informed of crucial developments in Congress." 
Meanwhile, sympathetic journalists were consultee on how to manage CPAR's public 
campaign, a crucial element in the coalition's "two-track" strategy. Non-govern
ment development organizations that helped organize the CPAR founding con
gress provided support for the coalition's peasant leaders. The NCO sector also 
helped raise funds to sustain CPAR's campaigns. 
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2. Getting Congress to adopt the proposed bill 

With barely three months to prepare, CPAR presented its proposed agrarian 
reform bill during the first public hearing called by the House Committee on Agrar
ian Reform on August 12, 1987.'6 The coalition was off to a good start. It had a 
draft bill. It also had a strategically-placed sponsor in Rep. Bonifacio Gillego who 
headed the House committee. Soon after the public hearing,Giliego filed House 
Bill 400 that, except for a few provisions, carried most of CPAR's proPQsals. CPAR 
thus threw its support behind HB 400." 

3. Monitoring the deliberations and processes in Congress 

Although the opportunities for CPAR to directly intervene in the legislative 
process tapered down once HB 400 passed the first reading, the coalition contin
ued to monitorthe developments in Congress. Keeping a tab on the flow of events 
and balance of forces in Congress was important for CPAR to calibrate its activities 
in the "mass movement track." 

CPAR relied on a variety of sources to find out how the deliberations and 
processes in Congress were shaping up. Aside from the minutes and reports is
sued by Congress, it also regularly consulted with members of the House commit
tee and their staff. The same technical experts who helped CPAR draft its proposed 
bill kept the coalition updated on how members of Congress were aligning vis-a
vis HB 400. 

The Mass Movement Track 

In the beginning, CPAR had planned that the legislative and mass movement 
tracks were to be given equal emphasis. But because events moved fast in Con
gress, CPAR's energies from July 1987 to December 1987 were focused on the 
legislative track. The coalition started to take the mass movement track only in 
January 1988, with mass actions peaking in April 1988, when congressional delib
erations on HB 400 were nearing conclusion. CPAR accelerated its activit~es in the 
mass movement track not because it was conSCiously choosing one track over the 
other. On the contrary, it was merely adjusting its efforts in order to respond to the 
changing political fortunes of HB 400. 

CPAR and the progressive legislators behind HB 400 chalked up important 
victories in the first few months of the existence of the Eighth House of Represen
tatives. However, in less than six months, the landlord bloc in the House was able 
to form alliances to fortify its already stiff resistance to HB 400, which it deemed 
too radical.,sOn September 3, 1987, Rep. Romeo Guanzon filed HB 941 that was 
backed by 107 members of Congress. HB 941 sought to exempt private agricul
tural land from the coverage of agrarian reform, set a land retention limit of 24 
hectares, and pay landowners the current fair market value of la!,d they voluntar
ily offer for redistribution. Aside from filing a counter-bill, the landlord bloc also 
tried to throw out HB 400. To gain time to consolidate their ranks, the stalwarts of 
the landlord bloc - Reps. Hortensia Starke, Jose Zubiri and Jose Rono - maneu
vered to delay floor deliberations on HB 400 by citing "procedural flaws" in the 
agrarian reform committee's endorsement of the bill.'9 

By the end of 1987, it became apparent that the landlord bloc had the 
upperhand in its tussle with the progressive bloc. While Gillego remained head of 
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the agrarian reform committee, he and six other progressive legislators were quickly 
outflanked by the rest of the 31 2member committee that proceeded to emasculate 
HB 400. Still, members of the progressive bloc fought for the original version of 
the bill despite the combativeness the landlords in Congress. Outside the legisla
ture, there was growing hostility against the progressive movement, some of whose 
leaders became targets of physical attacks, including assassinations.'o 

(PAR's mass movement track took the form of mass actions and demonstra
tions to publicly dramatize its demand for a comprehensive agrarian reform law 
and to put pressure on the landlord bloc. During one session of the House, 600 
farmers who were part of CPAR visibly walked out of the floor deliberations to 
show their disgust over the slow progress of the agrarian reform bill. Members of 
the progressive bloc in the House joined the walkout. 

On March 22, 1988, Gillego withdrew his sponsorship of HB 400, saying "that 
the bill had undergone so many revisions, it was no longer the same pro-peasant 
bill he and his colleagues had originally submitted. The House Bill patterned after 
CPAR's draft proposal was now in its final death throes, but the coalition still 
hoped to save the situation by launching the "Agrarian Reform Express," a cam
paign to gather one million signatures to make clear to Congress that it should 
pass a pro-peasant agrarian reform law. Preparations were quickly made for a 
caravan that would bring peasant leaders and agrarian reform activists to different 
parts of the country to solicit Signatures. 

The Agrarian Reform Express kicked off in the .second week of April 1988. 
Two busloads of peasant leaders and youth activists - one starting from ilagan, 
Isabela in the north and the other from lrosin, Sorsogon in the south - headed 
toward Metro Manila. At each big town along the route, the caravan stopped for 
rallies and teach-ins that discussed CPAR's agrarian reform agenda and asked people 
to support the peasants' struggle for land. The two groups finally converged on 
April 21, 1988 at the Agrifina Circle in downtown Manila, where they were joined 
by thousands of peasants and their supporters, including members of progressive 
bloc in Congress. Ironically, this was also the day that Congress voted in favor of 
an emasculated HB 400. 

Months later, on June 10, 1988, President Aquino signed the Comprehensive 
Agrarian Reform Law." 

The Impact of CPAR's Legislative Intervention 

In the end, nobody was really happy with the law. CPAR rejected it, saying 
that its "seemingly pro-farmer provisions are canceled out or rendered meaning
less by other pro-landlord provisions."" Specifically, the coalition objected to pro
visions that allowed landlords to give tenants shares of stock, rather than land. 
The law also diminished the coverage of land reform and allowed high retention 
limits that in effect excluded 60 to 90 percent of private agricultural lands from 
redistribution. 

Similarly unhappy were members of the progressive bloc of Congress. Ironi
cally, not even the landowners in Congress were ecstatic about RA 6657. Even 
now, Rep. Starke says that RA 6657 is a "confiscatory law." 
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There are those, however, who think that the law is not all that hopeless. 
Gerardo Bulatao, then agrarian reform assistant secretary was convinced that al
though RA 6657 has many deficiencies, it also has provisions that can be made to 
work in favor of landless peasants and small farmers.'3 Fr. Antonio J. Ledesma, S.J., 
whose Southeast Asia Rural Social Leadership Institute in Xavier University had 
helped (PAR's work in Mindanao, thought that the provisions for the formation of 
barangayagrarian reform committees would allow farmers to 'participate in the 
implementation of land reform. 

(ertain key members of (PAR now admit that the coalition's outright rejec
tion of RA 6657 was not based on a critical reading of the law's provisions, butwas 
instead greatly influenced by the "political necessity" to take an opposition stance 
vis-a-vis the government." Some (PAR members believe that while it is true the 
law has many loopholes that can be used by landowners to circumvent land redis
tribution, it also has just as many - if not more - provisions that can benefit 
landless peasants and small farmers. Significant examples of these provisions are 
the unequivocal ~eclaration of compulsory acquisition as the government's pri
mary mode of land acquisition and distribution, the stringent preconditions for 
the conversion of farm land to other uses, and a viable land valuation scheme. " 

Following RA 6657's passage, most of members of (PAR found themselves 
increasingly faced with problems on the implantation of land reform. They also 
increasingly realized that to be able respond to the needs of their constituencies at 
the barangay or community level, (PAR must equip its members with a knowledge 
of the law's provisions and the means they can use to ensure that the law pro
motes their welfare. Despite its militant rejection of the law, (PAR had the prag
matic sense to include the study of the law in its training and education program. 
By the time (PAR disbanded, most of its members had already started to rethink 
their original verdict on RA 6657, and corollarily, the meaning and full impact of 
the coalition's work in the legislative front. '6 

Most of the former members of (PAR have gradually changed their attitude 
toward the agrarian reform program and are now adopting more creative ~ that 
is, critical but less antagonistic - ways of using the government's agrarian reform 
program to benefit poor farmers and landless peasants." This attitude is also 
encouraged by the performance of the current reform-minded leadership of the 
Department of Agrarian Reform. But the more crucial factor that caused this atti
tude change is the improvement in land tenure arrangements. More than two mil
lion hectares of land have been redistributed since RA 6657 was passed. 

The verdict now, it seems, is this: RA 6657 may not have been the law that 
CPAR originally wanted, but partly because of the coalition's intervention in the 
legislative process, poor and landless peasants now have a strong legal basis to 
own the land they till. Many peasant organizations are now working to fast track 
land distribution before the agrarian reform program expires at the,end of 1998, 
an indication that the coalit,ion's efforts to legislate a p.ro-peasant agrarian reform 

\ 
program have not been wasted. 
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Strengths and Weaknesses 

CPAR's Strengths 

The successe~ of CPAR's intervention in the legislation of agrarian reform can 
be attributed to several factors, namely: strength in numbers, strength in unity, a 
well-defi·ned legislative agenda, and credibility. 

1. Strength in numbers 

CPAR, a united front based on a single issue, was founded to ensure that the 
peasant voice was heard in the drafting of the agrarian reform program, first in the 
executive, and then in Congress. As a coalition of 12 peasant organizations with 
national constituencies, CPAR had the numbers to back up its demands. A major 
objective of the mass actions and the "Agrarian Express" was to let the legislators 
know that (PAR's d~mand for genuine agrarian reform had the backing of tens of 
thousands of farmers all over the country. (PAR's numerical strength was taken 
seriously by government so much so that in 1992, various 'candidates for the 
presidency sought the coalition's support. 

2. Strength in unity 

After the collapse of the peace talks between the Philippine government and 
the National Democratic Front in early 1987, the attacks against progressive indi
viduals and groups intensified. The assassination of key leaders of the progressive 
movement and the attempts by military factions to unseat the Aquino government 
combined to foster an atmosphere of fear and instability. 

In the agrarian reform front, the intense,debate and maneuverings around HB 
400 spilled out of the halls of Congress. Landowners all over the country, alarmed 
by the early victories of HB 400 and the show of force of peasant organizations, 
started to organize and consolidate their ranks.'" Landowners and other anti-agrarian 
reform elements accused CPAR of fronting for the underground Left. 

Because (PAR was a coalition of organizations with diverse political orienta
tions and traditions, it was able to fend off the attacks of landowners and other 
anti-agrarian reform elements that it was merely a communi'st front. (PAR was 
also seen as a genuinely consensus-oriented coalition where moderates have as 
much say as radicals. This helped draw the support of elements from politically 
moderate sectors, which in turn helped to neutralize attacks from conservative 
elements. Z9 

To promote internal unity, the coalition set up structures and processes to 
facilitate consensus building, and to ensure that debates and misunderstandings 
do not lead to organizational paralysis. Aside from the meetings, forums and work
shops, (PAR also held celebratory parties and other light, social activities to en
courage candor, as well as to build friendship and personal ties, among its mem
bers. 
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3. Well-defined agenda 

Although some of the members of (PAR had fundamental· differences about 
long-term goals and issues dealing with strategies of social change, these differ
ences did not diminish (PAR's impact on the legislative process. On the contrary, 
the coalition's credibility was enhanced by its ability to hold together different 
groups with differing long-term goals and objectives. The coalition had a well
defined policy agenda, embodied in its "Declaration of Principles," as well as a 
clearly defined strategy of engaging the legislature. This clarity in "common pur
pose" was very important in keeping the coalition intact and focused on the legis
lative arena for almost one year. 

4. Credibility 

Although many of its member-organizations were publicly perceived as "too 
radical", "biased against government" or "unreasonable," the coalition itself was 
perceived as a credible organization. This credibility was bolstered by its image as 
a genuine "coalition of equals" where radicals and moderates co-exist and work 
together. Having a well-defined legislative agenda also enhanced (PAR's credibil
ity and positive image not only among legislators but also among other sectors 
that had an impact on public opinion. 

(PAR's mindfulness of certain "standard operating procedures (SOPs)" also 
made it more credible. The SOPs that it observed in dealing with (ongress were 
regular assessment and planning sessions, research, feedback gathering, and role
playing. Observing SOPs promotes thoroughness, which is important when deal
ing with powerful centers of power like the legislature. (PAR's representatives, for 
instance, always came prepared when meeting with government officials; they 
made sure they knew the agenda, the issues, and who would be attending.'o Some
times, the coalition held role-playing exercises to prepare for meetings. 

CPAR's Weaknesses 

The factors that contributed to the limitations of (PAR's impact on legislation 
were external rather than internal. Given the considerable political clout of land
owners and their all-out efforts to block agrarian reform legislation, there was 
very little that (PAR could have done by way of direct intervention to prevent the 
inclusion of anti-peasant provisions during the floor debates on HB 400. If any
thing, the success of the conservative bloc in mangling the original version of the 
bill was merely a reflection of the progressive bloc's weak pOSition in the power 
structure of Congress. When it came down to dividing the House on the agrarian 
reform bill, the progressive bloc was in the numerical minority. 

Still, there were other ways of indirect intervention that CPAR could have 
opted to use to parry the efforts of the conservative bloc in Congress. One way 
was to pressure legislators through their local constituents. As a rule, congress
men, who are elected at the district level, are not very sensitive to national opin
ion unless they plan to run for a nationally-elected post. The congressional district 
is an important area of engagement for electing progressive officials and putting 
pressure on conservative incumbent officials. 



94 • PI VILLANUEVA 

(PAR's Agrarian Reform Express was a form of engaging the local constitu
ents of the legislators, but this was part of the last ditch effort to save HB 400, 
instead of a methodical and consistent engagement. In fact, mounting a campaign 
to engage the congressional districts was never even an option for (PAR. The 
coalition needed to concentrate it efforts at the national level because of the very 
short "window of opportunity."" 

Conclusion 

People's organizations and other members of civil society stand to gain from 
studying and learning from the experiences of (PAR which, despite the controver
sies surrounding its break-up in 1992, remains one of the more successful coali
tion projects in the last ten years.' The current socio-political environment may 
be different from the environment in which (PAR operated, but the need for civil 
society to assert itself in all spheres of power and governance is perhaps even 
greater now. 
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national secretariat, and Manny QUiambao, former KMP organizer and political officer. PRRM's Isagani 
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15 Three members of the agrarian reform committee's technical working group were also members of the 
working committee which organized the CPAR's founding congress: Atty. Hector Soliman, who would 
later join agrarian reform department, and Pancho Lara and Joel Rodriguez, then senior associates of the 
Philippine Peasant Institute. It was Soliman, along with the research staff of the Ramon Magsaysay 
Foundation, who drafted the proposed bill that CPAR submitted to the House committee. Grageda's 
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deliberations. 
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ing its progressive bloc were Gillego, Florencio Abad, Andolana, William Claver, Garduce, Edcel Lagman 
and Oscar Rodriguez. Stalwarts of the landlord bloc were Hortensia Starke, Jose "Peping" Cojuangco, 
Jose Carlos Lacson, and Jose Zubiri. 

19 Joey Flora, "Congress Deliberates on Land Reform," Conjuncture, October 1987. 

20 Gillego was the object of slanderous attacks, seen by many as a way to obstruct his assumption of the 
chairmanship of the powerful Committee on National Defense. Wary of alienating the progressive bloc 
at so early a stage in his incumbency, House Speaker Ramon Mitra offered Gillego the chairmanship of 
the agrarian reform committee instead. Progressives outside the House, espeCially ordinary activists, 
experienced harassment, illegal arrests, summary execution and other forms of human rights viola
tions. Thciugh their perpetrators may be different groups, the assassination of progressive leaders Leah 
Alejandro in August 1987 and Rolando Olalia in November 1987 and the bombing ofthe convent where 
peasant advocate Bishop Antonio Fortich of Negros lived, had the combined effect of sending a threat
ening warning to members of the progressive movement in and out of government. 

21 RA 6657 is a consolidation of HB 400 and Senate Bill 249. The joint House-Senate committee respon
sible for this was headed by Rep. Ronnie Zamora and Sen. Heherson Alvarez. 

22 See CPAR's Critique of RA 6657 (mimeographed), August 1988. 

23 In his paper, The DAR as an Arena in the Continuing Struggle for Agrarian Reform (mimeographed), 
which was presented during the International Conference on Agrarian Reform, January 28-February 2, 
1991, Bulatao argued that CPAR should engage the government in the implementation of RA 6657, 
because the work of influencing government policy does not end in lawmaking. 

24 Quiambao, who was the representative of the national democrats in the political caucus of CPAR, agrees 
that RA 6657 has many provisions that can be utilized to favor landless peasants and small farmers. 
However, he maintains that it was impossible for CPAR to have taken a less-than-militant position soon 
after the passage of the law because this would have been interpreted as "getting soft" on government. 

25 Section 65 of RA 6657 requires that before land that is covered by agrarian reform can be converted, 
land ownership must first be transferred to the beneficiary. The beneficiary may then apply for conver
sion but only after five years and only after having fully paid for the land. Also, DAR may allow land 
conversion only if the land is shown to be no longer viable for agricultural use and the areas around it 
are already highly urbanized. The land valuation scheme provided by RA 6657 is based on the Consti
tutionally-outlined principle of "just compensation." The Supreme Court interpreted this principle to 
mean "fair market value." CPAR had pushed for the principle of "selective and progressive compensa
tion." This prinCiple may be more desirable to peasant advocates, but considering the prevailing politi
cal situation at that time, a land valuation scheme based on the said principle would not have been 
viable. 

26 Soliman and Quiambao, who often found themselves at opposite sides of the fence during many crucial 
CPAR debates, now concede that CPAR did not entirely fail in its legislative intervention. The two, how
ever, differ in their view about the crucial factors that account for the pro-peasant features of RA 6657. 
While Soliman thinks this was largely due to CPAR's efforts, Quiambao believes there was no way Con
gress could pass an utterly pro-landowner agrarian reform bill because of the prevailing political situa
tion at that time, i.e. the strong political presence of the armed underground movement. 

27 This is evident in initiatives like Re-NCARRD, PARRDS, and PhiICARRD. 

28 At the height of the struggle for the legislation of agrarian reform, landowners publicly threatened to 
take up arms should government confiscate their land. A controversial news photograph at that time 
showed Starke brandishing an M-16 Armalite during a meeting of Negros landowners. 
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29 Peasant organizations at the barangay level, however, were not as safe from harassment and political 
persecution. In particular, many of KMP's local chapters in remote areas were accused of being commu
nist organizations and were forcibly dismantled by the military. 

30 Roey Siron, a senior member of Rep. Oscar Rodriguez's staff from 1989-1991 and the legislative staff of 
the House Committee on Agrarian Reform from 1991-1995, recalls that when peasant leaders from 
CPAR went to Congress "they always came prepared with their position papers." 

31 President Aquino had ordered Congress to legislate agrarian reform within 90 session days. 

32 One of the controversial issues that diVided CPAR was whether it should endorse candidates for the 
presidential elections in May 1992. The coalition, despite the strong misgivings of its radical wing, 
decided to pursue talks with presidential aspirants. Other issues relating to the handling of the agrarian 
reform program, resource sharing, setting up of regional CPAR counterparts, and competition among 
the provincial affiliates of the coalitions' member-organizations also came to the fore at around this 
time. 



JOCELYN VICENTE ANGELES 

HOUSING & BASIC SERVICES 

The Role of the Nago City Urban Poor 
Federation in the Passage of Pro-Poor 
Ordinances and Policies 

Introduction 

With its freedom and democracy-loving people and traditionally opposition
ist stance. Naga CiW has, for almost a decade, adopted participatory and consulta
tive mechanisms that are intended to transform local governance into a shared 
responsibility of the governing and the governed. The result is a partnership be
tween NGOs, people's organizations and the government that is marked by the 
people's capacity to participate in local governance and a responsive local govern
ment. 

The 1986 anti-Marcos uprising paved the way for popular participation in 
governance. At the local level, "people power" has meant giving the poor a voice 
and allowing them to exercise their rights and responsibilities as citizens. Partici
pation in governance has also provided the poor with the opportunity to be pro
ductive and to live decently, assume control of social institutions, and work to
ward social transformation . 

. It was toward this end that the Naga City Urban Poor Federation (NCUPF)' was 
formed in 1986. This study describes the NCUPF's participation in the locallegisla
tive and executive bodies of Naga City and the symbiotic relationship between the 
federation and the local government. It focuses on the factors and events that 
explain why and how policies and ordinances favorable to the urban poor were 
enacted by the Sangguniang Panglunsod (city council). 

History of the Naga City Urban Poor Federation 

On August 17, 1986, a group of urban poor residents from the barangays of 
Sabang, Tinago, Triangulo, Mabulo, Lerma, Panganiban, Dayangdang, Tabuco and 
Abella in Naga City gathered together to discuss the issues and problems con
fronting them. This meeting was held after a series of barangay-Ievel consulta
tions on the position paper presented during the National Congress of Urban Poor 
Organizations held in Antipolo in April 1986. The position paper focused on the 
repeal of Presidential Decree (PO) 772, otherwise known as the Anti-Squatting Law, 
and the creation of a national agency for the urban poor. 

PHILIPPINE DEMOCRACY AGENDA 
State.Civii Society Relations in Policy.Making 
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The barangay meetings resulted in the formation of ad hoc organizing com
mittees in each barangay. In late April 1986, representatives of nine urban poor 
communities decided to form an ad hoc committee to prepare for the creation of a 
body that would embrace all the urban poor organizations in Naga City. That body 
became the NCUPF. 

By September 1986, urban poor leaders were already involved in political 
activities like participation in the Task Force Peace'. They also took part in forums 
on the Constitution, where they lobbied for pro-urban poor provisions. 

In July 1987, when President Corazon C. Aquino visited Naga City, 10 urban 
poor representatives from the ad hoc organizing committee presented a paper 
demanding, among others, the creation of local and national offices that will di
rectly respond to urban poor problems and issues. 

Looking back, it was evident that the organizing of urban poor communities 
in Naga was anchore'd on unfolding national events in the early years of the Aquino 
administration. That was a time when the nation was redefining the direction of 
the Philippine political system and experimenting with democracy. Urban poor 
leaders were able to seize that moment and use the opportunities provided by the 
euphoria that followed the fall of Marcos to take action on their problems and to 
voice out their aspirations. 

In the first three years, urban poor groups conducted~ducation campaigns on 
the issues confronted by their sector. The activities were mostly driven by external 
factors, e.g., the plebiscite on the 1987 Constitution, cbnsultations on the Urban 
Land Reform bill, the repeal of PO 772 and the introduction of the community mort
gage program (CMP). These were initiatives at the national level that directly af
fected the lives of the urban poor of Naga City. While studying and analyzing urban 
poor provisions embodied in the 1987'\Constit.ution and urban land reform bill (now 
the Urban Development and Housing Act or UDHA), urban poor groups realized the 
importance of participating in the policy-making process. 

In 1989, urban poor organizations began consolidating their efforts for policy 
intervention in the city. Through the NCUPF, they initiated the adoption of the CMP 
by the local government and the creation of the Urban Poor Affairs Office. 

At present, the Naga City Urban Poor Federation has a total of 59 local orga
nizations and is a member of the Bicol Urban Poor Coordinating Council (BUPCC). 
It is one of the pillars of the Naga City NCO-PO council (now the People's Counci!), 
which is a member of the local development council. They have three representa
tives in the Urban Development and Housing Board. 

Forms of Intervention Used 

The NCUPF has used different forms of intervention in resolving issues. These 
include community meetings, role playing, lobbying, mobilization, dialogue, fo
rums, petitions and coalition-building. The dialogue approach is taken in these 
activities. As a veteran urban poor organizer related: ''We see to it that we do not 
bring with us preconceived solutions to the community; instead, we draw out 
from the people themselv~s their perceptions about the problems in their commu
nity.,,3 The role of organizers is to motivate people to act on the issues that affect 
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them. They are facilitators and motivators who work on the assumption that the 
apathy and individualistic tendencies of people are not of their.own making but 
are, to a great extent, influenced by social structures that do not encourage criti-
cal thought. ! 

Meetings 

Community organizations hold regular assemblies to discuss their needs and 
problems and think of realistic solutions. In these meetings, the people point out 
issues for potential collective action. Local organizations have generally come up 
with two major concerns: the problem of security of land tenure and the lack of 
basic infrastructure and services in the community. 

The Lerma Urban Poor Organization (LUPA) - one of the pioneering organi
zations of the federation - identified security of tenure as the priority issue., This 
was because some of its members were being evicted from their homes, even if 
they had lived there from 20 to 50 years. Through the discussions that took place 
in these meetings, the community was able to reduce internal tensions and in
crease people's awareness about their common problems. 

Consultations 

These are held on a periodic basis and when the l1eed arises. Consultations 
are held on matters which need close monitoring like pending cases or demands 
brought to certain government offices. These include demands like toe installa
tion of public faucets and street lights, and the creation of a trisectoral committee 
for the implementation of the Urban Development and Housing Act. 

Seminars 

Immediately after Republic Act (RA) 7279 or the Urban Development and 
Housing Act of 1992 was passed, the federation held a series ofserilinar-work
shops on the opportunities provided by the new law. Through the workshops, the 
federation was able to draft a resolution and to submit it to the Sangguniang 
Panglunsod. The resolution demanded the creation of a trisectoral committee that 
would ensure the implementation of the UDHA. Consequently, on July 1, 1993, the 
Sangguniang Panglunsod enacted Ordinance No. 93-057 creating the Naga City 
Urban Development and Housing Board. 

Petitions 

Faced with eviction from their homes because of a project of the Philippine 
National Railways, some 50 people from Panganiban Drive tri~d to present a peti
tion letter on July 15, 1987 to the manager of th.e national railway authority. The 
letter asked the manager to suspend the scheduled eviction. The families who 
received the notice to vacate the area were eventually allowed to stay. Based on 
the community's analysis, this was because the government had decided to grant 
their petition. 
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Lobbying 

As a means of confronting people in power, lobbying enables communities 
to ventilate their grievances. To create greater impact, large numbers of urban 
poor lobbyists are mobilized during hearings and sessions of the city council. 
Most of the pro-poor ordinances and resolutions that were enacted were, in one 
way or another, the result of lobbying efforts. 

In September 1986, for example, about 30 urban poor residents from Mabulo 
went to see Mayor Carlos del Castillo 4 at his residence to present a petition for the 
provision of potable water to their community. Before this, meetings were held to 
discuss the issues identified by the residents. They decided that the lack of po
table water in the community was the priority issue that should be addressed. 
When the urban poor handed the letter, the mayor said, "It is not my responsibility 
to provide water services in the barangay, it is the mandate of the Metro Naga 
Water District."The group's spokesperson responded, "As father of the city, we 
would like to seek your advice and endorsement for the petition." 

The group then decided to go the manager of the Metro Naga Water District. 
They went there several times, and each time they talked with the manager, they 
were served softdrinks and given assurance that the problem would be resolved. 
On many occasions, the leaders refused the softdrinks offered and told the man
ager, "Potable water is what our barangay needs, not softdrinks." The organization 
then decided to bring the matter to the members of the water board. Several 
groups were formed, and each group was assigne-d to lobby with a particular 
board member. As a result, a general assembly was held in Mabulo where the 
representatives of the Metro Naga Water District and the Local Water Utilities Ad
ministration reported to the people the response to their petition. After the assem
bly, the officials of the water district furnished the people with a copy of the 
feasibility study on the possible site of a water pumping station. 

On the other hand, in the community of Sabang, residents mobilized around 
the conviction of one of their neighbors for violation of the PO 772 or the Anti
Squatting Law. The community asked the mayor to help the convicted man for 
humanitarian reasons. The mayor was reluctant. He said, "You people are under
mining my credibility. It is a court decision, and it is beyond my powers to 
intercede ... you are politically motivated." In the end, the man was not imprisoned 
and his home was not demolished. 

Dialogues and Negotiations 

Communities hold dialogues and negotiations with the authorities in order 
to articulate their demands and show their good faith. Oftentimes, the authorities 
are convinced of the benefits of the communities' proposals. For example, urban 
poor groups invited a representative of the Presidential Commission for the Urban 
Poor (PCUP) to orient them on the community mortgage program. In the course of 
the orientation, they told the PCUP representative what their problems were, and 
he agreed to act on them. 

A dialogue bn April 22, 1989 involved the mayor, the PCUP, the parish priest 
and the NGOs. It resulted in the residents of barangay Lerma being named the first 
beneficiary of the community mortgage program to be implemented by the city 
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Gove"rnment and the National Home Mortgage Finance Corporation (NHMFC) in 
Naga City. 

Candidates' Forum 

Inspired by past elections when candidates showed their concern for the 
urban poor in exchange for their support, local organizations made use of politi
cal forums for openly airing their grievances and demands. These forums also put 
pressure on would-be officials to commit themselves to a program that would 
benefit the people. In April 1992, through a series of candidates' forums involving 
local and national candidates, the NCUPF presented its urban poor agenda for 
development and asked the candidates to sign the document. 

Groundwork with Council Members 

More often than not, organizations identify and talk to council members whom 
they believe are supportive of their causes and objectives and willing to sponsor 
resolutions proposed by the federation or local organizations. To ensure the pas
sage of these measures in the Sangguniang Panglunsod, the local organizations 
seek the support of other council members. This is usually done by way of infor
mal consultations or formal group discussions. 

Public Hearing 

In some" cases, a public hearing is held. This was true in the San Francisco 
case where the urban poor protested the demolition of their homes which was 
done without consultation with the community and without the provision of relo
cation sites or even temporary resettlement areas. Residents set up barricades and 
drew up a resolution requesting for more humane treatment. A public hearing was 
then called on the matter. 

Follow-up Dialogues 

Organizations normally present demands for basic social services, like path
ways, water systems and street lights first to barangay officials. But since most of 
the officials do not exert much effort to meet these demands, the matter is then 
taken to the city councilor any other appropriate agency. However, because of red 
tape, urban poor demands reaching government offices are often not acted upon 
without prodding from the communities. 

Usually, despite constant follow-ups and patient waiting, nothing happens. 
On occasion, people's organizations go directly to the local chief executive to 
present their problems. One example of this was the unwavering insistence of 
barangay Tinago to have the government repair the sewage system in their area. 
When Mayor Jesse Robredo went to the barangay for a meeting on land tenure 
issues, one leader approached him to discuss the problem of sewage which caused 
recurrent flooding in the community. They talked right in front ofthe oozing sew
age. Seeing the problem for himself, the mayor assured action. In about a month, 
the sewage system was repaired. 
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Factors arid Events that Contributed to the 
Passage of Pro-Poor Policies and Ordinances 

One important factor that has made possible a local government responsive to 
the needs of the urban poor is the character of the people of Naga, who are inquisi
tive, critical and civic-minded. Naga also has a tradition of citizen involvement in 
issues like price increases, taxes and tuition fee hikes. Local residents are open to 
new ideas, respect other people's opinions and recognize the principle of mutual 
understanding and peaceful co-exis~ence. Forums and dialogues concerning local 
and national issues have been conducted by different groups in the city. In its lobby
ing efforts, the urban poor federation has been joined by other sectors, people's 
organizations and non-government organizations within and outside the city. 

Moreover, the NCUPF participation in the protest rallies and other mass ac
tions spearheaded by different political blocs, i.e., BAYAN, Pandayan and PopDem
Naga has raised the awareness of the urban poor on various issues concerning the 
Filipino people in general. Such involvement also exposed the urban poor to the 
realities of other sectors. By forming coalitions and alliances with different sectors 
and political groups such as Heart of Peace (HOPE)' and the People's Council for the 
Promotion of Rights and Welfare (PCPRW),' the urban poor also advanced their 
advocacy work. For example, the Peace Agenda of Nagaueiios drafted by these 
coalitions included calls for the urban poor's right to security of land tenure and 
basic social services. 

In addition, alliances with officials of different agencies of the government 
have helped pass pro-urban poor laws and facilitated the implementation of these 
laws. A major factor that contributed to these laws was the presence of progres
sive-minded officials who were willing to help people's organizations and NCOs. 
The progressive bloc in the city council sponsored a significant number of resolu
tions and ordinances. These included the repeal of PO 772 and the creation of a 
People's Council. These councilors also helped ensure that the ordinances are imple
mented by clarifying to the affected sectors the mechanisms and implications of 
particular provisions. 

Even the more conservative members of the city council were supportive of 
the poor once they realized the need for specific resolutions or ordinances. Thus, 
urban poor groups saw the need to engage government and to direct officials 
toward pro-poor laws, programs and projects. This can be done through formal 
and informal gatherings. The NCUPF, for example, has held discussions, consulta
tions and dialogues with council members and other supportive officials. These 
have helped firm up support for progressive legislation and the "Naga SPEED,,7 and 
"Kaantabay sa Kauswagan"B programs of the city government. 

Mayor Robredo and progressive-minded councilors contributed significantly 
toward ensuring NCO-PO cooperation. "What the Robredo administration did at 
first was to ensure during its previous term a mechanism for ma?<imizing people's 
participation in local governance. This was achieved by laying multiple channels 
through which specific sectors, groups or the entire constituency cpuld partici
pate in identifying developmental priorities and in stamping their mandate - or 
disapproval - on major policy issues," said one study: 

The mayor was undoubtedly a key figure in the entire process. Although not 
directly involved in legislation (as this is the function of the Sangguniang 
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Panglunsod), his openness to the poor has influenced the passage of pro-poor 
laws. As the city government's Urban Poor Affairs Office chief said, even before 
urban poor groups had asked the mayor to set up an office for the urban poor, he 
was already thinking about the idea. 

On May 15, 1985, the city government, with the help of COPE Foundation, 
hired one person to assist in the eventual establishment of the Urban Poor Affairs 
Office (UPAO) and the birth of Naga City's Kaantabay sa Kauswagan.

lO 

On Novem
ber 17, 1989, Mayor Robredo institutionalized these efforts by signing Executive 
Order No. 89-012 creating the Urban Poor Affairs Committee. This act was in re
sponse to the petition letter presented by nine urban poor organizations to Presi
dent Aquino when she visited Naga two years earlier. That petition asked for pro
grams that would address the sector's concerns, among them the creation of an 
office to deal with urban poor problems. 

Other factors that facilitated the enactment of pro-urban poor policies in 
Naga City are: 

(l) the unity of the community-based organizations and their solid stand on is
sues; 

(2) the affordability of real estate for the projects of the local government; 
(3) the mutual trust and the good relations between the city council and the mem

bers of the federation; and 
(4) the financially sound status of the city government and its ability to obtain 

funding for urban poor projects. 

Trust is imperative. As Robredo said, when asked how he reacted when urban 
poor protesters stormed his office: "We were never threatened primarily because 
our interests are basically the same, and we believe that the government's obliga
tion is to the poor and underprivileged, while also taking into consideration other 
factors and parties involved."\\ . 

The good relations between local officials and the technical personnel of the 
city government, on the one hand, and the federation and the urban poor commu
nities, on the other, have created a conducive and harmonious environment for 
effective and efficient partnership. The tangible results of government-NCO-PO 
partnership include the creation of special bodies, projects and consultative chan
nels where all three parties participate. The Naga City Socialized Program for Em
powerment and Economic Development (Naga SPEED) provided for consultative 
d=lannels like the multisectoral meetings called "Orolay-olay sa Sektor"; the barangay 
consultative meetings known as the "Bayanihan sa Barangay"; and the expanded 
City Development Council.\' 

In addition, the "Kaantabay sa Kauswagan" or Partner for Development is a 
government-NCO-PO program whose name clearly states that_ the poor are part
ners for, rather than a hindrance to, progress. The program includes the delivery 
of basic infrastructure and services; a campaign against the demolition of urban 
poor homes; the provision of relocation sites for those who are displaced and the 
strengthening of urban poor participation in local governance. It also institution
alized problem-solving mechanisms through dialogues between government, NCOs, 
community groups and private landowners. 

All these would not have been possible without the painstaking organizing 
and advocacy work of NCOs and people's organizations. No ·doubt things were 
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made easier by a local government that was receptive to the needs and demands 
of the poor. But urban poor leaders, government officials and other respondents 
said that even if the local government were not already receptive to begin with, 
the solid organization of the urban poor would sooner or later force officials to 
pay attention to their needs. 

Eventually, the NCUPF became one of the pillars of the Naga City NGO-PO 
Council, which worked for the institutionalization of people's participation in local 
governance. The Council was mainly responsible for the passage of Ordinance No. 
95-092, called "An Ordinance Initiating a System for a Partnership in Local Gover
nance between the City Government and the People of Naga." 

The May 1987 elections also contributed to the conscientization of the people 
and· their insistence on active participation in governance. They actively partici
pated in the candidates' forums sponsored by the Ateneo de Naga and the Task 
Force Peace. In the forum, NGOs and people's organizations urged candidates to 
adopt programs that would help the poor. They also asked candidates to sign 
position papers vowing that they would act in the interest of the underprivileged, 
particularly the urban poor sector. 

Throughout their terms of office, winning candidates are reminded of the 
papers they had signed and the principles they had vowed to uphold during the 
campaign. Those seeking reelection know that they have to carry out their prom
ises, if they want to win another term. 

The vigilance of community groups and the federation ensures that pro-poor 
policies are implemented. The presence of urban poor lobbyists in city council 
sessions also forces officials to pay immediate attention to ordinances and resolu
tions in favor of the poor. 

After the approval of the Local Government Code of 1991, the Federation sub
mitted a petition to the Sangguniang Panglunsod, requesting them to designate the 
urban poor as the representative of the non-government sector as mandated in the 
Code. The council received the petition on March 3, 1992, the height of the election 
campaign period. Eager to please a large constituency, the council invited represen
tatives from various groups to deliberations on who should be named to represent 
the non-government sector. Representatives from the disabled, senior citizens, and 
veterans groups came, as did the Mr. & Mrs. Club and the urban poor federations. In 
a closed door hearing on April 22, 1995. the Naga City Council approved Resolution 
No. 92-028, designating the urban poor sector to name a representative to the 
Sangguniang Panglunsod. The resolution also directed that the representative would 
be elected by urban poor groups within 60 days. 

Earlier, on July 4, 1990, the council approved a resolution asking trial court 
judges, municipal courts and sheriffs be more humane in their implementation of 
writs of demolition. The resolution was the result of the persistent lobbying of the 
federation in support of 30 "squatter" families in barangay San Francisco whose 
homes had been demolished in June 1990. Assisted by the military, the demolition 
team and the sheriff destroyed the homes on a rainy day, without notifying some 
of the residents. This was a clear violation of the law that allows demolitions only 
during fair weather and only with prior notice to the residents. 

Although the San Francisco residents were not members of the then newly 
organized urban poor working committee, their plight caught the attention of 
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urban poor leaders in nearby communities. The day after the demolition took 
place, urban poor groups trooped to City Hall and asked city officials to intervene. 
When the demolition team returned to San Francisco to finish their job, they were 
confronted by protesting residents who asked them to desist. Their plea was ig
nored. It was a Saturday, and the residents could not go to court to ask for an 
injunction. Instead, they went to the mayor, who responded by ordering a halt to 
the demolition. 

Successes 

In the decade since its founding, the NCUPF has met a number of challenges. 
In focused group discussions, urban poor leaders identified the various forms of 
participation and intervention they had undertaken on a range of issues and as
sessed their successes and failures in resolving urban poor problems like land, 
housing and basic services. They agreed that their major achievements lay in their 
interventions in these areas and their success in ensuring the passage of pro-poor 
policies and ordinances. 

Land and Housing 

Urban poor communities succeeded in pressing the city government to re
solve questions on the age-old problem of land tenure. This was achieved through 
the partnership between communities and the government, beginning with the 
creation by the city government of the Urban Poor Affairs Office. With the help of 
this office, a land acquisition program through the national government's Commu
nity Mortgage Program was initiated. The on-site development strategy, which 
focuses on improving existing urban poor communities, rather than relocating 
them elsewhere, was implemented. Although not all land and housing problems 
could be solved this way, other slumdwellers who were relocated later on also 
adopted the strategy for their resettlement sites. 

This was made possible through the institutionalized mechanism whereby 
government, NGOs, POs and private landowners conducted dialogues and nego
tiations. Through these dialogues, factors such as the government's capacity to 
help the poor, people's needs and the landowners' interest are threshed out. Often, 
however, private landowners prefer to talk with city officials by themselves, so 
they could negotiate payment. This limits the participation of people's or.ganiza
tions in the negotiation process. It was the urban poor, however, who demanded 
these negotiations, and the government merely responded. 

Basic Services 

Through their own efforts and with government support, urban poor groups 
have been able to improve their communities through the provision of sewage 

'systems, pathways, footbridges, shallow wells, street lights, public faucets and 
pavements. Although government provided the infrastructure, community self
help projects provided for the maintenance and improvement of installed facili
ties. In some cases, residents contributed their labor, while the government sup
plied the materials. This form of resource-sharing ensures that people do not ex-
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pect doleouts from the government and helps build the confidence of community 
groups. 

Not all communities, however, were successful. Some failed to maintain the 
facilities installed and to take care of the infrastructure provided. 

Intervention in Policy-making 

As described above, lobbying, mass mobilization, negotiations, petitions, 
dialogues, forums and other forms of advocacy work have resulted in a significant 
number of pro-poor legislation and the creation of an Urban Poor Affairs Office to 
look after the needs of the sector. 

In addition, the NCUPF" successfully pushed for the implementation in Naga 
City of the Urban Development and Housing Act. As a result, the arbitrary ejection 
of slumdwellers from their homes was stopped, demolitions were minimized, and 
resettlement sites were provided. The Sangguniang Panglunsod declared 99 lots 
in 27 barangays as blighted areas suitable for socialized housing as mandated by 
the Act. 

In addition, the Naga City Urban Development and Housing Board was cre
ated to give the urban poor a voice in how the local government should respond 
to their demands and needs. The Board lobbied for the 1992 city council resolu
tion designating the urban poor sector as the sectoral representative to the 
Sangguniang Panglunsod. 

Partnership with other Organizations 

Various groups and organizations in Naga City formed the People's Council 
as a mechanism for participating in local governance. The urban poor groups 
played an active role in the council, which was allowed to propose laws to the 
Sangguniang Panglunsod. Representatiyes of the council are also allowed to par
ticip,ate in deliberations and to vote at committee-level meetings of the city coun
cil. 3 Through this mechanism, citizens have been able to participate attively both 
in the formulation and the implementation of policy. 

In 1995, the city council passed Ordinance No. 95-092 "initiating a system of 
partnership in local governance between the city government and the people of 
Naga."" This effectively institutionalized popular participation in the delivery of 
basic services, capability-building, livelihood projects, environmental protection 
and other projects contributing to the economic and social well-being of the people 
of Naga City. 5 

Community Organizing 

From small, struggling groups in their communities, the nine urban poor 
organizations that made up the core of NCUPF have grown. Their expansion was 
largely because of their militancy and their success in raising the awareness of 
their constituents. The assistance of the COPE Foundation was also indispensable. 
Although initial organizing was difficult, the perseverance of these groups paid 
off. Through a series of propaganda and educational campaigns, consultations 
and meetings, urban poor communities realized that they had to get organized if 
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their problems were going to be resolved. Thus, the Naga City Urban Poor Federa-
tion was born. ' 

The federations efforts caught the attention of Urban Poor Affairs Office which, 
on its own initiative, assisted in the organizing process. The NCUPF's present mem
bership of 59 of 71 urban poor organizations in Naga, and its pioneering efforts to 
organize the Bicol Urban Poor Coordinating Council (BUPCC) are clear proofs of 
success. 

Issues and Problems 

While the federation's accomplishments in the provision of basic infrastruc
ture and services, policy-making, and community organizing are commendable, 
th.e NCUPF also needs to address some internal problems and external factors 
affecting the organization. The enthusiasm and initiative shown by communities 
at the initial sta:ge of the federation's founding appear to be declining, and some 
members have begun to leave community and sectoral matters to the discretion of 
their leaders and the city government. In some areas where land appropriation has 
been undertaken and land tenure has been assured, attendance in meetings has 
become erratic. Many members have become content in just amortizing their land 
and paying their monthly dues. . 

In addition, as officers of the federation gained more s.kills, the administra
tive capabilities of local community organizations were left behind. The identifica
tion and training of potential community leaders was neglected. Thus, the leader
ship bench from which the federation could draw remains shallow. 

Moreover, the federation has so far not been able to implement projects that 
would make it financially stable. Until now, the NCUPF does not have its own 
office. Monitoring and coordinating activities of member organizations is likewise 
problematic considering the broadness of the organization and the myriad urban 
poor problems it has to deal with. 

Government Attitude 

The government has historically resisted reforms. The interpretation of laws, 
if not the laws themselves, has traditionally tended to be biased against the poor. 
For a long time, the traditional official response to urban poor problems has been 
the eviction of slumdwellers and the demolition of their homes. From the Marcos 
regime to the Ramos administration, not much has changed, as far as the demoli
tion of slums is concerned. 

Large-scale displacements of urban poor communities continue to take place 
despite Section 28 ofthe Urban Development and Housing Act, which discourages 
evictions and prescribes measures like adequate consultation, proper notification 
arid provision of relocation sites in cases where relocation is unavoidable. 

In addition, there is also often little assistance given to the urban poor for 
housing, site development and livelihood. While there have been government pro
grams to provide housing for the urban poor, such as the construction of .tene
ment houses, BLISS, and socialized housing projects, "housing units in these and 
many other projects have been too expensive for the poor to afford."" Because of 
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this, "over half of the investment in housing units has gone to upper-middle in
come groups". 17 In fact, one study noted, the "beneficiaries of BLISS Housing 
Projects ... incfude faculty members and white-collar workers owning expensive 
cars. IS Moreover, despite more than a dozen government agencies involved in ad
dressing urban poor problems, government projects are generally uncoordinated, 
inefficient and inadequate. "With the national housing backlog running at 3.8 mil
lion units of housing assistance, the government admits that it can only provide 
1.2 million units within the National Shelter Program (1993-1998),,,19 

Government apathy, lack of vision and inefficiency are major obstacles to 
reform. Neither does there seem to be a serious effort on the part of the national 
government to understand and address the root causes of poverty. The Presiden
tial Commission for the Urban Poor (PCUP), which is supposed to "coordinate the 
speedy implementation of government policies and programs ... plan and monitor 
programs and projects for the development of the urban poor communities,,,20 has 
not done much to improve the miserable condition of the urban poor in Bicol. 

In the whole of Bicol, however, Naga City's experience in resolving urban 
poor problems stands out. While there are still a lot of problems that the city 
government needs to resolve - such as the need to protect the urban poor from 
exorbitant valuation of land and to provide employment and housing - the local 
government has taken big steps forward. In fact, the government's next step is to 
find ways that would prevent the recurrence of old problems. 

The key, said Mayor Jesse Robredo, is political will, as well as the willingness 
to negotiate, a strong bias for the poor and a strong desire to do good things."" 
But political will, as an NGO official said, "begins with an intrinsic feeling of what 
or how the poor lives. There should be a clear, concise and objective understand
ing of the real issues besetting urban and rural poverty."" 

Maximizing Participation 

Urban poor groups should seize the opportunities available to achieve more 
gains and take more active part in the established consultative mechanisms, spe
cial bodies and task forces. The local development council and the Urban Develop
ment and Housing Board must be utilized to the full. For instance, there is need to 
push forthe full implementation of the Urban Development and Housing Act which 
aims to provide socialized housing for the urban poor and requires developers to 
set aside for urban poor housing at least 20 percent ofthe area they develop or the 
amount they spend for the project. 

Urban poor organizations should be more active in organizing and conduct
ing education and advocacy work in their communities. Lobbying techniques must 
be further refined, especially as Mayor Robr~do will no longer be allowed to seek 
reelection after his third term. 

Moreover, although there is a city council resolution identifying 99 lots for 
the urban poor, this does not guarantee them a right to permanent residency. A 
stronger and more permanent measure is the enactment of a zoning ordinance to 
back up the resolution." Thus, urban poor participation should not be limited to 
being mere partners in service delivery projects initiated by the local or national 
government. The urban poor must also work toward the control of. their own 
resources. 
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Another venue that should be exhausted is the monthly dialogue with Mayor 
Robredo. In addition, the trisectoral body composed of NGOs, POs and govern
ment representatives should start assessing and evaluating the su'ccess of its pro
grams. They should pinpoint strengths and weaknesses and adjust priorities in 
the context of current conditions. This way, any attempt ,by local government 
officials to bypass or railroad the process of consultation and other processes of 
proper governance can be c~ecked. For now, the federation has 'to focus its atten
tion on setting directions for the consultative bodies in order to maximize the 
gains from them even after friendly and sympathetic local officials are no longer in 
office. 

In the long term, the challenge for the NCUPF is to prove that it makes a 
valuable contribution to the ·community and to the process of governance. As 
Nathan Sergio, the head ofthe city's Urban Poor Affairs Office, suggested: "It should 
have a clout not just because they are superior in numbers but because they are 
heard and recognized." 

Traditional Politicians 

For quite a long time, politicians have considered slumdwellers as a pool of 
votes and a reserve labor force. Once the elections are over, politicians rarely pay 
the urban poor any attention. On the contrary, many ofthem end up implementing 
programs detrimental to the interests of the urban poor. 

Thus, it is essential that voters examine the motives of prospective leaders 
and politicians who often pretend to be the defender of the interests of the poor. 
Urban poor groups must be wary of the deceptions of politicians, and try to con
solidate their ranks around those who genuinely have the interests of the poor in 
mind. Otherwise, the gains they have achieved may be eliminated. The Urban Poor 
Affairs Office, for example, may be abolished by officials not sympathetic to its 
concerns. Similarly, policies and legislation may be Circumvented at the expense 
of the poor. Hence, there is a need forthe federation and the people to be on guard 
and protect the victories they have gained. They have to be vigilant and careful, 
and must hone their critical and analytical faculties. 

Uncertainty about Land Tenure 

There is a developing apprehension among reSidents that have benefited 
from socialized housing programs that they are not assured of their stay. This is 
because a business boom is causing unprecedented increases in real estate values 
in Naga City. The proliferation of major businesses, such as food manufacturing, 
commercial banks, real estate developers, shopping outlets, food chains and other 
big companies, has made land in the city a very expensive commodity, especially 
in commercial districts where large numbers of urban poor communities are lo
cated. Real estate prices in the Naga City commercial district; according to the 
Institute of Regional and Enterpreneurial Economics, rose from a low of P6,000-
8,000 per square meter in 1988 to P20,000-35,000 in 1995. 

This means that urban poor residents" cannot afford skyrocketing real estate 
prices. The government, too, is in a bind, as it cannot purchase land' for urban 
poor housing because it is too expensive. There is therefore a need to maximize 
the government-PO-NGO-Iandowner problem-solving mechanism. People's organi-
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zations should also be able to devise ways to persuade landowners to sell their 
property at a reasonable and affordable price. 

Apart from this, they must push both the local and national government to 
enact laws that would protect the urban poor from prohibitive land valuation. 
Moreover, a provision in the zoning ordinance that would classify blighted areas 
as permanent residential lots even though they are adjacent to commercial or 
industrial sites would discourage landowners from selling these areas to commer
cial developers. 

A comprehensive ordinance that addresses land acquisition, land disposal, 
land use, housing, site development, provision of basic facilities and services is 
therefore needed. Otherwise, rising land prices could eventually result in the evic
tion of slumdwellers as landowners are tempted to sell their property at prevailing 
market rates rattier than allow them to be used as urban poor settlement sites. 

Organizational Consolidation 

As the NCUPF matures, it becomes ever more important. that it formulate a 
comprehensive agenda that incorporates short- and long-term plans, identifies 
priorities and defines appropriate mechanisms to achieve its goals. A plan of ac
tion that goes beyond land acquisition, establishment of housing units, on-site 
development or resettlement, and security of tenure, must be drawn up. The fed
eration must also train more lead'ers in every community so that there is constant 
renewal. 

It must be noted that the struggle is not simply security of tenure or land 
acquisition and housing provisions but a war against poverty. Educational and 
training programs are important, as are efforts to develop the management skills 
of people's organizations so they can better manage livelihood projects. These 
programs howev~r, need careful study and must be implemented prudently. 

Raising Political Consciousness 

The NCUPF also needs to achieve a higher level of awareness and involve
ment among its membership. It is inevitable that passivity and individualism will 
creep in. It is therefore important to have a dedicated and patient leadership. In 
addition, it is necessary to be both creative and analytical in order to effectively 
confront the government and debunk myths that the urban poor have nothing 
meaningful to contribute to the community. A critique of development strategies 
that create poverty and encourage urban migration is also needed. 

The urban poor need to more adequately comprehend the root causes of 
their poverty. This way, they can define the strategy they should take and their 
role in the community. Without such a vision, the participation of large numbers of 
the urban poor in political struggles cannot be sustained. In addition, the efforts 
of urban poor groups might be dissipated in patchwork solutions to complex 
social problems. Inevitably, what must be confronted is the question of what de
velopment model is most appropriate to the country and most sensitive to the 
needs of the poor. 
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Building Alliances 

The networking between the urban poor and other marginalized sectors should 
be strengthened. Current contacts with other groups, such as the church, labor, 
professional organizations, academe and business should be firmed up so that 
tactical and strategic alliances will be easier to forge in the future. These groups 
can support the urban poor in pressuring the government to take a pro-people 
stance. They can denounce policies that are harmful to the social, economic, po
litical and moral well-being of the people, as well as protest inappropriate govern
ment programs. 

As urbanization creeps into Naga City and the entire Bicol region, the urban 
poor should have a close working relationship with the farmers, fisherfolk and 
other sectoral organizations. Prime agricultural lands in many areas in Bicol are 
now being converted to subdivisions, shopping malls and industrial sites. In Naga, 
real estate developers have converted once highly productive rice farms into housing 
projects for the middle class. In Camalig, Albay, 86 hectares of land planted to 
coconut and rice will be the site of a cement plant. Inevitably, many farmers dis
placed by these projects will go to the cities, swelling the ranks of the urban poor. 

The NCUPF can find common ground with those displaced in various parts of 
Bicol. In Legaspi City, 50 urban families in barangay Bitano have been evicted to 
make way for a market. Given their common problems and interests, the urban 
poor in the region cannot afford to be divided. 

Cooperation should not be limited to political support, The NCUPF needs to 
fink up its livelihood programs with those of other groups. For example, there 
should be a trading system between people's organizations in rural and urban 
areas. Through cooperatives, POs can pool their resources and talents so that they 
can be made more sustainable and less reliant on government or foreign funding 
support. 
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JUAN CLIMACO ELAGO II 

HOUSING AND BASIC SERVICES 

The Role of Local Governments in the Eviction 
and Demolition Cases of Urban Poor Residents 

This research aims to provide an overview and history of the urban poor 
situation in Zamboanga City. It focuses on the eviction of urban poor residents 
and identifies the key players who figure both in these evictions and the resis
tance against them. This paper also describes and analyzes the different forms of 
intervention made by these players, who come both from government agencies 
and non-government and community organizations. It describes the stages and 
elements in the eviction process, pointing out what factors were responsible for 
certain outcomes. 

This research also cites actual eviction cases in which the author has been 
involved as a lawyer for urban poor groups. The author thus had a good grasp of 
the dynamics and facts of these cases, easy access to pertinent documents, and 

. contacts with the concerned urban poor leaders and their respective communities. 

Profile of a City 

Zamboanga is located in the south of the Philippines, at the westernmost tip 
of the peninsula that juts out of the island of Mindanao. It has an area of 450,000 
square kilometers and a projected 1996 population of 520,000. It has abundant 
forest and marine resources, and the great majority of its population lives on 
agriculture and fishing. 

Zamboanga City is considered the major commercial, transport, government, 
military and educational center of the entire Western Mindanao. It is a chartered 
city and is one of the most highly urbanized in Mindanao. It is administered by a 
mayor, who is the head of the executive branch of the local government. Below 
him is the vice-mayor who chairs the sessions of the city council, the legislative 
branch of the city government, which is made up of 12 councilors. 

Historically, Zamboanga City has been the center of colonial rule in southern 
Philippines. It was used as a launching pad by colonial power~ in their attempts to 
dominate and control Mindanao and its inhabitants. It was the seat of the military 
and government of both the Spanish and American forces in Mindanao, Sulu, and 
Sabah. As a result, it has developed a unique language and culture that is heavily 
influenced by Spanish colonizers. 

PHILIPPINE DEMOCRACY AGENDA 
State·Civil Society Relations in Policy-Making 

113 
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A History of the Urban Poor of Zamboanga 

At the start of the Spanish occupation in the late 16th century, Zamboanga 
City was populated by pagan Subanons, Badjaos (sea gypsies), and Samal Bangingi. 
To this fortress in the southern seas, the Spanish forces brought indios from the 
Visayas and Luzon who were members of militia bands and work gangs. They 
were stationed in the present-day Fort Pilar in Zamboanga City to fight the Moro 
forces of Sulu, Kotawato (Cotabato) and the Moluccas. Aside from the Christian 
mestizos of the poblacion (urban-commercial area), there were no known Chris
tian settlements in Zamboanga City then. 

But starting from the period of the American occupation until the late 1960s, 
waves of migration of lowland Filipinos from the Visayan islands came to 
Zamboanga City and its environs to work in the plantations established by Ameri
can, European and Manila-based companies. Moreover, as a result of the American 
program of resettlement of landless families from Luzon and the Visayas, the mi
grant population increased rapidly in the countryside. Most of these migrants were 
able to buy or acquire land in Zamboanga City, and no noticeable urban poor 
communities developed during this period. 

From the late 1960s to the early part of 1980s, a civil war engulfed the entire 
Mindanao. The war was sparked off by landgrabbing and land disputes. It eventu
ally mutated into a religious war between the Christian fanatic cults like the Ilaga 
who fought the "Blackshirts," or armed Muslim gangs. Later, the war became a full
blown armed struggle for the secession of Muslim Mindanao from the rest of the 
Philippines. During the same period, the communist rebellion was also at its height. 
All these conflicts conspired to make rural Mindanao an unsafe and difficult place 

. to live in.As a result, vast numbers of rural people from Jolo, Tawi-Tawi, Basilan, 
Zamboanga del Sur and Zamboanga del Norte started migrating to the urban cen
ters, especially Zamboanga City, where they sought safety, refuge, assistance, and 
eventually, permanent residence. During this period, the population of the city 
doubled and urban poor communities started to sprout. 

Due to extreme poverty, many families could not buy land in which to put up 
their homes. Because of the magnitude and urgency of the situation, the govern
ment could not offer them any housing or relocation. Poor families began "squat
ting," building shanties in open spaces near the pob/acion - near the waterfront 
area, the market and the factories - since these were the most convenient places 
in terms of access to work, education, health care and transportation. These people 
now comprise what are referred to as Zamboanga's urban poor. 

In the beginning, the landowners did not mind the urban poor so much. The 
perception at that time was that they were there only temporarily. Later, however, 
landowners began demanding rent for the use of their land. As they could earn 
incomes from otherwise economically unproductive land, landowners tolerated 
the situation. 

But as the economy of the city stabilized and developed, the city's commer
cial area also had to expand. As a result, in 1987 to 1988, numerous evictions of 
urban poor residents took place in areas adjacent to already established commer
cial sites. The pace of eviction and demolition later accelerated when Manila-based 

i business and foreign business groups began acquiring commercial lots in the city. 
When the national government declared Zamboanga City part of the Brunei-Indo-
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nesia-Malaysia-Philippine East Asian Growth Area, a wave of road expansion, air

port expansion and wharf improvements took place. All these meant even more 

evictions of "squatters." 

At present, the creation of the Southern Philippines Council for Peace and 

DeveloiYment, which is based in the city, and the declaration of Zamboanga City as 

an ECO-ZONE are transforming the city into the bustling political and economic 

center of the region. Zamboanga is envisioned to be the recipient of substantial 

foreign investments from Southeast Asia and OPEC (Organization of Petroleum

Exporting Countries). One effect of all these is that land prices are driven up, 

making it more profitable for landowners to sell, rather than continue renting their 

land to "squatters." This means more accelerated selling of prime land. It also 

translates into even more evictions of urban poor communities. If not handled 

well, the evictions due to projects supported by Muslim or Arabic countries, will 

create discontent among the poor majority of Zamboanguenos and fuel Muslim

Christian enmity in the city. 

The Low on Evictions 

Article 536 of the Civil Code of the Philippines states that no person may 

deprive another of possession of a thing except through the aid of a competent 

court. Rule 70 of the Rules of Court lays down the procedures 'for eviction and 

demolition. It states that these can only take place when there is a court order. 

Otherwise, the perpetrator of the eviction is criminally and civilly liabl~. 

These rules, however, have often been suspended when it came to govern

ment-initiated evictions and demolitions. Presidential Decree 1818, enacted by 

President Ferdinand Marcos, exempts the government, including local governments, 

from these rules. However, a new law, Republic Act 7279, has given urban poor 

residents who are facing eviction and de\11olition new rights. It also stipulates that 

landowners, whether the national or local government, should undertake the relo

cation of those evicted and should conduct evictions in a humane manner. 

Research has shown that in eviction cases involving two private parties, a 

court order is always required. But when the government is the one seeking evic

tion, this rule does not necessarily apply. Philippine jurisprudence conSiders the 

acts of the government in evicting squatters part of its exercise of the powers of 

eminent domain, particularly if these evictions are done in the course of building 

roads, protecting riverbanks and the like. • 

In these cases, the government is not bound by the Civil Code. Despite RA 

7297, a government agency or local government unit may, through a mere admin

istrative order or memo, begin demolition of squatters even without prior notice. 

It should be noted that RA 7279 and its implementing rules and regulations are 

vague on whether the provisions of relocation and resettlement apply to the na

tional or local government. Likewise, as a result of RA 7279 and the Local Govern

ment Code, all the powers over housing, urban poor relocation and resettlement, 

and the conduct of eviction have been devolved to local governments. 

In Zamboanga City, the agency in charge of eviction and resettlement is the 

City Social Development and Welfare Office, which has linkages with different 

government agencies. These include the National Housing Authority (NHA), which 
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is the agency in charge of engineering and construction projects; the Housing 
L~nd and Use Regulatory Board (HLURB), the agency specializing in zoning requirements; and the National Housing Finance Corporation, the Government Service Insurance System, Pag-Ibig Fund and the Social Security System, which are financ
ing agencies for housing projects. 

The law on evictions that is currently applicable is Section 28 of RA 7279, 
which is quoted here in full: 

Sec. 28. EVICTION AND DEMOLITION 

Eviction or demolition as practice shall be discouraged. Eviction or demolition, 
however, may be allowed under the following situations: 

(a) When persons or entities occupy danger areas such as esteros, railroad, tracks, 
garbage dumps, riverbanks, shorelines, waterways and other public places 
such as sidewalks, roads, parks, and playgrounds; 

(b) When government infrastructure projects with available funding are about to 
be implementeq; or 

(c) When there is a court order for eviction and demolition. 

In the execution of eviction or demolition orders involving underprivileged and 
homeless citizens, the following shall be mandatory: 

(a) Notice upon the affected person or entities at least thirty (30) days prior to the 
date of eviction or demolition; 

(b) Adequate consultations on the matter of resettlement with the duly desig· 
nated representatives of the families to be resettled and the affected commu· 
nities in the areas where they are to be relocated; 

(c) Presence of local government officials or their representatives during eviction 
or demotion; 

(d) Proper identification of all persons taking part in the demolition; 
(e) Execution of eviction or demolition only during regular office hours from 

Mondays to Fridays and during fair weather, unless the affected families con· 
sent otherwise; 

(f) No use of heavy equipment for demolition except for structures that are per· 
manent and of concrete materials; 

(g) Proper uniforms for members of the Philippine National Police who shall oc· 
cupy the first line of law enforcement and observed proper disturbance con· 
trol procedures; and 

(h) Adequate relocation, whether temporary or permanent: PROVIDED, HOWEVER, 
That in case of eviction and demolition pursuant to a court order involving 
underprivileged and homeless citizens, relocation shall be undertaken by the 
local government unit concerned and the National Housing Authority with the 
assistance of other government agencies within forty·five (45) days from ser· 
vice of notice of final judgment by the court, after which period the said order 
shall be executed: PROVIDED, FURTHER, That should relocation not be pos
sible within the said period, minimum daily wage multiplied by sixty (60) days 
shall be extended to the affected families by the local government unit con· 
cerned. The Department of Interior and Local Government and the Housing 
and Urban Development Coordinating Council shall jOintly promulgate the 
necessary rules and reguJations to carry out the above provision. 
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The Dynamics of Eviction and Relocation 

Eviction and relocation are two very different processes, but they are directly 

linked to each other. One may have an eviction case without a resulting relocation, 

although a relocation of urban poor residents presupposes a prior eviction case. 

Secondly, despite the expressed legal prohibition, not all urban poor eviction 

is the result of a court order. This happens because of many reasons. Urban poor 

residents may not be aware of their legal rights and simply follow the commands 

of the landowner or the government agency concerned. Sometimes, coercion, in

timidation or actual force is employed or leaders are paid off. It is also possible 

that negotiations are made between the government and the residents who then 

agree to peacefully move out of the contested property. 

Eviction 

During the eviction stage, the two contending parties are the urban poor 

residents and the landowner. This situation can sometimes be complicated, espe

cially when the urban poor residents are unorganized or are represented by differ

ent leaders or groups, or when the contested property is owned by several 

landowners. Lawyers, NGOs and Church groups as well as prominent political 

personalities are secondary actors in this process; they can either facilitate or 

delay the eviction. 

Legally speaking, eviction comes in two stages: first, the Katarungan 

Pambarangay stage and second, the court stage. In the first stage, the barangay 

captain or his deputy acts as the mediating officer and tries to amicably settle the 

case, either by trying to convince the squatters to peacefully vacate or to convince 

the landowners to sell or allow a longer lease on the property. If this intervention 

fails, the Katarungan Pambarangay issues a certificate to file, which means that 

the jurisdiction of the case is transferred to the courts. 

In the second stage, the judge of the Municipal Trial Court or City Trial Court 

hears the case. Eviction cases (legally known as forcible entry or illegal detainer 

cases) are under summary procedures, which means that no actual hearing is nor

mally conducted. Both parties merely submit position papers, and the judge re

solves the case based on the documents. 

It is noteworthy to recognize the fact that under current laws, aside from the 

civil procedure described-above, a criminal case may also be filed against the 

squatters. 

The case heard at the municipal or city trial court may be appealed to the 

Regional Trial Court (RTC) and may be further appealed to the Court of Appeals 

and the Supreme Court. The higher the case is appealed, the longer the delay in 

the eviction. The capacity to sustain an appeal depends on the availability of funds 

and the level of organization of the squatters. 

Ninety-nine percent of all cases of eviction against urban poor residents are 

decided against them, and assuming a normal path, once the case.is decided and 

not appealed within 15 days, the judgment becomes final and executory. 

The documents of the case are then remanded to the court-a-quo (meaning 

the original court), the municipal or city court, and the motion for the issuance of 
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a writ of execution may be filed. If the squatters refuse to obey the order "peacefully," the court may issue a special writ of demolition. 
The case now enters the phase of forcible eviction and demolition, wherein the landowners ask the forces of the State to forcibly destroy the houses of the urban poor residents on his property. 

As a matter of procedure, however, a writ of execution or possession may be issued by the court pending appeal since eviction cases are considered "immediately executory." This is the moment where the issue of relocation arises. 

Relocation 

In the relocation stage, the two primary parties involved are the urban poor 
residents and the mayor. The issue of relocation already exists at the start of the 
case of eviction, but its need becomes urgent once the case is decided against the 
squatters and a Writ of Execution, Possession or Special Order of Demolition is 
issued by the Court. 

Section 28 of RA 7279 is very clear on the time when actual forcible eviction may be executed, only after 45 days from seNice of the notice of final judgment by the court and 30 days after actual notice of eviction is seNed. Moreover, forcible eviction can only take place from Mondays to Fridays, during regular office hours and during fair weather. 

While the process of eviction is a legal one, the process of relocation is essentiallva political one. This stage is characterized by a lot of negotiation~, dialogues 
and mass mobilization. Media exposure and public sympathy are critical in making the mayor move and act to protect the welfare of squatters. It is this factor which NGOs or POs may maximize. Due to the nature of elective office, a controversy that erupts during an election or campaign period generally turns out in favor of the urban poor. 

The mayor holds the key to the relocation, and his office is the focus of all metalegal or paralegal actions. The level and capacity to influence the office of the mayor is the determinative factor at this stage. 
The exception is when the landowners agree to relocate the squatters themselves. However, based on the law, the burden of responsibility to relocate rests on the local government unit, not on private landowners. 
This, however, does not apply when the landowner is a government agency, ihe city government or the national government itself, and when the eviction is a result of the exercise of the State's police or eminent domain powers. In this case, th"e parties involved are the head of the national government agency or mayor or even the Philippine President against the urban poor leaders and their organization. 

Incidentallv, when the landowner seeking eViction is a private party, he is the one who goes to the court to ask for eviction. However, when a government entity seeks eviction, it is normally the squatters who go to court to stop it. 
Usually, at the time of relocation, most resettlement areas have no electrical lines, sources of potable water, or road network, although the law says there should 
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be adequate services provided for evicted squatters. Thus, once they have been 

resettled, urban poor residents have other issues to tackle and resolve. 

Lastly, the relocation site, although already occupied by the squatters, is still 

legally and technically not titled under their individual names. The process of 

owning the land on which they live, either through grants or payment of monthly 

amortizations, and accomplishing the paperwork involved are arduous and time 

consuming. 

Many times, because of the lack of services or their inability to pay monthly 

amortization or find a source of livelihood, many of those who had been relocated 

abandon or sell their lots or rights to third parties and return to the city as squat

ters. Legally speaking, this kind of residents who sell their resettlement lots or 

rights are now called, by virtue of RA 7279 and other laws, "professional'squat

ters." As such, they are now ineligible to become beneficiaries of RA 7279 and its 

allied programs and can no longer have the right to reside in a relocation or re

settlement area.· 

Interventions 

Once the decision to evict has been reached by the landowner or the govern

ment, the owner of the land generally tries to convince the squatters to vacate and 

voluntarily demolish their houses. Usually, the landowner offers a monetary re

ward for peaceful and voluntary demolition before he goes through the process of 

filing a court action or the actual eviction. However, it is not rare for landowners to 

employ threats or even use actual coercion and force. Sometimes. violence takes 

place, with goons, soldiers or police personnel being used to expedite the evic

tion. This often takes place when the urban poor community is weak, small, and 

unorganized. 

During both the eviction and relocation, the urban poor may choose to inter

vene in the following ways: 

I. Resistance through peaceful means 

A. Extra-judicial/Paralegal actions 
1. Consultation/education-Iecture/mass gatherings; 

2. Petition signing or request for assistance directed to government agencies or 

local government units; 
3. Advocacy campaigns through leaflets, poster~, lectures, and other means to 

show their plight to the general public and to s,eek support; 

4. Inviting key government officials to urban poor activities or visiting key officials 

in their homes or offices; 
5. Lobbying for legislative action; 
6. Media advocacy through press releases and press conferences; 

7. Mass rallies, pickets and other street actions; 

8. Negotiations; 
9. Legal actions 

I a. Civil action 
i. Katarungan Pambarangay 
ii. Court action 

b. Criminal action 
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II. Resistance through other than peaceful means 

A. Defensive Resistance 
1. Anti-eviction resistance 

a. Human and other barricades 
b. Destruction of equipment 
c.: Activelviolent resistance 

B. Offensive Resistance 
I. Limited and specific violence 
2. Open political action 

Experience has shown that the urban poor can respond in three ways: the first is to face the landowner or the government agency in court; the second is to resort to metalegal actions that will generate public sympathy for the urban poor and force political leaders or high-ranking government officials to intervene; and the third is to take violent action against the landowner or government officers involved. 

The experience of the urban poor has demonstrated that the most effective method to counter an eviction or demolition case and to force government to work out resettlement is to combine legal court action with organized mass actions. 
Organized mass action does not mean purely street demonstrations or pickets. Often more effective are mass dialogues and mass lobbying with the mayor, councilors, officials of other government agencies like the HLURB, NHA and the Presidential Commission on the Urban Poor. 

Organized mass actions should be directed to yield concrete and tangible results .. The most significant would be a written agreement or memorandum signed by either the mayor or landowner granting certain concessions to the urban poor. Written documents are more legally binding and could be a basis for a court action. In that way, the urban poor get better news reports or verbal pronounce
ments on radiO or TV. 

Most of the time, local governments become concerned only if urban poor groups resort to metalegal means, e.g. rallies, dialogues, press conferences, pick
ets, etc. 

Such actions, however, rarely take place unless there is a working or formal organization in the community. Also needed are resources and funds to finance these actions. Experience in these forms of mobilization also helps. More often than 
not, urban poor gro~ps can ask NGOs to provide the resources and the expertise. 

Thus, the role' of NGOs, apart from helping set up relocation sites, is help 
urban poor organizations focus their attention to interventions that would yield results, such as actions geared toward local officials, particularly the mayor and financially support said acts. 

Lessons Learned 

1. Unless the State or the local government is made a party to the court action, it cannot intervene. Neither can the city government nor any of the national government agencies stop or prohibit the' execution of a demolition order issued by a 
court. 
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2. In eviction cases involving private parties, the State intervenes mainly to act as 

a mediator between the opposing parties in a case. It may call a meeting of the 

parties for a negotiated settlement by offering the following terms: 

a. The local government can facilitate the titling of the contested lot. It can also give 

discounts on real property taxes or shoulder the subdivision and survey expenses 

if the landowner agrees to postpone eviction, accepts compensation, or finds a 

relocation site for those who would be rendered homeless. As an added incentive, 

the local government can also offer to the landowner road improvements, electri

cal lines, water connections and telephone lines. 

b. The local government may also seek to preempt the sale of the contested lot by 

declaring its intention to buy the lot either through negotiated sale or through its 

power of eminent domain. Or, it may simply facilitate the acquisition of sale of the 

lot by the NHMC, PAG-IBIG or any other government financial institution, which will 

then resell the property to the urban poor residents. 

c. The local government may, on its own initiative, buy, develop and distribute relo

cation sites for the evicted residents, who then purchase the land on installment 

basis. 
d. The local government may also ask the police, the engineering office or other 

agencies to withhold support to a demolition order, which in effect, will make the 

order ineffective. 
However, a mandamus case or an order from the court can easily change this 

situation and compel the government to obey, or else face contempt charges. In 

eviction cases involving private parties, local governments cannot undertake ex

tra-legal means to evict residents. However, when a government agency or local 

government office is the one evicting residents, violent evictions are sometimes 

resorted to and justified because they represent an exercise of the police power of 

the State. 

Actual Cases 

Camino Nuevo 

This case involves a landowner who filed an eviction case against 19 out of 

the 116 urban poor residents residing in a one-hectare lot just adjacent to the 

commercial area of Zamboanga City. The case was filed in 1982, and it went all the 

way to the Court of Appeals. The squatters lost, and the decision became final and 

exe(:uto.ry in the middle of 1992. 

Most of those to be displaced were migrant Visayan workers who came to 

Zamboanga City in the late 1950s and 1960s. They were employed as port labor

ers, tricycle drivers, salesladies, janitors, security guards and household helpers. 

The residents were paying P20 to PSO rental for staying in the property. But in 

order to have a cause for taking legal action, the landowner refused to accept rent 

payments for six months. Then, he filed an eviction case for non-payment of rent. 

Due to ignorance, the reSidents were not able to respond immediately, and they 

lost the case. 

It was fortunate that by the time the order for execution was issued in 1993, 

an NGO had already organized the community, which then started issuing press 
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releases and leaflets and holding lectures in schools. Their activities culminated in a street demonstration in front of the City Council building and City Hall. The residents also put up a human barricade: the women in the community blocked the demolition team with their bodies. Those who took part in·the barricade were later arrested and detained for six hours. But the media coverage and public sympathy they generated was so strong that it compelled the city government to intervene. 

In the end, the city government promised to purchase a relocation site for the residents. Unfortunately, due to the political rivalry between the mayor and the city councilors, it took three years before the promise was fulfilled. 
The residents are now in a resettlement site in Mampang, Zamboanga City. But they do not have water or electricity; and as they have not obtained titles to 

the land, their tenure remains insecure. 

Upper Calarian 

In 1992, when both the national and city governments decided to develop an "ecozone" in Ayala, Zamboanga City, a barrio 15 kilometers from the poblacion, they began widening a 1 O-kilometer stretch of road from Lower Calarian to Ayala. 
Although the highways department was the lead implementing agency of this project, the City Engineer's Office was given the task of evicting and demolishing squatters' shanties near the road. Close to 100 urban poor families occupied both sides of the two-lane highway in Upper Calarian, and they were given notice to vacate the roadside as the highway was going to be widened to six lanes. But 

due to the active lobbying of the residents, the City Council issued a resolution ordering the City Engineer's Office to stop the demolition pending the identification and development of a relocation site for the families. 
The site of the demolition fronts are the headquarters of the Southern Command ofthe armed forces. Most ofthose affected were military personnel who had put up stores, restaurants and other business activities on the road fronting the camp. Because many of the residents had firearms, and it was feared that the eviction might result in a shootout, City Hall dealt with the problem with great caution. 

But there was pressure to resolve the impasse, as President Ramos himself, in a May 1995 visit, had ordered the demolitions. The squatters were given until July of 1995 to vacate peacefully. In response, they filed a court petition to stay the demolition. The petition was denied because of Presidential Decree 1818, which prohibits any court injunctions on government projects. 
Negotiations were made, and the city government agreed to let the residents to stay as long as their homes were moved 8.5 meters from the center of the highway. 

Sta. Cruz-Tetuan Highway 

Most of the residents who live in this area are Muslim Tausugs who sought 
refuge in Zamboanga City after the burning of Jolo town at the height of the Moro rebellion in 1974. Cesar Climaco, then city mayor, negotiated with the landowner 
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to allow the families to stay there temporarily. At thattime, the barangay of Sta.Cruz

Tetuan Highway had little commercial value. 

Since then, however, the property has been sold. The owner, who had moved 

to the United States, asked his lawyer to file a notice of eviction with the court. He 

also allotted funds for the relocation of the displaced families. The landowner's 

agent, however, did not handle the transactions properly. The money for the resi

dents were "lost." As no provision was made for a relocation site, the urban poor 

community resisted demolition and refused to leave the property. 

But through anomalous and irregular court proceedings, the landowner's agent 

was able to get a demolition order in November 1994. Within five days, the order 

was executed by the sheriff and the policemen. The situation became tense. It got 

to the point when the house ofthe lawyer fOrthe urban poor residents was bombed 

while he was in Manila contesting the court order at the Court of Appeals. 

The residents were finally relocated to Boalan, Zamboanga City and received 

no assistance from the city government. Due to the confusion and people taking 

advantage of one another, many of those displaced were not able to claim their 

lots in the new relocation area. Other parties entered the fray, depriving legitimate 

residents of a new site for their homes. 

Two years after, there was still no electricity or water in the area. Residents 

resort to illegally tapping into the electrical connections of neighboring houses. 

Observations and Proposed Actions 

In cases involving private parties, the local government's only role in the 

ejectment case is during the actual demolition itself. But in the relocation process, 

the local government is crucial in providing basic social services and infrastruc

ture, and eventually, in titling the land to its occupants. 

Experience has shown that no amount of politics or metalegal actions will 

stop an eviction case. The most these can accomplish is to delay the actual evic

tion so residents can negotiate for better terms. The law favors the landowners, 

and it is they who deCide whether to evict or not. In fact, government officials or 

NGOs who intervene in this process may even be held legally liable. 

Section 28 of RA 7279 states that it is the local government's role to provide 

a relocation site, whether permanent or temporary, to urban poor residents evicted 

from their homes. But an organized and strong urban poor community can compel 

landowners to purchase the relocation site and provide displaced reSidents with 

"disturbance pay" or "social-cost." 

Since 1992, when RA 7279 was passed, the Zamboanga City government has 

only been able to purchase two relocation sites which can accommodate only 

some 500: urban poor families. Most of the others who had been evicted had to 

fend for themselves without any government help. 

In th~ final analysis, therefore, the mayor plays the primary role in the imple

mentatiori of the law and the provision of relocation programs. Nothing moves in 

the city government without the mayor's conformity and support. Thus, the mayor's 

character, "his political outlook, and his estimation of the popular pulse determine 

whether urban poor communities are going to get assistance. 
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The bottomline is that the mayor will only use his office for the welfare ofthe urban poor if they can demonstrate their strength and voting capability. This they can do by showing evidence of the following: 
A. Internal Organizational Strength 

1. Organizational strength and capability; 
2. Size and scope of m~mbers; 
3. Level of influence on their members; 

B. High Level of Public Sympathy 
1. Linkages with professional sector; 
2. Alliance with and support from the Church; 
3. Alliance- with and support from the media; 

C. History of Support to Winning Candidates 

To sustain the interest and attention of the mayor and other local officials, 
urban poor groups must launch continuous actions, not only during eviction and 
demolition periods, but all year round. 

Reflections 

The issue of the urban poor is a historical one. But it is one that the Philippines must face increasingly as it enters the 21 st century. The migration of the rural population to urban centers will escalate in the age of globalization and the integration of world economies. 

Potable water will become an increaSingly scarce resource, and it will be one of the biggest factors in determining the sustainability and viability of a population in a given area, particularly an urban poor area. 
For an urban population to sustain itself, national and city governments must undertake a more holistic and visionary development planning. More importantly, 

the need for a more equitable distribution of wealth among the rural and urban 
population has to be addressed. 

Squatters must be viewed as the result of historical and structural, as well as global forces. The Philippines is now a society where the majority of the population are landless, homeless, or insecure about the possibility of losing the roofs over their heads. Demolition and eviction create discontent. 
There are no easy solutions. The amount of organizing work that needs to be done among the urban poor is enormous, involving millions of people. Relocation and resettlement are expensive undertakings that today cannot be done on a large 

enough a scale to meet the need. 

In the end, in order to push this agenda, the urban poor need to share political power if government is to incorporate their needs and concerns into its list of priorities. 
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CRIME & HUMAN RIGHTS 

People of the Philippines vs. Crimes 
CAAC-MRPO, the Criminal Justice System 
and the Fight Against Crime 

Introduction 

The popular struggle that brought about the downfall of Ferdinand Marcos 
opened up the democratic space in the Philippines and allowed non-government 
organizations to grow and proliferate. These NGOs work on pressing social con
cerns that the government cannot adequately address. 

The two NGOs that are the subject of this paper - the Movement for Restora
tion of Peace and Order (MRPO) and the Citizens Action against Crime (CAAC) -
are at the forefront of the fight against criminality. They are examples of cause
oriented groups that have taken remedial action in areas where the government 
has fallen short of expectations. Their very existence shows that the government 
has so far failed to effectively address the problem of criminality. 

This report discusses the current crime situation and explains why the CAAC 
and MRPO continue to exist. It explains the long-term vision that guides these 
groups and their agenda for reforming the criminal justice system. 

The Current Crime Situation 

When the CAAC and MRPO were founded in 1993, their members thought 
that they would be short-lived groups. They thought that once they had voiced 
out their concerns, the peace-and-order situation would improve and their exist
ence would have been rendered irrelevant. Unfortunately, this turned out to be 
wishful thinking. Not only were the CAAC and MRPO members forced to continue 
their work, they were also obliged to do even more as the crime situation wors
ened (See Annex 1). 

Since then, many other groups have taken up the issue of crime, an indica
tion that the problems persist. Bigger and more influential groups like the Makati 
Business Club, Bishops Businessman's Conference (BBC) and Philippine Chamber 
of Commerce and Industry (PCCI) have spoken up against rising criminality. In 
addition, associations of residents like the UPAC (United Pasig against Crime) and 
the FORA (Federation of Residents Associations) have added their voices to those 
of the CAAC and MRPO. 

PHILIPPINE DEMOCRACY AGENDA 
State·Civii Society Relations in Policy-Making 

125 
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The crime rate remains high. The best gauge is that citizens feel that they are 
not safe in their own homes, much less in the streets. Kidnappings continue to 
take place, with the latest one more daring than the last. Even at their height in 
1992 and 1993, kidnappings were not as brazen as they were in 1996, when many 
victims were killed. From 1992 to 1996, 55 kidnapping victims were slain by their 
abductors. In August to September 1996, there was an average of three kidnap 
victims a week. It is a myth to think that most of the kidnap victims are Chinese
Filipinos. Victims include many who are non-Chinese, but who also prefer to re
main quiet and refuse to cooperate with the authorities. 

Although bank robberies have decreased in recent years, cargo hijacking has 
gone up drastically. This is because crime syndicates have found that the hijacking 
of cargo is easier and more lucrative. Cargo trucks are usually manned by just a 
driver and one or two companions, usually unarmed, while their cargo could be 
worth hundreds of thousands or several millions. Hijacked cargo has ranged from 
steel bars and antibiotics to rice, shoes and milk. High-ranking law enforcers were 
named as suspects in a recent spate of hijackings. 

Deteriorating peace and order has adversely affected the business climate 
and discouraged both domestic and foreign business activities. But despite wide
spread concern about rising criminality, the so-called "five pillars" of the criminal 
justice system - law enforcement, prosecution, courts, correction and commu
nity involvement - suffer from poor credibility and inefficiency. Moreover, these 
pillars often work in isolation from, instead of in harmony with, each other. 

The first pillar - law-enforcement - remains among the weakest. Law-en
forcers are hampered by lack of funds, equipment, and training. While criminals 
use mobile telephones and sophisticated radio transceivers, some police precincts 
do not even have phones. While the kidnappers' get-away cars are Pajeros and 
Nissan Patrols, police operatives use battered 1980s Toyotas and Lancers to pur
sue them. 

Worse, when the police succeed in arresting criminals, conviction cannot be 
assured, especially if the criminals are influential and the investigation conducted 
is below par, either by design or simply because fiscals are overworked, under
paid, poorly trained and undermotivated. Moreover, government prosecutors have 
to contend with high-priced lawyers for the defense. Often, they are also ranged 
against corrupt judges. 

In various forums and consultations with law-enforcers and court personnel, 
the CAAC and MRPO have observed that the existing system seems to protect the 
criminals more than the victims. Citizens are discouraged from filing cases be
cause of the common perception that they would not prosper anyway and that 
they have to spend a fortune to go to court. The CAAC and MRPO have been 
frustrated by kidnapping cases in which judges throw out the charges purportedly 
for lack of evidence. For example, Edward Chang, one of the country's most wanted 
criminals who had a P600,OOO reward on his head, was acquitted in 1994 after 
painstaking efforts by the police to capture and put him on trial, and after he 
himself had admitted to 15 cases of kidnappings. 

Kidnappings continue to menace the citizenry mainly because the criminals 
and their masterminds can easily get away with their crimes. Moreover, kidnap
for-ransom syndicates are difficult to neutralize because they are often protected, 
if not made up of, retired, AWOL or even active law enforcers and military officia"ls. 
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In fact, in the last few years, the heads of anti-kidnapping task forces were them
selves implicated in kidnappings. In hijacking cases, active members of the police 
force were implicated. 

Citizens have no weapons against well-organized, well-funded, well-informed, 
well-armed, and often well-protected syndicates except to increase their vigilance 
and alertness and to continue calling attention to crime as a national problem. 
Indeed, recent surveys have shown that 46 percent of those polled say that they 
had been victimized by crime. In June 1995, survey respondents gave the 
government's performance in fighting crime a negative satisfaction rating of -22 

percent. 

History of the MRPO and CAAC 

The MRPO 
The Movement for the Restoration of Peace and Order (MRPO) was organized 

in January 1993 in the face of escalating kidnapping incidents. The catalyst for the 
movement's formation was the death on January 7 that year of 15-year old kidnap 
victim Charlene Sy, who was killed when law-enforcers engaged her abductors in 
a shootout. 

The MRPO was formed initially to mobilize angry citizens for the protest 
timed for Sy's funeral on January 13, 1993. The MRPO's clarion call was, "After 
Charlene, Who's Next?" and it was meant to awaken the citizenry to the reality that 
unless action is taken to stem criminality, anyone can be a victim. 

The MRPO is based in Binondo, Manila's Chinatown district, and is made up of 
volunteer groups and individuals. Its core group is composed of Kaisa para sa 
Kaunlaran, BATAS, Kong Han Athletic Group, Garments Manufacturers Association, 
Furniture Wholesalers' Association, Electrical Supplies Association a"nd various 
Volunteer Fire Brigades. 

The MRPO has also established linkages with other anti-crime groups like the 
Citizens Action Against Crime, Konsyensyang Pili pi no, Crusade Against Violence 
and Kalayag Foundation, and with communication groups like the Kalayaan group. 
Lately, it has also networked with academic and business groups like the Ateneo 
Human Resource Center and Ateneo Human Rights Center, the Evelio Javier Foun
dation, Philippine Chamber of Commerce and Industry, Filipino-Chinese Chambers 
of Commerce and Industry, Makati Business Club. Bishops Businessmen Confer
ence, various other school groups and others. 

The MRPO is essentially a crimewatch group that monitors kidnappings and 
tracks what happens to the victims and suspects. It assists crime victims particu
larly in court cases. It also tries to improve the efficiency and effectiveness of the 
criminal justice system and to be a vigilant watchdog to ensure that the anti-crime 
campaign is sustained. The MRPO encourages communities to engage in crime 
prevention through such activities as forming volunteer patrols and lighting up 

streets. 
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The CAAC 

The Citizens Action against Crime (CAAC) is a Metro-Manila-based non-gov
ernment organization composed of private citizens active in anti-crime work. 
Founded on February 16, 1993, its main objectives are to push for reforms in the 
criminal justice system and to educate the public on crime prevention, the work
ings of the justice system, and their rights and responsibilities as citizens. 

The CAAC's core group consists of 20 individuals and its supporters number 
approximately 500. These supporters come from a network of organizations with 
which the CAAC works very closely. These include the MRPO; the Zonta Club of 
Ayala, based in Makati; the Community Policing Action Croup based in Quezon 
City; the Movement for a Cunless Society; Stop Trafficking of Pilipinas; Evelio Javier 
Foundation; the Institute of Urban Poor; Cubao Retailers Association; Konsyensyang 
Pilipino; the Human Resources Center and Human Rights Center of the Ateneo; 
and the Concerned Women of the Philippines 

CAAC is recognized and accredited by the National Police Commission 
(NAPOLCOM) and the Philippine National Police (PNP) as a member of the commu
nity pillar of the criminal justice system and is represented in all the technical 
working groups created by the NAPOLCOM after the First National Peace and Order 
Summit on February 15 and 16, 1993. 

Initially, the CAAC thought that through membership in the technical panel 
of the NAPOLCOM, it could push for reforms and network with the five pillars of 
the criminal justice system. One member is represented in the law-enforcement 
pillar, another in the prosecution and a third in the courts pillar. The members 
assiduously attended regular monthly meetings and other special meetings and 
committee deliberations. 

But in December 1995, the CAAC decided to resign from the technical panel. 
In a letter to Interior and Local Government Secretary Rafael Alunan, the CAAC 
lamented that its participation in the panel was an exercise in futility. It said that it 
sensed no urgency among government members of the panel to push for reforms 
and that the recommendations of the first peace and order summit were hardly 
followed through. It concluded that the presence of NGOs in the panel was not a 
meaningful one and that it was only being used to show that there was commu
nity participation in the post-summit follow-ups. The CAAC said that the NAPOLCOM 
technical panel might not be the best mechanism to push the summit recommen
dations. 

Activities of the MRPO and CAAC 

The efforts of the MRPO and CAAC focus on education and consciousness
raising. These are geared toward two objectives: first, to make the public aware of 
their roles, duties and responsibilities in the administration of justice; and second, 
to pressure government to put more effort in its peace-and-order campaign. Since 
their founding, these two organizations have conducted high-profile protest ac
tions that brought the issue of criminality to the attention of officials and a broad 
public. They have also organized public forums and appeared in the media. In 
addition, they have printed posters specifying rewards for the most wanted crimi
nals and networked with organizations concerned about the peace-and-order situ
ation. For selected cases, they have conducted a sustained court watch. This has 
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resulted in the successful conviction of those involved in three kidnapping cases. 
The CAAC and MRPO maintain a "kidnap watch" to monitor kidnappings. They also 
have hands on experiences in assisting victims of kidnappings. Among their ac
tivities, these groups distribute fact sheets on how to minimize chances of victim
ization and what victims and their relatives should do when an abduction takes 

place. 

The current activities of the MRPO and the CAAC include: 

the Koban-Adopt·a-cop project in various barangays: 
the dissemination of leaflets containing tips on how to avoid being a crime victim: 
networking with other anti·crime NGOs: 
educating the youth on the criminal justice system through anti'crime cam
paigns conducted in schools like De La Salle University, Ateneo de Manila 
University, Pasay Chung Hwa and other Chinese schools; 
monitoring violence in the media, especially programs that glorify criminals; 

• media campaign, in the form of press releases, open letters or statements, 
appearances as resource persons on radio and TV to heighten people's con
sciousness about the problems of criminality; 
raising the consciousness of victims and their families on the need to cooper
ate with authorities in reporting crimes and pursuing cases in court; 
maintaining a regular kidnap watch and calling the attention of authorities 

regarding them; and 
supporting victims of heinous crimes through a court watch, ensuring the 
victims' access to police and justice officials, making them accessible to the 
media, and in a few cases, providing them financial assistance. 

The members of both the MRPO and the CAAC work on a voluntary basis. 
Both organizations do not have a full-time staff. The two groups are funded by 
donations from individual members who pay for incidental expenses, donations 
from corporations for major expenses like taking out newspap~r advertisements, 
and proceeds from projects like selling tickets to movie premiers and stage pre

sentations. 

The National Summit on Peace and Order 

The government organized the First National Summit on Peace and Order on 
February 15-16, 1993 in response to the public clamor for solutions to the prob
lem of rising criminality, especially the increasing incidents of kidnappings. The 
first summit was followed by three more summits that took place in February of 
1994, 1995 and 1996. MRPO and CAAC members were active in the first three 
summits and in all the follow-up conferences, workshops and seminars intended 
to push through the summit recommendations. 

The first summit set the tone for the others. Subsequent summits made es
sentially the same recommendations and findings as those drafted during the 

1993 meeting. 

The first summit defined the problems of each of the five pillars of the crimi

nal justice system. 
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I. LAW ENFORCEMENT PILLAR 
• Poor PNP Credibility 
• Public Apathy (Lack of Involvement by the Community)' 
• Low Morale 
• Police Administrative Supervision and Control 

II, PROSECUTION PILLAR 
• Undue Delay in the Prosecution Process 
• Patronage and Political Pressure 
• Inadequate Competence and Commitment of Prosecutors 

III. COURTS PILLAR 
• Organizational Capability 
• Negative Image of the Judiciary 

IV. CORRECTIONS PILLAR 
• Inadequate Jail/Prison Facilities 
• Poor Service Delivery 

• Lack of/Inadequate Rehabilitation Programs for Probationers/Parolees/ 
Pardonees 

• Illegitimate/Internal and Illegal External Interference/Lax Security Measures 
e.g. Political and Syndicate Interference 

V. COMMUNITY PILLAR 

• Lack of Community Support in Crime Prevention and Crime Suppression 
• Irresponsible Media Coverage 
• Ignorance of the General Public, Parents and the Youth of the Criminal Jus' 

tice System 
• Livelihood Projects to Alleviate the Economic Status of the Poor 
• Media Distress Response Service System 
• Non-Filing of Formal Complaints 
• Advocacy and Social Mobilization 

The most obvious of the problems that plague the criminal justice system is 
the lack of credibility. The police suffers from image problems because of the 
presence of scalawags within the organization, a poor sense of commitment to 
fighting crime, inefficiency, inept leadership and public skepticism about its ef
forts to cleanse its ranks. The prosecutors, on the other hand, are overworked, 
underpaid, and under-motivated. The courts, meanwhile, have been charged with 
corruption and misinforming the public. 

The summits also offered concrete solutions to each of the problems dis
cussed. For law enforcement, the recommendations included allowing the police 
to focus on crime by transferring anti-insurgency operations to the Army; imple
menting the koban (or adopt-a-cop) system; setting up emergency police lines; 
and immediately dismissing and prosecuting erring policemen. There were also 
recommendations to upgrade police education and information-gathering facili
ties. Moreover, the summits pushed for the involvement of communities in crime 
prevention. 

For prosecution, the recommendations included increased protection for wit
nesses, the upgrading of crime laboratory faCilities, establishing a National Pros
ecution Academy or at least improving the training of prosecutors, the establish
ment of small claims courts, expansion of Public Attorney's Offices, and the use of 
barangay officials for serving subpoenas and warrants. There were also recom-
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mendations to remove incompetent and corrupt court personnel and to provide 

more resources for education and training for judges and justices. 

At the end of first summit, the recommendations were synthesized. Then a 

two-day workshop was held for the so-called interfacing phase - the bonding 

among the different government agencies involved and the firming up of linkages 

between government and community groups. Both the CAAC and MRPO were rep

resented in these meetings. 

After the summit, however, the recommendations that were drawn up were 

reduced to what the NAPOLCOM euphemistically called "doables." In doing so, a 

number of urgent and significant recommendations that could have had long-term 

impact were ignored. The doables are the easy tasks; addressing the "gut issues" is 

more difficult as they require the exercise of a strong political will. 

Not surprisingly, three months after the first summit, there was again a resur

gence of heinous crimes, including murders, rapes, and kidnappings. This was 

when the serial rapes in Marikina took place, and students Eileen Sarmenta and 

Allan Gomez were allegedly murdered by a town mayor. In addition, a series of 

kidnappings took place even if just two months previously, the head of the noto

rious Red Scorpion kidnap gang had been killed with several of his followers. The 

spate of crimes prompted both the MRPO and the CAAC to write letters to the three 

top officials in charge of crime: Vice President Joseph Estrada, Interior and Local 

Governments Secretary Rafael Alunan and PNP DirectorGeneral Umberto Rodriguez. 

The letters, dated July 18, 1993, reiterated the recommendations made during the 

summit. 

Six months after the first summit, the CAAC and the MRPO made their own 

internal evaluation of the summit and drew up a list of new recommendations on 

what else should be done to push anti-crime efforts. They cited the new spate of 

kidnappings and said that this was a clear challenge to authority, as they took 

place after the President had ordered the PNP chief to do something about the 

abductions. They said that crime prevention should be a top government priority 

and recommended tougher measures to ensure that crime syndicates are dismantled 

and prosecuted. 

Clearly, the first national summit did not succeed either in stemming the tide 

of criminality or forCing government to undertake a more serious anti-crime cam

paign. It also became clear to the MRPO and the CAAC that the NAPOLCOM techni

cal panel on the criminal justice system was not the proper mechanism for imple

menting the summit recommendations. In 1995, a similar national peace and or

der summit was convened, but it mainly rehashed the recommendations and the 

problems cited by the first summit. 

As in 1993, the police still considered poor image and lack of credibility as 

their biggest problems. The prosecution and the courts were still grappling with 

delays and the backlog of cases. Not surprisingly, by the end of 1995, the CAAC 

representatives at the NAPOLCOM were convinced that their participation in the 

national summits and the technical panel would get them nowhere. 
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CAAC and MRPO Interventions 

After the 1995 summit, the CAAC assigned its members to monitor the implementation of selected recommendations. The group found that some of the recommendations were acted on immediately. However, the only mechanism for follow through of most of the other recommendations is the NAPOLCOM technical panel. The CAAC found problem areas as well as areas where the collaboration with government yielded some success (See Annex 2). 

The structure of the technical panel itself. 

Though the government representatives in the technical panel are hardworking 
and dedicated people, they do not seem to be in a position to push through the 
reforms. They are usually middle-ranking deputies who have other work to do 
apart from ensuring that the recommendations made by the technical panel are followed through. Moreover, it is doubtful whether these representatives actually have the power to commit their agencies to implement the recommendations or to convince their superiors about what needs to be done. 

No effective mechanism for follow through and implementation. 
The recommendations remained only at the discussion level. There was no mechanism to monitor whether they are being pushed through or not. Ideally, there would have been no need for monitoring if each agency or unit did what it was assigned to do. That is hardly the case. For example, it took the justice secretary six months to write a letter of request to a television station to ask permission to view the tape of a newscast. It took another three months before the tape was viewed, and by that time, it would hardly have made a difference. 
Another example is that the proposed legislation intended to have an impact 

on the justice system was not followed through at either the House or the Senate. 

The perennial problem with political appointees. 

Related to the above problems is the fact that the heads of the five pillars of 
the justice system and the many agencies under them are political appointees who may feel that their jobs are secure enough and that pushing the recommendations of the summit are not crucial. This attitude reflects that of the political leadership itself which has not shown strong political will in cracking down on criminals and making non-performing heads of institutions accountable for their failure to move faster to restore peace and order. Even at the NAPOLCOM level, officials have a "business as usual" attitude to the problems at hand; they seem to have no sense of the urgency of the problem. 

Failure to tap the assistance offered by NGOs and their networks. 
Officials have also failed to follow through on the support offered by NGOs. Citizens' groups could have collaborated more effectively with law-enforcement agencies in such efforts as lobbying for additional budget, finding solutions to the ineffectiveness of the emergency phone number 166, and printing and dissemi-
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nating posters featuring wanted criminals. There is a lack of venues where com

munities could extend their support for the anti-crime campaign. 

Areas of success 

• The few successful koban adopt-a-cop programs were understandably those 

where there was collaboration between NGOs and the police. Without the NGOs, 

the plans of the COPS (Community-oriented Policing System) were imposed 

from above and the police precinct or block were forced to adopt them regard

less of their capability to do so. 

• The donation of cash and gifts to widows of slain policemen in December 1995 

was quite successful and should ideally be expanded to areas outside Metro 

Manila. 
• The dialogues conducted between the heads of each pillar and the NGOs should 

have been sustained. This may effectively lessen the feelings of antagonism 

from some officials who believed that the NGOs were there just to criticize. 

• Support of the community in terms of lobbying for the budget of some of the 

pillars should continue to be tapped. 

The fight against criminality is essentially a government job. The anti-crime 

NGOs can offer only so much help. But unless the government takes the problem 

of criminality as a serious and pressing concern, then citizens' groups will con

tinue exerting pressure until it does. 

The Kidnapping Problem in Focus 

The MRPO and CAAC were formed in direct response to the rise in kidnappings, 

which remains a continuing concern of both groups. Aside from their involvement 

in the summits on peace and order, these NGOs have also provided resource per

sons to agencies making plans to address the kidnapping problem. In 1994, after 

prominent businessman Meneleo Carlos was abducted, President Ramos called yet 

another command conference to deal with the problem. Another emergency ac

tion plan was drawn up on September 13,1994. To this day, however, many ofthe 

items in the plan remain unimplemented. 

For example" the action plan stated that 24 kidnap syndicates will be neutral

ized within 90 days, but hundreds of days have passed since then and these syn

dicates are still laughing all the way to the bank. The plan also talked about inten

sified prosecution of arrested kidnappers. But to this day, few kidnappers have 

been brought to justice. For example, those involved in the well-documented case 

of the kidnapping of the Dichavez children on December 20, 1993 have not yet 

been arraigned, even if this is one of the test cases chosen by then Justice Secre

tary Franklin Drilon. Few kidnapping cases have as much evidence against the 

abductors as this one: there is a videotape ofthe ransom exchange, a voice tape of 

the ransom negotiation and photographs ofthe pay-off. It is also the only kidnap

ping case where the victims' family hired a helicopter to see to the safe release of 

the two children, then age three and five, before they moved in against the kid

nappers. 

The different task forces organized to fight kidnappings a1so remain ineffec

tive. Worse, several heads of the task forces have been implicated in some 

kidnappings. These included the heads of the Western Police District anti-kid nap-
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ping task force, Jose Pring, Timoteo Zarcal and Nonito Arile. The three men were 
acquitted in court but not before they implicated Vicente Vinarao, director of the 
Central Investigation Service. 

Another suspect was Col. Reynaldo Berroya, chief of the Presidential Anti
Crime Commission's (PACC) Task Force Lawin, who was tried and charged in court 
for kidnapping. In 1995, two heads of the PNP intelligence commands were impli
cated by the PACC in kidnapping, but were later cleared by the PNP. Another PNP 
unit has since informed the CAAC and MRPO .that it had recommended the dis
missal of these two officers, but this recommendation was ignored. 

Not surprisingly, the involvement of law-enforcers in crime syndicates has 
made citizens cynical about government and wary about reporting crimes to the 
autho rities. 

The Anti-kidnapping Task Forces: A Study in Confusion 

One month after Mr. Ramos assumed the presidency, he appointed Vice Presi
dent Joseph Estrada as head of the PACC, a newly created body whose existence 
was a tacit admission that crime had become a pressing social problem. The PACC 
was made the lead agency in the anti-kidnapping campaign. 

But this was in name only. The PACC never got the full support of the Office 
of the President nor the director general of the Philippine National Police. It was 
short on logistics and personnel. The CAAC and MRPO had pointed out that as the 
lead agency, the PACC deserved the best personnel- intelligence agents, investi
gators, lawyers, prosecutors and others. But official support came in trickles, and 
the PACC often had to seek funding from outside sources. 

While the PACC was a structure organized as subordinate to the PNP, its func
tions and internal organization, however, made it parallel to the PNP. It was there
fore seen as a rival of the PNP. The PACC was also viewed with envy due to the 
logistical support it got not just from the PNP but also from outside sources. 

The initial organization of the PACC was also quite unwieldy. Its personnel 
came from variO'Js other agencies. After the first six months of its existence, the 
PACC dismissed more than 100 of its personnel on the suspicion that they were 
involved in criminal activities and that a number of them were actually moles of 
criminal syndicates. 

In fact, just three months after the formation of PACC, Mr. Estrada was told 
that the heads of his anti-kidnapping and anti-drugs task forces were themselves 
involved in criminal activities. Thus, in the beginning, NGOs were reluctant to 
cooperate with the PACe. Eventually, however, after the revamp of the PACC and 
the trial and conviction of Berroya, citizens' groups began collaborating with it, 
reSUlting in several breakthroughs in the anti-kidnapping campaign. 

Recently, due to the upsurge in the problems of criminality, other task forces 
were formed. On top of the PACC's Task Force Habagat, the PNP formed its Task 
Force Dragon and the DILG formed its PARAC while the NBI has its task force on 
organized crimes. The military, specifically the ISAFp, also has a counter-intelli
gence group that gathers information on law enforcers who are involved in crimi
nal activities. The ISAFP also has a Task Force Hammerhead that is supposed to be 
the counterpart of Task Force Habagat in its anti-kidnapping activities. 
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The existence of so many task forces, on the surface, is a deterrent to crime 

since there are many more groups addressing the problem. In reality, however, it 

has also led to confusion. Among themselves, the task forces have also been 

engaged in competition for turf, acknowledgment, and pUblicity. Citizens end up 

confused as to which agency or official they should approach. The citizenry's con

fidence must be restored before they can be expected to start working with any 

task force designated to lead the anti-kidnapping campaign. 

The Media and Publicity 

The media could be the best ally and also the worst enemy of anti-crime 

groups. The citizenry have no weapons against well-organized, well-funded, well

informed, well-armed and well-protected criminal syndicates. The only potent 

weapon wielded by citizens is public opinion and public pressure exerted through 

the media. The CAAC and MRPO notice that every time the media drum up atten

tion on the upsurge of criminality, there is a very visible reduction of the incidents 

of crimes, particularly kidnapping. Once the problem is removed from the head

lines, it returns, often in more daring form. The media have therefore been a great 

help in airing the people's concern about criminality. 

However, the media can also be faulted in their reportage. Often, wittingly or 

not, they make it appear that the CAAC and MRPO are adversaries of the police in 

fighting crime. Nothing could be farther from the truth. The police have enough 

enemies to fight; including anti-crime NGOs among them would be counter-pro

ductive. Since the media report more often on the incidence of criminality, what 

get highlighted are the citizens' criticisms on the handling of the anti-crime cam

paign. The partnership between NGOs and police does not seem to merit the same 

kind of high-profile reportage. 

Another problem is the penchant of the police for publicity, a result partly of 

the competition among anti-crime units and task forces. Each group wants to grab 

the credit for initiating actions that often put the lives of victims in grave danger. 

For example, a press release ofthe Task Force Dragon announced that law enforc

ers were closing in on the suspects and that they were tapping the victim's tele

phone. Such publicity-seeking endangers the victim and his family. In this instance, 

negotiations with the abductors were cut off, and the victim was released nearly a 

month after his captivity. Moreover, the ransom paid was much higher than usual 

and was in fact among the biggest amounts paid by a kidnap victim. 

The citizenry's frustrations with the way law enforcers operate have prompted 

the CAAC and MRPO to link up with various other groups to agitate for action. 

They networked first with business groups like the Philippine Chamber of Com

merce and Industry and the Bishops-Businessmen's Conference. A proposal was 

drawn up for the consideration of these two organizations. Although the propos

als were well received, the business groups failed to follow them through despite 

several reminders and suggestions that they fund anti-crime NGOs to pursue the 

proposals on their own. 
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The Multisectoral Study Group 

In December 1995, at about the same time when CAAC and MRPO represen
tatives resigned from the NAPOLCOM technical panel, various anti-crime NGOs expressed regret that they can no longer participate in the fourth National Summit on Peace and Order scheduled for February 1996. They said that the national summit was a waste of time, that they were merely mechanisms for legitimizing the little that government does, and that there were no effective mechanisms to follow up recommendations raised at every summit. 

Instead, the CAA(, MRPO, Konsyensyang Pilipino, the Ateneo Human Resource 
Development Center, PCCI and BBC formed a multisectoral study group to draw up 
a reform agenda to overhaul the criminal justice system. In its first meeting, the 
study group decided to focus on the law enforcement pillar. In 1996, consulta
tions were held with various agencies, including the budget commission to find 
out how budget is distributed. 

The multisectoral study group analyzed in depth the various problems and 
issues raised in past summits. Recommendations were drawn up and further discussed with the Interior and Local Governments Secretary Robert Barbers, Presi
dential Management Staff Secretary Alexander Aguirre, Manila Mayor Alfredo Lim, Vice Mayor Lito Atienza and Manila City Fiscal Jose Flaminiano as well as intelli
gence officers of the PNP. The reforms suggested were long-term, structural re
forms that would need legislative intervention. Thus, Senators Franklin Drilon and 
Orlando Mercado as well as Rep. Teodulo Natividad were also brought in as con
sultants. 

The recommendations were divided into the following areas: civilianization, 
professionalization, 10caJization and modernization of the police. 

The study group was divided on the proposal to return the supervision and control of the police to the mayors. Many of the mid-level PNP officials said this would result in a fragmented and uncoordinated police force. Barbers, Aguirre, Lim, and PNP intelligence agreed that while the idea is a good one, it is subject to 
great abuse. There is therefore a need for safeguards to guard against abuse. To 
professionalize the police, the study group agreed that the Philippine Public Safety College which trains police officers should be drastically restructured. 

The Multisectoral Study Group also conducted several meetings with Barbers 
to get his views on how the police could be better equipped to handle crimes. It had several consultations with the Department of Budget Management. It also 
threshed out with Barbers and Aguirre the problematic PNP structure, which is characterized by too much bureaucracy. At the PNP headquarters in Camp Crame 
alone, there are 8,000 personnel who could be put to better use if they were out on the streets fighting crime. In addition, there are 15 regional headquarters and 
76 provincial headquarters, some of which may be quite redtlndant considering 
that there are 200 district headquarters below them. 

Budget-wise, the PNP structure is also quite unwieldly. Small police stations 
often complain about lack of logistics in terms of basic needs like gasoline (each patrol car is prOVided only three liters of fuel a day!). Even paper for typing reports is sorely lacking, not to mention basic equipment like fingerprinting kits. A number of precincts don't even have telephone lines. All these problems can also be 
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traced to the bureaucracy. By the time the budget is released to the precinct, there 

is little of it left. 

As a result of the study group discussions, two senators promised to look 

into the problems discussed. At the same time, representatives of business groups 

promised to look for private sector support for precinct-level needs. 

Weaknesses and Strengths 

The restoration of democratic space in the Philippines has given both the 

CAAC and MRPO ample opportunities for intervention in the campaign to fight 

crime and to work for reforms in the criminal justice system. However, as fighting 

crime is essentially government's job, anti-crime NGOs should theoretically limit 

themselves to advocacy or pressure-group tactics. But it soon became clear that, 

as various members of the CAAC and MRPO gained first-·hand experience with the 

criminal justice system, they needed to be more deeply involved at the policy

making level. Public pressure was not enough to ensure that the job was done. 

Following is a summary of the areas of interventions utilized and maximized by 

citizens' groups and of areas that were under-utilized. 

Strengths or Areas of Interventions Utilized Fully 

With the public 

Mobilizing public opinion and public pressure to make the government move. Ready 

access to the media enables citizens' groups to make their concerns public through 

statements, letters and interviews. 

• Networking with other cause-oriented groups and NGOs, especially for informa

tion-gathering, public rallies and other mass protest actions. 

Networking with academe and other research·based institutions for easier infor

mation dissemination, especially among students 

Networking with big business groups and professional organizations like the PCCI, 

the Integrated Bar of the Philippines, the Bishops-Businessmen's Conference, Banker's 

Association, Federation of Filipino-Chinese Chambers of Commerce, etc. 

Invitations to be resource persons in many forums in schools, with business and 

other civic groups, and with the media. 

Support from the church. 
Ability to get volunteers for court-watch activities and monitoring of cases. 

Adoption by communities of a few police precincts to encourage mutual support 

and cooperation. 
Access and support given to earn the confidence of victims which proved valuable 

for information gathering and monitoring. 

With the government 

Access to high·ranking public officials, including but not limited to Cabinet secre

taries tasked to help improve the crime situation, including the secretaries of jus· 

tice and local governments, the PNP hierarchy, the executive secretary, court 

administrator, NAPOLCOM chief, the chief prosecutor, and the police district com

manders. 
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Access to. middle- and lower-level public officials - policemen on the beat and 
those in the precincts, top-aides of public officials who usually are the ones who 
translate the plans into action, clerks of court, etc. 
Invitations to attend top-level conferences like the National Peace and Order Coun
cil and the peace and order summits where NGO recommendations are given. 
Access to legislators, especially the committees on peace and order and justice in 
both the Senate and the House. 

Weaknesses or Areas of Intervention Underutilized 

• Only a few members are willing to cooperate with the media, thus making the few 
spokespersons vulnerable and exposed to criminal retaliation. 

Information, inputs and recommendations given are only as good as the paper 
they are written on. The CAAC and MRPO do not have enough clout or political 
strength to push through the recommendations unless the government itself has 
the political will to do so. 

The bills proposed in Congress go through a slow process before they are ap
proved. 

The camaraderie and brotherhood system that rule in the police and the courts 
make it difficult for NGOs to initiate a clean up and a revamp in these institutions. 
Limited number of volunteers for court watch and monitoring of cases. 
No member of the CAAC and MRPO works on a full-time basis, hence the activities 
drain time, energy and resources of the volunteers. 
The koban or adopt-a-cop project must be replicated. CAAC expertise on this must 
be disseminated further. 

Partnership with the police not fully maximized due to mutual distrust and the 
defensive attitude of the police. 

• There is no mechanism to push for the punishment of erring PNP officials. 
Business groups which network with CAAC and MRPO are too conservative to un
dertake more positive action or intervention. 

Ultimately, the success or failure of the CAAC and MRPO revolves around the 
sincerity and commitment of the government to combat criminality_ The refusal to 
face the reality that the kidnapping problem continues to be a monstrous menace 
does not reflect well on the government's resolve to act decisively on the problem. 

Conclusion 

The CAAC and MRPO were formed in response to the problem of riSing crimi
nality, which remains one of the toughest challenges faced by the Ramos adminis
tration. When the first summit on peace and order led to a thorough revamp of the 
PNp, there were high expectations and hopes that the administration of justice 
would improve and the problem of criminality would be eradicated. The anti-crime 
activities and advocacy of the CAAC and MRPO have so far been sustained for 
more than three years. But these efforts have been painstaking, tedious, frustrat
ing and at times, even dangerous. Although they would have chosen to spend 
time dOing- more productive and normal work like taking care of their families and 
bUSinesses, the members of these groups have found that they are called upon to 
help combat criminality. 
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They marched in the streets, talked to the media, raised people's awareness 
of the issues. They also worked with the different pillars of the criminal justice 
system. Thus, the court watch and other support mechanisms for victims, public 
lectures and media appearances, adopt-a·cop projects, and the multisectoral study 
group that looked into structural reforms. 

Often, they were met with the stubborn resistance of law enforcers who re
fused to accept that anti-crime NGOs are their partners, not their adversaries. They 
refused to see that these groups had the same goal as theirs: to reduce the inci· 
dents of criminality and keep homes and streets safe for citizens. 

To implement structural reforms in the criminal justice system, time, effort 
and logistics are needed, but they must be initiated soon. Unless the structural 
problems are addressed, the problems will recur. The courts remain ineffective 
and slow in delivering justice. The penal system not just allows criminals to es
cape, but allows inmates to go out of jail from time to time and earn lucrative 
incomes through illegal activities. Moreover, law enforcers are inordinately preoc
cupied with image building. They seem unable to realize the fact that the best 
image- and credibility-building instrument is performance and nothing else. 

The anti-crime NGOs can say with pride and without self-aggrandizement 
that they have done their very best to do what they can to restore peace and order. 
What is lacking, in the final analysis, is the political will on the part of the govern
ment to do its part. Action, not press releases and orders, is what is needed to 
restore the citizens' faith in the government's sincerity. 
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A 2 

Needs Action/Intervention Interface Results 
with 

I. Law Enforcement Pillar 

Expand/Improve Workshops/information cam- PNP officials/ Some success-
Koban adopt-a- paign to replicate, improve the block com- ful, some failed 
cop project project manders/com outright, repli-

munity/neigh- cation too slow 

i 
Community borhood 
Policing Project 

I 
Continuing Watch on cases filed vs. erring PNP officials/ Partial suc-

I 
cleansing/ officers Sandigan- cess, mostly 

I revamp of PNP bayan failures 

I 

Improve crime Operationalize lobby group for PNP officials/ Successful 
fighting ability passage of bills for the profes- Congress generally, 
(profession- sionalization/modernization of Watch limitations in 
alization and law enforcers some 
modernization) 
of police force, Budget-watch to see that budget 
i.e. budget matches needs/used wisely 
Increase sala-
ries/benefits 
Rewards/assista Raise a trust fund to give rewards PNP offi- Limited suc-
nce for police- or to assist families of police cials/business cess 
men hurt/die on officers who are hurt or who die groups and 
duty while performing duties institutions 

- ---- _._-- - ----- -

Success Factors Limitations 

NGO groundwork Project imposed from above 
done well groundwork haphazard; not 
Full cooperation of institutionalized (i.e., block 
block commanders commanders changed) too 

personality-oriented 

Public pressure on Administrative cases only/no 
top officials through criminal liability (hard to 
media gather evidence) 

Top officials implicated/not 
punished 

Brotherhood cult 
Painstaking network- Decentralization of budget 
ing with House and still needs working out 
Senate on policy 
recommendations Uncertainty on whether 
pushed thru budget, budget used effectively 
i.e., salary standardi-
zation 

Widow~ of police- Limited only to NCR; only to 
men who died while one-time relief; trust fund 
performing duty needs to be raised 
given cash/kind 
assistance on 
Christmas ----

Remarks 

Needs to be institu-
tionalized 

Needs more NGOs to 
participate and repli-
cate 
Civilian intervention 
can be done only on 
limited scale, main 
responsibility still lies 
with leadership 

Department of Budget 
Management, PNP 
leadership/NAPOL-
COM and COA need 
closer cooperation to 
push professionaliza-
tion/modernization 

NGO's fund-raising 
ability always too 
weak/general distrust 
of policemen 
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Needs Action/Intervention Interface 
with 

Structural Re- Study/Draw up policy recom- PNP offi-
forms in PNP mendations to institutionalize cials/NAPOL-

reforms in PNP COM legisla-
ture/Multisecto 
ral study 
group 

II. Correction Pillar 
Improve Penal Higher penalty for prison guards Revised Penal 
Gode who allow suspects to es- Code 

cape/who allow prisoners-for-hire 
Congress 

Minimize politi- Watch out for appointment of Prisons Direc-
cal interventions prisons director/prevent release tor 

of prisoners thru political inter-
ventions DOJ/Office of 

the President 
III. Prosecution Pillar 
Improve compe- Establishment of a National Congress 
tence and Prosecution Service Academy spearheaded 
commitment of (NPSA)/Better training/greater by NPS & 
prosecutors benefits for prosecutors-budget NPLP/Budget 

watch 

Prevent undue Finding of probable cause by the Supreme 
delays in the Prosecutors should be binding Court, DOJ, 
prosecution on the courts for purposes of NPS,NPLP 
process proceeding with trial ., 

Strict implementation of DOJ DOJ, NPS 
Circular No. 49 requiring prose-
cutors to dispose of cases within 
60 days 

Results Suc~ess Factors 

Long-term Multisectoral group 
project, partial cooperative in 
results on painstakinglyanalyz-
same espe- ing/pinpointing the 
ciallyon necessary reforms 
budget inter-
vention 

Failure 

Failure 

Failure 

Limited Court Watch by anti-
success crime groups /public 

/media pressure 

Limitations Remarks 

Process too slow; only law- For long-term projects 
enforcement pillar tackled in an institutionalized 
one year's time NGO with staff/fund 

support, etc. (not just 
NGOs work only as volun- on volunteer basis) is 

teers needed 

NGOs' intervention too limited; it needs a Prisons Di-
rector's effective management of the jails to prevent 
escape/prisoners-for-hire: public pressure also needed 
to prevent politicians' intercession for prisoner's release 

NGOs intervention too limited; it needs more than the 
aggressive intervention from Justice Secretary to im-
prove training of prosecutors; assure their commit-
menV incorruptibility 

Benefits/wages subject to salary standardization 
NGOs can only court-watch selected cases despite 
public pressures, financial considerations and political 
pressure often prove stronger. DOJ needs to take 
punitive action against prosecutors who allow undue 
delays in the trial of cases 
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Needs Action/lntervention Interface 
with 

Recommend to the Supreme DOJ, NPS/SC 
Court to decide RTC cases on Bureau of 
heinous crimes within one(l) Corrections 
year, and for the Bureau of Cor-
rections to carry out the death 
penalty within six (6) months 
from the finality of the Supreme 
Court decision. 

Absence/ Institutionalization of training and PNP-
Dearth of development of crime laboratory NARCOM, 
Witness technicians, criminal investiga- NBI,DDB, 

tors, evidence custodians and DOJ 
experts for prosecution of cases 

Intensified/more vigorous imple- DOJ, PNP-
mentation/application of DOJ's DILG, Con-
Witness Protection, Security and gress-Budget 
Benefit (WPSB) Program Watch 

IV. Courts Pillar 
Speedy Disposi- Amendment of pertinent provi- Supreme 
tion of Cases sions of the Rules of Court to Court 

obviate delay i.e., (Committee on 
the Revision of 

1. Include tardiness/absence of Rules) 
lawyers, fiscals, parties and their 
witnesses in Rule 70, Section 1 
as constituting direct contempt 

2. Adoption of remedial meas-
ures in the implementation of the 
mandatory continuous trial to 

-- -~~~ 

. insure attendance of witnesses, 

Results Success Factors 

Limited Rewards/limited 
success protection given to 

witnesses 

Limited Public pressure thru 
success in court watch by 
selected NGOs, 
cases; gener-
ally a failure Some court rules 

have been revised or 
remedial measures 
undertaken. 

Limitations Remarks 

Training of prosecutors and modernization of investi- , 
gation methods should be side-by-side. Prosecutors 
must also learn to work hard with police investigators in 
handling/gathering/presentation of evidence to make 
a case stick. 

The witness protection program has to be strength-
ened further. 

-
NGO intervention too weak Ideally, courts should 
and limited not need public pres-

sure to do their jobs 
Court administrators need to 
function more effectively to On the whole, it is still 
monitor cases where there people (the judges) 
are blatant miscarriage of who act either uprightly 
justice or deceptively 
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Needs Action/Intervention Interface Results 
with 

particularly doctors, technical 
experts, military and police offi-
cers as well as prosecutors, Pub-
lic Attorneys' Office (PAO) 
lawyers and private counsels 

3. Judges should allow only two 
postponements for each litigating 
party 

Public Informa- Partnership of NGOs \",ith the Supreme Limited 
tion and Com- Courts/IBP/UP Law Cen- Court/NGO success 
munity Legal ter/Philippine Judges' Associa- Community 
Education tion and Voluntary Lawyers' 

Association to educate the public 
on the processes involved in the 
administration of criminal justice 

Enhancing the Discipline erring judges Supreme Limited 
Image of the Court success 
Judiciary 1. Automatic disbarment of a 

judge found guilty in an adminis-
trative case on an offense which 
is a ground for disbarment 

2. Encourage public to report 
corrupt/erring judges to the Su-
preme Court and not to the me-
dia 

Success Factors Limitations 

NGOs were able to NGOs need more wide-
address student's spread interventions to 
groups, civic organ i- reach wider sectors, existing 
zations to dissemi- organization too 
nate info thru media, small/limited 
etc. 

Court watch of some NGOs have limited influence 
cases to guard against corrupt 

judges; victims are still too 
ignorant of their rights or too 
afraid to file charges vs. 
judges 

NGOs cannot work to im-
prove the image of the judi-
ciary, judges themselves 
have to clean up their ranks; 
court administrators office 
must function more effec-
tively. 

Remarks 

Ifs better if the gov-
ernment itself can insti-
tutionalize th is as part 
of the education proc-
ess 
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A 3 

Needs Action 

I. Law Enforcement Pillar 

Expand/improve Koban Workshops/information campaign to replicate, 

adopt-a-cop project improve the project 

Community Policing Project 

Continuing cleansing/revamp Watch on cases filed vs. erring officers 

of PNP 
Improve crime fighting ability Operationalize lobby group for passage of bills for 

(professionalization and mod- the professionalization/modernization of law en-

ernization) of police force forcers 

Increase salaries/benefits, i.e. Lobby group to pin down De Venecia's promise --

budRet Congress budget watch 

Rewards/assistance for po- Raise a trust fund to give rewards or to assist fami-

licemen hurt/die on duty lies of police officers who are hurt or who die while 

performing duties 

II. Correction Pillar 

Improve Penal Code Higher penalty for prison guards who allow sus-

pects to escape 

III. Prosecution Pillar 

Improve competen·ce and Establishment of a National Prosecution Service 

commitment of prosecutors Academy (NPSA) 

To prevent undue delays in Finding of probable cause by the Prosecutors 

the prosecution process should be binding on the courts for purposes of 

preceeding with trial 

Strict implementation of DOJ Circular No. 49 re-

quiring prosecutors to dispose of cases within 60 

days 
Recommend to the Supreme Court to decide RTC 

cases on heinous crimes within one (1) year, and 

for the Bureau of Corrections to carry out the 

death penalty within six (6) months from the final-

ity_ of the Supreme Court decision. 

Interface with TimeTable 

PNP officials/block commanders/ Continuing 

community/neighborhood 

PNP officials/ New Congress 

Congress Watch session 

PNP officials/Congress Watch New Congress 
session 

PNP officials/ Continuing 

business groups and institutions 

Revised Penal Code 
Congress 

Congress spearheaded by NPS & 10th Congress 

NPLP 1995 

SuprAme Court, DOJ, NPS, NPLP Within 1995 

DOJ, NPS Continuing 

DOJ, NPS/SC Bureau of Corrections Within 1995 

Champions 

Rose Yenko' 
Norma Urbina 
Nina Colayco 
Tita Reverente 

Katie Bianco 
0l'hie Sta. Ana 

Tess Baltazar 
Miguel Perez-Rubio 
Triccie Sison 
Glory Alcuaz 

Alex Tee 
MilaAlora 

Pochola Villanueva 
Atty. Pecas 

Imelda Endriga 

Miguel Perez-Rubio 

Miguel Perez-Rubio 
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Needs Action 
Absence/Dearth of Witness Institutionalization of training and development of 

crime laboratory technicians, criminal investiga-
tors, evidence custodians and experts for prose-
cution of cases 
Intensified/more vigorous implementa-
tion/application of DOJ's Witness Protection, Se-
curity and Benefit (WPSB) Program 

IV. Courts Pillar 
Speedy Disposition of Cases Amendment of pertinent provisions of the Rules of 

Court to obviate delay i.e., 
1. Include tardiness/absence of lawyers, fiscals, 
parties and their witnesses in Rule 70, Section 1 as 
constituting direct contempt 

! 
2. Adoption of remedial measures in the imple-
mentation of the mandatory continuous trial to 

, 
insure attendance of witnesses, particularly doc-
tors, technical experts, military and police officers 
as well as prosecutors, Public Attorneys' Office 
(PAO) lawyers and private counsels 
3. Judges should allow only two postponements 
for each litigating party 

Public Information and Com- Partnership of NGOs with the Courts/IBP/UP Law 
munity Legal Education Center/Philippine Judges' Association and Vcilun-

tary Lawyers' Association to 'educate the public on 
the processes involved in the administration of 
criminal justice 

Enhancing the Image of the Discipline erring judges 
Judiciary 1. Automatic disbarment of a judge found guilty in 

an administrative case on an offense which is a 
ground for disbarment 
2. Encourage public to report corrupt! erring 
judges to the Supreme Court and not to the media 

Interface with TimeTable 
PNP-NARCOM, NBI, DDB, DOJ 1995 

DOJ, PNP-DILG, Congress-Budget Within 1995 
Watch 

Supreme Court (Committee on the 
Revision of Rules) 

SC/NGO Community 

SC 

Champions 
Rose Yenko 
Tessy Ang See 

Imelda Endriga 

Sylvia Alejandro 

Rose Yenko 
Imelda Endriga 

Louie Sison 
Atty. Pecas 
Levi Vinculado 
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MAR I A SOC 0 R R 0 I. D 10K N 0 

CRIME & HUMAN RIGHTS 

State-Civil Society Dynamics on the 

Anti-terrorism Bills' 

Introduction 

The state and civil society are inextricably linked and impact on each other in 

a complex involving manner. The process through which the state and civil soci

ety interact is perhaps best illustrated by what has been termed the "first major 

civil revolt against the Ramos administration.'" 

The Ramos administration pursued the adoption by legislation of an anti

terrorism bill, which sought to contain the evils of terrorism in the country. Gov

ernment efforts were met by public outcry and spontaneous and sustained pro

tests. The protests reconstructed national political discourse and redefined the 

terrain of Philippine politics. 

This is a study of the interaction between civil society and the state in the 

context of the anti-terrorism bills. It focuses on state and civil society configura

tions and the methods through which the state and civil society exerted mutual, 

though unequal, influences on each other, the direction of the flow of this influ

ence, the means through which the interplay of influence occurred, and the de

gree to which social actors actually influenced the political process. 

Civil society - the key to the birth and continued existence of Viable democ

racies - is both a social and political phenomenon; it entails political self-organi

zation of society; it is a determined effort on the part of society to maintain demo

cratic political order, with a number of supporting SOCial and cultural phenomena 

which keep democracy intact and meaningful. It thrives best where the political 

culture is democratic and society as a whole has a vested interest in protecting the 

democratic essence of the system.' 

... democracy is a way of coming to terms with the need for authority 

without accepting a duty to submit to whatever abuses it might bring in its 

train. The right to criticize and censure a government ... , is a practical rec

ognition of the prinCiple that the duty to obey, understood as a moral duty, 

must always be conditional, and is never a duty to suspend judgment.. .. 

[Democracy] is not a denial of the need for authority, but a recognition that 

no authority can ever be keeper of a man's conscie~nce.4 

PHILIPPINE DEMOCRACY AGENDA 

State.Civil Society Relations in Policy.Making 
147 



148 • MARIA SOCORRO I. DIOKNO 

This study, therefore, aims to demonstrate the potential for the component groups of civil society to assert themselves in the political scene, to act as the political voice of the people, and to actively control the dynamics of policy formation. 

The methodology employed in this study consists of interviews with key 
informants representing the state, church, non-government organizations, and 
political formations,' a review of existing literature, and content analysis of vari
ous public statements, editorials, and news articles. 

This study, however, suffers from two major limitations: first, the author had no access to certain official documents protected by the secrecy act;' and second, 
time and other constraints have compelled the author to limit her focus to the major political formations within civil society. This is not to belittle the efforts of other groups and organizations which mayor may not form part of the major political formations but which, all the same, played active and vital roles in the campaign against the anti-terrorism bills. 

The Anti-Terrorism Bills 

In his State of the Nation Address on July 24, 1995 at the opening of the 10th Congress, President Fidel V. Ramos called on Congress to pass an anti-terrorism act which defines terrorism as a "heinous" crime and penalizes it with life impris
onment or death.

7 

Barely a month later, in August 1995, the Department of Interior and Local Government (DILG) submitted to Congress its legislative agenda propos
ing the enactment of the Anti-terrorism Act of 1995, among others. 

The Anti-terrorism Act of 1995 was subsequently adopted, almost in toto by Rep. Roilo Golez, who later filed House Bill No. 206 entitled An Act Defining Terror
ism and for Other Purposes. In the Senate, meanwhile, Sen. Orlando S.Mercado 
filed Senate Bill No. 264 entitled An Act to Protect the State Against Aliens and 
Organizations Engaged in International Terrorism (Amending the Philippine Immigration Act of 1940). Six months later, on January 12, 1996, Sen. Juan Ponce Enrile 
filed Senate Bill No. 1353 entitled The Anti-terrorism Act. Barely two weeks later, the mass media reported that the Department of Justice had prepared its own 
version of an anti-terrorism bill which it entitled An Act Punishing the Crime of Terrorism by Amending Article 123 of Section Three, Chapter One, Title One, Book 
Two of Act Numbered Thirty Eight Hundred and Fifteen, Otherwise Known as the Revised Penal Code, and for Other Purposes. 

The President, the Department of Interior and Local Government, the Armed Forces of the Philippines and its intelligence services, and the proponents defended the measure, citing several bombing incidents in Mindanao, the bombing 
of a Philippine Airlines plane, the planned assassination of Pope John Paul II, the 
arrest of foreign terrorists including the alleged mastermind of the 1993 bombing 
of New York City's World Trade Center, and the pillage of Ipil town on April 4, 
1996: 

The state truly believed that "terrorism is a very grave threat to the Filipino 
people as documented by the events during the months before ... , as well as the 
past three years."" The state also believed that the weapon it needed to fight terrorism was the anti-terrorism bill. 
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These beliefs were not shared by civil society actors, who questioned the 

very premises of these beliefs. Instead, they asserted that "the evidence regarding 

the foreign terrorists is not very convincing.,,10 Furthermore, they believed that 

"the incidence of terrorism in the country is not as widespread as [government] 

would want the people to believe. It is possible that these events were created by 

government, precisely to give it reason to legislate the anti-terrorism bill."" 

Civil society actors believed that other factors led to the drafting of the anti

terrorism bills. They agreed that first, the state needed the anti-terrorism bill in 

order to assist President Ramos's political ambitions beyond 1998." Second, the 

state needed the anti-terrorism bill in order to pursue economic programs and 

policies designed to make the Philippines a newlY-industrialized country.' And 

third, the state needed the anti-terrorism bill to stem rising social discontent brought 

about by economic crisis." 

One of the civil society actors asserted that the anti-terrorism bill unmasked 

the true nature of the form of government - that of a "fascist, militaristic rule:" 

The fall of the Marcos dictatorship that was supported by the imperial

ist United States did not mean the return of democracy to the Philippines. 

Other groups are mistaken when they say that what governs after the dicta

torship is elite democracy. In truth. it is more correct to say that the form of 

rule and of the ruling elite (which are the imperialists. big business and 

landlords) is essentially and practically a fascist rule with a thin democratic 

facade represented by the return of regular elections and. related to this. 

the creation of the three branches of government which possess relative 

independence, and the relative freedom of the mass media .... 

We say this because, first, there is continued attack on the people as 

shown by the militarization in the countryside. Nothing has changed and 

political repression in the rural and urban centers continues. The record in 

the three years of the Ramos administration is that there hav€ been 2,098 

victims of politically motivated arrest .... There were 170 victims of political 

salvaging. There are over 100 dead in cases of politically motivated massa

cres. There were 130 cases of forced evacuation which victimized hundreds 

of thousands of civilians. These occurred only in the course of three years 

of governance .... Second, there exist politically repressive decrees and laws. 

Despite the repeal of RA 1700 the trend is a new form where political cases. 

even agrarian cases, are criminalized. There is also a more sophisticated 

form of repression in the form of contractualization of labor where the three 

basic rights of workers are deprived, ... Third, is the militarization of the 

civilian bureaucracy. Today there are 52 military officials appointed to sen

sitive and strategic agencies of government; 40 of them are generals. Re

lated to this, it is not surprising that the very officers of the Marcos 

dictatorship have returned to power, the martial law architects, beneficia

ries and implementors are at the helm of power. 

50 we were not surprised by the anti-terrorism bill because of the ex

istence of fascist rule. At the minimum, the anti-terrorism bill can be used to 

replace the repealed RA 1700. The anti-terrorism bill is a big step, a qualita

tive and substantive step towards the removal of the democratic trappings 

or limitations in order to use a level of greater violence against the people. 

This demonstrates an escalation of the fascist hand, the iron fist. IS 



Four versions of the anti-terrorism bill exist; 
three of the versions were formally submitted to 
Congress, while the fourth, prepared by the Depart
ment of Justice, was submitted to the Joint Legisla
tive-Executive Development Advisory Council; but 
was not adopted by any member of Congress. All 
versions claimed to have the same purpose: to eradi
cate terrorism (either local or international, or both). 
All ofthem focused on factional terrorism and were 
silent on state terrorism. The provisions of the four 
versions of the anti-terrorism bill are presented in 
the table on the following page. 

The table shows that the four versions viewed 
terrorism as a violent attack, claiming lives and prop
erty, aimed at achieving a political (or, in the case 
of one version,'6 religious) objective. Prohibited acts 
constituting terrorism in all versions were essen
tially the same; even the language was strikingly 
similar. Increased powers granted to law-enforce
ment officers (the authority to inquire into bank ac
counts, to intercept private communications, to keep 
persons under arrest without warrant for longer pe
riods oftime, etc.) were found in three" oftbe four 
versions. Three of the four versions punished ter
rorism with death.l8 One version, Senate Bill No. 264, 
differed from the others in that it focused on acts of 
terrorism were committed by aliens and foreign na
tionals. Yet the acts of terrorism were almost the 
same as those in the other versions. While the bill 
did not grant law-enforcement officers the same 
broad powers as the other versions, it nonetheless 
removed currently applicable legal and constitu
tional safeguards in administrative proceedings. 

Civil Society Opposition to the Anti
terrorism Bills 

The anti-terrorism bills provided the impetus 
for civil society intervention., The crux of the de
bate between civil society and the state over these 
bills revolved around the very questions National 
Security Council Director Jose T. Almonte raised 
during his testimony before the joint hearing of the 
Senate committees on national defense and secu
rity, foreign relations, justice and human rights, and 
finance: "Is terrorism real or not, or is it imagined? 
What is the nature, the character of terrorism? What 
is the environment in which terrorism operates? 
These are among the fundamental questions .... ",· 
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House Bill No. 206 

Title An Act Defining Terrorism and tor Other 
Purposes 

Terrorism Defined ~se of violence or any 
means of destruction, or threat or intimidation 
to use violence or any means of destruction, 
to advance a political cause, usually resulting 
in any of the following: destruction of lives or 
properties, deprivation of personal liberties, 
creating a state of fear in the public mind, co
ercing or influencing people's behavior, and un
dermining the confidence olthe general public 
on the government 

PrOhibited Acts Constituting Terrorism hi
jacking or sabotage; seizing or detaining, 
threatening to kill or injure, another individual 
in order to compel a third person, including 
government, to do or abstain from the perfor
mance of any act; violent attack on an interna
tionally protected person; assassination; use 
of biological or chemical agent or nuclear 
weapon other than for mere personal monetary 
gain; preparation or planning of terrorism ac
tivity; gathering of information on potential tar
gets; pr~viding any type of material support; 
soliCiting funds; conspiracy to commit terror
ism; manufacture ofinstrumenfs of terrorism; 
Irafficking dangerous,. chemical sUbstances or 
instruments of terrorism; linking up with or 
soliciting or receiving support; publication or 
printing of manuals relating to the preparation 
of bombs or other explosives; allowing the use 
of one's premises for any meeting of a terror
ist group; membership in a terrorist organiza
tion; and interference in the apprehension, trial 
or punishment of a terrorist 

Powers Granted Law Enrorcement Officers 
authority to intercept communications; author
ity to inquire iota bank accounts; authority to 
keep persons arrested. without warrant for as 
long as 72 hours before presenting them be
fore the proper Court; granting incentives to 
those terrorists who collaborate with govern
ment; outlawing terrorist organizations 

PenaHies reclusion perpetua to death 
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Table of Anti· Terror Bills 

Senate Bill No. 264 Senate Bill No. 1353 

Title An Act to Protect the State Against 

Aliens and Organizations Engaged in Inter

national Terrorism [Amending the Philippine 

Immigration Act of 1940] 

Terrorism Defined None 

Prohibited Acts Constituting Terrorism 
[aliens] advocating, teaching or engaging in 

the overthrow by force and violence of gov

ernment or any of its pOlitical subdivisions, 

or in the conduct of coercion, intimidation or 

other violence upon persons, communities, 

religious organizations, foreign government, 

for the purpose of promoting or opposing 

any indivi.dual or collective political, moral or 

spiritual belief advising, advocating or teach

ing assault or assassination of public offi

cials and of intemationally protected persons; 

advising, advocating, teaching or engaging 

in the unlawful destruction of any property 

within or outside Philippine territory, for the' 

purpose of promoting or opposing any po

litical, moral or spiritual belief, including de

struction of intellectual property, data, 

information and any part of the environment 

or natural resources; knowingly a member 

of or affiliated with any organization or group 

that is advocating, teaching or engaging in 

the execution of such beliefs or doctrines; 

partiCipating in or lending material assistance 

to the dissemination or execution of such 

doctrines, directly or indirectly, including in 

the guise of moral, spiritual or political guid

ance, whether participation or assistance 

was committed within or outside the coun

try; taking part in any manner in any overt 

or covert conspiracy within or outside the 

country in which any of the acts mentioned 

above has been advocated, planned or car

ried out in whole or in part; or possessing, 

transporting or accepting, delivering or uti· 

lizing within the country such quantities or 

qualities of explosive, corrosive or other haz

ardous material, including nuclear material 
and biological or chemical agents 

Powers Granted Law Enforcement Offic· 
ers conduct of ex-parte hearing whenever 
evidence to be submitted by government, as 
determined by Secretary of Justice, tends 
to prejudice national security; barring peti

tions for certiorari or other extraordinary re
lief placing burden of proof on accused alien 

PenaHies deportation of aliens 

Title The Anti-Terrorism Act 

Terrorism Defined None 

Prohibited Acts Constituting Terrorism 
causing or threatening to cause the wanton de

struction or loss of lives, property, or personal 

liberties, or massive and unjustifiable destruc

tion of the enVironment, or the creation of a 

state of public pa nic, in order to advance an 

ideological, political, religious, cultist and/or 

personal cause or purpose; hijacking of any 

means of transportation; taking or threatening 

to take hostages in order to compel, coerce, 

force induce or pressure another person, in

cluding government or any of its agenCies or 

instrumentalities, to perform or abstain from 

any act or decision; assassination or threaten

ing to assassinate the President, Vice Presi

dent, Chief Justice, Senate President or House 

Speaker or any other national leader or promi

nent public figure or internationally protected 

person; kidnapping or threatening to kidnap the 

President, Vice President, Chief Justice, Sen

ate President or House Speaker or any other 

national leader or prominent public figure or 

internationally protected person; using or threat

ening the use of arson, noxious or poisonous 

substances, biological or chemical agents, ra

dioactive materials, nuclear devices, bombs or 

explosives or any other kind of lethal weapons; 

allowing the use of one's premises as a meet

ing or hiding place of any member of a terrorist 

organization or as a place to prepare or plan 

the crime of terrorism, or as a staging area or 

launching point for terrorism; partiCipation in 

the preparation or planning of terrorism, in es

tablishing or maintaining, or serving as, con

tact or link with any domestic or foreign terrorist 

organization; membership in a terrorist organi

zation; gathering information on potential ob

jects or targets; manufacturing implements or 

instruments of terrorism; transporting noxious 

or lethal substances; providing any material 

support or assistance; procuring weapons, 

bombs, explosives, devices; providing training; 
soliciting funds, food, medicine or any material 

Powers Granted Law Enforcement Officers 
authority to intercept communications; author

ity to inquire into bank deposits; authority to 
keep persons arrested without warrant for as 

long as 30 days before presenting them before 

the proper Court; authority to sequester, forfeit 

and freeze all assets; granting incentives to ter

rorists who collaborate with government; au

thorny to conduct warrantless arrests; creation 

of Anti-Terrorism Council 

PenaHies reclusion perpetua to death and fine 

not to exceed One Million Pesos 

Department of Justice Version 

Title An Act Punishing the Crime of Terrorism 

by Amending Article 123 of Section Three, Chap

ter One, Title One, Book Two of Act Numbered 

Thirty Eight Hundred and Fifteen, Otherwise 

Known as the Revised Penal Code, and for Other 

Purposes 

Terrorism Defined when an individual acting for, 

or an aggrupation, organization, congregation or 

band of people come together with the intent to 

create or sow common danger or a state of ter

ror, fear, panic and chaos on the general public, 

or in order to coerce or intimidate the public or 

the government into granting its demands, or to 

undermine the confidence of the public in the 

government, through the use of force, intimida

tion, or Violence, or by all means possible and 

by every method available resulting in the depri

vation of personal liberty, or destruction of lives 

and property to aChieve a predetermined aim, 

goal or purpose 

Prohibited Acts Constituting Terrorism hijack

ing, sabotage or any other act tending to disrupt 

the operation of public utility installations or any 

public conveyance or commercial and Industrial 

centers; seizing or detaining any individual or 

group with threats of bodily harm for the pur

pose of preventing government or any of its in

strumentalities from performing a lawful act or 

to coerce it to perform any act; assault on a~ 

ambassador, minister plenipotentiary, chief of 

mission, diplomat, consular agent or other inter

nationally protected person; ~ssassination; 

manufacture or use of any biological or chemi

cal agent, nuclear weapon or device of mass de

struction; wanton destruction of natural 

resources; provision of material, finanCial or 

physical support to terrorists; preparation and 

planning of acts of terrorism; gathering of infor

mation on potential targets; providing any type 

of material support or training; soliCitation of 

funds or other things of value; conspiracy and 

proposal to commit terrorism; production and 

manufacture of explosives or incendiary instru' 

ments or devices; trafficking in dangerous chemi
calor biological substances or instruments of 
terrorism; linking up with, soliciting or receiVing 
support from foreign entities; membership in a 
terrorist organization; allowing the use of one's 

premises by any terrorist group; interference in 
the apprehension, trial or punishment of a ter

rorist 

Powers Granted Law Enforcement Officers 
authority to intercept communications; authority 

to inquire into bank deposits; authority to keep 

persons arrested without warrant for as long as 

72 hours before presenting them before the 

proper Court; authority to seize and freeze as

sets; outlaws terrorist organizations 

PenaHies death 

""""'""-'---"-'------------------
----------------------
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To dispel any doubts as to whether a state of terrorism existed in the country or whether the threat of terrorism in the Philippines was real enough to justify the anti-terrorism bill, Enrile proposed that the Senate committees hearing the antiterrorism bills "call on the President to declassify the briefing material that was 
given to [the senators) by General Angelo Reyes of the Intelligence Service of the 
AFP. .. about the over-all security in Mindanao." There were no objections to Enrile's 
motion. However, the committees adjourned into executive session to be briefed 
by the intelligence community.'" 

The state avidly believed that terrorism is a real threat to the safety and security of the nation and the people. This belief was based on an analysis of intelligence reports and other classified information. Unfortunately, this information was not shared with the general public. 

Hence civil society actors, who were not privy to any of the briefings conducted by the agents of the state, refused to believe government's analysis of the situation and so opposed the bills. They staunchly believed that the state's reasons for the anti-terrorism bills had no basis in fact. 
In addition, civil society actors also opposed the bills on four major points: first, the bills signaled the return of martial law or authoritarian rule to the country, considering that the proponents of the bills were the very same persons who implemented martial law in the past; second, the bills contained provisions which were incompatible with fundamental rights and freedoms: third, the bills themselves were severely flawed and were thus subject to abuse; and fourth, the bills could not - and did not - address the problem of terrorism in the country. 
Civil society actors opposed the anti-terrorism bills because they feared a return to authoritarian rule. The bills, they believed, were "reminiscent of Proclamation No.1 081 and P.O. No. 173" and "revived martial law decrees."" "Taken and 

interpreted together with other administration measures and initiatives, these bills show an unmistakable drift toward martial law."" 

The anti-terrorism bills are an expanded, more vicious version of the 
former Anti-Subversion Act and all the repressive Marcos presidential de
crees combined that were used to arrest. jail. torture and salvage tens of 
thousands of Filipinos who opposed authoritarian rule. With such laws in 
place, the Ramos regime need not declare martial law. Such legislation in 
effect recreates. martial law .... Let us not forget the lessons of martial law. 
That those who asked us to sacrifice our freedoms in exchange for prosper
ity only led us to greater poverty. That those who spoke of saving the repub
lic worked only to perpetuate themselves in power.23 

Attempts by the government to legitimize state repression by legisla
tion, coercion and deception manifest a deliberate revival of martial .Iaw 
decrees, and establish a police state parallel to martial rule.

24 
The anti-terrorism bills generally describe a scenario where the police 

and military will be given extra powers against suspected terrorists. One 
power to be given was for the military to be able to detain and search a 
person under suspicion without any warrants. This, the Church believes, 
will create a gray ~rea in our justice and political system that can be usurped 
by the powers that be. The intention may be to combat terrorism in the 
country, but at the same time, it "opens the back door to martial law.,,2s 
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Human rights organizations also opposed the bills because they believed 

that these contained provisions that violated fundamental human rights: 

The Anti-terrorism Bill "is a blatant attack on the fundamental rights 

and freedoms of aliens and foreign nationals in the Philippines" as it "denies 

their fundamental rights ... particularly to be presumed innocent; to due pro

cess and fair trial; and to an effective remedy for redress of grievances.,,26 

To confound matters further, as a complementary measure, the pro

posed bills seek to equip law enforcers with the following extra powers: 

authority to intercept communications, authority to inquire into bank de

posits, sequestration, seizure or freezing of assets of suspected terrorists, 

prolonged period of detention without charges (72 hours ... and extendible 

to 30 days); and warrantless arrests based on reasonable ground to believe 

(or reasonable belief) instead of personal knowledge. There is no doubt that 

these methods and devices constitute limitations on basic rights and free

doms protected under the Bill of Rights of the Constitution, specifically, the 

rights to due process and equal protection, to privacy of communication 

and correspondence, free speech, assembly or association, and presump

tion of innocence. While it is true that these rights are not absolute, any 

limitation thereof must pass the tests of reasonableness and necessity. How

ever, given the vague and over-broad conceptualization of terrorism, the 

bills fail the tests miserably. As such, terrorism as defined in the bills cannot 

serve to justify any proposal to limit a constitutionally-protected right.
27 

The Roman Catholic Church, through the Catholic Bishops' Conference of the 

Philippines, also opposed the anti-terrorism bills: 

It is absolutely impossible for justice, peace and development to flour

ish in a climate of violence and criminality .... To deter and detect crime, our 

legislators have proposed various bills. Doubtless their intentions are laud

able - at face value. But we strongly reject proposed provisions that threaten 

the basic liberties of our people such as tapping wire and cable communica

tions, prying into bank deposits and financial papers, arresting and detain

ing people without any warrant - all on the basis of suspected terrorist 

intent or of committed crime. Such measures give the distinct impression 

that the very means supposedly intended to curb terrorism will be used to 

terrorize citizens themselves or curtail legitimate dissent.
28 

Lawyers and lawyers' groups also opposed the bill because, in their view, the 

bills were themselves defective and susceptible of abuse: 

Those of us who took a stand at EDSA a decade ago, and thought we 

were freedom fighters, would be terrorists pa/a for intimidating the Marcoses 

into leaving. Every rally and every demonstration and even letters to edi

tors, manifestos and pamphlets may be considered as forms of intimida

tion.
29 

The potential effects of the Act against legitimate dissent could never 

be underestimated. Protest actions such as those sparked by the death of 

Flor Contemplacion and the rice shortage could be banned, lest they ignite 
• • 30 

terronst passIOns. 
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The definition of terrorism is indistinct and hazy; under this defini
tion,. any legitimate activity of any group or congregation (including reli
gious?) may be considered as an act of terrorism. Debate on public issues, 
peaceful rallies and demonstrations. para-liturgical celebrations that touch 
on social realities, labor union activities and student protests may be mis
construed as acts of terrorism. 31 

Other civil society actors also asserted that: "Terrorism is both state and fac
tional terrorism. The bill[s are] silent on state terrorism."" 

State and Civil Society Configurations 
in the Context of the Anti-terrorism Bills 

Advocating the anti-terrorism bills were various state actors from two branches 
of government: the President, the DILC, the Department of Justice, and the Armed 
Forces of the Philippines, on behalf of the executive; and several congressmen and 
senators, on behalf of the legislature. All state actors who proposed the bill firmly 
believed that the anti-terrorism bill was an instrument needed to combat terrorism 
in the country. They anchored their belief on information in their possession on 
the extent, nature and operations of both foreign and domestic terrorists in the 
Philippines. 

President Fidel V. Ramos, former chief of the Philippine Constabulary under 
martial law, and former chief of staff of the Armed Forces of the Philippines under 
the Aquino administration, was elected President in 1992 by less than one-fourth 
of all Filipino voters. 

His call to legislate an anti-terrorism bill was heeded by the DILC, one of the 
bill's chief proponents. The DILC in fact submitted the first version of a terrorism 
bill as part of its Legislative Agenda shortly after the opening of Congress in 1995. 
At that time, the Department was headed by Secretary Rafael Alunan III, who was 
among the more active defenders of the bill. In February 1996, in Davao City, 
Alunan "described as 'stupid' the discussions on the controversial anti-terrorism 
bill that Malacanang wants passed.": 

Also supportive of the anti-terrorism bill was the Armed Forces of the Philip
pines, particularly its intelligence service, which provided much of the informa
tion to government on the matter. 

The Department of Justice also supported the anti-terrorism legislation by 
submitting its own version of such a bill. Heading the department, and respon
sible for submitting its own version of an anti-terrorism bill was Secretary Teofisto 
T. Cuingona, Jr. The department maintained that the anti-terrorism bills were nec
essary "because we feel that our present laws cannot really sufficiently address 
the problem." It asserted that "the terrorists are not common criminals. They are 
equipped with state-of-the-art instruments and they operate internationally, so we 
cannot just address terrorism as a common crime in the Philippines just like mur
der, homicide, rebellion or even just phYSical injuries. There's more to it than the 
mere harm done to ordinary people."" 
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In the House of Representatives, the anti-terrorism bill was submitted by 

Parafiaque Rep. Roilo Golez. In the Senate, two senators proposed the enactment 

of an anti-terrorism bill. Mercado filed a bill focusing on international terrorism 

while Enrile proposed the enactment of an anti-terrorism bill with features very 

similar to the versions filed by Golez and the DILG. 

On the other hand, opposing the anti-terrorism bills were the civil society 

actors - institutions, organizations and individuals separate and distinct from the 

state, such as the Church (Catholic and Protestant), political formations (coalitions 

or movements of concerned individuals, non-government organizations, profes

sional and business associations, people's organizations, cause-oriented groups, 

sectoral associations, etc.), human rights groups, lawyers associations, sectoral 

groups, among others."< 

The Roman Catholic Church, whose scope of influence in the Philippines, 

given the sheer number of Filipino Catholics, cannot be denied, strongly opposed 

the anti-terrorism bills. Through the Catholic Bishops' Conference of the Philip

pines - the asso'ciation of all Philippine bishops - the Catholic Church publicized 

its opposition to the anti-terrorism bills through a pastoral letter read in all Catho

lic churches in masses throughout the country. In their pastoral letter, the bishops 

vowed to oppose any move toward military dictatorship. Manila Archbishop Jaime 

Cardinal Sin also opposed the anti-terrorism bill: "We as shepherds must be senti

nels on duty, to make sure that our nation's freedoms will not be brought down 

again .... Even now there are signs again, maneuvers in our political landscape 

which give grounds for fear that the authoritarianism we have put aside may be 

gathering forces to reappear and oppress our people again." Bishop Orlando 

Quevedo also warned: "The Church has learned from the experience of martial 

law, and the Church will move immediately if there is an indication of its return."::' 

The Association of Major Religious Superiors in the Philippines (AMRSP), formed 

in 1974, also strongly opposed the anti-terrorism bills, because these "endanger 

the democratic freedom of the people" and "threaten life and the sustaining condi

tions of life in the country."" 

Even CatholiC charismatic groups, such as EI Shaddai, opposed the bills. Its 

leader, Mike Velarde, publicly asked government to shelve the anti-terrorism bills: 

"Policemen do not need extraordinary powers. What they need is the understand

ing of our population. No anti-terrorism bill or extraordinary powers given to the 

police would deter crimes. The anti-terrorism bill will bring no good."::' 

The United Church of Christ in the Philippines (UCCP) and the National Coun

cil of Churches in the Philippines also opposed the terrorism bills. On January 30, 

1996, Bishop Hilario M. Gomez, UCCP general secretary issued a statement oppos

ing the anti-terrorism bills: "Recognizing their intention to curb all forms of terror

ism and violence, we nevertheless find the bills to be unnecessary and far more 

dangerous to the welfare of the people and are a threat to peace as a whole. Our 

faith perspective parallels the position of the Free Legal Assistance Group (FLAG), 

finding the bills to be: superfluous because they are essentially redundant; unethi

cal and immoral because they can allow individuals or institutions the power to 

violate a person's basic civil liberties even on a slight suspicion; and contrary to 

the will of God to respect and love our neighbors as we love ourselves (Matthew 

22:39; Mark 12:31). These bills only violate the dignity of each human person 

created in the image of God." 39 
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Former president Corazon C. Aquino took a position against the anti-terrorism bill, believing that the Filipino people will actively struggle against any reimposition of martial law:o 

The business sector also opposed the anti-terrorism bills. Three business 
groups, the Philippine Chamber of Commerce and Industry, the Makati Business 
Club. and the Federation of Philippine Industries "expressed fears that the anti
terrorism bilL .. would scare away investors, instead of projecting a country with a 
stable peace and order condition."" 

In time, two major political formations emerged to oppose the anti-terrorism bills. The Coalition Against State Terrorism (CAST) was founded on January 19, 1996 in Quezon City, by 24 organizations, some of which did not belong to the Philippine Alliance of Human Rights Advocates (PAHRA). The latter initiated the formation of this coalition because it believed that it had an obligation to stop the passage of the anti-terrorism bill." CAST was a "coalition of freedom-loving organizations and personalities whose objective is to stop the passage of repressive bills.,,43 It was composed of more than 20 non-government organizations and 
people's organizations from the human rights community, church, peasants, women, health, urban poor, internal refugees, indigenous peoples, professionals and small businessmen, and concerned individuals who, because of their experiences under the repressive martial law regime, firmly opposed any form of domination or suppression of the citizenry. CAST's membership was a mixture of highly politicized citizenry and ordinary citizens." CAST's objectives included: "(1) to stop the passage or enactment into law of the various anti-terrorist bills and measures in Congress; (2) to rally the people against the threats to civil liberties, human rights and democracy as represented by the anti-terrorist bills and measures; and (3) to develop capabilities in defense of civil liberties, human rights, and democracy among various sectors of our people."" 

The Network Opposed to Martial Rule was founded on January 26, 1996, and was composed of more than 100 civil libertarians, most of them victims of the Marcos dictatorship. The Network was a broad front against the anti-terrorism bills: "We, who have seen and suffered the grievous usurpation of state power, the mindless trampling of civil liberties and wanton violations of human rights under the Marcos dictatorship, cannot and will not brook a return to martial rule -
whether formally declared or not, under whatever guise or amendment."" 

The Network was an initiative of the Bagong Alyansang Makabayan (BAYAN), 
which at the height of the anti-terrorism debate viewed the anti-terrorism bill as 
equivalent to martial law. At that time, BAYAN believed that the bills would give 
the state practically all the power it needed to implement a campaign to curtail civil rights and suppress the OPPOSition without any need to declare martial law. BAYAN also believed that the government needed the anti-terrorism bills in order to substantially change the form of rule in the country and to attract support from the government of the United States. The Network was successfully launched because of the "public phobia of martial law among the rich, middle class, even the ruling elite.,,4? 

Among the human rights groups which opposed the anti-terrorism bills were Karapatan (Alliance for the Advancement of People's Rights), Task Force Detainees of the Philippines and Families of Victims of Involuntary Disappearances (FIND). 
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The Coalition for Peace and the National Peace Conference also expressed 

their opposition to the bills, finding them "ill-timed, as government is in the midst 

of peace negotiations that have human rights and political reforms on their 

d 
,,48 

agen a. 

Even sectoral organizations challenged the anti-terrorism bills. The Kilusang 

Magbubukid ng Pilipinas, a peasant organization, called the anti-terrorism bills 

the embodiment of "all the ingredients of open fascist rule.,,4'The fishermen's group, 

Pamalakaya-Pilipinas also opposed the bills because "without formally declaring 

martial law [government] would have blanket authority to place the country under 

authoritarian rule."so 

Seven of the country's biggest labor centers (Trade Union Congress of the 

Philippines, Bukluran ng Manggagawa Para sa Pagbabago, Alliance of Progressive 

Labor, Labor Advisory Consultative Council, Lakas Manggagawa Labor Center, 

National Federation of Labor and National Federation of Labor Unions) united to 

oppose the anti-terrorism bill because it was "patently anti-labor and anti-strike." 

The group's combined strength can "easily bring two million workers from all over 

the country out in the streets to join the protests."" 

Among the lawyers' groups, the Free Legal Assistance Group strongly op

posed the anti-terrorism bills, viewing them as attempts "to stifle all forms and 

manner of political dissent under the pretext of fighting terrorism."" This opinion 

was widely shared by other lawyers' aSSOCiations, including the Public Interest 

Law Center, and the Movement of Attorneys for Brotherhood, Integrity and Nation

alism, Inc. 

The array of contending actors involved in the anti-terrorism bills can be 

lined up as follows. Actively pursuing the bills were the President, the President's 

political party and party-mates, the Departments of Justice and Interior and Local 

Government, the Philippine National Police, the Armed Forces of the Philippines, 

together with the full resources oftheir institutions (manpower, financial resources, 

access to the media and other avenues of communication, intelligence informa

tion, information from foreign governments, etc.), and several congressmen and 

senators. 

Actively opposing the bills were the Church, concerned individuals (such as 

the former President, retired justices of the Supreme Court, and other opinion 

, leaders), the business sector, sectoral organizations (peasants, farmers, workers. 

urban poor) with large organizational following, human rights groups, profes

sional associations, non-government organizations - all of whom influence pub

lic opinion. 

Direction of Flow of Influence Between and 

Among State and Civil Society 

In the context of the anti-terrorism bill, both the state and civil society ex

erted mutual, though largely unequal, influences on each other. The flow of this 

influence occurred at three levels: among state actors, between the state and civil 

society, and among civil society actors. 
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Within the state, many state actors differed in their opinions regarding the measure. These state actors also exerted influence on each other. 
The President, although fully supportive of the anti-terrorism bill, could not count on the full support of his own party-mates in the Lakas-NUCD nor on the 

Lakas-Laban coalition. Several party members of Lakas-NUCD themselves did not 
support the bills. Among those who opposed the bills were Reps. Bonifacio Gillego, 
Jose Zubiri, Antonio Cuenco, Gregorio Andolana, Hernani Braganza (the President's 
nephew), and 29 ofthe 36 Lakas congressmen from Mindanao. Even the President's 
own sister and party-mate, Sen. Leticia Shahani refused to support the anti-terrorism bills, saying: "I am for taking a stand on terrorism, but I would like to be very 
careful about the violations of human rights and I certainly would not want a 
return to martial law under the guise of protecting the citizenry against terrorism."" 

Because of the diversity of opinions, the President and Speaker Jose de Venecia invited 135 Lakas congressmen to a caucus onJanuary 20, 1996at Hotel Rembrandt in Quezon City to ensure the passage of the anti-terrorism bill. At the end of the caucus, Executive Secretary Ruben Torres threatened the Lakas congressmen who opposed the anti-terrorism bills with party discipline if they "still criticize the administration or they speak differently from the program of administration .... We will impose party discipline which is suspension, expulsion, etc."" This warning, however, did not faze the Lakas congressmen who maintained their opposition to the measures. , 

Even House Speaker Jose de Venecia, a staunch Lakas member, later withdrew his earlier support for the anti-terrorism bill, and announced: "I cannot endorse any bill which will endanger human rights and liberties. The government has shown it has the capability to protect the people without taking extralegal measures .... The anti-terrorism bill will only divide the country .... We in the House will not accord it political priority. We are now definitely going to put the anti-terrorism bill in deep freeze because it (is open) to abuse and caused alarm among the people." He admitted the bill was "dividing our people and Congress."ss . 
The Lakas-Lal;lan coalition, born just before the May 1995 elections, also 

showed signs of a breakup over the anti-terrorism bill. Rep. JohnOsmeiia of Laban 
said: "Laban will never be a party to the imposition of a disguised martial law and a regime of state terror. It is time Laban asserts itself as a political party founded on democratic ideals and nourished by the martyrdom of Ninoy (Aquino)."s6 Rep. 
Edcel Lagman called on Laban to "consider severing ties with the ruling coalition, and take part in a rejuvenated oPPosition to fight the administration's determined design to wield authoritarian power through state terrorism."S7 

The Legislative-Executive Advisory Council, however, remained steadfast in its support of the anti-terrorism bills. 

Even the Department of Justice which, on instructions of the President drafted its own version of the bill, was not fully solid in its support of the anti-terrorism 
bills. Asst. Sec. Ricardo Paras admitted that "the criticisms to the DILG bill were valid, which is why we already worked on improving the bill. When you read the DILG version, there are provisions which are really objectionable; we objected to it, which is why we came up with an improvement. You know the police and DILG like quick results so we said it couldn't be and so we have to refine."s. The depart
ment prepared its own version,-which, however, came under criticism by a senior 
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prosecutor there, who insisted on remaining anonymous. He expressed alarm at 

the bill and said even threats constitute terrorism under the bill and its definitions 

were vague, leaving the bill open to abuse." 

Not all local government officials supported the anti-terrorism bills. Several 

city and provincial mayors, governors, and board members also publicly announced 

their opposition to the anti-terrorism measures. 

Even within the ranks of the Department of National Defense and the Armed 

Forces of the Philippines, certain officials did not support the anti-terrorism bills. 

Defense Undersecretary for Civil Relations Fernando Campos prepared a confiden

tial brief on the anti-terrorism bills which he submitted to Defense Secretary Renato 

de Villa on January 19, 1996 for "consideration on a policy option." He stated that 

the terrorist threat "has not reached the dimension of a national security break

down - sufficient to justify curtailment or suspension of the traditional civilliber

ties." He warned that without an independent and popular mass support. the two 

bills. would "hasten the collapse of the Ramos administration." Even the efforts to 

improve the two bills at this stage would seem "premature unless a national con

sensus has been arrived at by the civil-politico leadership to push through the bills 

notwithstanding the strong public opposition," he said. Campos added. "Only on 

one condition. however, may the administration consider it, and that is, if there is 

a mass-based political movement to support the administration's move ... The irony 

of the situation is that the DND-Armed Forces as the department-of last resort 

might find itself ultimately protecting and defending the people who will be dem

onstratin'9 against the two bills." He ended his brief with the following recommen

dations: \ 

Because the administration is perceived to be weak politi.cally. a mass

based organization to support the clean up drive of the administration should 

be organized with membership across the country .... In view of the intense 

political color of the two bills, it is believed preferable for the DND-AFP to 

adopt a more neutral stand by advocating for a reorganization law
60 

and by 

concentrating on the improvement of the efficiency of the law-enforcement 

agencies as well as the social or economic planning and program imple

menting agencies with the help of a political movement that is mass-based 
61 

and national in scope. 

Defense Secretary Renato de Villa quickly clarified that the paper prepared by 

Undersecretary Campos represented the "personal viewpoints" of Campos and the 

comments and proposals contained therein "were not supported by any study and 

therefore were not given any consideration by the Department of National De

fense." The paper has since been returned to Campos. without any department 

action. 
~ 

. 

Within the Senate, only four senators were perceived to be supportive of the 

anti-terrorism measures: Enrile, Mercado, Vicente Sotto III and Juan Flavier. In Au

gust 1995. Enrile himself opposed the Anti-Terrorism Act, because "it will make it 

easier for law enforcement people to prosecute if ever, but it will pose a clear and 

present danger to the country, to the people, to their liberties." In particular, he 

opposed the definition of terrorism as propounded by the DILG, .as well as the 

grant of authority to law-enforcement officers to tap the communications of al

leged terrorists.1;3 Yet, barely five months later, Enrile filed his own version of an 

anti-terrorism measure which contains the very provisions he opposed in August 
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1995. It appeared that Enrile was largely influenced by the briefing material provided the senators by the Intelligence Service of the Armed Forces of the Philippines, among others."' 

The Senate conscience bloc (Senators Edgardo Angara, Ernesto Herrera, Bias Ople, Gloria Macapagal, Marcelo Fernan, Francisco Tatad, and Franklin Drilon) joined by Senators Raul Roco, Heherson Alvarez, Ramon Magsaysay,Jr., Neptali Gonzales, Miriam Santiago, Leticia Shahani and Sergio Osmeiia III, staunchly opposed the measures, and called on the public to continue opposing the anti-terrorism bills. 
At the House of Representatives, the progressive bloc (represented by Reps. Joker Arroyo, Edcel Lagman, Bonifacio Gillego, Gregorio Andolana, Antonio Cuenco, and Wigberto Taiiada, among others), together with many congressmen from the Nationalist People's Coalition, also opposed the anti-terrorism bills. 
The nature of the interaction among state actors and the influence they exerted on each other is difficult to describe. At certain levels, the relationship between state actors was hostile (between and among the legislature and the executive, within party ranks, within party coalitions, within institutions, etc.); at other levels, the relationship could be best described as cooperative and supportive. 
Insofar as the flow and direction of influence between. the state and civil society, the nature of the interaction was generally adversarial, with civil society actors pressing on government to stop the passage of the anti-terrorism bills. 
As a result ofthe massive public opposition generated largely by civil society actors, the proponents of the anti-terrorism bills were influenced to a certain degree. "The proponents ofthe bills ... back tracked; they lay low. Even TQrres. Golez 

himself said' he would limit the scope of his own version from local to interna
tional terrorism. Because of the backlash of public opinion, the very senators who 
were diehard pr~ponents like Mercado slowed down. The influence on them was 
very very large." 

As a result of the influence exertec;l by civil society actors, state proponents 
were obliged to defend themselves. 

The President himself was compelled to make public statements disclaiming that the bills were part of a plot to create a martial-law situation. [He claimed such allegations] were "preposterous and, worse yet, irresponsible. If some politicians and media practitioners are resurrecting bugaboos about martial law, let me simply remind them that it was your humble servant, Ramos, who mobilized the military and police to help overthrow the dictatorship in February 1986 .... The result of all this is greater democratic space and internal stability for all - including for politicians and the media, including for our most severe critics .... All these, I, as your PreSident, will continue to protect and defend.,,66 
Enrile, one of the major state actors pushing for the bill's passag~, was likewise compelled to distance himself from any efforts to impo,se martial law and from actions of the executive: 

I am just stating this, Mr. Chairman, to allay the fears of the people 
that I am planning to institute martial law. Far from it, I am not a lackey or 
errand boy of Malacafiang. They cannot dictate on me, and I am not dictat
ing on them, I did not ask them for permission to file my bill. They did not 
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order me to file this bill or suggest to me. I did it in (sic) my own as a free 
67 

agent. 

Enrile also displayed a willingness to accommodate adverse public reaction, 

as seen in the transcript ofthejoint hearings of the Senate committees on national 

defense and security, foreign relations, justice and human rights, and finance, 

held on February 5, 1996. 

Likewise, Rep. Golez, the architect of the anti-terrorism measure in the Lower 

House, also accommodated adverse public reaction by "proposing that my HB 206 

(Anti-Terrorism Bill) cover only international or foreign terrorists. Local groups 

should be excluded from the definition of terrorism .... This is in accordance with 

the proriouncements of the DILGjPNP that they are primarily concerned about 

international terrorists, as well as to allay fears that the measure shall be used by 

the government to wage war on its own people.,,6" 

In the end,. the President was constrained to distance himself from the bill 

filed by Enrile, and instructed the Department of Justice to prepare and submit its 

own version instead. Public opposition to the Department of Justice version - and 

to all forms of the anti-terrorism measure - later required the President to with

draw support for the bill, and to place it on the back burner. Hence the anti

terrorism bills were shelved. 

With the introduction of the anti-terrorism bills, the relationship between the 

state and civil society was strained. It was a fractured relationship, generally 

adversarial in nature." 

The civil society actors also exerted influence on each other. Two political 

formations agreed that they first heard about the anti-terrorism bills from another 

civil society actor, a lawyers' organization. The position papers prepared by this 

organization called attention to the anti-terrorism measures, and helped shape the 

positions undertaken by various civil society actors on the issue.
7o 

Although civil society actors strongly opposed the anti-terrorism bills, there 

emerged not one unified opposition, but two major political formations, partici

pated in by various individuals and organizations. Many of the other civil society 

actors, with the exception perhaps of the business sectorand several individuals 

such as the former President, joined one or the other of the two political forma

tions in expressing their opposition to the anti-terrorism measures. These forma

tions declined to work with each other: 

There are differences in the appreciation of mandate and understand

ing of the universality, indivisibility and interdepenpence of human rights. 

We are not. however, opposed to working with them, if they are willing to 

join our actiVities. In fact, we are quite happy that we were not the only 

group that struggled against the issue. At least there were many others who 

opposed the bill. But we think that even if the groups are different, all groups 

opposed the anti-terrorism bil1.
71 

Although there were two coalitions opposed to the anti-terrorism bills, 

the division or the struggles between them were not clear; what was clear 

was their opposition to the bills. So public perception was that there was 

one opposition. Despite the debate, it was not patent to the administration, 

nor even to us, that there were two groups opposing the anti-terrorism bills. 
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I think that' was not very clear; so the existence of two groups did not really 72 matter. 

In reality, the relationship among the two major political formations was influenced to a large extent by the existence of ideological conflicts; the groups did not cooperate with each other, neither did they participate in each other's activities. To some extent, there were terms of competition; thus tensions did 
arise between the groups. 

So within civil society, the nature of interaction between and among civil 
society actors was neither hostile nor cooperative; however, it cannot be denied 
that all activities undertaken by all who opposed the anti-terrorism bills. did. in fact, influence tne outcome of the discussions on the Issue. 

Methods of Influence Utilized by Civil Society on the State 

As an expression of its opposition to the anti-terrorism bills, and in order to influence the state to withdraw the bills, civil society actors utilized a wide range of methods, which included, among others, mass mobilizations (rallies. pickets. transport strikes), lobbying and dialogues with key state actors, education and information drives (forums, leafleteering, publication and dissemination of primers, statements, posters and other written materia!), propaganda (media statements, television and radio inteNiews, press releases, and the like). signature campaigns, international networking and linkages, the issuance of a pastoral letter from the Catholic hierarchy, and consolidation and organizing of the opposi
tion. Persuasion and information were the keys to the campaign conducted by civil society; civil society actors did not engage in coercion or terror tactics. 

In January and February 1996, major mass mobilizations, through marches, rallies, transport strikes and pickets, were held nationwide, to protest the antiterrorism bills, the oil price increase and the imposition of the expanded valueadded tax law. 

Three nationally coordinated march-rallies and transport strikes/stoppages were staged by BAYAN on January 30, February 8 and February 27, 1996. Several cities in the Visayas and Mindanao were paralyzed, while normal business activity 
in other cities was crippled. Protesters reached tens of thousands nationwide." 

On January 29, 1996, members of another mass organization, SANLAKAS, attended the Senate committee hearing on the anti-terrorism bills, displayed placards and shouted slogans just as the hearing was about to start." 
CAST held a picket at the Senate on January 25, 1996, attended by more than 100 members. While the picket was ongoing, the leaders attended the hearing and lobbied the senators; the leaders solicited the support of eight senators and their staff members, who also opposed the anti-terrorism billS." 
Members of the Catholic Church, through the AMRSP, and. of the Protestant Church, through the UCCP, actively participated in the different marches, rallies, 

strikes, and pickets held in the months of January and February 1996 to show their opposition to the anti-terrorism bills.'· 
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Civil society actors also engaged in lobby efforts and dialogues with key 

state actors. Lobby efforts were concentrated on soliciting the support of legisla

tors to oppose the anti-terrorism measures. These included participation in the 

hearings conducted by various Senate and House committees, the submission of 

position papers on the bills," and personal discussions with various actors. Propo

nents of the bills were not among those approached by civil society actors.'· 

One civil society actor explained the use of lobbying as a form of opposition 

and to influence the state to withdraw the anti-terrorism bills: 

While the national democratic movement reaffirms the decisiveness 

and primary role of armed struggle as a form of struggle and the secondary 

role of legal militant struggle, this does not necessarily mean shutting out 

the arena of legal parliamentary action, and even elections. But they have to 

be situated in their proper places. They are tertiary compared to the princi

pal and secondary forms of struggles. And this is what was applied in our 

opposition to the anti-terrorism bills. In the main, because the issue at stake 

is the passage of a law, we utilized the very parliament; we spoke with Reps. 

Roco, Coseteng, Bobby Tanada, Gillego and many others, and· we used this 

form because we believe this is in the nature of the issue. In our view, 

because of the nature of the issue, the minimum goal is to thwart or delay 

the passage of the bill into law, and the maximum goal is to force govern

ment to withdraw the bills completely. And, our principles are clear: we 

cannot allow the anti-terrorism bills to be enacted into laws because as a 

matter of principle, we cannot allow the curtailment of civil ri!;ihts and re

strictions on the space of legal organizations which would prevent them 

from reaching the broad masses in order to arouse, organize and mobilize 

them. So this was our objective. We had a secondary objective, which was 

to expose the fascist character of the state, of Ramos and his regime. But we 

wanted to achieve concrete gains, so correspondingly, we exerted efforts to 
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seek out congressmen and senators to oppose the measures. 

As a result ofthe lobbying by CAST and AMRSp, 14 senators and 35 congress-

men signified their opposition to the anti-terrorism bills:" . 

The opposition expanded when the Catholic Church, through the Catholic Bish

ops' Conference of the Philippines, issued a pastoral letter which was read in all 

masses in all churches nationwide on January 28, 1996. CAST approached Jaime 

Cardinal Sin, Archbishop of Manila, and sought his support against the bills, be

cause "his clout is quite strong, and there are many parishioners here in Metro 

Man-ila and nationwide who listen to him. Besides, many CAST members belong to 

the Catholic Church. When we spoke with Cardinal Sin, we asked him what his stand 

was, and he told us that he was against the anti-terrorism bill. He told us that he 

himself had issued a pastoral letter on the issue; he gave us permission to go to all 

his parishes within the National Capital Region to discuss the terrorism bilL"" 

The Catholic Bishops' Conferente of the Philippines also wrote the President 

to express its opposition to the bills. The President responded by inviting the 

bishops to a dialogue at the Palace. The bishops were disappointed with the dia

logue: 

In January, the minds of the bishops were made up; they opposed the 

bills but were ready for a dialogue. The dialogue was held. Usually the dia-
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logues with Ramos are not really dialogues; rather he lectures us. What we 
look for in a dialogue is a two-way discussion, not a one-way sermon. Or we 
are open to a consultation, not to information dissemination or information 
campaign. Afterwards, he made it appear that we were backing his propos
als, and that after the dialogue he was able to convince us and we were 
supporting him. We hoped that the consultation would be two-way and we 
would be allowed to air our side.

8z 

The Protestant Church also took a very strong position against the bills, and called upon the President, as a member of the Protestant flock, to wHhdraw the measures. He responded by inviting the Protestant Church hierarchy to a dialogue at the Palace: . 

The President was upset with out statement because he belongs to our 
church. He himself called, and invited us to a consultation at the Palace, 
through one of his secretaries ... So we went. The purpose was a consulta
tion between the leadership of UCCP and the President. One problem that 
arose was the President was very emotional because he is a member of our 
church and the media reported that our church was opposed to the bill. The 
President picked up our statement on the poor and poverty issue and be
lieved that we were personally attacking him. But we explained that there 
was nothing personal about the matter and that we were attacking the policy 
of government. So, during the dialogue, the first hour was very emotional, 
very tense, because he spoke first and expressed his feelings. After that we 
agreed that on issues related to the country we would hold regular consul
tations with the President .... There is a standing agreement that if we would 
like to bring forth an issue, we will bring it to the President. The dialogue 
went well, although the President was defensive over the bill, particularly 
on the anti-poor, anti-poverty issue .. But we were very satisfied with the 
outcome of our dialogue with the President because it seemed to us that he 
withdrew the anti-terrorism bill; but on the explanation of the anti-poor and 
anti-poverty issue we were given a lot of data and technical words by the 
Cabinet which we were not prepared to discuss. Actually, we thought the 
dialogue would be between the President and UCCp, but the different Cabi
net secretaries were all there and they gave us so much data.
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Civil society actors also conducted massive education and information drives, 
holding symposia, fora, and other public gatherings, releasing statements and 
primers, printing and posting posters, and disseminating leaflets and position 
papers, on the anti-terrorism bills. 

One civil society actor, who actively participated in the education and informa
tion drives by giving speeches and lectures in many parts of the country, described 
the response of the audience in the different public gatherings in which he spoke: 

I listed down the occasions when I spoke on the anti-terrorism bill .... 
In almost all the gatherings I spoke before, I cannot recall that any member 
of the audience was in favor of the bill. Only on one occasion did a member 
of the audience engage in a debate with me about the bill. This was when I 
spoke before a political science class at the University of the Philippines and 
a student said that we needed the anti-terrorism bill because there are ter
rorists in the country and we need to contain them. But this adverse reac-
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tion was an isolated case. Generally, the audience opposed the anti-terror

ism bill because for one, they believe this is not necessary. We have suffi

cient laws to meet this problem. And second, they believe that the bills will 

be used to achieve the political aims or interest of the powers that be, of the 
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sponsors. 

CAST conducted pulong-bahay (house gatherings) on a fairly regular basis 

for the first two months of 1996." They produced a primer on the anti-terrorism 

bill and distributed it among its members. They printed posters, posted them in 

public areas and distributed them among their members: they conducted and par

ticipated in various forums, and attended to the invitations of Church leaders to 

talk on the national situation and repressive bills. Some CAST members initiated 

discussions on repressive bills within their own constituencies.'" 

AMRSP signed and distributed statements, linked up with other groups, and, 

in the 1996 AMRSP Convention, endorsed the CAST statement on the anti-terror

ism bills." 

BAYAN conducted education and information activities at the community level, 

undertook leafleteering, and mounted cultural presentations to dramatize its op

position to the anti-terrorism bills. The Network Opposed to Martial Rule held a 

forum on the bills:" 

Civil society actors also made full use of the media, by holding press confer

ences,"" attending radio and television talk shows on topics related to the bills,'" 

and submitting letters to the editors of various newspapers:' 

Other civilsociety actors also undertook consolidation and organizing activi

ties to strengthen the opposition to the bills. CAST organized chapters in Cebu, 

Leyte, Baguio, Abra and parts of Mindanao; its membership base expanded to 

more than 30 organizations."' 

CAST also conducted a signature campaign designed to "measure the opposi

tion of the citizenry and to use it to pressure government to withdraw the bill." 

The campaign was directed at soliciting signatures for the Statement of Unity 

against the anti-terrorism bills."3 

In addition to gathering signatures, CAST also attempted to influence inter

national public opinion on the measures. CAST linked up with international bod

ies, informed them of the anti-terrorism bills, and sought their support to oppose 

the measures:· 

Civil society actors, however. did not limit their oppOSition to the anti-terror

ism bills, but also packaged their opposition within the context of the Ramos 

legislative agenda and other proposed bills such as the crime control bill, the anti

racketeering bill, the proposed national security act, among others" or within the 

context of "development aggression" issues and the economic agenda of the state. 

BAYAN, for instance, packaged its opposition to the anti-terrorism bill under the 

slogan "Oppose Escalating Poverty and Rising Fascism," which formed the frame

work for the three mass mobilizations it staged nationwide in January and Febru

ary against three issues, the oil price hike, the imposition of the expanded value 

added tax and the anti-terrorism bills:" 

One civil society actor explains why most organized groups packaged their 

opposition: 
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I think we cannot dissociate this bill from the draconian economic 
measures like E-VAT and oil, because, with tremendous political opposition, 
they could conveniently use the anti-terrorism bill to suppress the opposi
tion. So it's difficult to separate the issues. And I think that's one reason why 

bl
. 97 we got pu IC support. 

<' 

Strengths and Weaknesses of Civil Society Intervention 

Perhaps the greatest resource or strength of civil society intervention is "the militant stand of the people, which reached the Church, people's organizations, non-government organizations. Second, the militant activities themselves."" 
Other civil society actors outlined the strengths of civil society intervention 

in the campaign against the anti-terrorism bills: ability to mobilize, successful 
lobby efforts, packaging of the opposition to the bills with other pressing issues, very broad opposition to the bill, and the support of the media. 

The state, like civil society actors, suffered from weaknesses. These included the lack of a visible campaign to push for the passage of the bills, since the state limited itself to statements; lack of media support for the state's position; fragmentation within the state itself, with conflicting statements emanating from various state actors; and a lack of appreciation and understanding of the people's experiences during martial law, and the people's sensitivity to any form of repression or dictatorship:9 These weaknesses of the state added to the strengths of civil society intervention. 

In general, civil society actors, with the exception of the Church, shared the same weaknesses: lack of institutional development; lack of financial resources; inability to maintain regular contacts with policy makers; and fragmentation. 
CAST, for instance, faced institutional or structural problems primarily because "the secretariat of PAHRA also served as the secretariat of CAST, so it was quite difficult for both to function efficiently. Based on our assessment. it is best to transfer the secretariat work of CAST, particularly in light of the fact that PAHRA now lacks staff. Also, sometimes, some of the activities of the campaign were not well planned or the notices for meetings were not provided in time so sometimes the members could not attend CAST meetings because many of the members are also busy with their own organizations. The second problem was finances; the contributions ofthe members were insufficient. These problems have not yet been solved. But aside from these problems or weaknesses, there were no other."'o" 
Other weaknesses in the campaign against the anti-terrorism bills included: the materials on the issue were largely written in English and in legalese, which made it difficult for people without any legal background to understand; this, in turn, necessitated training or extensive explanations in order for the materials to be properly understood. In addition, civil society actors did not maximize the use of the pulpits and the parishes. Third, civil society actors were unable to mobilize to the fullest the power and strength of the grassroots.'o, 
The strengths, however, far exceeded the weaknesses of the campaign against the bills. The strengths accounted for the degree to which civil society actors actually influenced the outcome of the measures. 
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Degree to Which Civil Society Actors 

Actually Influence the Political Process 

The President officially announced that the anti-terrorism bills would be placed 

on the back burner, and that government would not certify the bills as part of its 

urgent legislative agenda. This statement was a clear signal of strategic retreat 

from a political experiment to reverse democratic consolidation. This retreat was 

due largely to government's isolation during the campaign. as well as to the loss 

of control exhibited by the state over the events. The loss of control and isolation 

are represented by the divisions within the pro-administration coalition, the wedge 

between Congress and the executive, the realignment of political forces (includ

ing, among others, for example, the President's staunchest supporter and party

mate, the Speaker of the House). The massive opposition and civil society inter

vention clearly eroded the legitimacy of the state. compelling it to publicly with

draw its support for the anti-terrorism measures. 

Civil society intervention. through massive protests. also facilitated the cre

ation of new alliances. and achieved the impossible in Philippine politics - the 

closing of ranks by the major Churches against the state. It also galvanized two of 

the most powerful institutions in the country - the Catholic Church and the busi

ness sector. Civil society intervention on the anti-terrorism bills also defined the 

character of a political class - a class of citizens strong enough to mobilize the 

power of collective action and to demonstrate the value of an organized and strong 

response to the anti-terrorism bills. What this class has in common is that through 

their organizations they stand for values which are widely shared throughout so

ciety, and are not restricted to any group within it. 

What did we gain? I think we gained many things. We realized that 

there is strength in numbers. that if we marshal our resources. we can do 

something. That realization. that awakening,. I think are the gains. I 02 

Civil society intervention also reconstructed national political discourse and 

redefined the terrain of Philippine politiCS by introducing inflammatory and vola

tile elements. The protests reopened old wounds and resurrected memories of 

martial law; they also reflected shared antipathy toward authoritarianism. Indeed, 

the nation was, for the first two months of 1996. polarized. Controversy and 

powerful reaction helped shape a broad social and political consensus opposed to 

the anti-terrorism bills. More than that, "because ofthe anti-terrorism bill the people 

have all experienced a deepening of consciousness. a better appreciation of rights 

and responsibilities."'o, 

From the perspective of most civil society actors. the campaign against the 

anti-terrorism bills was largely successful because it pushed government to tem

porarily withdraw the measures. Their optimism, however, was tempered with 

caution.,o4 The Roman Catholic Church was also careful about claiming success.'o, 

The caution displayed by the civil society actors was validated by the 

President's call, on April 11. 1996, for the revival of the anti-terrorism measures. 

His statements clearly revealed that he "favors the merger of the proposed Anti

terrorism Act into the Omnibus Anti-crime Code of 1996, which contains the same 

controversial provisions."lo6 In his keynote address at the opening of the Peace and 

Order Summit on April 11, 1996, the President said: 
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Third, we need to do better in molding public' support for mea
sures to fight crime and other threats to public order, such as terrorism. 
Sadly, we remain prey to demagogues who raise unfounded fears when
ever we seek more toughness in our laws to fight crime and terrorism. 
And the result - as many of our law enforcers have bewailed - is a 
situation where we can only deal with problems when the criminals and . I d d 107 terrorists are a rea y at our oors. 

The President's statements were again met by public outcry and criticism.'''" 

Conclusion 

Civil society intervention in the attempt by the state to legislate the anti
terrorism bills clearly demonstrated the potential of civil society actors to assert 
themselves, to act as the people's political voice, and to actively influence and 
even control the political process. 

A strong civil society articulates values and is only effective in putting constraints on the state if its component parts - the social organizations - are consistent with the personality, morality and traditions of society. This was clearly seen in the positions taken by civil society actors'- positions widely shared by the majority of the people. In this instance, civil society actors were the people's political voice. 
The anti-terrorism debate also showed the need for civil society to mobilize itself to control and direct the state; if civil society failed to intervene, to mobilize 

and to galvanize public opinion, then, in all likelihood, the state would have triumphed in legislating such anti-terrorism measures. The role, therefore, of non
state groups and associations is vital. 

In recent Philippine political history, no other legislative project has eroded the legitimacy of the state. The proposed anti-terrorism bill provoked powerful adverse reactions. The opposition and intervention of civil society against the anti-terrorism bills provided the catalyst for a new political realignment and displayed the potential of civil society to influence the political process. 
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TRADE & FISCAL POLICY 

Dynamics of Civil Society and Government 

in the GATT-UR Debate in the Philippines 

Lessons for Policy Advocacy 

Introduction 

The Geneva-based General Agreement on Tariffs and Trade (GATT) was estab

lished in 1947 to improve the multilateral trading system in order to raise world 

incomes and standards of living. Through the years, several multilateral trade 

negotiations such as the Uruguay Round have been organized. But the agreements 

reached in the Uruguay Round are by far the most comprehensive and ambitious 

of all the rounds preceding it. They cover practically all aspects related to interna

tional trade, such as agriculture, investment, services, and intellectual property 

rights. The Uruguay Round of GATT was formally signed in Marrakesh, Morocco on 

April 15, 1994.' The GATT-UR established the World Trade Organization (WTO) as 

overseer and arbiter of world trade. 

Even during the years that the Uruguay Round of negotiations was taking 

place, interest groups were already raising issues concerning the implications of 

the trade liberalization regime that would be ushered in by the GATT-UR agree

ment and the WTO. As in many other countries of the world, the new waves of 

liberalization are reshaping trade and fiscal policies in the Philippines. 

This paper tries to examine the role played by civil society actors in the 

process of changing trade and fiscal policies, in particular, and economic frame

works, in general. What modes of intervention did they use to put forward their 

respective positions? Were these fully maximized or underutilized? What factors 

influence and enhance the active and meaningful participation of civil society 

actors in trade and fiscal policy-making? 

This paper uses both secondary and primary data. Data sources include news

paper clippings, position papers of different organizations, laws, bills and resolu

tions on, related to, or affected by GATT, books and articles on GATT, text of the 

Uruguay Round Final Act, Schedule of Tariff Commitments,journals and transcripts 

of proceedings of the Senate Committee on the Whole on GATT, and public hear

ings conducted by the House of Representatives, the Senate and the Departments 

of Agricul.ture and Trade a\1d Industry. The authors also conducted focus group 

discussions among sugar farmers and workers, and PO/NGO leaders in Bacolod 

City. They also interviewed key informants from government and business. 

PHILIPPINE DEMOCRACY AGENDA 

State·Civii Society Relations in Policy.Making 
179 
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Civil Society and the GA'TT-U R Debate 

Civil Society versus Government 

The Executive Assertion: 
'Win-win' for the Philippine Economy 

As the implications of the GATT agreement began to sink in, the executive branch of government was forced to face criticisms and questions from various social sectors. People started asking questions like, ''Who stand to win?" and "Who stand to lose"? under the GATT-UR regime. In response, agencies like the Department of Trade (DTI) and the Department of Agriculture (DA) stepped up an infor
mation drive intended to prepare Filipinos for the country's compliance with the GATT-UR agreement. These agencies tried very hard to assuage the fears of many that GATT would be detrimental to their livelihood. The DTI and the DA boldly proclaimed that GATT was not a zero-sum game and that once ratified, it was going to be a "win-win" situation for the country. They also stressed that GATT would be the antidote to the problems of protectionism that strangled the Philippine economy. 

A briefing paper prepared by the DTI declared that, "With the liberalization of trade, it is possible for anyone country to enjoy a positive-sum outcome." It added that "trade liberalization leads to the better allocation of scarce resources, minimizes distortions in business-economic decision making, and therefore strengthens overall economic performance growth. Therefore, on the whole. a country will 
come out ahead with freer trade.'" 

The DA. on the other hand. asserted: "At the very least, the country will forgo the benefits ... in the form of an annual increase in net export earnings of P3.4 billion. an annual increase of P60 billion in agriculture gross value added, and an additional 500,000 new jobs per year. The country stands to lose conSiderably more than these projected benefits if it does not ratify the UR Agreement on Agriculture. The country will be regularly confronted with the risk of having its agricultural products arbitrarily slapped with higher tariffs and subjected to other non-tariff barriers. This would considerably decrease the access of our agricultural products to world markets.,,3 

Both the DA and the DTI also tried to cast aside the worries of some concerned sectors, like computer storeowners, film and video distributors, students. scientists, local seed growers, and farmers. These sectors were worried that the GATT provisions on intellectual property rights embodied in TRIPS' or the Tradr Related Intellectual Property Rights agreement will only result in increasing th" prices of products they use. The Department of Agriculture came out with a po~ tion paper, authored by Secretary Roberto Sebastian, entitled "Hakuna Matata" wh iC.1 stated the department's position on intellectual property rights - nothing to fear. 
The agencies of the executive branch consistently invoked the need to take 

advantage of the opportunities the country would gained from GATT's Most Favored Nation (MFN), clause. They stressed it was imperative for the country to join 
the WTO; otherwise, it cannot avail itself of the lower MFN tariffs negotiated in the Uruguay Round. DTI and DA officials gave the assurance that the country's mem-
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bership in the WTO would yield beneficial results. But at the same time, they also 
admitted that GATT would have adverse effects on key economic sectors like gar
ments manufacturing, the corn industry, and coconut production." 

The intensity with which government proponents pursued the issues showed 
that they were eager for the Philippines to ratify the GATT-UR agreement so that it 
could apply for WTO membership before January 1, 1995, the deadline set for the 
"entry into force" of the treaty. According to the DTI, "it will be critically important 
for the Philippines to be a member of the WTO by that time because it is well 
known that the Philippines' biggest trading partners (the U.S., Japan, and the EU) 
intend to join the WTO upon its entry into force ... " 7 To join the WTO, countries 
must accept all portions of the UR agreement; they cannot ratify only particular 
parts ofthe package. Thus, what some sectors considered as problematic portions 
of the GATT-UR cannot be excluded. 

Senate YES Vote Won l But ... 

The deadline set by the Geneva-based GATT secretariat for the submission of 
all legal documents and instruments was December 1994. The Senate, the treaty
ratifying body of Congress, needed to fast track the process so it could meet the 
deadline. As the Christmas break was fast approaching, the legislators had little 
time to decide on whether the country should join the WTO. The Senate decided to 
form a Committee ofthe Whole to conduct hearings on GATT before the final vote. 
Senators Bias Ople and Gloria Macapagal-Arroyo were appointed as co-chairpersons. 

The committee summoned interest groups, including NGO, POs, business 
groups, and academics, to present their positions. Arroyo and Ople closed ranks 
with the offiCials of the DTI and the DA, as well as those of other agencies like the 
Department of Labor and Employment (DOLE), in their fierce defense of the bill. 
The technical consultants and spokespersons of these agencies were summoned 
to attend all the meetings and hearings held by the Committee of the Whole and 
later the Senate plenary sessions. 

The committee conducted 26 public hearings, four of them outside Manila, 
from August 24 to November 10, 1994. When the committee hearings were over, 
Arroyo and Ople submitted their findings. The committee report concluded that 
GATT would be beneficial to the economy and that the fears of interest groups 
were baseless. In its conclusion, the report said, "The overwhelming evidence 
based on rigorous analysis is that CATT-UR will have positive impacts on the 
economy. USing the PIDS-NEDA macromodel, the behavior of the Philippines was 
simulated under various assumptions. The results suggest that GATT-UR will result 
in higher output (GNP and GOP); higher economic activity in agriculture, industry 
and services; morejobs; lower prices and interest rates; lower budget deficits; and 
better trade balance position .... The results of the analysis show that the economy 
will be worse off without the CATT-UR ... During the public hearings and consulta
tions, several groups raised fears about the negative employment effects of the 
country's accession to the CATT-UR. A review of the results from a computable 
general equilibrium (CGE) model show that these fears are unfounded.'" 

A treaty is ratified only if two-thirds of the senators vote for it. While there 
were already indications that majority would vote for GATT, a number of senators, 
based on their pronouncements, remained undecided. These included Orlando 
Mercado, Leticia Shahani, Rodolfo Biazon, Santanina Rasul, and Raul Roco. Five 
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senators were known to be against ratification: Wigberto Taiiada, Anna Dominique Coseteng, Tito Sotto, Arturo Tolentino, and Ernesto Maceda. 
The nationalists in the Senate were not impressed with the computer simula

tions and the zealous arguments of the CAn proponents. Instead, they steered 
the debate toward the issue of national sovereignty. Taiiada, for example, invoked 
constitutional provisions he said were violated by the GAn-UR Agreement. (See 
Annex A.) 

For example, various provisions of the WTO Agreement, its annexes 1,2, and 3 and the Ministerial Decisions and Declarations give foreign businesses "national treatment" in countries which are members of the WTO. The senators argued that "national treatment" runs counterto the constitutional guarantee that the economy 
should be "effectively controlled by Filipinos." 

But these arguments lost in the voting. Instead, the Senate passed an antidumping law and ensured that safety nets will be given by providing allocations in the 1995 budget for GAn-related adjustment measures. On December 14, 1994, the Senate, voting 19 to five, passed the treaty. 

Voices of Civil Society 
The Senate's deliberations on GATT, however, turned out to be a rallying point, catalyzing dvil society involvement in the debates. Civil society groups, however, did not speak in a single voice as they had divergent perspectives on GATT. But in 

the end, no matter how varied their positions, these groups succeeded in making GAn a national concern and forced the government to address certain problems 
that the treaty would bring about. 

Using the media and pubic forums, civil society actors engaged government proponents in tit-for-tat discussions on GAn-UR issues. In early 1994, NGOs and people's organizations (POs) formed multisectoral GAn coalitions. These included the Pambasang Ugnayan Laban sa Gatt or PUMALAG and the Pabi-GATT. SANLAKAS, a major political coalition, was also visible in the media. INFORM was set up as an independent group and did not take an anti-GAn position; instead, it called for a massive information campaign and articulated the need to defer ratification until the effects of GAn were fully known. 

The leadership of the Catholic Bishops Conference of the Philippines (CBCP) also openly expressed its opposition to the ratification of GAn. Priests and church workers joined in the mass actions. Bishop Teodoro Bacani showed up during the Senate deliberations. After conducting consultations and forums on the issue, the Protestant churches through the National Council of Churches in the Philippines (NCCP) expressed concern about the fate of the economy once GATT is implemented. The Philippine Independent Church (PIC) organized a protest rally and issued a statement opposing GAn ratification. 

In the print media, columns and opinion pages became a battleground of 
ideas. Several columnists dissected GAn and explained why they opposed it. In addition, articles of known GATT critics who were themselves part of groups opposed to the treaty were featured in major dailies. 

As the groups tnat tookpart in the GAn debates were many and varied, each of them focused on their' own concerns and interests. (See Annex B.) The high-
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lights of the debate were on: (l) implications of the Agreement on Agriculture on 

rural livelihood and food security; (2) the macroeconomic impact of GATT; (3) 

environmental concerns; (4) infringements of the TRIPS; and (5) encroachment into 

national sovereignty_ 

Debating the Issues: More Losers than Winners 

Agriculture Agreement 

In the course of the Senate deliberations, critics discovered some errors made 

by Philippine government negotiators in the GATT-UR. As they examined the fine 

print of the 22,OOO-page GAn-UR agreement, they found erroneous computations 

that had important impacts on Philippine agriculture. These errors were unfortu

nate because once a negotiated item has been registered in the book, the only 

recourse to change it is by making a formal appeal to the GAn secretariat. 

For example, errors were discovered in the computations of the minimum 

access volume (MAV) of traded agricultural commodities. Philippine officials sub

mitted the wrong figures on the volumes of live swine, live poultry, pork, poultry 

meat, and sugar that were traded. The situation appeared benign at first, but in 

the course of the hearings, it was realized that the errors could have deleterious 

effects on certain agricultural sectors. Government consultants downplayed the 

mistakes, saying they were merely technical errors. But they were a cause of grave 

concern for industry leaders and sectors; they also raised questions on the cred

ibility of the negotiators. 

The agreement on agriculture was the most controversial part of the GATT

UR. (See Annex C.) Prior to the Uruguay Round, agriculture was not even part of 

GATT. It was the CAIRNS
9 

group that pushed for its inclusion in the agreement. 

Around the world, local farmers' and peasants' organizations immediately saw 

that the liberalization of the agricultural sector threatened food security. They 

feared that land devoted to staple crops would be planted to cash crops because 

more liberal trade regimes would likely result in an increasing demand for cash 

crops in the international market. As more land is devoted to cash crops, many 

developing countries could become importers of staple food products like rice. 

Rafael Mariano of the Kilusang Magbubukid ng Pilipinas (KMP), representing 

the peasant sector of the anti-GAn coalition PUMALAG, projected that 450,000 

sugar workers, 50,000 rice farmers, 62,000 corn farmers, and 40,000 vegetable 

farmers would be displaced by a more liberal agricultural trading regime. 

Another major coalition, the Pabi-GATT asserted in its positron paper: "The 

implementation of the very same provisions that are central to GATT (tariffication, 

removal of quantitative restrictions on imports, deregulation) will cause much 

harm to the peasantry and other sectors whose livelihood are derived from local 

agriculture. Considering that the biggest slice of agricultural resources is devoted 

to the production of food crops and traditional exports, uncontrolled entry of 

products that compete with local production will spell doom for these sectors. 

The total removal of government support for agriculture will cause our fledgling 

and weak industries to slug it out with huge and powerful transnationals even in 

the local markets."lo 

According to Sanduguan," "GATT is one bitter pill that Philippine agr~ulture 

has to swallow." In its third national congress, Sanduguan called for a dialogue on 
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GATT with President Ramos. The position paper it submitted to the President outlined the need for increased budgetary allocations for agriculture and also agrarian reform, which accounted for a measly 2.3 percent of the 1994 national budget. 
At the end of the day, the campaign waged by GAIT's critics raised awareness 

on the negative impact of trade liberalization on agriculture. That the arguments 
of these critics had sunk in was obvious in Senator Shahani's explanation of why 
she voted a "critical yes" for the treaty: "Safety nets to be provided by GAIT which 
include tariffication, countervailing measures and provisions designed to check import surges are not enough to cushion the impact of trade liberalization on agricultural products coming from the Philippines." 

Trade-Related Intellectual Property Rights (TRIPS) 
While farmers' groups were concerned with the agricultural agreement, scientists and environmentalists were worried about TRIPS. The agreement compels member states to provide protection for plant varieties, either by patents or homegrown regulation. Critics felt that assigning patents to nature's products would encourage transnational corporations to assert and legitimize their rights over the biological and genetic resources of developing countries. These included medicinal plants and traditional seed varieties, which big pharmaceutical and seed companies have used to develop products for the international market. 
Dr. Oscar Zamoraofthe Universityofthe Philippines' Department of Agronomy in Los Banos, Laguna explained that 90 percent of the vegetable varieties recommended by the Seed Board actually came from farmers. "If GATT is implemented, 

anyone can have these seed varieties patented. And once these are patented, no farmer can make commercial use of them without paying royalty and at higher prices," he said.
'2 

Other objections to TRIPS arise from concerns about access to information technology. For example, the protection of the intellectual property rights of software producers means that local users would have to pay the high cost of original software. In addition, the abolition of the Book Reprinting Law, which allows local reprints of foreign textbooks, would result in added costs for the local publishing industry and higher educational cost for high school and college students. 
Roberto Verzola of Surian 13 explained that the protection of intellectual prop

erty rights is high on the U.S. agenda, and GATT proVisions on these rights were brought about because the United States wants to protect its booming information industry. 

Formal and Informal Means of Intervention 
Utilized by Civil Society 

Experience has shown that there are two ways for civil society groups to intervene in official decision-making: the first is through "front-door" lobbying and the second is through the use of "back-door" tactics. The first is done through active and visible lobby and advocacy work; the second through more discreet efforts that necessitate taking advantage of personal ties with officials. The latter is used when there is not enough democratic space for debate, or when the lobbyists are powerful or influential enough to be able to "wine and dine" those who can help advance their interests. Civil society actors do not have the resources for 
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such back-door lobbying. Instead, they try to develop "good PR (public relations) 
with officials by providing them with technical services (like writing speeches or 
drafting bills/resolutions) for free. 

The formal and informal means of intervention are usually combined; they 
are not mutually exclusive. In the case of the GATT-UR debates, citizens' groups 
utilized a combination of strategies, including appearances in public hearings, 
informal breakfast meetings with legislators, and airing their positions in the me
dia. 

Congressional hearings became venues for raising concerns about the lack 
of government transparency. 

The entry point for many people's organizations (POs) and NGOs in the for
mal debate on GATT was Congress. Government departments held public hearings 
on the treaty in key regions; these were followed by public hearings called by the 
Senate. Both the DA and the DTI were also holding briefings with select and more 
supportive groups like the Philippine Chamber of Commerce and Industry. 

In the congressional hearings, citizens' groups criticized the lack of transpar
ency of government agencies involved in the GATT negotiations. These groups 
said that consultations with affected social sectors took place only when the GATT
UR agreement was already in final form. There was a consensus among civil soci
ety actors - POs, NGOs, sugar industry leaders, the Church, legislators - that 
consultations were sorely lacking. 

In contrast, in Europe, civil society actors, particularly non-government orga
nizations, had been active in conducting studies, forums and conferences on the 
potential impact of GAIT" In some ASEAN countries like Malaysia, studies on 
GATT's likely impact on agricultural products like palm oil were conducted even 
prior to the conclusion of the Uruguay Round. 

The GATT-Uruguay Round began in 1986, and several trade negotiations took 
place between 1986 and 1993. (See Annex D.) In the Philippines, however, GATT 
captured the national attention only in mid-1994, after the Philippines had already 
signed the trade agreement. As Taiiada said in a privilege speech: 

The Uruguay Round started in 1986; however, it is only now that the 
Department of Trade and Indl,lstry and the Department of Agriculture are 
providing us with details of the new GATT and its possible effects on our 
industries and agriculture. There was not even a mention of the sectors that 
would be adversely affected. 15 

Even the House of Representatives was not fully aware of what GATT is all 
about. PubliC hearings

16 

conducted by the House of Representatives only started in 
March 1994. These public hearings were held only because some members of the 
House like Candazo and Montemayor were approached by anti-GATT groups to 
sponsor resolutions urging Congress to undertake public hearings on the impact 
of AFTA and GATT on industry and agriculture." 
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Interaction with the executive was limited to congressional hearings, and 
informal means were utilized to intervene. 

Amorfg the three branches of government, the executive was the most in
volved in the Uruguay Round negotiations. The agencies that directly took part in 
the talks were the Department of Trade and Industry, the Department of Agricul
ture and the Department of Foreign Affairs. None of them conducted consultations 
with affected groups until after the treaty-signing in Morocco. 

Because of this, many civil society actors, especially those in grassroots organizations, have only a limited knowledge of GATT, and this impaired their meaningful participation in the consultations that were later conducted." Civil society's inteNention in the executive branch was through informal means. Various groups sponsored forums to which representatives from government departments were 
invited. 

Not surprisingly, the GATT debates were most critical of the executive branch. Eduardo Landayan of the Aniban ng Magbubukid sa Agrikultura (AMA) said in a public hearing in Nueva Ecija: 

Madalas kasi na ang nagiging karanasan nating mga Pilipino lata na sa 
panig ng mga maliliit n,,!- magsasakang Pilipino, eh, pagka-approve na yong 
programa, nandiyan na pala ano. Ito, eh, madalas na nagiging patakaran ng 
pamahalaan mula kay Marcos hanggang kay Cory at maaaring hanggang 
ngayon .... Dapat talagang magkaroon ng transparency pagdating sa ganitong 
policy-making laID rna at] may kinalaman sa kabuhayan at aapektuhan ang 
kalagayan ng ating malUm na magsasaka.

19 

(Our experience as Filipinos, particularly as Filipino farmers, is that we 
are informed by government only after a program has been approved. This 
has been the government's way of doing things, from the time of Marcos to 
that of Aquino. There is a need for transparency in policy-making, espe
cially in areas where the livelihood and well being of farmers is at stake.) 

Teqfilo Juatco, chairperson of the Integrated Multi-Purpose Cooperative, Inc., echoed the same sentiments, saying that farmers learned about GATT from NGOs, 
rather than from government. Industry leaders have also criticized government's failure to consult them. Emil Piansay, former president of the Davao City Chamber of Commerce and Industry said the government "should have consulted the people before they signed the agreement so tbat we can put forward some information and inputs from the countryside." 20 Other industry leaders think that technical 
errors would have been avoided and more favorable terms might have been achieved had the negotiators consulted with affected sectors before submitting the country's position to the Uruguay Round. 

Civil society and the Supreme Court 

The battle did not stop with the legislative debates; it was pursued in the highest court of the land. In a petition asking for a temporary restraining order on the implementation of GATT, Senator Tafiada and other NGO petitioners questioned the constitutionality of the treaty before the Supreme Court. It took more than a year before the oral arguments were presented. To this day, the case is pending. 
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Overall, civil society actors have utilized all possible means of intervention, 

both formal and informal. Since then, they have come full circle_ They are now 

back to participating in public hearings on bills intended to a.lign existing laws 

with the GATT-UR_ 

Illustrating the Dynamics: The Sugar Industry Lobby 

The various sections of the sugar industry - the sugar planters, sugar mill

ers., traders, farm and industrial workers, and the end-users (industries and house

holds) - have a range of positions on the GATT-UR agreement. The big sugar 

producers and millers were in favor of GATT and supported the government posi

tion. They believe the country would benefit from the trade accord, but only under 

certain conditions. They lobbied for safety nets and for the adoption of several 

measures to develop the industry (e.g., strengthening of anti-dumping provisions 

and. countervailing duties; review of the land reform law, which they claim prevent 

investment and improvement of production/productivity; removal of tariffs on 

farm inputs; exclusion of sugar from payment of the value-added tax). 

The producers, millers, and food processors were generally also for GATT, 

but they had different positions on the tariff rates to be imposed on imported 

sugar. In the major sugar-producing areas, local people's organizations and non

government organizations joined the national coalitions in the lobby to defer the 

ratification of the agreement. 

Most of the planters and millers asserted that the Philippine sugar industry 

cannot compete i'1 the world market where highly subSidized sugar is dumped at 

prices below production costs. They said that that even in the domestic market, it 

would be difficult for Philippine sugar producers to compete without sufficient 

tariff protection. Sugar industry lobbyists have been active for some time and 

have been successful in winning government over to their side. For example, they 

managed to convince the government of President Aquino to defer the liberaliza

tion of sugar imports until 1992 and to increase the tariff on raw sugar. (See 

Annex E.) 

The Major Stakeholders in the Sugar Industry 

21 
The Sugarcane Planters 

Data from the Sugar Regulatory Administration (SRA) indicate that the owner

ship and control of land planted to sugarcane remain in the hands of few big 

planters. In 1993-94, there were 37,127 sugarcane planters cultivating or manag

ing 347,500 hectares. The majority of these planters (70.6 percent) cultivate less 

than five hectares. Together, they farm an aggregate area of 62,273 hectares (17.9 

percent of total hectarage). Only 3.35 percent of the planters (1,242) cultivate 

more than 50 hectares of land, but they control a significant portion (40.53 per

cent) of the total area planted to sugarcane. 

Historically, the big sugarcane planters (popularly known as hacenderos) were 

among the richest and most powerful political blocs in the Philippines. Their eco

nomic and political clout, however, decreased during the Marcos regime when 
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only a few favored planters (e:g., Roberto Benedicto, Armin Gustilo) benefited 
from the industry. Some of the planters who were marginalized during the martial
law years were able to regain their power under the Aquino administration. 

Currently, there are two leading planters associations: the National Federa
tion of Sugarcane Planters (NFSP) and the Confederation of Sugar Producers Asso
ciations (CON FED). 

The NFSP has 26 planters associations, most of them from Panay and Negros 
Occidental. Its president is Rep. Romeo G. Guanzon of Bacolod City. On the other 
hand, CONFED, according to Michael Billig, was "a spin-off from the NFSP during 
the later Marcos years as a rebellion against (the late) Armin Gustilo, the powerful 
president of NFSp, a Marcos crony who dominated the sugar industry in northern 
Negros." He claims that majority of sugarcane planters associations are members 
of CON FED." Jose Mari Montinola is the national president of CON FED. 

The Sugar Millers/Refineries/Distilleries 

As of crop year 1994-95, there were 36 operational sugar mills, 15 refineries 
and 12 distilleries. In 1994, some of these mills belonged to the top 1,000 corpo
rations. These are Victorias Milling, Central Azucarera Don Pedro, San Carlos Mill
ing, Central Azucarera de Tarlac, BUSCO Sugar Milling, Hawaiian-Philippine Co., 
Universal Robina Sugar Milling, Lopez Sugar Corp., and First Farmers Holding Cor
poration. 

The owners of these mills are among the country's most prominent business 
families. Central Azucarera de Tarlac is owned by the Cojuangcos, the family of 
former President Corazon Aquino. Universal Robina Sugar Milling and the Cagayan 
Robina Sugar Milling are owned by the Gokongweis; Victorias Milling by the Osorios 
(American); and San Carlos Milling by Lucky Two Corp., a company engaged in 
sugartrading. There are also cases of interlocking directorates and/or ownership. 
Claudio de Luzuriaga is the president of Victorias Milling and a director of the 
North Negros Marketing Company. julio O. Sy Sr. is president of BUSCO Sugar Mill
ing and executive vice-president of Makati Agro Trading. Roman T. Yap is chairman 
of Herminio Teves & Co. and vice-chairman of the BUSCO Sugar Milling." 

One of the notable changes in the sugar industry is the trend toward vertical 
integration.

24 

Many of these sugar mills are also into sugar refinery, distillery or 
sugar trading. In some instances, some of these companies are also into food 
manufacturing that requires sugar as an input. For instance, Victorias Milling, the 
biggest and most profitable sugar mill in the country, is also into sugar refining 
and trading. The same is true with Robina Sugar Corporation. 

Sugar millers are a highly organized, strong lobby group." There are two 
millers associations: The Philippine Sugar Millers Association (PSMA) and the Asso
ciation of Integrated Millers (AIM). PSMA claims to be the leading millers' associa
tion in the country. PSMA has a total membership of 21 (out of 39) sugar mills as 
of December 1995. The sugar mills in the top 1,000 corporations are members of 
PSMA. PSMA members are required to pay fees amounting to PO.16/Lkg. for opera
tional and lobby expenses. 
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Farmworkers and Industrial Laborers 

There are some 556,000 farmworkers and 25,000 industrial workers in the 
sugar industry, according to the SRA. Three unions are organizing among these 
workers. These are the National Congress of Unions in the Sugar Industry (NACUSIP), 
the National Federation of Sugar Workers (NFSW) and the Democratic Association 
of Labor Organizations (DALO). Labor unions under NACUSIP are allegedly con· 
trolled by management. On the other hand, NFSW is labeled as a radical organiza
tion and is a member of the militant Kilusang Mayo Uno (KMU). DALO, the most 
recent grouping in the sugar industry, claims that its members are independent 
local .unions. It is affiliated with the Bukluran ng Manggagawang Pilipino (BMP) 
and Sanlakas. 

The Sugar Traders 

Billig noted that "there are nearly SOD licensed sugar traders in the Philip
pines, most of whom do not have the wherewithal to transport sugar or sell it 
directly to end-users. These are the traders that mainly buy and sell quedans.,,2" 
The Philippine Agribusiness and Food Market Directory 1995, on the other hand, 
listed some 324 sugar traders. 

In 1995, Business World's Top 1000 Corporations listed the biggest traders as 
North Negros Marketing Co. and Makati Agro Trading. Other companies that en
gage in sugartrading include A. Chan Sugar Corporation, Cargill Philippines, Lucky 
Two Corporation, Luisita Marketing Corporation, and Hacienda Luisita, Inc. But 
there are reports that sugar trading is allegedly controlled' by the "Big Five"" that 
sets the price of the commodity. The "Big Five" traders deny this, saying that it is 
hard to control trading given the large number of traders in the industry. 

The Sugar End-Users: Industry and Households 

About 1.76 million metric tons of sugar were consumed in 1994-95. Of this, 
60 percent was for home consumption and the remaining was for industrial use. 
Domestic sugar consumers, while they used up the bulk of locally-produced sugar, 
are not organized. Although they complain about rising sugar prices, they have 
not been a force to reckon with. The major industrial users of sugar are the manu" 
facturers of beverages, ice cream makers, food processors and exporters. From 
this sector, two organizations have been vocal. These are the Philippine Food Pro
cessors and Exporters Organization (PHILFOODEX) and the Beverage Industries 
Association of the Philippines (BIAP)." PHILFOODEX claims to have a membership 
of about 100 small and medium-scale food processors and exporters. These firms 
consume 10,000 to 20,000 metric tons of sugar annually. On the other hand, 
BIAP's membership includes big multinational firms like Coca-Cola Bottlers, Pepsi
Cola, Dole Phils., Del Monte Phils. and Filipino companies like RFM (local bottler of 
Cosmos products), subsidiaries of San Miguel Corp., and Trans-Union Corp. <the 
local franchise owner of RC Cola). 



190 • JOCELYN F. CAJIUAT & AURORA A. REGALADO 

The Major Stakeholders' Position on GATT 

Yes to GAIT but ... 

Six major groups, namely the Philippine Sugar Millers Association (PSMA), 
the Association of Integrated Millers (AIM), the National Federation of Sugarcane 
Planters (NFSP), the Confederation of Sugar Producers Association (CON FED), the 
PHILSUTECH, and the National Congress of Unions in the Sugar Industry (NACUSIP), 
supported the Philippine government position: ratify the GATT agreement. They 
believed that the country would benefit from the trade accord. However, they 
demanded that the government implement several measures and put in place safety 
nets to prepare and strengthen the industry. These included: 

• the strengthening of anti-dumping and countervailing duties laws to make 
them more effective; 

• a review of the Comprehensive Agrarian Reform Law that they claim has pre
vented them from investing in improving their productivity; 

• the immediate implementation of the Sugar Restitution Law (Republic Act No. 
7202); 

• the removal of tariffs on fertilizers, insecticides and other farm inputs; 
• the exclusion of sugar from the value added tax (VAn law; 
• an increase in import duties to approximate the protection and subsidies given 

to other sugar-producing countries; 
• an increase of the SRA's budget for research and development; 
• yearly budget allocations for farm-to-market roads; 
• the extension of the tariff-free importation of equipment and machinery; and 
• provision of long-term credit to finance the modernization of sugar mills. 

The Philippine Food Processors and Exporters Organization (PHHFOODEX) also 
supported the ratification of GATT. In a position paper, Edward David, president of 
PHILFOODEX, said that "with the advent of the GATT, it becomes imperative for 
Philippine industries, particularly the agricultural sector and the agri-based pro
cessed food industry, to become competitive both in the domestic and interna
tional market.,,19 To achieve global competitiveness, PHIILFOODEX urged the gov
ernment to provide more efficient infrastructure, better access to technological 
and market information, improved post-haNest and processing facilities, indus
try-focused research and development, competitively priced sugar and packaging 
materials and a more supportive policy environmeAt for local industries.

3D 

While sugar producers, millers and food processors and exporters had simi
lar positions on GATT, they had differing positions on the tariff rates to be im
posed on imported sugar. 

Under the present Tariff and Customs Code (E.O. 470), a 50 percent tariff is 
levied on imported sugar. In its GATT commitment, the Philippine government 
agreed to a bound rate of 100 percent, to be reduced to 50 per cent in 2004. In 
addition, the government also had to agree to impose a 50 percent tariff for in
quota under the minimum access volume. This commitment was highly criticiZoea 
by planters and millers who claimed that the government had "negotiated poorly" 
in comparison to other ASEAN countries. Thailand offered a maximum bound rate 
of 104 per cent in 1995 to be reduced to 94 per cent by 2004. Indonesia, on the 
other hand, committed a bound rate of 105 per cent, to be reduced by 95 percent 
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over the same period. In essence, the sugar planter and millers claimed that the 50 
percent tariff was not enough to protect the industry and were pushing for a 100 
percent tariff. 

More recently, sugar producers seemed to have succeeded in their lobby ef
forts when the SRA board agreed that all sugar imports in excess of local demand 
will be classified as reserve or "C" sugar. In a similar move, the House approved a 
1 00 percent tariff on imported sugar to be reduced by 65 percent by 2004, based 
on in-quota of 50 percent. The out-quota would be lowered to 85 percent by 1997 
and 80 percent by 1999 in compliance with the Philippine commitment to the 
GATT-WTO. 

PHILFOODEX criticized these moves, claiming that the government was "pay
ing more attention to the country's sugar producers rather than the users." Thus, it 
is pushing the government to allocate to its members 50 percent of the country's 
minimum access volume, to allow them to import sugar at 10 percent tariff in
stead of 100 percent, and to align the Philippine tariff schedule for sugar imports 
with those in other ASEAN countries." . 

The Beverage Industry Association of the Philippines also opposed the 100 
percent import tariff because this would mean higher production costs. Instead, 
BIAP urged the government to adopt a two-tiered tariff structure: a low of 32.5 per 
cent for in-quota sugar and 90 per cent for out-quota sugar." 

Defer the Ratification and Implement Structural Reforms 

People's organizations and non-government organizations in sugar-produc
ing areas did not come out with specific positions on GATT provisions relating to 
sugar. Instead, they adopted the position put forward by Pabi-GATT. Signatories of 
the Pabi-GATT position paper from Negros included the Rural Develo.pment of 
Negros, the Democratic Alliance of Labor Organizations, and the Demokratikong 
Hublagan sa Mangunguma sa Probinsya sa Negros Occidental. 

The position paper urged the Senate to defer the treaty's ratification because 
GATT would "compromise our economic security" and affect the livelihood of mil
lions of farmers and fisherfolk. The coalition called on the national leadership to 
implement reforms to mitigate the possible adverse impact of GATT and make the 
Philippines "an effective player in the international economy." These reforms in
clude massive information campaigns and consultations on GATT, the retention of 
the Magna Carta for Small Farmers, the speedy implementation of agrarian reform, 
and the dismantling of agricultural monopolies." 

The Catholic Bishops Conference of the Philippines (CBCP) also asked the 
Senate for a two-year deferment of the GATT ratification. In a statement, the CBCP 
said that early ratification might "lead to much public discontent as in the case of 
the Expanded VAT." The bishops also stressed the need for more public hearings 
and consultations on GATT. 

In addition, the diocese of Bacolod said that the government should address 
three main issues before ratification: the country's readiness or preparedness to 
compete in a more liberalized international trade environment; the need for more 
information about GATT and its implications on people's lives; and the imperative 
for the government to adopt a "pro-people, pro-life and pro-Filipino" pOSition with 
regard to GATT. 
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In a public hearing conducted by the Senate in Bacolod City, Fr. Tomas Rito of 
the Bacolod diocese said that "backward technology, inadequate farm-to-market 
roads, government neglect of agriculture and the lack of true agrarian reform" are 
some ofthe factors that limit Philippine competitiveness. He admonished the gov
ernment not to be hasty in ratifying the trade accord but to give the people ample 
time for information and consultation.

34 

No to GATT 

PUMALAG, a coalition of about 50 people's and non-government organiza
tions sought the Senate's total rejection of GATT. The anti-GATT coalition pointed 
out that GATT would exacerbate poverty and underdevelopment in Third World 
countries like the Philippines. The group likened the GATT to a loaded gun pointed 
at people's heads because of its deleterious impact on the livelihood of peasants 
and other marginalized groups. They feared that with the loosening of trade barri
ers, the country would be flooded with cheap agricultural products with which 
Philippine agriculture cannot compete because of high production costs and the 
absence of government subsidies for agriculture.

3s 

Roy Mahinay, chairman of the National Federation of Sugar Workers, a mem
ber of PUMALAG, claimed that thousands of farm workers will lose their jobs be
cause the Philippines will lose the US sugar quota if it ratifies GATT. He estimated 
that about 450,000 sugar workers in Negros will lose their jobs when local pro
ducers go bankrupt because locally produced sugar cannot compete with cheaper 
imported sugar.

36 

Lobbying Strategies: The Case of Sugar 

The main message that planters and millers wanted to communicate to the 
legislators, media and the public is that Philippine sugar cannot compete in the 
world market.

37 
They also asserted

38 
that they could not compete even in the do

mestic market without sufficient tariff protection. 

The demand for government protection through high sugar tariffs did not 
start with GATT. In 1992, sugar producers strongly opposed a move by the Mon
etary Board (the highest policy making body of the Central Bank) to include sugar 
in a list of commodities targeted for import liberalization under International Mon
etary Fund guidelines. In a concerted effort, various industry leaders lobbied for 
temporary increases in tariffs to neutralize import liberalization. To justify their 
demand, they said that sugar workers would be adversely affected, other coun
tries were heavily subsidizing their sugar industries, and that the policy environ
ment has not been favorable to the local sugar industry. 

To prepare the industry for import liberalization, they requested the Presi
dent for support measures such as the elimination of tariffs on fertilizers and tax 
incentives for mill rehabilitation and refinery construction.

39 

The lobby of the sugar 
sector succeeded when the President deferred import liberalization until October 
1992 and increased the tariff on raw sugar from 50 to 75 percent for a period of 
three years. 

Among the various sectors within the sugar industry, the millers (represented 
by the PSNLA) and the planters (NFSP and CON FED) have been consistent in put
ting forward their positions and demands with regard to sugar importation, GATT 
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and sugar tariffs. Their actions indicate that they have a comprehensive strategy 
to ensure that their demands and positions are adopted or acted upon. First, some 
sectors in the industry (millers, planters, workers) set aside 40 their ,disagreements 
and came out with a unified position on GATT. 

According to Vicente Castro, PSMA deputy director, they sent a position pa
per to legislators, various government departments and agencies, and the media. 
Aside from this, he said that they also joined several federations (e.g., Philippine 
Chamber of Commerce and Industry, Makati Business~Club, Philippine Business for 
Environment) which had similar pOSitions on GATT. Castro also said that they at
tended all consultations, public hearings, forums and conferences on GATT and 
tariffs where they were able to amplify their positiOin. As he aptly put, there is a 
need to make a lot of noise in order to make the gov~rnment heed your demands. 

In lobbying, sugar millers and planters have an advantage over farmers' and 
workers' groups. At the House of Representatives, several congressmen from sugar
producing provinces belong to the "sugar bloc,,4l that actively articulates or sup
ports the positions of owners and millers." These groups are also represented in 
the executive branch. For instance, Jose Maria Zabaleta, executive director of the 
Philippine Millers Association, is a member of the Agricultural Sector AdviSOry 
Committee (ASAC)" and heads the sub-committee on sugar .. 

Conclusion 

Impact of the Participation of 
Civil Society Actors in Policy-Making 

NGOs and POs malITng up a critical mass of Philippine civil society did not 
come up with a unified position on the GATT-UR agreement. At the height of the 
debates, the major NGOs and POs formed coalitions that would participate in pub
lic discussions and mass actions. Although the GATT-UR agreement is a compre
hensive package, the pOSitions of civil society groups concentrated on specific 
concerns that these groups had already been working on (e.g., the agreement on 
agriculture, intellectual property rights issue, environmental issues). Thus, their 
participation in the GATT debates were an extension of their advocacy and 
grassroots work. 

NGO and PO pOSitions were fundamentally different from those of the gov
ernment. While officials claimed that GATT-UR would result in a "win-win situa
tion," the large segment of civil society, on the other hand, rejected this claim and 
asserted that there would be more losers than winners under a liberalized trade 
regime. A dim scenario was painted for agriculture, and the issue of food security 
became the focal point of the debate. By asserting that .trade liberalization would 
render the country's food production vulnerable to the dumping of farm products 
by more efficient economies, Pabi-GATT, PUMALAG, and INFORM managed to make 
the government listen. 

But complicated as it is, GATT can be attacked from various perspectives, 
depending on the interests of the groups viewing it. Every sector has different 
stakeholders with different interests. The sugar industry lobby is a good example. 
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In the end, the opposition to GATT within government and civil society did 
not come up with a compromise position; there were simply no points of conver
gence. While the government won in the legislative battle, civil society chalked up 
some victories because citizens' groups were able to bring the matter to public 
debate even if they were also debating among themselves. Moreover, the GATT 
debates sharpened the analytical and research skills of these groups. 

In recent years, civil society has made significant impact on policy. This was 
evident in the congressional debates on agrarian reform. In many other instances, 
civil society groups have assumed a role in policy-making by putting forward a 
critique, advocating reforms or changes, or monitoring the implementation of 
policies. 

In the GATT-UR debates, civil society had an impact, not so much in forcing 
the rejection or amendment of the agreement, but in opening up the issue to wide 
public debate. Citizens' groups forced the government to defend its position. They 
also taught officials that in drafting future policies on GATT-related issues, civil 
society participation was imperative. 

Problems Encountered, Strengths and Weaknesses 

Limited resources and capabilities. Grassroots groups, in particular, are handi
capped by limited resotIrces and capabilities. First of all, policy issues like those 
involving GATT are not immediately brought to the attention of citizens' groups, 
especially grassroots organizations. In addition, the resources of NGOs are no 
match to those of government. The government was able to set up an effective 
propaganda machinery, with nationwide campaigns and advertisements. Some gov
ernment spokespersons were also well-versed and articulate on the issues. 

The'business sector also had the resources to make an impact on the GATT 
debates. They were also more proactive and were able, for example, to hire PR 
groups or to attend consultations on GATT where they could articulate their posi
tions. They also had support from and influence in government and the media. 

Many of the grassroots groups were not as prepared as the government pro
ponents and the business sector in presenting their arguments. In a public hearing 
in Bacolod City, for instance, Senator Arroyo asked PUMALAG a question on the 
impact of imported grain on the local farming sector. They could not answer, 
prompting the senator to say that in future public hearings, these groups should 
provide concrete basiS for their fears. 

Marginalization of grassroots interest in the media. Only a handful of jour
nalists were receptive to the views of citizens' organizations, particularly of 
grassroots groups. The mass media are vital to the success of a campaign or 
lobbying effort. In the GATT debates, some groups discovered that a little invest
ment in educating media people about the issues and liaisoning with journalists 
yielded positive results. 

Political differences and organizational bickering divided ci\,(i/ society groups. 
In focus group interviews, PO and NGO leaders in Negros Occidental admitted that 
they had limitations in mounting strong oPPosition to GATT. These included lim
ited access to information (they got most of their information from newspapers) 
and the channels of information themselves (mainly the mass media). They also 
said that the issue was too complex ("mahirap intindihin, maraming terminolo-
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gies, ang GATT parang invisible sa masa") and that they had few resources and 

little time to launch an effective campaign. 

Above all, they said, organized groups remained too small and were dis

united ("watak-watak ang kilusan at may bangayan pa sa gilid" ).44 This disunity 

became most obvious when three different coalitions held a mass action in front 

of the Senate all at the same time, and speakers of each group were attacking the 

others. The issues thus became muddled up. The media ended up highlighting the 

verbal exchanges among the groups instea~ of the issues that they had raised. 

The Senate vote did not mean a defeat for civil society. The congressional 

debates were merely a major battle in a long war. Although GATT was ratified, 

there were other modes of action that remained available. One was the filing of a 

case in the Supreme Court. Another was the creation of a citizens' monitoring 

body where the major coalitions were represented. Lastly, citizens' groups con

tinue to participate in public hearings on GATT-related issues. 
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Annex A Briefing Paper Outlining the Provisions of the 1987 Constitution Allegedly Violated by 
GATT-UR (Prepared by: Atty. Abet Domondon, Legal Counsel for Sen. Tal'iada) 

A. Protectionist Provisions 

The State shall develop a self-reliant and independent national economy effectively controlled 
by Filipinos. (Sec. 19, Article II) . 

... [TJhe State shall protect Filipino enterprises against unfair foreign competition and trade prac
tices. (2nd sentence, Sec. 10, Art. XII). 

The Congress shall enact measures that will encourage the formation and operation of enter
prises whose capital is wholly owned by Filipinos_In the grant of rights and privileges, and 
concessions covering the national economy and patrimony, the State shall give preference to 
qualified Filipinos. (2nd and 3rd sentences, Sec. 10, Art. XII) 

The State shall promote the preferential use of Filipino labor, domestic materials and locally 
produced goods, and adopt measures that help make them competitive. (Sec. 12, Art. XII). 

The State shall. .. provide support to agriculture through appropriate technology and research, 
adequate financial, production, marketing, and other support services. (Sec. 5, Article XIII). 

The State recognizes the indispensable role of the private sector, encourages private enterprise 
and provides incentives to needed investments. (Sec. 20, Art. II). 

B. Provisions in Exercise of Sovereign Powers 

The legislative power shall be vested in the Congress of the Philippines ... except to the extent 
reserved to the people by the provision on initiative and referendum. (Sec. 1, Art. VI). 

AII. .. revenue or tariff bills ... shall originate exclusively in the House of Representatives, but the 
Senate may propose or concur with amendments. (Sec. 24, Art. VI) 

The Congress may, by law, authorize the President to fix within speCified limits and subject to such 
limitations and restrictions as it may impose, tariff rates and other duties or imports within the 
framework of the national development program of the Government. (Subsec. 2, Sec. 28, Art. VI) 

• The ... independent central monetary authority ... shall provide policy direction in the areas of 
money, banking and credit. It shall have supervision over the operations of banks and exercise 
such regulatory I?ower as may be provided by law overthe operations offinance companies and 
other institutions performing similar functions. (1 st par., Sec. 20, Art. XII) 

Annex B Major Anti-GATT Formations 

Pambansang Ugnayan ng Mamamayan Laban sa GATI (PUMALAG) Headed by the KMP 

Kilusang Magbubukid ng Pilipinas (KMP) • Pambansang Lakas ng Kilusang Mamamalakaya ng 
Pilipinas (PAMALAKAYA) • Pambansang Pederasyon ng Kababaihang Magbubukid (AMI HAN) • 
National Federation of Sugar Workers (NFSW) • Philippine Partners Forum for Sustainable Agri
culture. United Church of Christ of the Philippines (UCCP) • Rural Missionaries of the Philip
pines (RMP) • National Council of Churches of the Philippines. lAD. National Union of Students 
in the Philippines (NUSP) • Health Alliance for Democracy (HEAD) • NFA Employees Association 
• Sentro para sa Tunay na Repormang Agraryo (SENTRA) • Sibol sa Agham at Teknolohiya (SIBAT) 
• Integrated Rural Development Foundation (lRDF) • Food for All Coalition (FFAC) • SEEDS Fo
rum. Pesticide Action Group (PAG) • Professors and scientists from UP Los Banos 

"GATT: Tratado ng Peligro sa Pilipino," a six-page publication giving background information on 
the treaty and its effects on Philippine agriculture and possible courses of action. 

GATTilyo ng Kamatayan: \sang Praymer Hinggil sa GATT, July 23, 1994, put out by KMP in. coor
dination with PUMALAG 
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Pabi·GATT 

Bukluran ng Mamamayang Magsasaka (BUKLOD) • Demokratikong Kilusang Magbubukid ng 
Pilipinas (DKMP) • Kalipunan ng mga Maliliit na Magniniyog sa Pilipinas (KAMMPIL) • Citizens' 
Alliance for Consumers Protection (CACP) • Philippine Peasant Institute (PP!) • NGO Coalition for 

Cooperative Development (NCO-CCD) • Philippine Ecumenical Action for Community Empower

ment Foundation, Inc. (PEACE) • Tambuyog Development Center. Rural Enlightenment and 

Accretion in Philippine Society (REAPS) • Center for Agrarian Reform Transformation, Inc. (CARET) 

• Convergence for Community-Centered Area Development (CONVERGENCE) • Philippine Rural 
Reconstruction Movement 

"Ang GATT at ang Implikasyon nito sa Magbubukid at sa Kanayunan," primer put out by PPI 

SANLAKAS Headed by Renato Constantino jr. 

KPML· Samahan ng mga Tsuper at Operator sa Pilipinas (STOP) • KAMALAYAN • PMP • Katipunan 
ng mga Kababaihan • 349 • National Federation of Student Councils (NFSC) • KAIROS 

Kilos·reforma Agad sa GATT (KA·GAm 

Federation of Philippine Industries (FPI): Raul T. Concepcion. National Farmers Supreme Coun
cil-Sanduguan: Ben Cruz • Cooperative Banks Federation of the Philippine (Bangkoop) • Confed
eration of Sugar Producers. Coconut Oil Refiners Association. Philippine Association of 
Supermarkets. Textile Mills Association of the Philippines 

Philippine Council for Sustainable Development (PCSD) NGO-PO Counterpart 

Center for Alternative Development Initiatives (CADI): Nicanor Perl as • Gaston Z. Ortigas Peace 
Institute· Women's Action Network for Development (WAND) • Urban Poor Coordinating Net
work· Pederasyon ng mga Maliliit na Mangingisda sa San Miguel Bay/Bigkis Lakas • Philippine 
Federation for Environmental Concerns· EarthSavers Movement. Philippine Rural Reconstruc
tion Movement· Alternate Forum for Research In Mindanao, Inc. (AFRIM) • EarthStation • 
Eastern Visayas Council for Sustainable Development. Mindanao Environment Forum. Kamayo 
Development Foundation • MUAD-Negros • Lunhaw-Mindanao • Evelio Javier Foundation. Phil
ippine Business for the Environment. Lingkod Tao-Kalikasan • Green Coalition 

Farmers Groups Coalition 

Federation of Free Farmers (FFF) • Kilusang Magbubukid ng Pilipinas (KMP) • Katipunan ng mga 
Samahan ng Mamamayan - Federation of People's Organizations (KASAMA-FPO) • Pambansang 
Lakas ng Kilusang Mamamalakaya ng Pilipinas (PAMALAKAYA-PILIPINAS) • Pambansang 
Pederasyon ng mga Kababaihang Magbubukid (AMI HAN) • Kapisanan ng mga Magsasaka, 
Mangingisda, at Manggagawa ng Pilipinas, Inc. (KaMMMPI) • Federation of Agrarian and Indus
trial TOiling Hands (FAITH) • HUKBALAHAP Veterans, Inc. (HUKVETS) • SANDUGUAN • National 
Federation of Sugarworkers (NFSW) • Kalipunan ng mga Katutubong Mamamayan ng Pilipinas 
(KAMP) • Buklod ng Malayang Magsasaka (BUKLOD) 

Source: Documentation Report of NGOs and pas in the GATI-UR debate by Ms. Aigisa Zamora for MODE Inc. 
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Annex C Main Features of the GATT-UR Agreement on Agriculture 

Improved Market Access has three elements: tariffication
1 

and tariff reductions, minimum market 

access and safeguard provisions. On tarrification and tariff reductions, all border protection mea

sures like import quotas have to be converted to customs tariffs (tariffication). The base period for 

the calculations is 1986-1988. In developed countries, these tariffs have to be cut by an average of 

36% over a period of six years. Individual tariffs are to be reduced by at least 15% over six years. 

Developing countries are required to reduce their tariffs by an average of 24% over ten years. Indi

Vidual tariffs are to be reduced by a minimum of 10% over ten years. The least developed countries 

(LDCs) are exempted. On minimum market access, countries must open their domestic markets to 

imports by a minimum of 3 per cent of domestic consumption rising to 5 per cent over six years.' For 

developing countries, access must increase from 1 per cent of the base period domestic consump

tion to 4 per cent at the end of ten years. The base period is also 1986-1988. SpeCial safeguard 

provisions allow countries to impose additional tariffs in case of import surges or very low prices 

compared to levels in the 1986-1988 period.' 

• On Domestic Support, policies are divided into two groups: permitted policies (Policies under the 

Green Box which are supposedly have minimal or no distorting effects on production or trade) and 

other policies included in the Aggregate Measure of Support
4 

(AMS) subject to reduction commit

ments. Decoupled' direct payments associated with production limiting programmes such as pay

ments based on fixed area and yields or livestock payments based on fixed number of heads are 

exempted from reduction commitments. In developed countries, total AMS has to been reduced by 

20% over six years while developing countries, by 13.3% over ten years. Developing countries are 

also allowed to use some other policies such as investment and input subsidies under certain condi

tions_ Under the de minimus provision, developed countries are allowed to exclude support less than 

5% of output value from AMS while developing countries are allowed to exclude product-specific 

support less than 10% of output value from AMS. Least developed countries must bind AMS support 

level if applicable but they are not required to reduce it." 

• On Export Subsidies, direct export subsidies are to be cut by 36% over six years and the volume of 

subsidized exports by 21 %, 2/3 the level of developed countries in ten years for developing coun

tries The base period is 1986-1990 and calculations will be made according to individual product, 

not on an aggregate basis. Products without export subsidy reduction commitments can no longer 

impose such subsidies. Unsubsidized exports and food aid are exempted from these provisions. 

• On Sanitary and Phytosanitary Measures, GATT-UR recognizes the right of governments to institute 

sanitary and phytosanitary measures necessary to protect human, animal or plant life and should not 

be used as protectionist measures or barriers to trade. These measures should be based on interna

tional standards.
7 

I Tariffication means that members must introduce tariffs where there were non-tariff barriers (NTB) such as quotas, 

variable levies, minimum import prices, discretionary import licensing, state trading measures and voluntary re

straint agreements_ These have to be repealed and converted into an eqUivalent ad valorem or specific tariff. 

2 Under the minimum access provision, if the import of a certain product (e.g. sugar) is less than 10% of the annual 

domestic consumption, a minimum access of 3% of domestic consumption is allowed. If importation is more than 10% 

of domestic consumption, the current volume being imported will be retained. Any importation beyond this volume 

will be charged with higher tariff. 
3 GAIT Final Act - Agreement on Agriculture (MTN/FA II-AI A-3), December 15,1993, p. 4 

4 Aggregate Measurement of Support (AMS) means the annual level of support, expressed in monetary terms, provided 

for an agricultural product in favor of the producers of the basic agricultural product or non-pro duct-specific provided 

in favor of agricultural producers in general (as per definition of the GATT-UR Agreement). 

5 Many European NGOs are questioning whether the EU's system of compensation payments and the US deficiency 

payments are decoupled from production decisions. Jenny pryke and David Woodward asserted that "in principle, the 

use of past areas and yields means that compensation is decoupled from current production levels. However, in order 

to receive full compensation, producers must continue to sow the whole base area (less than 15 per cent set-aside in 

the caSe of larger farmers). This means that some linkage with planting deCisions remains." SeeJenny pryke and David 

Woodward. The GAIT Agreement on Agriculture: Will It Help Developing Countries?(London: Clip, March 1994), p. 10. 

6 See note 3,pp.6-7. 
7 GAIT Final Act - An Agreement on Sanitary and Phytosanitary Measures (MTN/FA II-AI A-4l, p. 1. 
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Annex D GATT TRADE ROUNDS 

1947, Geneva (23) 
The founding countries of GAn completed some 123 negotiations and established 20 sched
ules which became an integral part of GATT. These covered some 45,000 tariff concessions 
and about US$I 0 billion in trade. 

1949, Annecy (12) 
Participants exchanged some 5,000 tariff concessions. 

1951, Torquay (38) 
Some 8,700 tariff concessions were exchanged, yielding tariff reductions of about 25 per 
cent in relation to the 1948 level. 

1956, Geneva (26) 
About US$2.5 billion worth of tariff reductions 

1960·1961,. Geneva (26) 
The Dillion Round. Some 4,400 tariff concessions made, covering US$4.9 billion in trade. 

1964·1967, Genev", (62) 
The Kennedy Round departed from the product-by-product approach used in previous rounds 
and across-the-board or linear method of cuttin~ tariffs of industrial goods. The working 
hypothesis of a 50 per cent target cut in tariff levels was achieved in many areas. Conces
sions covered an estimated total value of trade of about US$40 billion. Separate agreements 
were reached on grains, chemical products and a Code on Anti-Dumping. 

1973·1979, Geneva (99) 
The Tokyo Round. Tariff reductions and bindings covered more than US$300 billion of trade, 
and lowered the weighted average tariff on manufactured goods in the world's nine major 
industrial markets from 7.0 to 4.7 per cent. It also resulted in the recognition of preferential 
tariff and non-tariff treatment for and among developing countries, and liberalization of 
trade on many tropical products. It established "codes" on subsidies and countervailing 
measures, technical barriers to trade, import licensing procedures, government procure
ment, customs valuation, dairy products, bovine meat, civil aircraft and revised the GAn 
anti-dumping code. 

1986, Geneva (107) 
Uruguay Round. Launched by GATT Ministers on 20 September 1986 in Punta del Este, 
Uruguay, this is the eighth - the most complex and ambitious round of multilateral trade 
negotiations in the GATT. The round, expected to be completed in four years, is aimed at the 
further liberalization and expansion of world trade and extends the multilateral negotiations 
among contracting parties to such new areas as trade-related aspects of intellectual prop
erty rights, trade-related investment measures and trade in services. At the end of 1990, 
some 107 countries were participating in the Round. 

Source: Inforr:nation and Media Relations Division of the General Agreement on Tariffs and Trade, News of the Uruguay 
Round of Multilateral Trade Negotiations (Geneva, GATT, November 1990), pp. 61-63. 
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Annex E Background Information on the Sugar Industry 

The sugar industry provides employment and considerable income to a large number of people and to. 
government coffers. The industry claims that about 5 million peopte are dependent on the industry for their 
sustenance, of which, some 580,000 are farm and industrial workers. It also contributed P17.5 billion to 

Gross National Product (GNP) and more than 3 billion in taxes in 1994 (see Table 1). 

Table 1: SUGAR INDUSTRY SITUATION 

LABOR 
Agriculture 556,000 workers 

Industrial 25,000 workers 

Total no. of dependents 5 Million 

INVESTMENTS 
Sugar mills 50 Billion 

Farms 80 Billion 

Refineries 20 Billion 

Total investments 150 Billion 

MARKET 
Domestic Consumption 1.76 MMT (94·95) 

US Quota 146,000 MT (raw) 

TAXES 
VAT & other taxes 1.2B 

Income tax 1.8B 

Real estate tax 136.0 M 

subsidies to government 
agencies 183.0 M 

Contribution to GNP 17.5 B 

Source of basic data: SRA (BW. 11·21·95) 

The sugar industry is no longer what it used to be. Sugar exports accounted for 21 per cent of total value of 
Philippine traditional exports from the 1960s to mid-1970s. In 1974, for instance, sugar exports to the 
United States alone was valued at almost $367 million. I Export earnings from sugar nosedived to only 
$97.12 million in 1990 and to $60.62 million in 1994.

2 
Data from the Sugar Regulatory Administration 

(SRA) show that the sugar industry contributed 2.7 per cent in the Gross Value Added (GVA) in Agriculture 
and Fishery and only 0.6 per cent in the GNP in 1994. Area planted to sugar is 374,629 hectares in CY 1994-

95, down from a peak of 553,333 hectares in 1975-76. 

inefficiency characterizes the Philippine sugar industry of today. Industry leaders and analysts alike say 
that the historical dependence of the industry on the profitable US market. which provided the impetus to 
modernize the industry at the beginning, has led to inefficiency. Under the US Sugar Act of 1962, large 
sugar quotas were given to the Philippines.] There was no push to invest in order to improve productivity 
and reduce costs because there was a ready market that absorbed their production at prices higherthan the 
world price of sugar.4 Sugar producers (planters and millers) were, therefore, assured of big profits. 

Other countries like Australia and Thailand, on the other hand, became highly efficient producers of sugar 
even without subsidij!s. The average cost of producing sugar in the Philippines is 13-14 cents per pound, 
compared to 6 cents in Australia, and 8·9 cents in Thailand. Given the prevailing world sugar price of 11 
cents per pound, the Philippines incurs losses if it se11s to the world market while Australia and Thailand 

gain profits. 

1 Luzon Secretariat of Social Action, "Sugar Industry," Countryside Report (Quezon City: LUSSA, 1982), p. 88. 

2 Foreign Trade Statistics, 1994. 
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3 Under the US Sugar Act of 1962 the Philippines got a quota of 1,050,000 short tons and a small shared the 
Cuban quota which was abolished when the US suspended its relations with Cuba. The Act was later amended 
in 1971. As a result, the Philippines got a "basic quota of 1,126,020 short tons and 30.08 per cent of non. 
Cuban deficits and any amount upon the US president's discretion." See Luzon Secretariat of Social Action, 
"Sugar Industry," Countryside Report (Quezon City: LUSSA, 1982), pp. 87.88. 

4 Aurora A. Regalado, "Barriers in the Development of the Sugar Industry," Rural Development Studies, Vol
ume 3 Number 4 (Quezon City: PPI, August 1992), p. 27. 
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ENVIRONMENT 

I nvolvement of Non-State Actors 

in Coastal Resources Management 

The Case of 5AMAMAMU and 

Tambuyog in Prieto Diaz, 50rsogon 

Legally and historically, coastal natural resources are the property of the 

state.' As such, their control and management rest with the government, through 

the mandated agencies and government units, while their actual use is reserved 

for the wider public. 

Under this arrangement, the state has to play the lead role in defining use 

and managing the resources. In the current context, this essentially means that 

the state should aim for wise and ecolOgically sound use. 

The Philippines' coastal natural resources are in a sorry state. Coral reefs 

have been significantly degraded due to unwise and illegal practices such as poi

son, blast and destructive fishing as well as coral harvesting. Mangrove forests 

have been depleted by massive conversion to fishponds and unregulated cutting 

for household and commercial uses. Fisheries resources have also been exhausted. 

The current state of these resources raises doubts about their capacity to provide 

for the livelihood of the majority of the population that lives in the coastal areas. 

This becomes even more worrisome as those who live on the coast are among the 

country's poorest. 

Coastal resources were degraded despite a clear mandate for the state to 

manage them for sustainable use and development. This can be attributed to one 

significant factor: a state-managed property regime for a common pool of re

sources is always prone to become an open access situation. This means that 

since there is no clear owner of the resource, anybody can use them without 

considering the costs to the environment and society. As there is no clear account

ability, anyone can exploit these resources until they are exhausted. The state's 

inability to regulate the use of the resources and its captivity to rent-seekers per

petuate such a situation. 

Thus, the degradation of coastal resources and the consequent effects on 

coastal communities are rooted in the property rights dilemma of coastal common 

pool resources. This can only be resolved by addressing property rights questions 

within the Philippine socio-political context. This, however, is not simply a politi

cal-economy question. Ecology has a dynamic of its own. There is, therefore, a 

need to integrate with the social response a technical response.' 

PHILIPPINE DEMOCRACY AGENDA 

State-Civil Society Relations in Policy-Making 
203 
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The Response 

An alternative to the current property regime is the transfer of rights to coastal resources to coastal communities themselves. Ensuring community property rights 
brings about popular empowerment. It also ensures the sustainability of the re
sources. 

Ifthe open access situation, with all its inefficient and iniquitous consequences, 
is replaced by a defined community property regime, it will be easier for communities to achieve sustainable development. A community property regime is the foundation on which community-based coastal resources management necessarily rests. 

Community-based coastal resource management (CB-CRM) is gUided by four principles: empowerment, equity, sustainability, and systems linkages. 
Empowerment here means that there is actual transfer of economic and political power from a few to the impoverished majority. By transferring the access and control of resources from a few rent-seekers to the community, the latter becomes economically empowered. Moreover, as resource management is actually transferred to the residents of the community through people's organizations, and control over the resources is effectively theirs, politic::al empowerment ensues. 

Empowerment at the community level also ensures a healthy and robust civil society that can serve as counterforce to the occasional excesses of the state. In fact, actual exercise of power in so called "subsidiary levels" in contrast to a highly centralized social apparatus is the concrete manifestation of empowerment. It avoids the pitfalls experienced by former socialist countries where a highly centralized state became oppressive instead of empowering. 
The prinCiple of equity is linked with the principle of empowerment. Equity here means that there is equity in access and in the reaping of benefits among the community of resource users. Concretely, it means that a few cannot exploit the majority. It also means that the few cannot unjustly appropriate the wealth of a 

particular resource. In fisheries, equity would be attained when small fisherfolk have equal access to coastal resources as the big fishing operators. 
CB-CRM also ensures that there is equity between the present and future generations. By providing for mechanisms that ensure the protection of coastal resources forfuture use, the rights of the yet unborn to have access over the same resources are likewise assured. Present structures that hinder development also p,rejudice the interests of future generations. 
The third principle of CB-CRM is sustainability. Current development practice is anchored on the unsustainable depletion of the earth's natural resources. This means depriving future generations of the use of these resources. 
Sustainability in coastal resource management does not mean that fisheries are left untouched. But it does require that each generation recognize its obligation to those after it, and that current practices should ensure that future societies will still have access to fishery resources. 

System-oriented means that an analysis of the coastal ecosystem cannot be separated from other ecosystems, the bigger social and natural systems with which 
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it is situated. The coastal ecosystem is treated in relation to other resource sys
tems that affect it, like the upland and lowland ecosystems. Up~and activities like 
mining and logging have direct bearing on fisheries and must likewise be ad
dressed by CB-CRM. 

The situation of the fisherfolk and the coastal environment must be also be 
placed in relation to the socio-political and economic context of Philippine soci
ety. The conditions in the community should not be analyzed as an independent 
system but as part of a bigger social system. 

CB-CRM must involve not only the fisherfolk but also the others sectors within 
the community. The women, youth and professionals within the community must 
be involved in the implementation of coastal resources management. The govern
ment, especially local agencies, has to be consulted and allowed to participate in 
the process. The presence of voluntary organizations that provide services in the 
community must be welcomed, and people's organizations must join hands with 
these voluntary organizations in the formulation of programs for the community's 
welfare. 

Based on those principles, certain components of CB-CRM have been identi
fied. These are: 

Use Rights. This component determines who should use the fisheries. Use here 
does not mean only the actual capture of fish, but may also include the utiliza
tion of coastal resources for other purposes, such as a dumping ground or 
source of any other non-living resource. By defining use rights and a system 
of access to, and control of, these resources, outsiders are excluded. Only the 
community people, who are stakeholders', have rights to utilize the resource 
and duties to protect it. Outsiders who are allowed usage have to pay to the 
community. 

Exchange Rights. Since the resource is sold in the market, the community must 
likewise have control over the channels through which their produce pass. In 
addition, the inputs market such as fishing supplies stores also needs to be 
controlled. Here, cooperatives and other forms of collective effort to seize 
market control will playa big role. 

Distribution Entitlements. This recognizes the fact that in a coastal commu
nity, there are initial endowments. Some may already be better endowed than 
others. CB-CRM must therefore assure that there are equal endowments of 
economic and political power. The distribution of the benefits of the resource 
must be equitable. Equal access and opportunity for all community members 
have to be guaranteed. 

Management Scheme and Authoritative Instrument. A community is made 
up of different classes and sectors. Thus, conflict-resolution mechanisms must 
be in place so that obedience to community policies and programs is guaran
teed. There is no prescription here of what should be the actual form of this 
scheme. What is important is that there is a venue for determining the actual 
management and authority instruments to ensure compliance and order. In 
fact, there are existing or traditional norms and practices that may be helpful 
in defining the proper management and authority scheme for the community. 
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The SCAD Program 

The role of NGOs like Tambuyog is essentially to facilitate the establishment 
of community property regimes under the leadership of vibrant, dynamic and au
tonomous people's organizations 

4
• 

Two major thrusts have been used in building a constituency-for community
based coastal resources management. The first is advocacy at the national level 
aimed at propagating the CB-CRM concept and building a base of advocates for 
the program. Activities like lobbying for a new fisheries code and other progres
sive policies, maintaining a folk school for CB-CRM orientation and skills, publish
ing materials, and setting up a resource center fall under this thrust. 

The second is building a constituency through direct, area-based interven
tion. This is designed to promote the practice of CB-CRM at the local level and 
draw lessons which could be replicated in other areas. Toward this end, the Sus
tainable Coastal Area Development (SCAD) program was launched in three areas: 
Prieto Diaz, Sorsogon; Barili, Cebu; and Taytay, Palawan. 

SCAD is an integrated approach aimed at building the foundation for commu
nity property regimes for coastal resources. It consists of the following compo
nents: research, training and education, organizational development, gender de
velopment and advocacy. 

The research component seeks to generate information on both the social 
and technical conditions of the community to help in the formulation of viable, 
community- based resource management plans. By using participatory method
ologies, it enables communities to share experiences, analyze local conditions, 
plan and act. The management plan generated from this participatory research is 
the seed from which community property rights will grow. 

The training and education component provides inputs and instills resource 
and organizational management skills in local people who will eventually become 
the resource managers. 

The organizational development component is geared toward building re
source management cooperatives that would take the lead role in CB-CRM in the 
community. These resource management cooperatives would have two main thrusts: 
advocacy for the planned use of resources through a Resource Management Plan 
(RMP), and business development aimed at firming up the leadership of the RMP in 
the community and providing livelihood for cooperative members and services to 
the community at large. 

The gender component essentially deals with providing venues for recogniz
ing women's role in reproductive, productive and community-management spheres. 
In addition, there is an effort to make the cooperative aware of gender issues. 
Aside from this, a women's organization is formed to deal with gender-specific 
needs. 

The advocacy component focuses on generating community support for the 
planned and sustainable use of resources through the RMP. Advocacy is one ofthe 
primary functions of the resource management cooperatives (RMCs). The RMCs' 
foremost target are the other resource users who do not belong to the coopera
tive. It also conducts advocacy wo~k among other stakeholders, including govern
ment line agencies and local government units. 
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To ensure the success of these efforts, the necessary structures and mecha
nisms for advocacy work have to be set up. Thus, the resource users' forum is 
formed for the local people. The community and the government, meanwhile, 
meet in a multipartite body. Through these mechanisms, the RMP is discussed, 
finalized, adopted and implemented. 

SCAD in Prieto Diaz 

In 1994, the development NCO Tambuyog began implementing a SCAD pro
gram in Prieto Diaz, Sorsogon. Prior to this, Tambuyog was already involved in an 
"Eco-protect" capability-building project in Cebu and Iloilo. But after conducting a 
resource scan, the NCO decided to drop Iloilo as a project site. 

" Prieto Diaz was chosen instead. By then, the town had already been the ben
eficiary of several training seminars conducted by Tambuyog. Moreover, the local 
parish priest had been persistent in inviting Tambuyog to assist the area and carry 
on with the organizing work he had started. The priest's tenure in the town was 
about to end, and he was concerned about the fate of the Samahan ng Maliliit na 
Mangingisda sa Muntopar (SAMAMAMU) which he had helped organize. 

Tambuyog made an ocular survey of the site in July 1994, and found that 
based on its criteria, the area was suitable for a SCAD project. It chose SAMAMAMU 
as its main partner in project implementation. A month after the survey, a commu
nity organizer who was going to be assigned to the area made his first visit. 

The initial phase of the program had three major components: courtesy calls 
and introduction of Tambuyog to local government officials; preparing the people's 
organization for project partnership and selecting volunteer organizers; and scan
ning the community situation preparatory to the formulation of an intervention 
plan. 

After the courtesy calls had been made, the focus shifted toward preparing 
SAMAMAMU for coastal resource management. The experiences of SAMAMAMU 
were synthesized through a summing-up activity undertaken by the PO leaders 
and Tambuyog. The summing up identified the organization's major weakness: a 
lack of focus in its orientation and direction. It was not clear to SAMAMAMU lead
ers whether the organization was primarily a cooperative or a political group. 
Thus, the PO had to clarify its vision and orientation. Based on such clarification, 
a four-month tactical plan covering August'to December 1994 was drafted. 

At the same time, PO leaders who would be tapped as local volunteer orga
nizers were being consolidated into a team. A sharing session where they related 
their stories, strengths and weaknesses to each other was held as part of a "river 
of life" activity. The main purpose of the sharing was team-building. 

Following the four-month tactical plan, barangay assemblies were undertaken 
to organize fishers in the barangays of Brillante, Tupaz, Quidolog and Rizal. In 
addition, a preliminary social investigation of the four barangays was done to 
provide the organizing team with the information they needed, such as the num
ber of fishers, the type of gear they used, and how they marketed their produce. 
This information is crucial in identifying the organizing tactics to be used in the 
area. Moreover, the social investigation was an alternative to a comprehensive 
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resource scanning the could not yet be undertaken at the time because Tambuyog's 
research team was not yet available. 

The barangay assemblies were aimed at reviving SAMAMAMUchapters in 
those areas and expanding their membership. "Yamang Dagat," a video documen
tary on the state and importance of marine resources was shown. The video seeks 
to promote environmental consciousness and to instill in committees a sense of 
urgency about the need for coastal resources management. After the video, the 
assemblies discussed and clarified their respective constitutions, filled up mem
bership forms and created committees. 

By October 1994, Tambuyog had adopted the cooperative as the more viable 
structure in implementing community-based coastal resource management. Re
source management cooperatives were identified as the core structure for project 
implementation. This choice was made because: cooperatives instill discipline 
among its members and leaders; they encourage the development of technical 
management skilts; and they allow for "democratic contro!." Cooperatives were 
also seen as the .building blocks of an alternative economy where people's organi
zations were the stakeholders. This idea is crucial in the operationalization of the 
CB-CRM concept. 

The month of October 1994 was devoted to the preparation and the actual 
training of those who would take part in a participatory research in the area. Thirty 
would-be leaders and SAMAMAMU members attended the training. During the ses
sions, the participants generated a wealth of data about different aspects of com
munity life. Internally, however, the Tambuyog research team was faced with some 
problems. First, more participants came than it had anticipated. Second, the ses
sions themselves did not go smoothly, and lastly, there were problems among 
those who made up the research team. 

In the same month, consultations were held with the leaders in order to 
clarify and systematize their community work. There were also other activities like 
"Linis Baybay" or a clean-up of the seashore, a project designed to instill the spirit 
of cooperation among the PO members. 

A crucial development at this point was the setting-up of a women's project 
as part of the resource management and development efforts in the community. 
Institutionally, within Tambuyog, there was an effort to develop a gender frame
work for community-based coastal resources management. As part of this effort, 
the NCO planned to conduct gender research in Bicol and Cebu. By October 1994, 
the research team for Bicol was set up, a local researcher had been hired, and the 
gender research plan, discussed with local leaders and POs. The research team's 
contact group was also identified. This research was supposed to provide inputs 
on the integration of gender development in CB-CRM. It would also serve as the 
basis for future interventions on women in Prieto Diaz. 

In November 1994, the actual resource scanning through participatory re
search was undertaken. Those who had been trained in research methods the 
previous month went around the community gathering information. The data gen
erated from the training sessions and the actual research itself provided the baseline 
information on the socio-economic and environmental conditions of the commu
nity. A network analysis of problems and issues was conducted on the basis ofthis 
information. Then, from this network analysis of problems and issues, a five-year 
plan in the context of the SCAD program was developed. 
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The Five-Year Plan 

The five-year plan for the implementation of the SCAD program in Prieto Diaz 
has two stages: 

First Stage 

1. Put together an in-depth and comprehensive database which would be the 
basis of program planning and implementation; 

2. Transform the people's organization into a municipality-wide cooperative with 
small-scale projects. This cooperative will undertake savings mobilization for 
a capital build-up and a market study of the targeted project; 

3. Organize a municipal women's cooperative; 

4. Identify alternatiVe livelihood and feasible small-scale economic activities; 

5. Convene a core of resource-users who will draft the framework and principles 
of the resource-use plan. This will be followed by a consultation with a wider 
group of resource-users who will then discuss and try to reach a consensus on 
framework, form a secretariat, and design a research agenda for the resource
use plan. 

Second Stage 

1. Cooperatives, which by now shall have been equipped with management skills, 
begin project implementation. 

2. Cooperatives assume leadership in building a critical mass of resource-users 
ready to work for the project. 

3. A valrdation workshop on consolidated resource-use plans is conducted by 
the secretariat for finalization and eventual adoption by the resource-users. 

4. Resource-users draft an advocacy plan for the creation of a tripartite body of 
resource-users, government agencies and NGOs; 

5. Measures to boost the community's disaster management and advocacy capa
bilities are taken. 

6. SALAMUCO is transformed into a secondary cooperative that will serve as the 
preparatory mechanism for the development of alternative livelihood systems. 

January to May 1995 

With the development ofthe five-year plan and the definition of the character 
of the social preparation phase, the stage was now set for the program's step-by
step implementation. But in the end, outside factors affected project implementa
tion so that the first half 1995 was spent making program adjustments. 

The first outside factor was the presence in the town of a Coastal Environ
ment Project implemented by the Department of Environment and Natural Re
sources (DENR). This project is aimed at coastal habitat protection, which is done 
through a three-pronged approach: organizing resource-users and stakeholders, 
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providing alternative livelihood, and developing and implementing a coastal man
agement plan. 

By February 1991, FDFI, the contractor of the CEP project was already set to 
hand down a management plan for the municipality's adoption. This was a bit of a 
surprise forthe SCAD implementers, as such a management plan did not go through 
the same intensive consultative process that SCAD did. 

Thus, the SCAD team, composed of the community organizer and the PO 
leaders, had to adjust. It discussed with SEAMANCOR and FDFI the need to forge 
unity on the basis of guiding principles and a common framework for the formu
lation of a management plan. The groups also agreed that they had to reach a 
consensus on their analysis of the current status of the town's resources and how 
they were utilized. 

By then, the presentation of the CEP management plan had already been set. 
A workshop had been scheduled. It was attended by the town's various stakehold
ers, including SAMAMAMU members. During the workshop, SAMAMAMU refused 
to accept the CEP's management plan because of its insistence on setting up a 
marine sanctuary in Kalig-an, which the organization thought was not feasible. 
SAMAMAMU also objected to CEP's recommended management structure. 

FDFI was tasked to refine the plan and come up with a second draft. At the 
same time, Tambuyog and SAMAMAMU went on with the formulation of a resource 
management plan as they had originally planned. They also went on with the CB
CRM orientation and held a training on community organizing techniques for 
SAMAMAMU members. At the same time, the research on gender continued, and 
some PO leaders took part in exchange program that took them to Samar. 

By March 1995, a three-month tactical plan was drafted in preparation for 
setting up the cooperative. That month, there was also a planning workshop where 
local leaders honed their capacity for analysis and selected appropriate organizing 
techniques. A CB-CRM orientation of the women's group was conducted, and the 
gender research made some progress. The groups also conducted a CB-CRM orien
tation at the barangay level with 31 participants. 

The first moves toward the formation of the Municipal Development Council 
were also taken in March. This council was seen as the venue for pushing the CB
CRM and resource management plan. It held a meeting where the development 
plan of Prieto Diaz was the main agenda. 

By April 1995, the local people were gearing up for the local elections. Most 
of .the work now focused on ensuring the victory of the candidates supported by 
SAMAMAMU. Members took part in the campaign, supported the printing of elec
tion posters and participated in the Catholic Church-led VOTE CARE movement. At 
the same time, they had more trainings on cooperatives and the CB-CRM concept. 

In May, all activities were focused on the elections. The ele,l:tion results were 
mixed. The mayor supported by SAMAMAMU and most of the rest of his slate 
were elected. But a SAMAMAMU member who ran for councilor lost. 

Also in May, Tambuyog held its own conference to sum up the SCAD experi
ences in Bicol and Cebu and map out its future course of action. The conference 
affirmed the plan to push for the formation of a municipality-wide cooperative. It 
also studied the possibility of forming a municipal fishery development council 
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that would serve as a venue for advocacy in place of the municipal development 

council. 

SAMAMAMU held a general assembly on June 20, 1995 to get the consensus 

of its members pertaining to the organization's transformation into a cooperative. 

Fourteen of the officially listed 20 members agreed. An ad hoc committee to facili

tate the transformation was formed. It was composed offour local volunteer orga

nizers who were also officials of SAMAMAMU and four elected heads ofthe fishers' 

organizations in the four barangays. 

The ad hoc committee of the yet unorganized cooperative then identified 

other possible projects that would help unite its membership. In September, the ad 

hoc committee finished four project feasibility studies. In October, an assembly of 

all prospective members was held to choose which among the four projects would 

be implemented first. Seaweed farming was the first choice. A timetable for col

lecting the cooperative's total paid-up capital was agreed upon. On November 18, 

1995, the: cooperative's first general assembly was held. 

Advocacy for a Resource Management Plan 

In September 1995, a committee for advocacy work was formed from among 

the members of the cooperative's ad hoc committee. The advocacy committee, 

together with the Tambuyog staff, played a major role in the formation of Task 

Force Banyuhay sa Dagat. 

The task force was integral to the program strategy of forming tripartite 

coordinating councils for managing the coastal resources of Prieto Diaz. The task 

force is composed of local governments, NGOs and POs, including SAMAMAMU 

and Tambuyog, which became members of the task force secretariat. The role of 

the task force was to formulate Slnd implement a coastal resource management 

plan. 

But even before the task force was formed, dialogues with other resource

users were already held in preparation for a resource-user's forum. The forum, 

however, was not set up as it was overtaken by events: the local government had 

itself begun dialogues with resource-users. 

In June 1995, SAMAMAMU initiated a dialogue with the beach seine opera

tors to iron out the problems caused by the use of very fine mesh nets, known 

locally as baling, in the lagoon. The use of baling is Hlegal because it catches even 

the juvenile fishes. It is particularly destructive during the lean fishing season, 

because that is when the fishes spawn. 

The dialogue was held with the mediation ofthe mayor and the Sangguniang 

Bayan committee on agriculture. After a series of meetings, a compromise was 

reached: the size of the mesh would be adjusted to three centimeters at the pocket 

portion of the baling. It was also resolved that there would be a preparation and 

phaseout period before the 1989 Municipal Fisheries Ordinance banning fine mesh 

nets is implemented. 

When the task force reviewed that ordinance in October, it found that the law 

was no longer appropriate to the realities of resource utilization in the area. The 

body agreed to consult with, and gather more data from, the resource-users and 

other stakeholders. The data that would be gathered, as well as those from pre-
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liminary resource assessment earlier conducted by SAMAMAMU, would be used as basis for a holistic resource management plan. After the meeting, consultations and data-gathering sessions were conducted through information-education campaigns (IECs) in the coastal barangays. 

The IEC campaign in each barangay was not solely intended for information 
gathering. It was also supposed to provide an opportunity for the task force and 
the community to unite on how to sustainably manage their coastal resources. 
These campaigns, however, were delayed due to several reasons: non-cooperation of some task force members, problems in communications, bad weather, political 
infighting and others. Most members of the task force still did not know what a management plan is. Because of the delay, the SCAD-Prieto Diaz team estimated that the formulation and implementation of a resource management plan would also be set back. 

Still, by February 1996, Tambuyog and SAMAMAMU were preparing to draft their own management plan. They gathered more data which would be used in formulating the plan. By March, the plan was ready and was validated by SAMAMAMU. It was then submitted to the task force for its consideration. 
The task force had agreed that the secretariat would integrate the two man

agement plans: the one drafted by the DENR-CEP-FDFI and the one submitted by Tambuyog-SAMAMAMU. This plan would then be finalized for approval by the Sangguniang Bayan. 

The secretariat met in April and discussed both management plans. Then in June 1995, the Sangguniang Bayan of Prieto Diaz approved the plan in principle and agreed to the request of various groups that the management plan be passed as a municipal ordinance. 

Venues of Intervention 

The resource management plan was the culmination of a range of activities that were undertaken in an effort to forge an authority instrument for plan formulation and implementation. These activities included: 

Supporting candidates in local elections 

SAMAMAMU took energetic part in the election campaign. It supported the incumbent mayor in both the 1992 and 1995 elections by participating in the VOTE CARE movement, conducting house-to-house campaigns, printing posters, 
and delivering significant votes. Through such participation, it gained the recognition of the local authorities and was able to use this influence to have an impact on local government plans and decisions. 

Dialogue with other resource-users 

SAMAMAMU initiated a dialogue with baling operators in order to resolve the resource-use conflict arisingJrom the use of an illegal fishing method. The use of baling nets causes a decline in mature stock and adversely affects the catch of small-scale fishers, many of whom are members of SAMAMAMU. 



Non-State Actors in Coastal Resources Management. 213 

SAMAMAMU invited the operators to a dialogue in the presence of local offi
cials. The issue was resolved during the dialogue. The compromise - an adjust
ment in the design of the nets - was supported by the mayor, who then allocated 
funds for its implementation. This initiative falls within the framework of reaching 
a consensus on the use of resources through negotiations and dialogue. The suc
cess of this initiative provided openings for SAMAMAMU's leadership in coastal 
resources management to be recognized by other users. 

Lobbying with local officials 

The support given by SAMAMAMU and Tambuyog to the mayor and most of 
the councilors did not ensure that all of their suggestions and plans would be 
looked upon with favor. Proper coastal resource management entails changing 
and challenging existing illegal and destructive practices of resource-use, some of 
which have been accepted the community, if only because of feeling that it was 
impossible to stop these practices. Changing the way in which coastal resources 
are managed will surely bring about social and economic dislocation to some 
resource-users and stakeholders. Thus, these changes have to be brought about 
by care and sensitivity, especially in the choice of methods and processes. 

SAMAMAMU leaders found it difficult to convince incumbent politicians, whom 
they had supported, to endorse the fishers.' agenda on proper resource manage
ment. PO leaders discussed the advantages of their strategy with the mayor and 
municipal councilors. They presented facts, figures, and historical accounts of the 
causes and effects of resource decline. But despite this, the process of creating a 
coordinating council to formulate a resource management plan proceeded at a 
snail's pace. The fishers had to show some indignation before the mayor fiAally 
initiated the surveillance and apprehension of fishing operators who used illegal 
methods like cyanide and compressors. 

Forming a coordinating council for resource management 

After making some headway in the dialogue with baling operators, SAMAMAMU 
soon realized that the whole set of municipal ordinances pertaining to coastal 
management must be in place so it could provide the parameters for implementa
tion, enforcement and future discussions with the other resource-users and local 
policy-makers. 

At that time, the Sangguniang Bayan, had already enacted a municipal fish
ery ordinance which was not being fully enforced. In cooperation with the munici
pal council, the CEP implementers, SEAMANCOR and other line agencies, a discus
sion on some of the provisions of the ordinance was held. It was found out during 
these discussions that some of the provisions of the ordinance such as licensing, 
apprehension of clearly defined illegal fishing operations and others can already 
be implemented while the rest have to be reviewed. 

It was then pointed out that a coordinating body should be formed to tackle 
the enforcement and review ofthe municipal ordinance. This led to the creation of 
the Task Force Banyuhay sa Dagat. SAMAMAMU and TambuY0Q-'became members 
of the task force together with the local goverriment, the municipal council, CEPj 
DENR Region VII, FDFI, SEAMANCOR, the education department, the Association of 
Barangay Councils and the Catholic Church. The task force also provided 
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SAMAMAMU and Tambuyog with a venue to push for the formulation and imple
mentation of a resource management plan. 

Civil society as catalyzing force 

SAMAMAMU and Tambuyog took an active role in the task force through their 
membership in the secretariat. The advocacy committee of both organizations 
became participants in the task force deliberations. They fought for the inclusion 
in the agenda of the discussions the need to ban illegal practices such as cyanide 
and blast fishing. In fact, they coordinated with the police and the mayor in the 
apprehension of several cyanide fishers. They also provided information on fish· 
ers involved in illegal activities. In addition, with help from Tambuyog, SAMAMAMU 
secured funding for the task force activities and for a boat that is now used to 
patrol Prieto Diaz waters. The funds and the boat were put in the care of the 
cooperative. 

The task force has been identified as the potential authority instrument for 
resource management in Prieto Diaz. It was to the task force that SAMAMAMU and 
Tambuyog first took up its advocacy of the resource management plan they had 
formulated. The CEP also submitted a coastal management plan to the task force. 
The task force secretariat discussed the two plans and approved its common points. 
The plans are now in the proc_~_ss of being integrated and translated into a pro
gram. 

Pressuring government through community mobilization 

When the ,task force realized that the municipal fisheries ordinance had to be 
updated to make it more responsive to the realities of resource-use in the area, it 
conducted consultations in coastal barangays. These consultations were done 
through information-education campaigns in the coastal barangays. 

These ongoing campaigns are not only consensus-building mechanisms. They 
also serve as a mechanism for putting pressure on local authorities. Once commu, 
nities are aware of the indispensable value of coastal resources to their lives and 
of the laws that should be implemented in order to manage and use these re
sources sustainably, they can then lobby with local authorities for better laws and 
stricter enforcement. 

Enterprise development 

Bolstering the organization's enterprise development capacity in order to sus
tain policy advocacy is necessary. Corporations fund their lobbying in Congress 
and their media machinery from their coffers. Civil society, too, must find a way to 
support its advocacy from the fruits of its own enterprise. This is one of the prin
ciples espoused by SAMAMAMU and Tambuyog. Thus, SAMAMAMU was transformed 
into a resource management cooperative. 

But unlike traditional cooperatives, the SAMAMAMU Resource Management 
and Multipurpose Cooperative formed a resource management advocacy commit
tee. This shows that the cooperative's thrust is two pronged: to develop alterna
tive livelihood mechanisms for its members and the community, and to advocate 
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for a planned and community-based utilization and management of coastal re

sources. 

The cooperative aims to provide additional income for its members through 

a pilot project which, if it becomes successful, can be replicated in other areas. 

Currently being pilot-tested in the viability of seaweed farming, this project is also 

seen as a means to assert the community's tenurial rights to surrounding coastal 

areas. In addition, the cooperative has a banca and pig dispersal project for its 

members_ Another project involving patitig fishing is being initiated to provide an 

additional income source for the cooperative. 

Lessons and Insights 

NGOs have a key role to play in providing the requisites for installing a com

munity property regime over coastal resources. The people's organization, 

SAMAMAMU, as a dynamic and autonomous entity in the community, will ulti

mately take the lead. At this point, however, it is still difficult to draw a line be

tween what is the initiative of the facilitating organization and what is the PO's 

own initiative. In the long term, as the process of capability-building advances, 

the resource management cooperative will take the lead role and sustain the initia

tive, paving the way for the eventual phase-out of Tambuyog, the facilitati ng orga

nization. 

SAMAMAMU and Tambuyog have asserted their leadership in the community's 

resource management planning and implementation. Their role in the formation 

and continued existence of the task force remains pivotal. They hold sWay in the 

secretariat and have maintained close ties with the municipal chief executive and 

the councilor heading the task force. Through the pressure of the PO leaders dur

ing the deliberations of the task force, the enforcement of fishery laws has be

come more serious, as exemplified by the regular patrols jointly conducted by 

SAMAMAMU and the police and the actual apprehension of illegal fishers. 

The formulated resource management plan, though still largely influenced 

by Tambuyog, is a start towards enabling the people's organization to make its 

own research, formulate its own plans, and lobby for its causes. The success in 

pushing for an resource management plan in both the task force and the 

Sangguniang Bayan paves the way for the planned use of resources. Implementa

tion, of course, is more important and still needs to be followed through. But it is 

clear now that SAMAMAMU will playa significant role in implementing the plan, as 

well as in other community efforts such as research, education campaigns and 

projects designed to protect coastal resources and improve livelihood. The PO 

also continues to put pressure on law-enforcement agencies to perform their tasks. 

Since not all the community people nor all the direct users of the resources 

are members of SAMAMAMU, the PO has to assert its the leadership role. This is 

not done through numbers, but through the success of its efforts. It must take the 

initiative to contact other users and encourage them to be a part of decision

making processes with regard to coastal resources. SAMAMAMU has already done 

so in its dialogue with baling operators and in conducting information and educa

tion campaigns_ Moreover, SAMAMAMU's participation in the elections has brought 
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it significant gains. It was able to help elect a sympathetic local executive and a 
majority of the Sangguniang Bayan members. 

Finally, the business projects of SAMAMAMU are designed to enhance the 
skills of its members in project and organizational management. It is also envi
sioned that later on, the business endeavors will lay a claim on coastal resources 
and provide improved livelihood for cooperative members. 

ENDNOTES 
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WOMEN'S ISSUES 

Civil Society and the State in the Arena 

of Women's Reproductive Rights 

A Case Study 

Introduction 

Women's reproductive rights are generally defined in terms of the inherent 

right of every woman to attain "a state of complete physical, mental and SOCial 

well-being and not merely the absence of disease or infirmity, in all matters relat

ing to the reproductive system and to its functions and processes. "I Th,is implies 

that women have the right to be informed about, and have access to~, safe, effec

tive, affordable, acceptable and lawful methods of family planning. This also guar

antees the right of access to appropriate health care services that ensure safe 

pregnancy and childbirth. 

Women's reproductive rights therefore strike at the core of the family plan

ning program in the Philippines, where the burden of contraception falls largely 

on women. Indeed, several studies have shown that while it is the men who de

cide on whether the couple will practice family planning,," it is the women who 

then take on the responsibility by taking pills, using IUDs and otherwise employ

ing other female-oriented contraceptive methods. 

This case study chronicles the efforts of a group of women in two municipali

ties. With the initial support of a non-government organization, these women were 

able to influence local government units to allot funds and implement programs 

to support family planning and women's reproductive rights. 

The first municipality is Maasin, in the central part Iloilo province, some 50 

kilometers from Iloilo City, the capital. The other is Anilao, a seaside town in 

eastern Iloilo, also some 50 kilometers from the capital. 

The non-government organization Save the Children served as the catalyst 

for action on reproductive health in these two towns. The NCO selected Maasin 

and Anilao by ranking Iloilo municipalities according to their achievement in fam

ily planning. The top and the bottom'third in the ranking were dropped, and from 

among those in the middle group, Anilao and Maasin were randomly selected. 

The women who actively shaped and made possible the implementation of 

the program were the community volunteer health workers (CVHWs) in the two 

municipalities. These are volunteer health workers trained by the Department of 

Health, but they are not under the department's jurisdiction. 

PHILIPPINE DEMOCRACY AGENDA 

State·Civii Society Relations in Policy.Making 
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Strictly speaking, the CVHWs are accountable to the community which se
lected them and not to the local government health units. These health workers 
have organized themselves into a federation at the municipal level in an effort to 
increase their leverage in the town. In their activities, they did not represent them
selves as part of the government health service, but as private individuals who 
volunteered their services to the community. 

Both the NCO and the women themselves felt that the men had to be drawn 
into the campaign for reproductive rights. They also believed that reproductive 
rights cannot be completely attained if women alone carried the burden of advo
cacy for these rights. Thus, the project aimed to test an approach toward gender 
equity in reproductive health. It set as its goal that the men would: (1) show that 
they could change the attitudes of their fellow men in favor of family planning and 
women's reproductive health; and (2) campaign for local government support for 
reproductive health programs. 

Certain assumptions are being made by this paper in order to facilitate the 
presentation of concepts. One, efforts toward reproductive health are equated as 
efforts for reproductive rights. While it is accepted that the latter is more limited, 
it is impossible to speak about reproductive rights if the basic requirements for 
reproductive health are not there. Thus, this paper presents the processes toward 
attaining reproductive health as an integral part of the movement towards repro
ductive rights. 

Second, women by themselves will not be able to achieve reproductive rights 
if the men do not appreciate these rights. It is important that the men are liberated 
from the notion that they have the monopoly on decision-making on family plan
ning. They also have to disabuse themselves from the idea that it is the women's 
responsibility to use contraceptives. They must also go out and openly campaign 
for these positions. 

Third, policy-making inteNentions are defined in these paper as those ac
tions taken by the local chief executive (the mayor) and the members of the 
Sangguniang Bayan, such as drafting and enacting resolutions in support of repro
ductive health programs and allotting more resources for reproductive health pro
grams. Both written and unwritten policies were considered in this study. 

The experiences presented in this research covers a span of 24 months from 
June 1994 to June 1996. A retrospective study was done to look at the policies and 
decisions made by the local government during the period. Focus group discus
sions and inteNiews were also conducted among key actors, such as the members 
of the Sangguniang Bayan of the two municipalities, staff involved in the rural 
health units, women volunteer health w.orkers and male motivators. 

Civil Society in Action 

The NGO as Part of Civil Society 

Save the Children (SC), an international NCO, began assisting community 
volunteer health workers in reproductive health programs in Anilao and Maasin in 
1994. Basically, the concept was to test the effectiveness of male family planning 
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Conceptual Framework 

Barriers/Enabling 
Factors for State's 
Decision-Making in .... 411----
Favor of Women's 

Reproductive Rights 

\ 
Interventions 

made by women's 
groups toward 

gender equity on 
reproductive rights 

External Factors 
Affecting State's 

Policy-Making and 
Legislation on 

Women's 
Reproductive Rights 

/ ------

Interventions 
made by men 
among their 

own members 

motivators in comparison 
with the community volun
teer health workers, who 
were all women. The project 
design treated family plan
ning motivation as a commu
nity responsibility. This 
meant that the responsibility 
for a family planning moti
vation program ought to be 
shared not just by commu
nity groups but by the 
barangay development coun
cil and the municipal devel
opment council. 

An important aspect of 
the project was the attempt 
to shift the burden of family 
planning from the women to 
the men, giving the women 
the latitude to decide, to
gether with their husbands, 
whether or not they will prac
tice family planning. 

It should be noted that 
at the start, a baseline study 
in the municipalities of 
Anilao and Maasin indicated 
that women did not have 
much influence in decision-

making on family planning. Thus, there were cases where women who had more 
than six children seriously wanted to use contraceptive methods, but could not do 
so because their husbands overruled them. 

The role of Save the Children was to serve as catalyst among a certain group 
of women by providing them with the necessary skills to motivate couples to 
practice family planning. Part of its role was to link these women,to the municipal 
government, which would then provide technical, legislative, and logistical/mate
rial support for family planning efforts. 

In the case of Anilao, there was an added dimensi,on in the form of male 
family planning motivators. Some 70 male motivators wete trained to work in 
tandem with the women community volunteer health workers so that together, 
they could put pressure on the local government to take the lead and sustain a 
gender-fair family planning program. 

Baseline surveys commissioned by Save the Children had shown that the 
local government of these two municipalities did not have an active reproductive 
health program. Moreover, no specific support for family planning came from the 
local government. At that time, the local government units were still grappling 
with the effects of devolution and they needed to prioritize programs. Reproduc-
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tive health was not a priority, and whatever attention it got was incidental, i.e. it 
was merely added on as a component of the local health program. 

Save the Children met with the officials of both municipalities, convincing 
them that an effective reproductive health program would, in the end, contribute 
to the reduction of maternal and infant deaths. The NCO also convinced the local 
government that the reproductive health program, to be effective,should be a 
three-pronged undertaking involving the following: local women's (and men's) 
groups, the municipal government, and Save the Children. It was emphasized, 
however, that the role of Save the Children would be minimal. It would merely 
complement the efforts of the local family planning workers. 

In their discussions with Save the Children, local officials agreed to provide 
the funds for the training of family planning motivators. Initially, the Sangguniang 
Bayan of both municipalities found the terms to be a little stiff, as they had to shell 
out at least P16,000 in cash for the first training. It took a series of presentations 
to the Sangguniang Bayan for the funds to be finally released. At this early stage, 
the women barangay health workers already played a role: they did the ground
work by convincing members of the Sangguniang Bayan to approve the request 
for funds. 

Most of the resource persons for the training came from the Provincial Health 
Office and the Rural Health Units. Save the Children's role was to help in putting up 
the systems for an emerging reproductive health program. This included provid· 
ing assistance to the barangay health workers, the male motivators and the local 
health units in setting up a monitoring and evaluation system for the program. 

The Women's Groups as Part of Civil Society 

The women who pushed for favorable legislation and support from the local 
government for reproductive rights were composed of community volunteer health 
workers or barangay health workers, as they were referred to in some places. 
These women were around 40 years old on the average, married, and more than 
half of them were practicing family planning at the time of the interview. 

At the start of the study, these women volunteer workers were not yet orga· 
nized, although they were initially trained by the Rural Health Units. They rarely 
got together, except when they were called by the local health units to attend 
meetings. When supervision over local government health units was devolved to 
provincial and municipal government~these women decided to organize them· 
selves into a municipal federation during the early part of 1995. By doing so, they 
demonstrated their independence from the local health units. Anyone who wants 
to deal with women health workers in the municipality would have to pass through 
the federation. 

By organizing themselves, these women's groups were able to become active 
members of the provincial community volunteer health workers federation. Such 
membership in the provinCial federation meant that these groups could draw from 
an additional source of technical and organizational support. It also established 
their identity as separate from the municipal health unit; thus, they were able to 
assert themselves as capable partners of the local government in ensuring the 
delivery of basiC health services to the communities. 
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Male Motivators to Support Women's Reproductive Rights 

Women volunteers in the municipality of Anilao, on the other hand, felt that 
men should share the responsibility for the education and motivational campaign 
on family planning. The plan they formulated with Save the Children involved 
getting the men to work in tandem with the women in motivating married males 
in the communities to practice family planning and to convince their wives to do 
so. Through the intercession of Save the Children and some women health work
ers, the Sangguniang Bayan approved an initial amount of P16,000 to cover the 
cost of training 70 male family planning motivators. 

By having male family planning motivators, women were relieved of the dif
ficult burden of convincing the men in the community to practice family planning. 
The first batch of male motivators was selected through the recommendation of 
barangay officials. This appeared to be the main reason why the first batch had a 
70 percent dropout rate: the barangay development council did--not strictly follow 
the criteria for the selection of male motivators. Six months later, the coml1lunity 
members and the barangay health workers took a more active role in the sele-ction 
and ensured that the criteria were followed. 

The new batch fared much better. Thirty-five of the 38 male motivators com
pleted the training. Moreover, they continued to do their job even after the testing 
period of 24 months was finished, and are still doing the work up to the present 
time. 

The male motivators were generally younger than the community volunteer 
health workers. The average age was 32, and all but two of the 70 members were 
married. At the start of the project, only half of the male motivators were practic
ing family planning. This was because at the outset, the number of males targeted 
for training would not be reached i·f contraceptive use was part of the selection 
criteria. 

It should be noted that all throughout the project implementation, and even 
now that the communities are continuing the campaign for reproductive health on 
their own, the mutually supportive roles between the male motivators and the 
female barangay health workers was evident. In terms of doing motivation work 
among the couples, the male family planning motivators did the job faster. But 
since they did not have the strong technical background of the barangay health 
workers, the male motivators referred the couples to the former, who then brought 
the couples to the Rural Health Units. 

The couples were oriented on the various aspects of reproductive health mainly 
in government clinics. It was also there that they were physically examined if 
necessary, and were asked to select their choice of contraceptive methods, includ
ing natural family planning. 

Results of the Dynamic Interaction 
Between the State and Civil Society 

The experiences of Maasin and Anilao show that despite the doubts and 
mistrust between state and civil society actors, the collaboration between them 
can yield positive results. These can be summarized as follows: 
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Increased awareness of and value given to women's reproductive health by 
local government and the local health units 

It was obvious from discussions that the majority of the members of the 
Sangguniang Bayan did not have adequate knowledge of reproductive health and 
were mostly operating on the basis of misconceptions about the issue. These 
officials were initially skeptical about the program, as reproductive health pro
grams, unlike infrastructure projects, are not easily seen by their constituents. 
Moreover, Church opposition to contraception and the belief systems of the local 
government officials themselves posed obstacles to the acceptance of the pro
gram. The municipal councilors argued that such a program would impinge on the 
personal and private decisions taken by married couples. They also still subscribe 
to the idea that as far as farm work is concerned, families with more children are 
at an advantage because they have readily available labor in their own house
holds. 

Two years after the program's implementation, a significant change can be 
noted in the way the members of the Sangguniang Bayan and the mayors them
selves discussed reproductive health. They have started to acknowledge the posi
tive economic effects offamily planning and reproductive health, particularly among 
low-income families. 

Among the staff of the Rural Health Unit, there was a noticeable increase in 
the attention given to the promotion of reproductive health. In the past, ensuring 
reproductive health was treated as just another task they were burdened with. 
Today, there is a pronounced change in their attitude. RHU staff now conduct 
regular monthly visits to assist community health workers and male family plan
ning motivators carry out their tasks for reproductive health. The staff at the RHU 
unit also devotes more time and is perceptibly more patient in explaining the 
various aspects of reproductive health to couples seeking their assistance. 

It also mattered that the women's groups and the male family planning moti
vators were mo'nitoring the performance of the Rural Health Unit staff on which 
they relied for support services. The absences of Rural Health Unit Staff assigned 
to the project noticeably declined. In the words of the women who were in the 
focus group discussions, the Rural Health Unit staff became more accommodating 
and more welcoming than they were in the past. 

The majority of barangays covered by the project also provided funds from 
their budgets to support the activities of the community volunteer health workers 
and the male family planning motivators. The health workers were confident that 
the activities for reproductive health would go on even after the project was over 
because of the support coming from the barangay development councils. These 
councils paid for the volunteers' travel expenses. They also provided for meal 
allowances when volunteers attended meetings related to their work as health 
service providers and family planning motivators. 

Recognizing the complementary roles of male motivators and women volun
teer health workers, the municipal health officer of Maasin proposed to the local 
government that it also recruit and train male motivators for family planning. This 
strategy became part of the reproductive health program of the municipality be
ginning January 1997. 
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Faster government response to reproductive health issues 

The support given by local governments to the reproductive health program 
was the result of civil society intervention. According to one of the members of 
the Sangguniang Bayan, had it been just a member of the health board or the local 
population program who came to them for support, they would not have approved 
the project in just two weeks. The councilors were impressed by the fact that the 
volunteer health workers were persistent with their request and were backed up 
by an NCO that had a long track record of service. 

The officials of the two municipalities not only approved financial support 
for the program, they also designated the municipal health officer, the midwives 
assigned to the areas covered, and the public health nurses to provide the follow
ing support: 

(a) Management and technical assistance in the series of seminars on repro
ductive health conducted for both the male motivators and the barangay health 
workers. The municipal health officer, the public health nurses and the midwives 
formed part of the training team. Moreover, the midwives were designated by the 
local government to provide continuing technical support through the monthly 
meetings of the male motivators and the barangay health workers. During these 
monthly meetings, the Rural Health Unit staff provided technical updates on repro
ductive health to the women health workers and the male motivators. They like
wise assisted the health workers thresh out problems involving the motivation 
and referral of target couples. 

(b) Monitoring and technical support in the implementation of motivational 
and referral activities for reproductive health. Most of the public health nurses and 
the midwives frequently visited the workers at home and in their areas of assign
ment, so that they could see for themselves how the information dissemination 
and the motivational work were done. In the process, they also gathered the monthly 
reports of the male motivators and the women health workers and consolidated 
these as reference for the NCO partner and the local health unit. 

(c) Logistical support for program implementation. Due to the increasing de
mand for contraceptives and services, the local government increased its budget 
for reproductive health services and supplies. Table 1 shows the comparative bud
get estimates at the start of the project in 1994 and at the end of the project in 
1996. The budget was computed in terms of the time allocated by nurses and 
midwives for the reproductive health program (estimated at a conservative five 
percent of their person- year at the beginning of the project, and at 15 percent at 
the end of the project). 

Table 1 Comparative Estimates .of Reproductive Health Budgets in Anilao and Maasin 
before and after the Implementation of the Private-Public Sector Collaboration 

Period Budget Estimate Budget Estimate 
(Anilao) (Maasin) 

Baseline 1994 (in Pesos) 26,500 37,000 

Post-implementation 
1996 (in Pesos) 91,900 78,488 

Percent change 246.8 112.1 
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Positive ripple effects on other aspects of the government's health program 

The community members interviewed observed that the number of visits of 
the health workers to the communities has increased significantly. These visits 
have created positive effects for other program components such as nutrition and 
maternal health care because these were also included in the services delivered by 
the local health staff. 

Effects on the well·being of the people 

Increase in the Contraceptive Prevalence Rate (CPR). The best proof that the 
critical collaboration between civil society and the state worked is the fact that the 
targets set by the program were met. The first important result is the significant 
increase in the CPR after the interventions, where CPR is defined as: 

Number of couples (where the wife's age is 15-49) using family planning methods 

Total number of couples in a municipality where the wife's age is 15-49 

A representative sample of 150 couples was selected using systematic ran~ 
dom sampling from each municipality. The CPR for the sample was taken before 
the program began. At the end of 24 months, the CPR for another representative 
sample of 150 couples was again taken. 

At the same time, a third municipality was selected as the control area. This 
was San Dionisio, a town some 80 kilometers north of Iloilo City, that like Maasin 
and Anilao belonged to the third bracket of "medium" level of accomplishment in 
family planning. Again, a representative sample of 150 couples was randomly 
selected there. Table 2 shows the results of the study. 

It would be good to note that in the case of Maasin, the biggest change in 
contrac~ptive use was brought about by the increased number of natural family 
planning practitioners. This was because at the second year of the project, a local 
NCO called Iloilo Natural Family Planning Association Incorporated (INAI) trained 
volunteers in Maasin to campaign for natural family planning methods. 

Confidence and self-determination gained by womens groups. When asked 
what was one of the major effects of the work on reproductive health with the 
local government, the women health workers readily cited that they have grown 
more confident in their dealings with the local government and the staff of the 
Rural Health Unit. They said that the experience has taught them that if they were 
organized and serious about pursuing clearly defined objectives, they could get 
what they wanted. 

The reproductive health program, according to the women health workers, 
has given more hope to women who did not really want to have more children, but 
could not get their husbands to agree to the idea. 
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Table 2 Contraceptive Prevalence Rate (CPR) in the study areas before and after the 
Implli!mentation of Reproductive Health Interventions in Anilao and Maasin 

Period CPR Maasin CPR Anilao 

Baseline 1994 

Post-implemen
tation 1996 

Percent change 
Z-test 

Lessons Learned 

48.0 

71.3 

23.3 
4.2* 

48.7 

61.3 

12.3 
2.5* 

CPR San 
Dionisio 

57.8 

63.3 

5.5 
0.92 

Remarks 

Comparable CPR at 
the start for Maasinand 
Anilao 

No intervention was 
given to San Dionisio 
for private/ government 
sector 

*Results for both 
municipalities of 
Maasin and Anilao are 
significant at 5% level 
of confidence 

The experience of Maasin and Anilao has shown that the collaboration be
tween the state and civil society can have many benefits for many people. The 
success of such a partnership, however, hinges on the following: 

There must be a catalyst to start the partnership between the state and civil 
society. 

In this case, an external NCO broached to women health workers the possi
bility of initiating a program on reproductive health. It is possible that a local NCO 
could have done the same, or that the women health workers themselves would 
have realized the need for such a program in due time. However, what was essen
tial was that these women identified something which they could work together 
on. The program also necessitated a mutually supportive relationship with other 
members of the community, and of course, the local government. 

This experience has underscored the fact that NCOs should not take over the 
functions of the local government. Nor should NGOs compete with the local gov
ernment for the cooperation and support of people's organizations. NGOs are most 
effective acting as a bridge between the people's organization and the local gov
ernment. While doing so, they can also assist community groups to strengthen 
themselves to assert their claim-making rights. At the same time, they can also 
provide technical assistance to the local government so it can meet increasing 
citizens' demands. 

Because of their relative flexibility compared to local governments, NGOs 
can provide a whole range of support to the former. In this case, the NCO helped 
the local health unit test strategies to improve its operational effiCiency and im
pact. It should be underscored, however, that to ensure continued successful col
laboration between people's groups and the local government, the role of the NCO 
should always be seen as temporary. The NCO should not fall into the trap of 
treating itself as a people's organization competing with the resources of the local 
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government, while at the same time delaying and derailing the journey of the 
people's organizations toward self-determination. 

There is a need to counteract the influence of opposing groups like the Church. 

As part of civil society, the Church could be a valuable ally in development 
undertakings. However, it can also be a major stumbling block. Nowhere is the 
influence of the Church more felt than in government programs on reproductive 
health. This was true to a certain extent with this project, where there were several 
documented cases of public health nurses who tended to be absent from work 
during days when IUD insertions were done. Later, it was found that these nurses 
deliberately absented themselves rather than defy the teachings of the Church. 

It should be noted that during the initial implementation of the project, the 
Church launched a series of attacks against the government's family planning 
program. These attacks were made during homilies in Sunday masses, when pas
toral letters were read condemning the government's reproductive health pro
gram. During the focus group discussion, one participant narrated that when she 
wanted to have a tubal ligation at the district health hospital, she was asked by the 
staff there to secure a letter of endorsement from the parish priest. When she was 
not able to get the letter, she was then advised to have the procedure done at a 
private clinic. Since she could not afford the P3,OOO the clinic charged for the 
operation, she chose to forego it. ' 

On the whole, however, while there were cases like the ones cited above, 
these did not sway the decisions of the target population. In terms of acceptance 
of particular contraceptive methods, the women cited 1) convenience and 2) lack 
of known side effects as their basis for choosing a family planning method. Reli
gion apparently did not figure much in their decisions to practice family planning. 

There is a need to sustain a complementary relationship between local gov
ernment officials and the women's groups. 

The initial relationship between the government and citizens' groups is usu
ally marked by distrust. Thus, once they decide to get together and do something, 
the state and civil society should try to forge a long-term, harmonious, and comple
mentary relationship. 

The involvement of community groups in the planning processes of the gov
ernment, such as the preparation of municipal development plans and strategic 
planning sessions, contributed to building a positive relationship. Joint field moni
toring also proved to be helpful, as long as there were feedback sessions after 
each visit that allowed both teams to share insights and observations. In the case 
of Maasin and Anilao, the regular monthly meetings between the local health work
ers and the male motivators served as an effective venue for the exchange of 
information and for taking common action. 

Devolution can, and must work for women's reproductive rights. 

The project started when the Local Government Code was being implemented 
for the first time. The transfer of health personnel to local government units cre
ated confusion among them, and this contributed the delay in the schedule of 
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training activities. However, devolution turned out to be advantageous because it 
allowed local government executives to take the initiative to support the munici
pal reproductive health program. In fact, devolution has made it easier for local 
government officials to make decisions and to appropriate funds for the program. 

In the end, the experience in Iloilo has shown that together, the state and 
civil society can be involved in a mutually beneficial program to ensure women's 
reproductive rights. Such encouraging experience can be replicated not just in 
health programs, but in other areas of programming for development as well. 

ENDNOTES 
. See United Nations, Proceedings of the International Conference on Population and Development, New 

York, 1994. 
2 See Tubelleja, 1977; Nguyen-Ho, 1987; David, 1993. 
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WOMEN'S ISSUES 

Legislative Advocacy for a New Anti-Rape Law 
A Case Study 

The Framework 

Women's rights are human rights - inalienable, inherent and indivisible. Re
ligion and culture cannot and should not be used to deny the universality of these 
rights, which are guaranteed by international conventions such as the Universal 
Declaration of Human Rights (1948), the International Covenant on Civil and Po
litical Rights (1966), the International Covenant on Economic, Social, and Cultural 
Rights (1966) and the Convention on the Elimination of All Forms of Discrimina
tion Against Women (1979). The Philippines is a signatory to all these human 
rights instruments. The Philippine Constitution itself declares that "the state rec
ognizes the dignity of every human person and guarantees the full respect for 
human rights." 

Violence - such as rape, incest and wife battery - violates a woman's hu
man rights: her right to life, dignity, liberty and security of person, and her right 
to be free from torture or cruel, inhuman or degrading punishment. At the UN 
World Conference on Human Rights in June 1993, a Declaration on the Elimination 
of Violence against Women was presented, and in March 1994, the UN Commis
sion on Human Rights appointed a Special Rapporteur on Violence against Women. 
The present law on rape, however, does not recognize rape as a crime against 
persons and a violation of human rights. In Title 11 of the Revised Penal Code, 
rape is classified as a crime against chastity; as such, it is a private offense. Women's 
groups have contested this classification, arguing that rape is an attack not on a 
virtue like chastity, but on the personhood of the victim, a violation not only of 
her physical, but emotional and spiritual, being as well. 

The Philippine jurisprudence on rape is over 70 years old. Since then, condi
tions have radically changed. Life has become more hazardous for women, so 
laws have to be updated to make the home, the workplace, and the streets safe for 
them. Women have also realized that unless they participate in making decisions 
about their lives, by being involved in policy structures like legislatures, and un
less they hold their elected representatives accountable, laws will continue to be 
oppressive and insensitive to their life situations and realities. 

PHILIPPINE DEMOCRACY AGENDA 
State-Civil Society Relations in Policy-Making 

Previou.s Page Blank 229 
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Legislative Advocacy 

The decision to take part in the legislative process did not come easy for 
women's groups. Most of them were part of radical social and ideological move
ments committed to the structural transformation of society. The traditional view 
in these movements is that intervention in legislation is a reformist approach. 

But in early 1992, several women activists realized that a strategic opportu
nity to advance the women's cause through legislation should not be missed. By 
that time, the term of the first democratically elected legislature after the Marcos 
dictatorship was about to end. It was then that 11 women's organizations formed 
SIBOl or Sama-samang Inisyatiba n-g mga Kababaihan para sa Pagbabago ng Batas 
at Lipunan. 

These groups were involved in such issues as political participation, violence 
against women, women's health, trafficking and prostitution, and women and 
work. Among them, a consensus had emerged that legislative advocacy was an 
important way to address women's issues and problems. After long and tedious 
discussions, they concluded that the legislative arena is a strategic one for articu
lating women's needs and demanding that the state take responsibility for ad
dressing women's concerns. They also took the time to analyze the meaning of, 
and requirements for, successful legislative advocacy. 

SIBOl realized that legislative advocacy requires formulating an agenda, do
ing research, and understanding the structures and dynamics of Congress. One of 
its member organizations, the Center for legislative Development (then known as 
the Congressional Research and Training Service) provided the technical expertise 
in orienting the coalition about the "what, when, where, and how" of the l-egisla
tive process. 

Realizing that effective advocacy is like a rifle shot aimed at a target rather 
than a shotgun blast spreading in all directions, SIBOl chose the issue of violence 
against women (VAW) as its priority for advocacy in the Ninth Congress (1992-
1995). Several factors led to this decision: 

(1) The growing consciousness in the women's movement that violence against 
women is a public, rather than private, issue; 

(2) The realization that VAW has a strong mobilizing effect not only because of its 
widespread occurrence but also because of the even more widespread con
cern that any woman can fall victim to violence; 

(3) The involvement of most SIBOl member organizations in the issue, either by 
providing services to survivor victims of violence through crisis centers, work
ing with prostituted women, or legal counseling, etc.; 

(4) The availability of research-based information and analysis on the subject; 
and 

(5) The proliferation of VAW bills filed in Congress, most of which did not reflect 
the women's perspective. 

Among the various forms of violence against women, SIBOLdecided to focus 
on rape not only because of its frequent occurrence and the increasing brutality of 
recent cases, but also because the existing rape law is one of the most sexist and 
anti-woman laws in the country. 
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Feminists consider rape as more than just an issue of crime: to them, it is also 
a power issue. From the feminist point of view, rape manifests male domination 
and control in a patriarchal society where women are regarded as mere objects of 
sex and pleasure. Under existing law, a victim's sexual history is material to estab
lishing whether or not rape was committed. It is often said that in the prosecution 
of rape cases, the woman who has been abused is as much on trial as the accused. 
In fact, the woman can send her rapist to jail only if she is able to establish her 
chastity beyond reasonable doubt. 

Yet the possibility of rape stalks every Filipino woman of whatever age, edu
cation, and class background. A young girl of eight was gang-raped and mur
dered; so was a 17-year old student going home from school; and a night-shift 
waitress working in a fast food chain to support herself through nursing school 
met a similar fate. A highly educated, married, career woman has also accused a 
prominent business executive in Davao of raping her. 

It is estimated that every six hours, one woman is raped in the country. The 
Philippine National Police (PNP) reported that while the incidence of robberies and 
murders decreased by six and 27 percent respectively between 1991 and 1993, 
rape cases rose by 25 percent.' The real figure is probably higher considering that 
only 20 percent of cases are reported. Thus, the 2,285 rape cases reported in 1993 
can be actually as high as 11,425, if it is presumed that 80 percent of cases go 
unreported. In the first quarter of 1996, the PNP reported a 40 percent increase in 
reported cases of rape. 

Crafting the Anti-Rape Bill: What the Women Want 

SIBOl worked on a bill redefining rape through one of its six clusters, that on 
violence against women. This cluster is composed of groups that directly deal 
with, and handle cases of, survivor victims of violence: the Women's legal Bureau 
(WlB), the Women's Crisis Center (WCC), GABRIELA Commission on Violence (which 
has since then withdrawn its membership), PILIPINA, and WEDPRO, among others. 

With its wealth of legal experience, the WlB took the lead in reviewing and 
combing through existing statutory provisions on rape. It Wrote the draft of a new 
law based on a feminist perspective. The draft was subjected to months of consul
tation and discussion. The result was a "rape bill that can be truly considered that 
of women, as it reflects women's experience and is responsive and sensitive to the 
situation of victim/survivors of rape; a product of the intertwining of rich, practi
cal, based-an-reality inputs and legal thinking.'" 

It was also a very comprehensive and thoroughly researched bill. For ex
ample, SIBOl proposed gender-sensitive changes on several aspects of existing 
rape laws: the definition and classification of rape; the inclusion of marital rape; 
increased penalties and damages; and a change in the evidentiary requirements. It 
also proposed protective measures for rape complainants. 

Definition of Rape 

SIBOl sought to expand the definition of rape beyond carnal knowledge or 
penile penetration of the female genitalia to include: 
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(I) penile penetration of the anal orifice; 
(2) the insertion of objects, instruments, and other parts of the body into the 

genitalia or anal orifice of another person; 
(3) the insertion of the penis into the mouth of another person; and 
(4) forced sexual intercourse with an animal whether through the mouth, genital, 

or vagina. 

At present, crimes of this nature are penalized merely as acts of lascivious
ness under Article 336 of the Revised Penal Code and are punishable by a maxi
mum penalty of six years imprisonment, lower than the penalty for rape. Women's 
advocates considered this unjust, as these actions, although not defined as rape, 
are as violative of a person's humanity as is forced penile penetration. 

A new -circumstance of "abuse of authority or relationship" attending the 
crime of rape was,also incorporated into the bill. This occurs in a situation where 
the offender's authority or moral ascendancy over the offended party facilitates 
sexual intercourse, even if he does not use threat or intimidation, or the offended 
party is not deprived of reason or consciousness. Treated as qualified seduction 
by Article 337 of the Revised Penal Code, the present law specifies that the victim 
should be a "virgin over 12 years of age and under 18" and prescribes a penalty 
lighter than rape: "from six months and one day to four years and two months." 
SIBOl rejects the requirements of age and virginity of the offended party because 
they restrict prosecution and perpetuates the chauvinistic view that a woman must 
be chaste to experience violation through sexual intercourse. 

Classification of Rape 

The present definition of rape is "having carnal knowledge of a woman by 
using force or intimidation, or when the woman is deprived of reason or otherwise 
unconscious, or when she is below 12 years old." There is no mention at all that a 
woman should be celibate, virgin, or pure. With this classification of rape as a 
crime against chastity, single women who lead sexually active lives or are prosti
tuted, will find it extremely difficult to prove that they had been raped. It also 
denies the reality that rape violates the very core of the victim's person, much like 
other crimes such as murder and homicide, which are considered crimes against 
persons. To correct this, Section 3 of the SIBOl bill states that "the crime of rape 
shall hereafter be considered a crime against persons." 

Rape is further designated as a private offense under current laws; thus, pros
ecution can only be conducted when a valid complaint of rape was filed by "the 
offended woman, the parents, grandparents, or guardians, in that successive order." 

Marital Rape 

A provision in the SIBOl bill which has generated much debate is Section 2, 
which provides that "the marital relationship between the offender and the of
fended party shall not seNe as a legal impediment to the commission of the crime 
of rape by one agairlst the other." Under existing laws, the husband can be held 
guilty of rape only when the husband forces himself on the wife when they are 
legally separated. De facto separation is not sufficient legal ground for charging 
the husband with rape. 



Legislative Advocacy for a New Anti-Rape Law. 233 

Central to the issue of marital rape is whether in the marriage contract, there 

was unconditional surrender of the woman's body to the husband, allowing him 

to have sex with her whenever he pleased and whether or not she consented_ 

SIBOl contends that in marriage, both spouses have a right to consortium that 

includes sexual relations with each other without violating the other's right to 

liberty_ Rape in marriage thus occurs when a woman is forced to have sex with her 

husband_ SIBOl's argument is that a woman does not surrender her human rights 

to liberty and human dignity when she gets married. That would constitute dis

crimination and a violation of all international human rights documents and con

ventions that guarantee human beings rights and freedoms "without distinction of 

any kind, such as race, color, sex, language, religion, political or other opinion, 

national or social origin, property, birth, or other status." 

Penalties and Damages 

Under current law, rape is considered a heinous crime penalized by either life 

imprisonment or death. Article 335 of the Revised Penal Code provides: "When

ever the crime of rape is committed with the use of a deadly weapon or by two or 

more persons, the penalty shall be reclusion perpetua to death. When by reason or 

on occasion of the rape, the victim has become insane, the penalty shall be death. 

When the rape is attempted or frustrated, and a homicide is committed by reason 

or on the occasion thereof, the penalty shall likewise be death. When by reason or 

on the occasion of rape, a homicide is committed, the penalty shall be death." 

SIBOl has taken an unequivocal position against the death penalty which it 

considers a violation of human rights. Instead, it proposes in Section 6 of the bill 

that the crime of rape shall be punished by life imprisonment. However, it also 

demands that "any other crime committed by reason or on occasion of rape shall 

be considered a separate offense and the rules on complex crimes shall not apply. 

In no case shall rape be considered a mere aggravating circumstance when it is 

committed by reason or on occasion of the commission of another crime." 

Complex crimes are committed when "a single act constitutes two or more 

grave or less grave felonies, or when an offense is a necessary means for commit

ting the other.,,3 In complex crimes, the penalty for the most serious crime shall be 

imposed, thus only one penalty is imposed on the offender for two or more of

fenses committed. SIBOl argues that crimes committed on occasion of the rape 

shall be prosecuted and penalized as separate offenses. 

Contending that rape should not be used as a mere aggravating circumstance 

of another crime, the SIBQl bill proposes instead that the following circumstances 

shall aggravate the crime of rape: "knowledge of the offender of the pregnancy of 

the offended party, if the latter is a woman, at the time of the commission of the 

crime; and knowledge of the offender of his or her infection with the HIV virus or 

other sexually transmitted disease at the time of the commission of the crime." 

In addition to the damages that may be awarded to rape victims by existing 

law, the SIBOl bill proposes that the following circumstances shall warrant the 

award of additional damages: 

(1) When the offended party becomes insane or suffers any psychological dam

age by reason of the crime. 
(2) When the offended party is killed by reason or on occasion of the rape. 
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(3) When the offended party is infected with the HIV virus or other incurable or 
life-threatening disease by reason of the crime. In such a case, the court shall 
also order the offender tb shoulder all medical expenses of the victim and to 
provide lifetime financial support to the latter regardless of whether he or she 
became incapacitated for work because of the rape. 

(4) When the offended party becomes physically disfigured or disabled by reason 
of the crime. 

Evidentiary Requirements 

For a woman to prove that she was raped, present rules of evidence require 
that she present proof that she fought with all her might the advances of her 
attacker and show the "utmost reluctance and resistance to the best of her ability 
and strength to establish the two elements of rape by use of force-carnal knowl
edge by one of the parties and non-consent thereto by the other." 

SIBOl criticizes the macho slant of this requirement and argues that resis
tance may in fact lead to more savagery on the part ofthe offender and even cause 
the death of the victim. It is also possible, according to psychologists, for the 
object of the rape to freeze in fear, unable to shout or move any part of her body. 
The SIBOl anti-rape bill thus proposes in Section 9, paragraph 1, that "physical or 
verbal resistance in any degree,on the part of the complainant against any act that 
may constitute rape, or the attendance of a- situation rendering the complainant 
incapable of exercising his or her free will and of presenting even verbal resis
tance, shall be prima facie evidence of the lack of consent." 

Three· other factors commonly taken into consideration in the prosecution of 
rape cases work against women-victims of rape: sexual history of the complainant 
and nature of her work; previous amorous relationships; and the right of the ac
cused to prove his good moral character. 

In rape cases, courts generally admit evidence regarding the complainant's 
past sexual conduct or reputation for the purpose of impeaching her credibility. 
Thus, sexually active, unmarried women and prostitutes are assumed to consent 
more easily to sexual intercourse than chaste, inexperienced women. SIBOl con
tends that any person regardless of her sexual activities or occupation may be 
raped. 

The present Rules of Court allow the accused to prove her/his good moral 
character as a defense against charges leveled against her/him. The prosecution 
cannot be the first to bring up the issue of the accused's moral character. It can 
dnly react if that is used by the accused as a line of defense. SIBOl proposes that 
the "accused may not introduce evidence to prove the unimpeachability of his 
character unless in rebuttal." This will prevent the accused from availing of her/ 
his good reputation to get an acquittal. In many rape cases, the accused tries to 
establish his unassailable reputation, his good family background, high educa
tional attainment, membership in religious organizations, etc., to show that he 
cannot possibly commit rape. The offended party who does not have the same 
status in society is likely to lose her case. 

The defense in rape cases also uses previously existing amorous relation
ships between the two parties to disprove the commission of rape. While Supreme 
Court decisions tend to dismiss amorous relations as a defense in rape, it requires 
the presence of "force and violence" to prove rape. To address this situation, the 
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SIBOl bill in paragraph 4 of Section 9, declares: "The amorous relationship be

tween the offender and the offended party shall never be construed as indicative 

of the likelihood of consent nor shall it be considered as tending to establish the 

improbability of the commission of the crime." 

Protective Measures for the Complainant 

Rape complainants often suffer from another round of humiliation and viola

tion during police interrogation, medical examination, court hearings and the en

suing media coverage of their case. Police investigators, who are usually male, are 

prone to ask questions with malice, often insinuating that the woman's behavior 

or way of dressing may have provoked the rape. Sensitivity to the woman's physi

cal, psychological and emotional trauma is usually non-existent. Aggravating the 

situation is the police precinct's environment, where curious onlookers add to the 

victim's embarrassment. 

The medico-legal examination of the rape victim is usually conducted with 

the same insensitivity and lack of privacy by predominantly male interns or physi

cians. At a time when the victims need not only medical but also emotional caring, 

they meet only indifferent, unsupportive medical practitioners. 

To deal with this situation, the SIBOl bill proposes that "It shall be the duty of 

the concerned police investigator or examining phYSician, who shall preferably be 

of the same sex as the complainant, to ensure that only persons expressly autho

rized by the complainant are allowed inside the room where the police interroga

tion or medico-legal examination is conducted. The failure ofthe police investiga

tor or examining physician to ensure compliance with this provision shall render 

him/her administratively liable." 

Court hearings are often harrowing experiences for women rape victims. 

They recount the sordid details of the attack and are grilled by the defense for 

possible evidence of consent or invitation to sexual intercourse, flaws in charac

ter, and other manifestations of loose, immoral behavior. The ordeal discourages 

rape victims from bringing their case to court and seeking justice for a grievous 

wrong committed against their persons. Section 12 of the SIBOl bill thus provides 

that "every complainant in a rape case has the right to request for a closed-door 

hearing in court." This not only guarantees the victim's constitutional right to 

privacy but protects her from prying eyes. 

The media generally sensationalize rape stories with sexually explicit narra

tion and photographs to titillate the reading public and increase their sales. With 

little or no respect for the victim's feelings, they turn the tragedy into a sex drama 

that becomes a the topic of conversations in beer houses, saunas, bars, and simi

lar places. Far from hiding who the victim is, they give hints and clues that make 

identification fairly easy even without the disclosure of names. To address this 

problem, SIBOl proposes that "Media reporting of rape cases shall be limited to 

the basic facts of the case, devoid of sensationalism. The name and address of the 

offended party, and any other information tending to establish his/her identity, 

shall not be included in the report, unless the offended party gives his or her 

consent in writing. Any violation of this provision shall render the reporter or 

columnist as well as the editor and publisher in the case of printed material, or the 

newscaster/reporter, director and producer in the case of television and radio 

broadcasts, solidarily liable for damages." 
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Advocacy: The Science and the Art 

SIBOl:s lobbying for an anti-rape bill spanned two legislative terms, that of the Ninth Congress (1992-1995) and the Tenth (1995-1998). In the Ninth Con
gress, the bill was introduced in the House by Rep. Glenda Ecleo; then chair of the 
Committee on Women and in the Senate by Senator Nikki Coseteng, also the chair 
of the Committee on Women. There was much opposition then to the bill, which 
was described by many as "too radical" and "overhauling established principles of 
jurisprudence" specifically in relation to the expanded definition of rape. 

The media picked up the issue, and not long after, SIBOl members found themselves guesting in television talk shows, radio programs, and being quoted in newspaper columns and articles. SIBOl members lobbied the members of both Houses extensively, dialogued with known opponents bfthe bill, approached heads and members of strategic committees, testified in committee hearings (and walked out on one), provided expert legal opinion, and shared the experiences of rape survivors. Despite these efforts, the Ninth Congress adjourned without the SIBOl bill reaching the floor of the House, although it was debated on second reading in the Senate. 

In assessing its gains and losses in leg.islative advocacy in the Ninth Congress, SIBOl cited the empowering experience it had when drafting and pushing for the anti-rape bill in Congress. Having something to say and do in solving their problem, the women felt that they were starting to take charge of their lives. Defining for themselves what rape is, based on their own realities and life situation, allowed women to express who they are, what they want, and who they like to be. 

Another significant achievement was being able to raise rape to the level of policy debate. The issue was brought not only to public attention but also to the agenda of Congress. Focused on economic reform, the priorities of Congress were 
liberalization measures to attract more foreign investments in infrastructure, bank
ing and the oil industry, etc. With the compelling arguments made by organized 
advocates, legislators were forced to recognize the urgency of addressing the issue of violence against women through the anti-rape bill. 

Enriched by the lessons learned in the Ninth Congress and inspired by the growing support from various sectors and government agencies, particularly the National Commission on the Role of Filipino Women (NCRFW), SIBOl resumed its advocacy work in the Tenth Congress with more confidence and expertise. Now it knew from experience that legislative advocacy is both a science and an art. 
As a science, advocacy uses systematic methods to achieve its goals. Strategic planning is needed for successful advocacy: it ensures the highest output-toinput, outcome-to-task, result-to-effort ratio. SIBOl grounded its advocacy strategy on the realities of its internal and external environment. It assessed its internal capabilities and constraints while at the same time gauging the opportunities and threats from its external environment. Aware of its limited resources, SIBOl decided to plan more systematically its advocacy efforts in the legislature, the media, and the public. 

As an art, advocacy demands creativity, innovativeness, and flexibility. The most carefully and strategically laid out advocacy plan might have to be sbelved or modified because of unforeseen changes in the political environment. New 
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targets of opportunity might present themselves or power might switch hands 
overnight, as it did a number oftimes at the Senate. Advocates learned early in the 
game the importance of strategic timing, of seizing the moment. 

Advocacy in the Legislature 

The new Congress elected in 1995 was not much different from the old one. 
Eighty percent of its members had been re-elected. Thus, a staunch critic of the 
anti-rape bill stayed on in the House, although another vocal critic, who had chaired 
the House Committee on Justice, had been elected governor and was now out of 
Congress. The number of elected women representatives remained at 21 or 10 
percent of the House membership, while in the Senate the number of women 
doubled from two to four out of 24 or 16 percent. There were some new and 
young faces, all male, in the lower House whom SIBOl perceived as possible 
supporters of the bill. After the new legislature was elected, the first thing SIBOl 
did was to examine the profile,S of the members of Congress and identify possible 
allies and potential opponents. 

Then it reviewed its maximum and minimum positions on the anti-rape bill. 
What provisions were negotiable and what were not? What is the bottomline? To 
SIBOl members, the expanded definition of rape, its reclassification as a crime 
against persons, and unqualified marital rape were non-negotiable. 

Research is an indispensable part of advocacy. legislators demand facts and 
figures from valid and reliable studies. SIBOl knew this was an important tool and 
made research an integral part of its advocacy plan. To reinforce its position that 
the universal definition of rape is being changed, SIBOl came up with studies on 
.rape laws in several countries in Europe and some states in the United States 
where rape encompasses acts beyond penile penetration. And to show that mari
tal rape is recognized as a crime by Philippine courts, SIBOl cited the case of 
Arroyo vs'. Arroyo (42 Phi1.54[1921 D, where the Supreme Court affirmed a wife's 
right to liberty in deciding whether or not to have sex with her husband. It refused 
the husband's prayer for the court to order the wife to perform the obligation to 
consortium since this is a personal obligation that the wife cannot be compelled 
to perform. 

A digest of selected rape cases was prepared by the Women's legal Bureau 
for SIBOl to show: 

(l) How and why abuse of authority should be included as a ground for rape, as 
in the case of a 22-year-old singer whose father abused her almost every 
other day from the time she was 10 until she was 15 years old; 

(2) Rape can happen in marriage, as experienced by a 31-year old career woman 
whose husband rammed three fingers into her vagina and asked her whether 
she would rather have a dos par dos; 

(3) Fear can paralyze a woman, rendering her incapable of shouting or resisting 
her rapists, which happened to a seamstress in a garments factory who was 
drugged and raped by her abductors; 

(4) Involvement in an amorous relationship does not render rape impossible, as 
demonstrated in the story of an 18-year old made preggant by her abuser to 
whom she wrote "love letters" so he would leave her alone; 

(5) A delay in reporting a rape case should not be taken against.the victim, espe
cially when the circumstances do not allow that the reporting be done sooner 
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as what happened to a 1 5-year old girl who left home and was raped by a man 
who brought her to the province; 

(6) An insensitive court process "victimizes a woman twice over" as when a gang 
rape victim was made to repeatedly demonstrate in court the "pumping mo

tion. 

SIBOL members presented their research to the individual legislators or their 
chiefs of staff. The chairpersons and members of the referral committees (the 
Committee on Women and Family Relations and the Committee on the Revision of 
laws in the House and the Senate) were SIBOl's special targets because they would 
determine whether or not the bill will ever see the light of dawn. The committee 
can do anything with the bill: report it out as it is, consolidate it with bills on the 
same subject, substitute it with an entirely new bill or throw it out altogether. 

SIBOl members diligently followed committee deliberations on the bill in 
both Houses, testified in committee hearings, provided committees with research
based information and analysis, and cultivated the friendship of committee secre
taries. The latter are strategic resources for advocacy because they draw up the 
list of individuals and organizations to be invited to committee hearings, which 
they schedule in consultation with their bosses. They also document the proceed
ings of committee meetings, pr~pare the committee report on the bill and brief the 
members on procedural and substantive issues. Committee secretaries are useful 
sources of information and updates on developments on the bill, whether it is 
moving, when it is most likely to be taken up, etc. 

After a committee decides on a bill, its fate is decided by Committee on Rules 
which calendars the bill for floor deliberation. Constituted on the basis of propor
tional representation of political parties, the rules committee can choose to priori
tize or freeze the bill. SIBOl talked to the committee members and argued that 
rape has taken on the proportion of a national crisis and should be addressed as a 
priority issue. 

SIBOl also met with the leadership of both the House and the Senate, asking 
for their support in the passage of the bill. Women's lobbying reached the execu
tive, and the President included the enactment of the rape bill as one of the prior
itY-items in the Social Reform Agenda. Consultations were held with women's 
g'roups by the Social Reform Council, and it looked- like SISOl was gaining support 
from t'he policy influentials. 

When the anti-rape bill reached the floor in both the House and the Senate, 
the women followed very closely not only the trend of the discussion but who was 
saying what in both the interpellation and the amendment process. The bill spon
sor, the legislator who chairs the primary committee of referral, is crucial at this 
stage. In the House, it was Rep. Sergio Apostol, chair of the Committee on Justice, 
and in the Senate, Senator Leticia Shahani, the chair of the Committee on Women 
and Family Relations. 

Media Advocacy 

SIBOl also took its advocacy to the media: print, radio, and television. Women 
other than those who were visible in media advocacy during the Ninth Congress 
were tapped. The objective was to prove that these views were shared by a broad 
spectrum of women supporters. Press conferences were held and carefully written 
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briefing materials were distributed. Feminist columnists raised questions on vari· 
ous aspects of the rape bill. 

The media are the best way to reach as many people as possible over a short 
period of time. They popularize an issue, and the public is able to identify with the 
problem. Media advocacy is one of the most effective ways to gain public support 
for proposed policy solutions. At the height of the controversy over the anti·rape 
bill, almost all newspapers, TV talk shows, and popular radio programs provided 
space and time for advocates and opponents. SIBOl members contributed money 
for a half·page newspaper advertisement on why the progressive anti·rape bill 
should be passed NOW. 

Community Advocacy 

Through its member organizations, SIBOl mobilized community support for 
the bill. The organizations' chapters in rural areas explained how the women them· 
selves crafted the legislative proposal to change the anti'woman, sexist, provi· 
sions of the present law on rape. It was stressed that rape is a violation not of a 
woman's chastity but of her person and of her human rights. 

Peasant, worker and urban poor women from different parts of the country 
endorsed the proposed legislation. Progressive students from various schools and 
universities outside of Metro Manila launched signature campaigns exhorting leg
islators, particularly their elected representatives, to vote for the enactment of the 
bill into law. 

In November 1992, women from all over the country joined the march to 
observe the Day to End Violence. In 1994, the Women's Crisis Center inltiated a 
regional consultation on Family Violence Prevention. SIBOl members and support
ers toured provinces and cities to talk about rape. This inspired many women's 
groups to include rape in their own agendas. SIBOl's nationwide advocacy cam
paign was conducted through awareness-raising seminars. forums. and group dis
cussions with grassroots women and other sectoral organizations. 

The Senate and House Versions of the Bill 

Four- and-a-half years after SIBOl drafted the anti-rape bill, the Senate and 
the House passed two different versions of the bill after extensive debate and 
deliberation and the equally intense lobbying of women's organizations. The sa
Ii~nt points of the bills are: 

(1) Definition of rape 

The Senate version expanded the deHnition of rape beyond penile penetra
tion of the female genitalia to include "insertion of the penis into the mouth or 
anus; insertion of any part of the body other than the sexual organ into the geni
talia or anus; introduction of any object or instrument into the genhalia or anus; 
and subjecting a woman to have sexual intercourse with an animal." The House 
version stuck to the traditional definition of rape as carnal knowledge and called 
all the other acts sexual assault. The crime of sexual assault was given a penalty 
lesser than rape, i.e., prision mayor (six to 12 years). The penalty of reclusion 
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temporal (12 to 20 years) shall be imposed if there are aggravating circumstances. 
If homicide is committed, the punishment shall be reclusion perpetua. 

(2) Circumstances of the rape 

The Senate agreed with SIBOl that rape is committed "through force or in
timidation; by means of abuse of authority or relationship; and when the woman 
is deprived of reason or otherwise unconscious." It raised the age of statutory rape 
to "under 14 years of age" even though neither of the first two circumstances is 
present." The House dropped "threat" and "abuse of authority or relationship," 
added "drugged" as another circumstance, and to the age of 12 stated "even though 
neither of the circumstances mentioned in the two next preceding paragraphs 
shall be present." 

(3) Circumstances of the sexual assault 

Present only in the House bill, the circumstances of sexual assault are the 
same as rape but included threat. 

(4) Reclassification of rape 

Both agreed that rape should be reclassified as a crime against persons. 

(5) Marital rape 

The Senate accepted the SIBOl view that marital rape should not be condi6 
tional and "the fact that the offender is the legal husband of the offended party 
shall not negate the commission of the offense (rape)." However, it departed from 
the SIBOl bill when it provided that the subsequent forgiveness by the wife as the 
offended party shall extinguish the criminal action or the penalty. This will not 
apply, however, if the marriage was null and void ab initio. 

Instead of marital rape, the House bill spoke of sexual assault in marriage 
when it said: "The marital relationship between the offender and the offended 
party shall not serve as a legal impediment to the prosecution of the crime of 
SEXUAL ASSAULT by one against the other." 

(6) Evidentiary Requirements 

SIBOl's proposal was adopted by the Senate when it provided that "any overt 
act manifesting resistance against the act of rape in any degree from the offended 
party, or where the offended party is so situated as to render her incapable of 
giving valid consent, shall be prima facie evidence that acts punished were com
mitted against the will of the offended party." Three important suggestions of 
SIBOl were, however, left out: sexual history of the offended party may not be 
used as an issue in the prosecution of the case; the accused may not introduce 
evidence about the unimpeachability of his character unless in rebuttal; and amo
rous relationship between the offender and the offended party shall not be con
strued as indicative of the likelihood of consent. 
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The House'bill did not include any provision on evidentiary requirements and 
is therefore understood to uphold existing rules and practices. 

(7) Who may file complaint 

Both the House and Senate bills were silent on this, which means that exist
ing law will apply: only the offended party or parents, legal guardian or grandpar
ents may fi1e. 

(8) When the death penalty shall be imposed 

The House and the Senate both agreed that the death penalty shall be im
posed when the offended party is in the custody of the police, military authorities 
or penal institutions, or when rape is committed by any member of the armed 
forces, the PNP or any law-enforcement agency. 

In addition, the House said: "When the victim is a religious engaged in legiti
mate religious vocation or calling and is personally known to be such by the 
offender before or at the time of the commission of the crime." 

SIBOl, however, has stood firm in its opposition to the death penalty. 

(9) Duties of law enforcers 

The Senate bill mandates police officers to: "(a) immediately conduct an in
vestigation; (b) arrange, for counseling and medical services forthe offended party; 
(c) gather evidence for the arrest and prosecution of the offender; and (d) make a 
report on the investigation and endorse the same to the proper prosecution office 
within 24 hours from the conclusion of the investigation but not later than 72 
hours from the time the complaint was filed." 

SIBOl's point about the rape victim's need for privacy in both investigation 
and medical examination was heeded by the Senate when it provided that "it shall 
be the duty of the police officer or the examining physician who must preferably 
be of the same gender as the offended party, to ensure that only persons ex
pressly authorized by the offended party shall be allowed inside the room where 
the investigation or medical or physical examination is being conducted." 

The House bill does not have a similar provision. 

(10) Protective measures 

To protect both the offended party and the accused from any "social degra
dation, embarrassment, humiliation or any other emotional stress and trauma 
brought about by undue and sensationalized publicity," the Senate bill provides 
that the police officer, prosecutor, or the court may order a closed-door investiga
tion, prosecution, or trial. They can also order that the name and any other per
sonal circumstances of the offended party and/or the accused shall not be dis
closed to the public. 

If it is a government official or employee who is charged with the crime of 
rape, he shall immediately be subject to preventive suspension of not longer than 
90 calendar days. 
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To protect the offended party from social degradation, embarrassment or any 
other emotional stress and trauma brought about by "undue and sensationalized 
publicity," the Senate bill holds solidarily liable for damages the "reporter or col
umnist, editor and publisher in case of printed materials, and the newscaster or 
announcer, director and producer in case of radio or television broadcasts." 

The House bill does not touch this subject. 

(11) Support services 

The establishment of rape crisis centers in government hospitals, health clin
ics, or any other suitable place in every province and city is contained in the 
Senate Bill. The Department of Social Welfare and Development (DSWD) shall assist 
the departments of health, justice, and interior and local government, and a non
government organization with experience in handling sexual abuse cases. The 
centers will provide rape victims with psychological counseling, medical and health 
seNices, including medico-legal examination. It will also assist rape victims get 
legal assistance to hasten the arrest of offenders and the filing of case in court. A 
very important part of its work is to develop and undertake a training program for 
law-enforcement officers, public prosecutors, lawyers, medico-legal officers, so
cial workers, and barangay officials on "human rights and responsibilities, gender 
sensitivity and legal management of rape cases." 

The Senate allocated P120 million for the establishment and operation of the 
rape crisis centers during the first year of the law's implementation. It also said 
that there will be budgetary allocations for the centers in subsequent years. 

The House bill does not provide for the establishment of rape crisis centers. 

The Senate bill evidently hews more closely to the provisions of the SIBOl 
bill. It met the minimum demands of the women for an expanded definition of 
rape to cover acts previously categorized as acts of lasciviousness; reclassified 
rape as a crime against persons; and included an unqualified provision on marital 
rape. In addition, it added abuse of authority in the circumstances of rape; raised 
the age for statutory rape to 14 and below; accepted that any overt act of resis
tance shall be prima facie evidence that rape has been committed; mandated swift 
police action on rape complaints; protected the offended party from public humili
ation and embarrassment in court hearings and media sensationalism; and pro
vided for support seNices through the establishment of rape crisis centers in ev-
ery province and city. . 

Reconciling the Two Versions 

The Senate and the House bills were referred to a bicameral conference com
mittee that will reconcile the differences. Normally, the chairs of the referral com
mittees and selected members are chosen to take part in the conference commit
tee. From the House, 11 members were chosen, six of them women, including the 
chair of the Committee on Women and the women's sectoral representative. They 
were Rep. luz Bakunawa, leonor Ines luciano, Bellaflor Angara-Castillo, Tessie 
Aquino-Oreta, Thelma Almario and lally laurel-Trinidad. The men included the 
chair and vice-chair of the Committee on Revision of laws, the primary committee 
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of referral. The bill's strongest opponent in the previous Congress was also among 
the conferees. The male members were Rep. Sergio Apostol, Edgar Lara, Erasmo 
Damasing, Manuel Roxas and Baltazar Sator. 

The Senate contingent of six had three women and three men. Led by the 
chair of the Senate Committee on Women, Anna Dominique Cose~eng, the other 
members were Leticia Shahani, Miriam Defensor-Santiago, Raul Roco, Marcelo Fernan 
and Franklin Drilon. 

SIBOL immediately sprang to action and sent letters and position papers to 
the members of the conference committee and the leadership of both Houses, 
reiterating its position on the anti-rape bill. The chair of the House Committee on 
Women called SIBOl to a meeting and explained why they cannot accept the SIBOl 
version. The principal sponsor who valiantly defended the bill while being inter
pellated on the floor for hours expressed the same view. 

After several postponements, the first conference committee meeting was 
finally held. With the help of the chair of the Senate Committee on Women, 10 
members of SIBOl managed to get inside the meeting room, but were later asked 
to leave. Those who remained outside staged a picket urging the conferees to 
pass a progressive anti-rape law. 

The bicameral conference committee meetings were marred by resignations, 
walkouts, shouting matches, accusations, counter-accusations, and the like. The 
women patiently waited for the final resolution of the legislators' differences and 
wished that their efforts of several years will not be wasted. This was expressed in 
an open letter sent to the conferees and editors of major newspaper dailies. 

The New Anti-Rape Law: Did the Women Get 
What They Want? 

After five long years, a new Anti-Rape law (Republic Act No.8353) was passed 
by Congress and signed by the President on September 30, 1997. What features of 
the SIBOl rape bill got into the final version? Was the old law radically changed? 
Can the women attribute the passage of this new law to the effectiveness of their 
advocacy? 

The law's reclassification of rape from a crime against chastity to a crime 
against persons was a major victory for SIBOl. The expansion of the definition of 
rape beyond penile penetration of the vagina was however only partially met. The 
"insertion of the penis into another person's mouth or anal orifice, or any instru
ment or object, into the genital or anal orifice of another person" was considered -
sexual assault rather than rape. The women's insistence that a marital rape provi
sion be included in the law was only indirectly addressed by the provision that "in 
case it is the legal husband who is the offender, the subsequent forgiveness by the 
wife as the offended party shall extinguish the criminal action or the penalty ... " 
This is the most contentious provision of the bicameral conference committee 
report and for a while posed a threat t9 the final approval of the bill on third 
reading. A significant number of male legislators rejected the inclusion of marital 
rape in the law even in the most indirect way. The change in the evidentiary 
requirements to prove rape proposed in the SIBOl Anti-Rape bill was reflected in 
the new law's provision that "any physical overt act in any degree from the of-
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fended party" shall be accepted as evidence of resistance in the prosecution of rape. 

legislation, like politics, is the art of the possible. The women put up a good 
fight. But in the end, compromises have to be made and settlements, reached. 
While the law leaves much to be desired, a significant policy change has occurred 
in the way the state views rape. But there were other gains as well for civil society 
and democracy. The players particularly the women developed their capability to 
participate in the policy process. They learned the importance of strategic planning for advocacy. They studied the structures and dynamics of the policy process 
and masterfully navigated the policy arena. Decision-making became open, participatoryand pluralistic. legislators were pressed to respond to their constituents' demands for the passage of a progressive, pro-women Anti-Rape law. Accountability to the people who elected them was firmly asserted. Democracy was indeed alive when women took the initiative to draft the bill, held nationwide consultations to gain popular support, knocked on the doors of legislators to dialogue with them, and secured the passage of a law which may not be the best, 
but under the circumstances, is the mo.st they can get! 

Strengths and Weaknesses<of SIBOl Advocacy 

The driving force of SIBOl's legislative advocacy is its feminist belief that women's oppression is institutionalized in the laws and structures of a patriarchal society. Although often criticized as slow and unproductive, the legislative process is the battleground for competing interests prescribing different approaches to policy problems. The products are laws which distribute scarce resources and values in society, such as the protection of women from all forms of violence. laws reflect the state's priorities and commitment to address problems demand
ing public action. 

The women's struggle for change is strongly informed by the principle that women's rights are human rights. Throughout their advocacy forthe rape bill, women's groups consistently brought up international human rights instruments that protect women's liberty, dignity, and equality and which the Philippines signed on. 
With this strongly and deeply felt commitment to change policy tools of male domination and control, SIBOl was able to deal with the challenges of legislative advocacy, a new arena for most of its members. It weathered the patriarchal atti

tudes of legislators, unpredictable committee hearings, and endless floor debates. 
But the obstacles are not all external to the women's movement. There were those within the movement who were not fired with the same passion for supporting the anti-rape bill as SIBOl was. But SIBOl learned to convince those who were in the fringes to join in the action. After all, women's issues are the issues of all women, 
whatever their ideological or political position. 

As a legislative advocacy organization, SIBOl's strengths derive not only from its well-defined feminist perspective and commitment, but the varied expertise of its members. The Women's legal Bureau carried out systematic and extensive researches on cases and court decisions here and abroad on the definition, circum
stances, and evidentiary requirements of rape. Well-written and documented posi-
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tion papers were regularly provided to SISOl members and legislators_ The Center 
for legislative Development (ClD) shared information and insights on lobbying in 
Congress: the access and entry points, the obstacles and impediments, the major 
and minor players, and who gets what, when, and how. It came out with a regular 
legislative monitor tracking bills on women: where they are and what can be done. 

The Institute for Social Studies and Action (lSSA) was also keeping an eye on 
Congress, particularly its actions on the issue of women's reproductive health. The 
Women's Crisis Center documented the stories of survivor victims of rape. WEDPRO 
contributed its research on prostituted women. WOMAN HEALTH mobilized its chap
ters throughout the country to support the anti-rape bill. So did the Democratic 
Socialist Women of the Philippines (DSWP), which has a broad mass base of 
grassroots women all over the country. KALAYAAN contributed its deep under
standing and analysis of feminism. PILIPINA, a coalition of women's organizations, 
is not new in legislative advocacy. In 1989, it initiated the formation of a group 
called legislative Advocates for Women (LAW) which was organized around sectoral 
issues. MAKALAYA brought the perspective of women workers who have various 
forms of oppression and violence. 

Another of SISOLs strengths is its conscious and systematic effort to review 
and assess its gains and losses, and make the necessary changes in its strategy to 
adopt to changing circumstances. Uncompromising in its baSic pOSition of rede
fining and reclassifying rape within the framework of women's rights as human 
rights, SISOl nevertheless recognizes where it is futile to resist and accommoda
tion has to be made. It also realizes that in advocacy, problems can be turned into 
opportunities, and long-term successes often come in the guise of short-term fail
ures. 

SIBOLs weaknesses are organizational in nature: the absence of structure, 
lack of financial resources, and a full-time core of advocates. The first is being 
addressed through the development of a constitution and by-laws which will be 
discussed in SIBOLs General Assembly meeting. Annual membership dues are col
lected to defray the cost of meetings, but since advocacy requires funds for pro
duction of materials, research and other expenses, finances remain problematic. 
But there is an unwavering commitment among SIBOl members to press on de
spite these difficulties. 

The bigger investment in legislative advocacy is time-to monitor what's hap
pening in Congress and being there when it matters; to engage the legislators one 
on one and get their support; to guest in TV talk shows, radio programs, etc.; to 
hold press conferences; to research and write advocacy materials. To do these 
effectively, a full-time staff is required. Unfortunately, SIBOl has neither the money 
nor the people for this kind of job. With their own respective work agenda in their 
home organizations, the best that member organizations can do is assign at least 
one person to attend to SIBOl matters. 
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Conclusion 

legislative advocacy, the women found out, is an empowering process. They 
realized that lawmaking is not the lawmaker's job alone and that women, when 
they are organized, can make their influence and impact felt. But legislative advo
cacy is a long-term strategy and its aim is not only to change the law but also to 
make women's participation a permanent feature of the policy-making process. As 
new players in the field, women's groups realize that the political arena is wide 
and varied, and that engagement in this arena can help address women's con
cerns. Women can be involved in politics not just as elected officials but as advo
cates of the women's cause as well. Ultimately, however, women have to actively 
seek positions of formal political authority through elections in order to better 
fulfill their agenda. The number of legislators initiating pro-women legislation and 
blocking the contrary has to increase over time. The current 10 percent represen
tation of women in Congress has not given women the critical mass needed to 
ensure the passage of progressive legislation like the anti-rape bill. 

As a strategy for change, legislative advocacy has to be combined with con
sciousness-raising, community organizing, and groundbreaking empowerment pro
grams for women. legislative advocacy is an empty exercise if not rooted in the 
awareness and consciousness of women's oppression in patriarchy. laws are just 
the instruments to perpetuate the unequal and unjust position of women in soci
ety. SIBOl had a difficult time getting the message of the anti-rape bill across to 
some legislators, men and women alike, precisely because of this lack of con
sciousness of women's oppression. 

Based in the capital, SIBOl lacks the community outreach so essential to 
effective legislative advocacy. So far, outreach has been done through the local 
chapters of SIBOl member organizations, but it is becoming increasingly clear 
that SIBOl should build its own mass base. Advocacy materials should also be 
popularized to draw as many readers and supporters as possible. 

The transformation of women's lives requires a holistic approach that interre
lates the socio-economic, cultural and political aspects of women's life situations. 
Groundbreaking programs for women should address all these dimensions_ Advo
cacy skills-building not anchored on the need of grassroots women for livelihood 
is not sufficient. But so are economic projects for women not rooted in the aware
ness that gender as an organizing principle of society has deprived women of 
equal opportunities to work and earn the same wages as men. 

In the end, the effectiveness of legislative advocacy as a strategic approach 
will be measured not in terms of the number of pro-women bills enacted into law, 
but in terms of how they have changed women's lives. 
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MIGRANT WORKERS 

Labor Recruitment Agencies and the 
Decision-Making Process in the Philippine 
Overseas Employment Administration (POEA) 
Open for Business 

Rationale and Introduction 

Since the 1 970s, overseas employment has been a major concern of develop
ing countries like the Philippines. In 1976, some 47,000 Filipino workers went abroad 
to work, as part of a government policy that encouraged overseas employment. By 
1992, that figure had increased to more than 686,000. Today Filipinos are found in 
more than 140 countries worldwide. Remittances sent by Filipinos overseas make 
up a significant portion of the country's foreign exchange earnings. 

In recent times, few issues have raised as much public concern as overseas 
employment. The stories of the bad times that befell Filipino workers overseas
the plight of the likes of Maricris Sioson, Flor Contemplacion and Sarah Balabagan 
- have become deeply ingrained in the Filipino psyche.' In all ofthese instances, 
the main issue raised was the inadequacy of policies that would mitigate the nega
tive impact of overseas migration. 

Most of those involved in migration issues, including NGOs, academics and 
government bureaucrats, believe that government is solely responsible for easing 
the plight of overseas Filipinos. While this is largely true, it cannot be denied that 
other social forces, agents and institutions also help shape public policies and 
outcomes. Migration itself is the product of the interplay of complex global forces 
that are often beyond the control of national governments. 

On the whole, much attention has been paid to the changing patterns o-f 
government policy. But there has not been enough study of the reasons behind 
these changes, other than to attribute them to external or political factors, such as 
a coming election. Moreover, while public perceptions on overseas employment 
and related issues have merited a great deal of concern, there is less attention paid 
on understanding how public perceptions impact on the policy-making process 
and affect policy outcomes. 

PHILIPPINE DEMOCRACY AGENDA 
State-Civil Society Relations in Policy·Making 
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Research Objectives 

This study reexamines the dynamics of societal participation in decision and 
policy-making as shown in the changes and the continuities of Philippine overseas 
employment policy. It attempts to examine the extent to which the private sector, 
Le., the network of labor recruitment agencies in the Philippines, connect with 
bureaucrats and policy-makers in government. Private recruitment agencies ac
count for a substantial portion of the annual overseas deployments of Filipino 
migrant workers.' 

More specifically, the study aims to: 

1. Describe and critique the processes of agenda setting. policy-formulation and 
policy-implementation within the Philippine Overseas Employment Adminis
tration (POEA), the principal agency in charge of labor migration policies: 

2. Illustrate and analyze the experiences of private labor recruitment agencies in 
the agenda-setting, policy-formulation and implementation mechanisms of gO\' 
ernment; 

3. Document the extent to which private recruitment agencies are able to reflect 
and amplify the needs and interests of Filipino overseas migrant workers. and 

4. Identify alternative avenues of discourse and intervention mechanisms in policy
making that are more likely to effect meaningful changes for all parties can· 
cerned (e.g., the state, the recruitment agencies and the migrant workers). 

Corollary to these, the study also intends to: 

1. Identify the major labor migration-related policy issues and concerns of pri
vate recruitment agencies that have an impact on the policy-making process 
in the POEA; and 

2. Describe the extent of divergence and convergence among private recruit
ment agencies in their participation in the policy-making process. 

ReseQreh Problems 

Most of the attention given to the decision-making process on overseas em
ployment poliCies has been on the responses and interventions of the legislature. 
This focus invariably underestimates the capability of executive agencies to shape 
policy outcomes. Likewise, considerable concern is given to the outcome (e.g., 
policies, programs and procedures) and less on the process of arriving at policy 
decisions or even of identifying policy options and objectives. Moreover, the gen
eral view is that policy-making and implementing agencies are detached from, or 
are basically uninfluenced by, civil SOCiety. 

Of late, however, substantial attention has been given to what non-govern
ment and people's organizations have to say, especially about the protection of 
the welfare of overseas workers. In fact, welfare issues have become the para
mount concern, to the detriment of other issues related to overseas migration. 
This is particularly so in researches involving the implementation of the 1991 
Local Government Code (RA 7160): 
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It is not easy to understand the linkage between civil society and the bureau

cracy in the context of an era shaped by globalization and democratization. Filipi

nos are interacting more actively with the rest of the world than anytime in the 

past. Such interaction takes place in the economic, social, political and cultural 

spheres of life. 

Overseas employment is, of course, one of the more significant ways in which 

the Philippines interacts with the world. But it is not a harmless interaction; instead 

it has resulted in a broad range of psychological, social, economic and political 

problems.' Such problems take place at a time when the country is democratizing 

the structures of governance. In general, the study is concerned with providing 

answers to the question: How is the bureaucracy influenced by sectors of civil soci

ety? More concretely, the study intends to respond to the following questions: 

1. What are the major intervention mechanisms adopted by private recruitment 

agencies in affecting the policy-making process? To what extent have these 

intervention mechanisms been successful relative to their interests and needs 

as well as the interests of the state and migrant workers' NGOs and POs? 

2. To what extent do the perspectives and positions of labor recruitment agen

cies differ from those of government and migrant workers represented by 

NGOs and POs and those- articulated in public opinion surveys? 

3. To what extent have private recruitment agencies arrived at a convergence of 

perspectives and positions on the overseas employment program? and 

4. What critical factors and issues come into play among private recruitment 

agencies and the POEA in the formulation of policies regarding overseas mi

grant workers? 

Framework 

An important context for this study is the dynamics of the relationship be

tween democratization, development and globalization. Indeed, the democratiza

tion movement in the Philippines and in many other Asian countries has had a 

significant impact on the policies of states, particularly on the crafting of develop

ment programs and strategies. Policies that pursue a specific development track 

do not always coincide with, and may even contradict, other social, cultural, eco

nomic and political needs. Democratization, however, often mitigates the nega

tive impact of such development programs by involving sectors of civil society in 

the decision-making process. 

But this is possible only if the democratic environment puts a premium on 

consensus among different sectors. At the same time, however, too much consen

sus-seeking may result in indecisiveness and a lack of focus. That is why, plural

ism may not necessarily result in decisive poliCies that have an impact over the 

long term. 

In this study, the term "private recruitment agencies" refers to persons or 

entities engaged in the enlistment and deployment of Filipinos for overseas, either 

for a fee or for free. This research specifies and considers three types of recruit

ment agents. These are: 
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• manning agencies - entities engaged in the recruitment and deployment of 
seafarers for jobs on foreign-registered sea vessels; 

• entertainment promoters - those engaged in the recruitment and deployment 
of entertainers; and 

• service contractors - those involved in the supply of land-based labor for 
specific contracts or projects overseas. 

The study argues that the policy-making process in the POEA is influenced by 
perceptions or subjective assessments of both bureaucrats and private sector representatives. Likewise, in structural terms, the bureaucracy has yet to adopt decision-making and agenda-setting mechanisms that go beyond the current, largely reactive welfare-focused issues that involve a small, albeit significant, sector of the Filipino migrant population. 

Research Design 

In order to respond to these concerns, the study utilizes a number of datagenerating methods. The first is interviews with key informants. In all, 18 key informants from the different sectors involved (government and private) were identified and selected. Unfortunately, because of the unavailability of many and the limited time devoted to the research, only half of those identified were successfully interviewed The second method is the culling from secondary sources such as statistics, legal documents and researches written on the issue of overseas employment and migration. 

The POEA: Creation and Context 

The Philippines began to actively pursue a policy to promote the deployment 
of its workers abroad as the overseas labor market expanded rapidly beginning in the mid-1970s." This policy was first formally enunciated in the 1974 Labor Code, otherwise known as Presidential Decree 442. The POEA was formed to manage an ad hoc program intended to address what were presumed to be transitory economic issues and concerns, such as unemployment problem, balance-of-payments 
deficits, etc. 

At that time, the thrust of the overseas employment program was to enhance the image of the Filipino nation rather than to address the social and psychological concerns of migrant workers (e.g., illegal recruitment, non-payment of wages, sexual and physical abuse, etc.). Hence, Filipino workers abroad were seen as "ambassadors of goodwill" rather than being hailed as the "present-day heroes" as they were in 1990s. Under PO 442, it became the avowed policy of the state "to ensure careful selection of Filipino workers for overseas employment in order to protect the good name of the Philippines abroad [emphasis mine].'" , 
Presidential Decree 442 also recognized the important role of the private sector, particularly of the private employment (recruitment) sector "in the develop

ment and implementation of a comprehensive employment program" and encour
aged it to "participate in the recruitment and placement of workers, locally and 
overseas ... " 
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Likewise, the Labor'Code provided for the creation of several mechanisms 
and agencies that in effect institutionalized an otherwise ad hoc or reactive over
seas employment program as a long-term part of the government agenda_ The 
agencies then involved in the recruitment and deployment of Filipino labor abroad 
included the National Seamen Board (NSB); the Bureau of Employment Services 
(BES); and the Overseas Employment Development Board (OEDB)_ 

At that time, each agency operated under its own rules and procedures and 
was guided by its own organizational chart, even if they were formed out of the 
same policy mandate, program and department. All of them were constituted un
der the then Ministry of Labor and Employment (MOLE). 

In May 1982, the functions of these three agencies were collapsed into one 
organization, the Philippine Overseas Employment Administration (POEA). With 
the POEA, a more comprehensive, systematic and official policy on overseas em
ployment was born. Since its inception, the principal mandate of the agency has 
been to: 

a. Promote and develop overseas employment opportunities in cooperation with 
relevant government institutions and the private sector; 

b. Establish the environment conducive to the continued operations of legiti
mate, responsible and professional private agencies; 

c. Afford protection to Filipino workers and their families, promote their inter
ests and safeguard their welfare; and 

d. Develop and implement programs for the effective monitoring of returning 
contract workers, promoting their re-training and re-employment or their 
smooth reintegration into the mainstream of the national economy."g 

More specifically, the mandate of the POEA focused more on the determina
tion, formulation, review and implementation of (a) market development activi
ties; (b) employment standards; and (c) private recruitment agency regulation and 
licensing. It now became possible for government to streamline operations per
taining to the pursuit of the overseas employment program. A related agency was 
likewise formed to oversee operations pertaining to the welfare of Filipino over
seas workers - the Overseas Workers Welfare Administration (OWWA). 

Despite provisions to make its rules and regulations more efficient and effec
tive,"PD 442 (as amended) lacked specific stipulations providing for the welfare 
and safety of Filipino migrant workers overseas.'o Such a deficiency proved to be 
the main impetus for the creation of the OWWA, the POEA's partner agency. In 
T 995, Republic Act 8042 was passed even if existing rules and regulations already 
provided for government welfare services to Filipino workers overseas." 

Both the POEA and the OWWA continued to operate under the supervision of 
the MOLE, and subsequently, the Department of Labor and Employment (DOLE). 

In 1987, the POEA was reorganized through Executive Ord~r Number 247, 
which expanded and specified its powers and functions. In addition to those cited 
above, the POEA mandate now also included the power to: 

Regulate private sector participation in the recruitment and overseas place
ment of workers by setting up a licensing and registration system ... 
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Exercise original and exclusive jurisdiction to hear and decide all claims aris
ing out of an employer-employee relationship ... and all pre-employment cases ... 

• Maintain a registry of skills for overseas placements ... [and] 

• Establish and maintain close relationship and enter into joint projects with the 
Department of Foreign Affairs, Philippine Tourism Authority, Manila Interna
tional Airport Authority, Department of Justice. Department of Budget and 
Management and other relevant government agencies in the pursuit of its 
objectives. The Administration shall also establish and maintain joint projects 
with private organizations, domestic or foreign, in the furtherance of its ob-
o • ,,12 
Jectlves. 

Modes of Decision-Making on Overseas Employment 

The POEA has hewed to several patterns of decision-making through the nearly 
20 years that it has been implementing the government's overseas employment 
program. 

During the Marcos administration, overseas employment-related policies were 
said to be "hastened by the efficient dispatch of presidential decrees, executive 
orders and proclamations."" Most of these were unilateral directives coordinated 
to a great extent by a technocratic elite. At that time, overseas employment was 
seen as a stopgap measure to ~leal with domestic unemployment and underem
ployment, balance-of-payments deficits, and other socio-economic and political 
problems. 

In the 1970s and the 1980s, overseas employment was not yet seen as a 
permanent program; neither was it viewed as a major industry. There does not 
appear to be a'substantive and more critical understanding of the dynamics of 
decision-making during this period. Instead, decision-making was viewed in terms 
of the tussles between politicians on one hand and bureaucrats and technocrats 
on the other. 

During the Aquino administration, observers have noted the shifting of the 
formulation of migration policies from technocrats and bureaucrats to the legisla
ture." But this view ignores the peculiar dynamism of the policy-making process 
within the executive branch and between it and the rest of civil society. It some
how simplifies the issue to one between bureaucrats and techn,9crats from the 
executive branch on one sidE' and politiCians and -legislators on the other. 

As the principal agency pursuing the government's overseas employment 
program, the POEA has a complex organizational and decision-making structure. 
Under the Office of the Administrator are three deputy administrators: one for 
employment and welfare; another for management services; and the third for ad
judication and employment-regulation. In addJtion, there are four directors, 15 
branches, 31 divisions and a contingent of regional extension units (REUs) and 
field offices nationwide." The current rules and regulations provide for a director
ate on overseas employment to assist the administrator in the day-to-day execu
tion of POEA programs. This body is composed of all the deputy administrators 
and directors, with the administrator as chairperson. 
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At the highest and more formal level, the chief policy-setting body for the 
POEA is the governing board. This board recommends to the labor secretary any 
changes in policies, rules or regulations pertaining to the program. Before Repub
lic Act 8042 was ratified in 1995, the board was composed of only three members: 
the labor secretary, the POEA administrator and a private sector representative. RA 
8042, otherwise known as the Migrant Workers and Overseas Filipinos Act, added 
three members to the board - one representative each for land-based workers, 
sea-based workers and women migrants. 

In addition to the board, there are other less formal but equally decisive 
bodies that assist the administrator in setting and implementing policy guidelines 
and procedures. These are the ad hoc technical and advisory committees that are 
formed to advise the administrator. These committees are formed around very 
specific concerns (e.g., the deployment of entertainment workers) and are charac
terized by the strong participation of private sector representatives, including those 
from workers' groups, NGOs and private recruitment agencies. 

These technical advisory committees inform and recommend to the board 
changes in policy or suggestions on the institutionalization of new policies and 
procedures. The board through its chairperson, the labor secretary, subsequently 
acts on these recommendations. Basically, the private sector, through these com
mittees, tells the government what it should do. As one POEA executive said: 
"Experience tells us that their recommendations are almost always taken into con
sideration.,,'6 

The Policy-Making Environment in the POEA 

The government's pursuit of the overseas employment program can gener
ally be described as palliative, reactive and ambivalent. This is so because the 
policy-making process that has been adopted has become increasingly consen
sual, open, and highly inclusive or hospitable to the intervention of the private 
sector. 

Decision-making in the POEA is characterized by consultations with sectors 
involved in, or affected by, overseas employment. Each new admirlistrator merely 
makes innovations on the rules of consultation and engagement with the private 
sector." Before 1986, the consultation process involved only the government and 
the private sector represented by the private recruitment agencies, but excluding 
the workers themselves." Government called on the workers o'nly when problems 

'9 arose. 

Observers say that under the current labor secretary, Leonardo Quisumbing, 
the consultation process has become even less coherent, in many cases much like 
a sari-sari store where too many people are involved for the discussions to lead 
anywhere. Moreover, such an approach to decision-making does not succeed in 
getting to the bottom of issues. Most of the time, consultations were called as a 
reaction to the problems confronting the program such as the growing number of 
cases of illegal recruitment or contract substitution.'o ~arely have these consulta
tions mapped out strategies or anticipate problem areas. 

Some from the private sector argue that the policy-making and agenda-set
ting environment at the Department of Labor and Employr'nel'lt is in a constant 



256. JORGE V. TIGNO 

state of change. In the 18 months that followed the hanging in Singapore of Filipina 
maid Flor Contemplacion, there has been a succession of three labor secretaries. 
Moreover, the department is seen mainly as adopting a wait-and-see attitude, deal
ing with situations as they arise and instituting remedial measures rather than 
taking a sober, long-term perspective of the whole issue. 

Others within the POEA and the private sector, on the one hand, see the 
consultations as a positive development. They want to see greater involvement of 
as many sectors as possible, especially those from the grassroots. They see this 
involvement as enhancing both popular empowerment and government account
ability." 

In the end, however, the result of such involvement leaves much to be de
sired. The implementation of suggestions from private groups is met by "the usual 
red tape where the actual response is much delayed." Or, the government simply 
informs the private sector of the implementation of a new policy or procedure 
"and that if we oppose then we should file a petition and then afterwards the 
policy comes out just the same."" 

At present, the consultation process is intended to make the private sector 
feel that it is part of decision-making and policy-setting. This was shown during a 
meeting with the entertainment sector on the minimum age for women deployed 
abroad as entertainers." No policy, program, or even minute change in the rules 
and procedures governing the entertainment industry is implemented or modified 
without the approval of the industry's consultative council.'· This practice, how
ever, was instituted more to avoid the adverse political repercussions of POEA and 
DOLE deCisions and policies, rather than to arrive at enduring solutions to the 
problems of entertainers. 

Private sector participation in policy-making within the POEA was quantified 
by one informant as "only about 20 percent."" For one thing, there has been no 
private sector representative appointed to the POEA board since 1990.'6 That year, 
the POEA board was expanded to include three additional private sector represen
tatives. But since these representatives have not yet been appointed, the POEA 
board cannot meet because of lack of quorum." 

However, while the private sector is dissatisfied with both the extent of its 
participation and mechanisms of participation themselves, some in the POEA be
lieve that these are sufficient. Although the private sector's role is an advisory one, 
some POEA officials believe that the recommendations of the private sector repre
sentatives should not be disregarded as they often know more about overseas 
employment than some POEA officials themselves.'· 

The Management Paradigm of the Ramos Government's 
Overseas Employment Policy 

When it came into power in 1986, the Aquino government formulated a na
tional policy agenda that would set it apart from the Marcos regime. In an effort to 
undo the Marcos legacy, the new administration instituted some popular mecha
nisms in the decision-making structures at practically every level of government. 
Numerous consultations and popular meetings were held to help the government 
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set the agenda for the post-Marcos regime. The initiatives included the selection 
of a commission to draft a new Constitution. 

The practice of involving a cross-section of society, including business, was" 
institutionalized in the POEA as well. In early 1987, a consultation meeting on 
overseas employment was held. Different sectors and groups discussed the plight 
of migrants and overseas contract workers. Since then, numerous consultations 
and workshops have been ·held initiated either by the POEA, the Department of 
Foreign Affairs, NGOs or the private sector. 

While continuing this tradition 'of popular consultations, the Ramos adminis
tration also premised its actions on an acceptance of overseas employment as a 
fact of life, rather than merely as an ad hoc response to economic difficulties. As 
such, the government realized that the overseas employment program required a 
concrete management strategy. This is evident, for example, in the administration's 
attempt to propose that labor migration be included in the agenda of the 1995 
Asia-PacifiC Economic Community (APEC) meeting in Osaka as well as in the pas
sage of RA 8042." 

It would thus seem that the Ramos administration sees overseas employment 
more in the context of increasing globalization, mutual interdependence· and eco
nomic integration rather than simply as a sign of economic distress. In policy terms, 
this means that the management of overseas employment is no longer just the 
POEA's sole responsibility. A more holistic view has emerged. As a result, the demo
cratic consultation process has been expanded, with the involvement of NGOs, POs, 
other government agencies (e.g., the Departments of Foreign Affairs, Justice, Tour
ism, etc.) and even local government units, particularly in the areas of information 
dissemination and the conduct of the campaign against illegal recruitment.'" 

An example would be the hearings of Gancayco Commission formed after the 
Contemplacion execution. These hearings involved virtually every sector of Philip
pine society:" However, such broad consultations did not result in the adoption of a 
coherent and lucid view of overseas migration. On the contrary, critics say the pro
cess "really provokes confusion, ambiguities and (was) somehow self-contradictory 
and even lengthy," with a tendency to overemphasize political issues." 

Membership in Advisory and Technical Committees 

The labor recruitment industry chooses its own representatives to the advi
sory and technical committees that are formed on an ad hoc basis. The POEA 
merely asks the associations of recruiters to send a representative and leaves the 
choice to them. The number of members in each advisory committee is not speci
fied. It can range from five to ten. A representative of the POEA sits in these com
mittees. 

The members decide on the frequency of committee meetings, venue, coor
dination and management as well as the agenda. The bases for the creation of 
such committees depend primarily on POEA officials' reading of the current prob
lems and situations of migrants. A committee to discuss the issue of recruitment 
and application procedures at the POEA, for example, may be constituted depend
ing on the extent of the need for such a committee. Informants are not familiar 
with the current number of ad hoc committees that have been formed thus far. The 
findings and resolutions of the committees are submitted to the POEA administra-
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tor who then endorses them either to the POEA board or to the labor secretary for proper action. 

The Key Players and Participants from the Private Sector 
Many ofthose able to participate in and influence the dcliberatio-ns on policy, 

standards and procedures come from t~-majef associations of recruiters. To date 
there are at least 30 such associations listed in the POEA directory. At least five of these are already defunct or are actually associations that exist mainly on paper. These groups cover a wide range of specializations, either in term.s of geographic area (the Northern Marianas, Taiwan and South Korea among others)or the type of workers they recruit (e.g. domestic workers, entertainers, seafarers, etc.). 

Recruitment associations are generally headed by persons who are themselves actively engaged in the recruitment business. In much the same way, representatives of migrant workers' organizations and NCOs are mainly overseas workers themselves or they come from the Church and the professional NCO community. 

Polic;:y Issues Raised 

Some informants said that the policy concerns raised in POEA consultations and committees are basically the same issues that have been discussed or brought up in earlier administrations (e.g., wages, placement fees, joint and solitary liability labor standards, illegal recruitment, among others).': Moreover, some officials. from both the government and private sector feel a sense of exasperation with the way the consultation process has been handled and how self-interests continue to be very pronounced.
64 

Those from the maritime industry, for example feel that the consultation process appears to be unusually and unnecessarily protracted." 
Representatives of employment agencies feel that no industry is as heavily regulated by government as labor recruitment. Some of them have even described 

these regulations as "impositions" because they tend to be unrealistic and are therefore more prone to being violated. 36 Some POEA officials acknowledge that 
the concerns of labor recruiters are now being addressed and that policy decisions are made mainly for political reason." 

One example are the provisions on illegal recruitment provided for in RA 8042. Despite the suggestions of recruiters to limit the definition of illegal recruitment activities to only the non-licensed agencies, the law that was passed included all types of recruiters.'s This meant lumping the licensed and unlicensed agencies together in one category, something which legitimate recruiters find unfair." At the very least, POEA officials felt the private sector ought to have been given a stronger voice and more public hearings should have been held:o Legiti
mate recruiters felt that these hearings could have given them a chance to explain their position and salvage the industry's bad reputation." 

The Private Sector and Deregulation 

Section 29 of RA 8042 provides for the deregulation of labor recruitment over a five-year period. Such a plan could allow for the gradual phase-out of the regulatory functions of the POEA, making labor migration "a matter between the 
worker and his foreign employer ... " The sentiments of some in the POEA is that, 
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generally, the private sector fears deregulation "because they feel they will be
come irrelevant with the provisions of RA 8042.,,'2 

For the government, deregulation simply means the streamlining ofthe regu
latory functions of the Administration. It is also seen as "improving the role of the 
Administration in education, information dissemination and negotiation rather 
than paper processing, auditing and accounting.,,43 Eventually, if RA 8042 is fol
lowed, the transactions governing overseas employment will become "a matter 
between the worker and his foreign employer. 44 

At any rate, deregulation can be considered a success when it is accompa
nied by a policy of full disclosure of the conditions, salaries, etc. that workers are 
expected to receive. Both the private sector and the Administration appear to have 
arrived at a consensus in this regard." 

There is the view that the current activities and programs of the POEA serve 
more to "inconvenience" rather than facilitate the management of labor migration 
flows. "Much of the operations in the POEA perpetuate a system of client-depen
dence on its rules, regulations, requirements, pace, projects and level of resources." 
The POEA has been identified by an impressions survey on the civil service as one 
of "the ten topnotchers in red tape.,,·6 

A Critique of POEA Policy Management 

The existing agenda-setting mechanism and process within the POEA can be 
generally described as one that allows for greater sectoral participation at the 
lower levels of policy management i.e., the formulation and implementation of 
overseas employment policies and procedures. Previously, under Marcos, the tech
nocratic· and exclusive approach to decision-making was problematic. The out
comes of such an approach were, not surprisingly, problematic as well. 

Given its populist beginnings, the Aquino administration's popular and ~ar
ticipatory approach appeared to be the most appropriate mode of decision-mak
ing. Such a process of decision-making, however, has its drawbacks. Consulta
tions of this sort, being all-inclusive, make it difficult for decision-makers to arrive 
at unified and concrete policy options and formulations. At the same time, such 
consultative practices tend to be more responsive (or reactive) to external condi
tions and problems and less anticipatory (or proactive). This in effect reinforces 
the palliative, ambivalent and ad hoc nature ofthe country's overseas employment 
policy. 

Some Tentative Conclusions 

As can be seen in the above discussions, there are several major intervention 
mechanisms open to, and adopted by, private recruitment agencies in order to 
bring about policy changes in the POEA. The most formal of these is representa
tion in the governing board, the highest policy-setting body within the AdminiS
tration. Pfior to 1995, the Board was made up of only three members: the DOLE 
Secretary, the POEA Administrator and a private sector representative. Between 
1990 and 1995, however, the third position has been vacant. In spite of this, the 
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board was still able to meet as there was always a quorum between the administrator and the secretary. 

With RA 8042, however, the number of board members increased to six. In addition to the private sector representative (presumed to be someone speaking for the private recruitment agencies), workers' representatives were to be named. 
However, the board has so far been unable to meet because the new sectoral seats 
and that of the private sector position have yet to be filled up. 

On another less formal but concrete level, private recruitment agencies can also influence the decision-making process in the POEA through the ad hoc advisory and technical committees. Policy changes were instituted, albeit gradually, through the decisions of consultative committees and working groups composed of so-called experts in the field, notably the recruiters and brokers engaged in. a particular business activity. 

Although they are of an advisory nature, these working groups and commit
t~es can have a big say in policy outcomes despite the general impression among private-sector informants that the proposals of recruitment agencies and the private sector in general ..yere not seriously considered in order to appease the demands of the NGOs and the workers' sector. 

Lastly, there are the multisectoral consultative meetings that are held depending on the urgency ofthe'fssues being raised. The last multi-sectoral meeting initiated by the POEA was on the entertainment industry in June 1996. Thus, the overall decision-making mode adopted by the POEA is a consensus-building one where a number of sectoral representatives are accommodated and their views 
and positions on specific issues are taken into account. 

The consensus meeting held between the POEA and the entertainment industry group, for example, resulted in an agreement that the minimum age of enter
tainment workers being deployed abroad should be lowered from 23 to 21. However, the discussions and debates that take place in these meetings often reflect earlier discussions and exchanges conducted by the concerned sectors (e.g., the workers groups, Church and other non-government organizations and the different recruitment agency associations).47 

The decisions arrived at in these informal ad hoc consultations are sent di
rectly to the administrator who either endorses it to the labor secretary or through the governing board. In thE: absence of a quorum in the board, the administrator acts upon the recommendations by issuing an administrative order. 

Under Marcos, the general idea was to respond to overseas employment policy 
on an ad hoc basis, as labor migration was seen merely as a palliative to numerous economic and social concerns. Under Aquino, participatory decision-making mechanisms were instituted as a reaction to Marcos's authoritarian regime. Under Ramos, the democratic mode continued. 

It is significant to note that the labor recruitment sector is not homogenous. Indeed, it is made up of divergent interests. This may explain why the perceptions 
of the private sector do not coincide with the views within the POEA. While some POEA informants indicated that the private sector is very influential in the policymaking process, those from the sector themselves say otherwise. A sector as diverse as the country's private recruitment business is certainly one that is difficult 
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to satisfy. Moreover, the POEA may find the current mode of involving as many 
sectors as possible unwieldy and time-consuming. 

The interests of private recruitment agencies vary according to the nature of 
their activities. Seafarers' groups and manning agencies often differ with recruit
ers of land-based workers in terms oftheir interests and working/procedural stan
dards. For seafarers, recruitment and processing fees as well as procedures for 

. determining skills qualifications are already specified by international maritime 
groups such as the International Maritime Organization (IMO) and thelnterna
tional Labor Organization (lLO). 

On the other hand, recruiters of land-based workers have other concerns, 
including their long-standit;lg appeal to increase the government-mandated re
cruitment fee, lower the age limits for women migrant workers, stronger and more 
focused campaign against illegal recruiters, etc. In general, the perspectives and 
positions of recruitment agencies are different from the interests of those of the 
workers. These differences span a range of labor migration-related issues, includ
ing th'e maximum recruitment fee, penalties for illegal recruitment, the age limit 
for deployed domestic and entertainment workers, etc. Unfortunately, no con
crete mechanisms exist to resolve these differences either within the recruitment 
agency sector or between the latter and the migrant organizations. 

Prerequisites of Successful Consultation 

In order to be successful, some POEA officials feel that the agency must 
ensure that private sector participants are responsible in their work, and that when 
they become part of the consultation process, they will have a better understand
ing of the intentions and concerns of government." The POEA also needs a longer 
perspective. This is difficult given the fact that the POEA is a highly bureaucratized 
and politicized institution. 

In addition, there is a need for a separation of the management of the pro
gram into land-based and sea-based sectors. A lot of the problems besetting over
seas employment have very little to do with the maritime sector. Representatives 
of the maritime industry also feel that they are unnecessarily being drawn into 
these problems.

49 

There is a need for the sectors concerned (notably the different associations 
of labor recruiters, including the NGOs and migrant organizations) to arrive at a 
common understanding of the issues and adopt a common position, especially 
when they are confronted with key policy questions such as deregulation and the 
regularization of undocumented migrants. The maritime sector has achieved a 
considerable measure of consensus on these issues and on the approach to the 
problems. 

There is a need to change and challenge the overall orientation of the POEA 
from a highly regulatory institution to one that offers relevant labor market infor
mation in an increasingly globalized world.

50 

This is also in line with the dimin
ished regulatory functions of the POEA as outlined in RA 8042. Many in both the 
POEA and the private sector feel that the deregulation provision in RA 8042 under
mines both the mandate of the POEA to manage the labor migration process and 
the private sector's right to engage in the recruitment and deployment of migrant 
workers for overseas jobs. 
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ENDNOTES 

Maricris Sioson was an entertainment worker who died in Japan under questionable circumstances. Flor 
Contemplacion was a domestic helper executed in Singapore for the murder of Delia Maga, another 
Filipina domestic worker in 1994. She was hanged despite appeals and protests from Filipino authori. 
ties and the Philippine public. Sarah Balabagan was accused of murdering her Arab employer in the 
United Arab Emirates in 1994. Defense lawyers argued that she was merely defending herself from a 
rape attempt by her employer. She was sentenced to death, but the sentence was commuted after 
appeals from the foreign media and from the Philippine·government. Instead, she was made to pay 
"blood money" to the family of the deceased. 

2 In 1994, the POEA issued 154 new -licenses for recruitment agencies. The number of agencies in good 
standing for the same year was 708 or almost a two percent rise from the previous year. Land-based 
agencies declined by 1.69 percent while the number of manning agencies rose by more than nine 
percent. 

3 See Elena Samonte, et aI., Issues and Concerns of Overseas Filipinos: An Assessment of the Philippine 
Government's Response (Diliman: UP Press and the UP Center for Integrative and Development Studies, 
1995); and Maruja Asis, ''The Overseas Employment Program Policy," Graziano Battistella and Anthony 
Paganoni, (eds.), Philippine Labor Migration: Impact and Policy (Manila: Scalabrini Migration Center, 
1992), pp. 68-112. 

4 For details, see GO-NGO Watch, September 1994 and January-May 1995 and Salin Lakas, October 1995 
and June 1996. 

5 See Samonte, et al. 

6 The West Asian region comprising the oil-producing Gulf countries (e.g., Saudi Arabia, Kuwait, Iraq, 
Libya, among others) became a primary destination at the time because of the their large petrodollar 
earnings. Enriched by oil revenues, these countries embarked on large infrastructure projects, thus 
creating a demand for imported labor. 

7 Book One, Article 12, Section g. 
8 Article 25, PD 442. 

9 Book I, Rule I, Rules and Regulations Governing Overseas Employment, 1991. 

10 Asis, p. 73. Even at the time, the issue of welfare protection had become a major source of tension 
between the Marcos government and the general public. Fanned by media reports of abuses and exploi
tation, it became necessary for the government to reexamine its overseas employment program in the 
context of providing for the well-being and minimum basic rights of migrant workers. 

11 See Book 8, Rule I, Rules and Regulations Governing Overseas Employment, 1991. 

12 Section 3, EO 247, Reorganizing the POEA and for Other Purposes, July 24, 1987. 
13 Asis, p. 93. 
14 Ibid. 

15 This is according to the organizational setup formulated in 1990. 

16 Based on interview with Atty. Vicente Cabe, OIC, Employment Services Regulation Branch, POEA. 
17 Based on interview with Atty. Angeles Wong, Director, Management Services, POEA, July 3, 1996. 
18 Based on interviews with Ms_ Jesusa Cabreros, Director, Marketing Branch, POEA, July 3, 1996; and Mr. 

Ricardo Casco, Director, Planning Branch, POEA, July 17, 1996. 
19 Based on interview with Ms. Cabreros. 

20 Based on interviews with Mr. Casco and representatives of the Filipino Association for Mariners Employ
ment (FAME), July 10, 1996. 

21 Based on interViews with Ms. Cabreros and Atty. Mariano Guinto, Vice-President, Philippine ASSOCiation 
of Service Exporters, Incorporated (PASEI), July 26, 1996. 

22 Based on interview with Atty. Guinto. 
23 Based on interview with Ms. Cabreros. 
24 Ibid. 

25 Based on interview with Atty. Guinto. 
26 Based on interview with Mr. Casco. 
27 Ibid. 

28 Based on interview with Atty. Vicente Cabe, Division Chief, Employment Services Regulation Branch, 
July 2, 1996. 

29 In contrast, the Aquino administration hardly included labor migration issues (or even gender-related 
concerns) in its medium-term development plan. 
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30 Based on interviews with Mr. Casco and Atty. Cabe. 
31 The Gancayco Commission (The Presidential Fact-Finding and Policy Advisory Commission on the Pro

tection of Overseas Filipinos) was formed by President Ramps on March 20, 1995 in the wake of the 
controversy caused by the Contemplacion-Maga case cited earlier. The Commission immediately set 
about conducting sectoral consultations with different groups (labor, employers, recruiters, workers, 

NGOs, etc.). 
32 Based on interviews with Mr. Casco and Atty. Guinto. 

33 Ibid. 
34 Based on interviews with Ms. Cabreras and Atty. Guinto. 
35 Based on interviews with FAME representatives and Atty. Guinto. 

36 Ibid. 

'37 Ibid. 
38 Based on interview with Atty. Virginia Calvez, Director, Anti-Illegal Recruitment Branch, POEA, july 3, 

1996. 
39 The spirit of Section 6 defines recruitment activities as illegal whether undertaken by non-licensed or 

licensed recruiters. 
40 Base'd on interview with Atty. Gonzalo Duque, Deputy Administrator for Employment and Welfare, POEA, 

july 3, 1996. 
41 Based on interview with Atty. Guinto. 
42 Based on interview with Mr. Casco. 

43 Based on interview with Mr. Casco. 

44. Section 29. 
45 Based on interviews with Mr. Casco and Atty. Guinto. 
46 Ricardo Casco, Reengineering the,fOEA?, unpublished and undated, p. 6. 
47 In the Consultative Meeting on the Entertainment Industry held in july 1995, informants indicated that 

the decision to lower the age limit for entertainment workers from 23 to 21 was the result of discus
sions held prior to the consultation between the groups and sectors involved (e.g., recruiters, promot
ers, NGOs and Church groups, among others). Not much is known about these individual consultations 
and exchanges because the discussions held were not open and readily accessible to the researcher. 

48 Based on interview with Ms. Cabreros. 
49 Based on interviews with FAME representatives. 

50 See Casco, p. 10. 
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Table 1 Annual Outflow of Contract Workets (1976-1992, in 000) 

Year 1976 1977 1978 1979 1980 1981 1982 1983 1984 
Total 47.8 70.4 88.2 137.3 214.6 266.2 214.3 434.2 351.0 

Year 1985 1986 1987 1988 1989 1990 1991 1992 
Total 372.8 378.2 449.3 471.0 458.6 446.1 615.0 686.5 

Source: Compilations by the Scalabrini Migration Center; ILO Country Reports 

Table 2 Proportion of Government and Private Recruitment (1975-1989 in percent) 

Year 1975 1976 1977 1978 1979 1980 1981 1982 
Gov't 48.4 27.4 27.6 26.7 19.2 9.1 4.9 2.0 

Private 51.6 72.6 72.4 73.3 80.8 90.9 95.1 98.0 

Year 1983 1984 1985 1986 1987 1988 1989 1990 
Gov't. 2.5 3.7 6.4 4.5 5.4 6.8 9.1 6.6 
Private 97.5 96.3 93.6 95.5 94.6 93.2 90.9 93.4 

Source: Policies and Planning Branch, POEA 
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Figure 3 POEA Organizational Structure 
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MIGRANT WORKERS 

Protecting Migrant Workers Rights 

Government-NGO Conflict and Cooperation 

The Significance of Migration in the Philippines 

_ Maricris Sioson, a Filipina entertainer, was found dead and mutilated in Japan 

on September 14, 1991. No one was ever prosecuted for her brutal murder. 

Flor Contemplacion was a Filipina domestic helper in Singapore who was 

hanged in 1995 by the Singapore government, despite appeals for clemency from 

all quarters, including the international community. The Singapore government 

had accused Contemplacion of murdering Delia Maga, another Filipina maid, and 

Maga's young Singaporean ward. 

Sarah Balabagan, a Filipina domestic helper in the United Arab Emirates, was 

sentenced to death in 1996 for killing the man who tried to rape her. With the help 

of NGOs in the Philippines country and overseas which pressured the Philippine ~ 

government to take a more active role in her defense, Sarah narrowly escaped 

Contemplacion's fate. 

The deaths of overseas Filipino workers (OFWs) I continue to be reported in 

various parts of the world. Everyday, an average of two dead OFWs arrive at the 

Ninoy Aquino International Airport;.' 

The deaths of the likes of Flor Contemplacion have dramatized the sorry 

plight of millions of OFWs around the world and pushed the government to ratify 

the 1990 United Nations International Convention for the Protection of the Rights 

of All Migrant Workers and Members of their Families and'io enact the Migrant 

Workers and Overseas Filipino Act in 1995. And yet since then, more Filipino OFWs 

continue to be victimized. The government seems resigned to this fact; the secre

tary of the Department of Foreign Affairs (DFA) was once overheard to have said, 

'There will always be a Flor Contemplacion.,,3 

The Significance of Migration 

Filipino migrant workers are called the country's new heroes. But exactly 

how many heroes there are, nobody is quite sure. Culling from various sources, 

the "Filipino Women Migrants: A Statistical Factbook" (1996) estimated that OFWs 

total some six million. This figure includes 2.45 million overseas contract workers 

PHILIPPINE DEMOCRACY AGENDA 

State-Civil Society Relations in Policy-Making 
267 
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(OCWs), 1.76 million emigrants and 1.79 million undocumented workers. 4 Government spokespersons, however, have placed the number at about four million.' 
Independent studies such as that done by Philip Martin estimate 3.18 million Filipino migrants deployed all over the world in the early 1990s. This is broken 

down as follows: 1.4 million emigrants mainly to the U.S., Canada and Australia; a 
stock figure of 1.2 million oews, of whom two-thirds are deployed in the Middle 
East while the rest are dispersed in Asia, Europe, Africa and the Americas; 230,000 
seamen; and 350,000 undocumented workers in Sabah and in Japan, Korea and r, 
Taiwan. 

The number of legitimate OCWs is placed at around one million. Presuming that each migrant worker supports a family of six, then about six million Filipinos or ten percent of the 1995 population can be presumed to be receiving support from migrant labor. 

If the higher figure of six million is used, then a far larger portion of the population is directly supported by the incomes earned from migrant work. This does not take into account those indirectly supported by overseas work through the payment offees and other revenues generated by the labor recruitment industry and other establishments that service migrant workers. Among these are government agencies like the Philippine Overseas Employment Administration, the Overseas Workers Welfare Administration and the labor staff of the DFA, private labor recruitment agencies, banks, airlines, travel agencies, etc. 
The country's employed labor force in January 1994 was reported by the National Statistics Office to be 17.531 million. 8 Using this figure, we can calculate that the percentage of migrant workers to the total employed labor force in 1994 is about six percent, if the one-million figure for overseas workers is used. The proportion increases to 34 percent - or about one in three employed Filipinos -

if the higher figure of six million is used. 

Whatever the case, it can be said that the "national" economy has become increasingly dependent on income from overseas, and that in many ways, it rests on the frail shoulders of migrant workers. Indeed, the amount of OFW remittances - US$4.7 billion in 1995' - shows the extent to which the Philippines is indebted to the labor of its citizens abroad. 

Historical Overview of Filipino Migration 
Overseas migration has been a work option for many Filipinos since the beginning of this century. Migration was the response to economic difficulties of specific sectors of the population, particularly those living in land-scarce areas like the 1I0cos region. It was also a result of a "colonial mentality" that deemed the earning of dollars in America a highly desirable and socially rewarding activity.'o 
By the 19605, "the brain drain" or the flow of Filipino professionals to developed countries was causing alarm. It was felt that the country was losing its most skilled and needed workers - doctors, nurses and educators - who were migrating in waves to the United ?tates, Canada and Europe. 
By the time of the Middle East oil boom in the early 1970s, the government 

had begun to enunciate a "temporary" policy to export labor. The policy had a dual 
purpose: to alleviate unemployment and to earn precious foreign exchange. The 
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temporary labor export policy, however, later became permanent, prompting some 

to quip that Filipino workers are now the "Philippines' prime meat export."lI 

Today Filipino migrants include sea-based contract workers and land-based 

workers - such as construction workers, domestic helpers, entertainers, manu

facturing and service workers - as well as businessmen, scholars, mail-order brides, 

political and economic refugees, immigrants and undocumented workers in 137 

countries all over the world." 

Filipino labor migration is said to be one of the largest and most significant 

of any single state in the world." Both the International Labor Organization (ILO) 

and the International Organization of Migration (10M) estimate the number of mi

grants to be 100 million allover the world.
14 

There are two policy frameworks involved in the treatment offoreigners who 

intend to work in labor-importing countries. The first involves policies and guide

lines on immigration, which include matters of citizenship, conditions of stay, 

and the right to enjoy social benefits. The second involves labor policies. When a 

legitimate foreign contract worker is involved in a legal dispute involving a citizen 

or entity of the host state, then another department, usually the justice ministry, 

is involved. An undocumented foreign worker, on the other hand, has no recourse 

to the country's justice system. The stay of an undocumented worker is simply a 

matter for immigration police to settle.
l

< 

Most countries impose harsh and restrictive immigration policies on foreign

ers who join their labor force. However, most countries usually distinguish be

tween two types of foreigners who intend to work. The first type are foreigners 

who are sought for jobs with high social status, such as entrepreneurs and busi

ness experts, academic experts, medical doctors, technical staff with expertise, 

etc., which the local labor pool cannot provide for the time being. Host countries 

are usually friendly with these types of workers. States usually provide them with 

some citizenship rights and sometimes offer them permanent residency and po

litical rights. 

The second type are foreigners who perform low-status work which societies 

also need. These are the entertainers, domestic helpers, and workers in services, 

construction, manufacturing and the like. Foreigners in these jobs are usually 

more numerous and are seen to compete with local workers for jobs which in

volve very little skill or knowledge and are not of a special nature. State poliCies 

with regard to these workers are highly restrictive, partly to assuage local workers 

and partly to prevent foreign workers from demanding more benefits. Such work

ers are not allowed to acquire permanent residency. In some states, such as 

Singapore, Malaysia and Taiwan, certain foreign workers are not allowed to have 

romantic relationships with local citizens as these would open up the possibility 

of marriage and permanent residency in the host country. 

It is in this sense that NGOs refer to host governments' "dualistic policy" with 

regard to foreign workers. Such a policy regime violates basic and internationally 

recognized human and labor rights. Some government policies, like those in Japan 

and Korea, are so restrictive that they end up encouraging the surreptitious entry 

of workers under intentionally ambiguous categories like "trainees," "tourists" or 

"students." Such a policy encourages foreign workers unable to legitimize their 

stay in a foreign country to become undocumented workers. 
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The labor laws of the host country usually define the rights of workers, which would include the right to organization, wages, working conditions, occupational safety, accident insurance, social benefits, etc. These also define the duties of employers and of the state with regard to the foreign worker. 

Labor laws usually apply only to citizens and legally contracted workers. 
They do not apply to undocumented migrants. But even contract workers are of
ten given special conditions of work which are spelled out in the temporary work 
contract. The key to limiting state accountability to foreigners is limiting their length of stay, so that they will not become permanent residents, and would not be eligible for other benefits provided by law. 

Many host governments' policies on migrant workers were formed in response to a shortage of workers for managerial jobs in the late 1970s and 80s. The policy was mainly directed toward enhancing the labor participation rate of the local population. In order to release their women from the homes so they could be employed, the Hong Kong government formalized the entry of domestic helpers by issuing the Standard Employment Contract for Foreign Domestic Helpers in 1975. Taiwan enacted the New Employment SeNice Law in 1992 to formally allow the entry of 17 categories of foreign workers, including domestic helpers and nursing aides for the elderly and the disabled. 

In other countries, labor shortages continued to grow, especially in the construction, manufacturing and fishery sectors, and particularly in Malaysia, the plantation sector. In response to growing protectionism and often, also union opposition, host governments began cautious labor-import policies for construction, manufacturing and seNices like hotel and restaurant work. 
Under the law, foreign workers who have valid contracts are generally allowed to avail themselves of free, basic medical seNices. All other needs and benefits are provided for by employers and these are stipulated in the work contract. The policies of certain labor- importing countries are briefly described be

low. 

Malaysia. With one to two million migrant workers, Malaysia probably has 
the largest migrant labor force in Asia. Foreign workers in Malaysia, mostly undocumented Indonesians, are in the construction sector. Bangladeshis make up the majority of the plantation workers_ For household work, mostly Filipino and Indonesian women are hired. 

The Malaysian government provides for procedures for recruitment and lays a heavy burden on the employer to take care of the various needs of migrant workers, including hospitalization and social security benefits_'6 

Singapore. In 1990, the Singapore government said that 321,700 migrant 
laborers were working in the country and make up 31 percent of the labor force. 

That year, a liberal policy toward migrants was enunciated, with Malaysians allowed to enterthe country to work. The law, however, stipulated that Malaysian workers cannot comprise more than ten percent of the work force. 
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The dualistic policy is evident in Singapore. Legally employed migrant work
ers are entitled to the protection of the same laws as local workers. They are 
allowed to join unions. Permanent residency is offered to professional migrant 
workers who have stayed for a definite period. \7 

Unskilled foreign workers are not allowed to settle in Singapore or to bring 
their families with them. Marriage to Singaporeans does not give migrant workers 
automatic rights of residence. 

Japan. japan's immigration policy has always been xenophobic and racist. 
The earliest migrants to japan were really conscripts from Korea, Taiwan and China 
which japan colonized before the beginning of the 20

th 

century. 

Manifesting its xenophobia, the japanese government has never granted citi
zenship to these conscripts, nor to the generations that followed them - up until 
now. The 1.2 million aliens in japan include about 800,000 Koreans who are per
manent alien residents. 

Since 1967, the basic immigration policy of japan was to deny entry to un
skilled foreign workers. This has been in constant tension with the needs of the 
japanese economy. In the 1980s, foreign workers began to come in to do the "3D" 
(dirty, dangerous and difficult) jobs, mainly in small and medium-sized companies 
in need of cheap labor. At the same time, foreign entertainment workers began to 
arrive to make up for the loss of cheap local entertainment services. The trade in 
entertainers was largely controlled by the Yakuza, which found the trafficking of 
women more profitable than drug trafficking. \B 

In 1990, a revised immigration law imposed increased penalties for illegal 
labor traders. At the same time, the law began allowing unskilled workers to come 
in as "trainees" for short periods. It also allowed the acquisition of resident visas 
for persons of japanese ancestry who had lived overseas and allowed them to 
come to Japan to work as unskilled workers. This policy was virtually an admis
sion of the acute labor shortage burdening the economy. This shortage was a 
result of economic and demographic changes and the changing attitude of the 
japanese to certain "low-status" work. 

In 1992, the Ministry of Welfare issued a directive that foreigners who were 
not permanent residents should not be provided with health services under the 
national health insurance system. This measure was intended to discourage un
documented workers. Medical practitioners, however, protested against the or
der, and some local governments defied it.'9 

South Korea. The immigration policy of South Korea is essentially as restric
tive asjapan's. The labor shortage in South Korea began to be felt in the late 1980s 
and early 1 990s. Most acutely hit was the manufacturing se.ctor, as the economy 
was being restructured and workers were shifting to services. In 1990, a survey of 
the Ministry of Labor showed that of ten jobs available in the manufacturing sec
tor, only eight workers were found.

20 
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Current immigration law gives work visas only to journalists, technical ex
perts, business people, and education, research and entertainment personnel. The 
law bans the entry of unskilled foreign labor. 

There is no consensus in the government about the politically sensitive mat
ter of labor importation_ The Ministry of Trade and Industry and the Ministry of 
Energy and Resources agree with business claims that foreign workers should be 
imported in order to ease the labor shortage_ On the other hand, the Ministry of 
Labor and the Ministry of Justice oppose labor imports. 

The basic policy on migrant workers was formalized on November 1, 1991 
when Article 12 of the Korean Immigration Law was amended with the incorpora
tion of the "Foreign Industrial Trainee System." 

Furthermore, effective March 1, 1995, the 258'" Labor Regulation was en
acted_ This is a measure that protects and sets the means to manage "foreign 
industrial trainees." 

According to Alicia Santos, Philippine labor attache in Seoul, OFWs now enter 
Korea under the "Alien Industrial Technical Program" which is part of the "technol
ogy transfer" scheme. Under this scheme, OFWs are allowed to enter the country 
as "trainees" with valid, renewable one-year visas." 

The scheme, managed by on-site management offices of manpower agencies 
aligned with the Korea Federation of Small Businesses (KFSB), has allowed 10,000 
OFWs to be "trained" in the last three years. 

Yet, a survey conducted by the Korean Labor Institute shows that the major
ity of migrants are undocumented" and entered Korea with tourist visas_ The sur
vey also showed that tourists were readily provided jobs by local recruiters when 
their tourist visas lapsed. 

One of the reasons for the persistence of illegal work is that legal trainees 
receive lower wages at US$360 per month, while undocumented workers may 
receive US$800 to $1,000 per month. 

The government has arrested undocumented workers and overstaying tour
ists, but on each occasion, they were granted amnesty and allowed to continue 
working. What this probably indicates is that the hard-line policy may not make 
much economic sense, but remains in force because of political expediency. 

Taiwan. Taiwanese government officials acknowledge the existence of a 
labor shortage caused by the transformation of the economy since 1986 from 
export-based manufacturing to more sophisticated, high-technology enterprises. 
They also cited the need for more labor importation." 

The government has said it will not interfere with the demands of business 
for imported labor_ It will let the market decide how many migrant workers are 
needed at any given time. 

The official policy is to extend the protection of local labor laws to legitimate 
migrant workers. Undocumented workers, on the other hand, are arrested and 
deported, but also allowed to process their applications in their own countries. 
But even undocumented workers are to be covered by the employment service 
law. Undocumented workers who have been maltreated are allowed to file com
plaints and to make claims. 
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Various estimates place the figure of migrant workers in Taiwan at a high of 

200,000 (according to the Catholic Bishops Conference) or as low as 48,000 (ac

cording to the police). A news report states that the present quota for migrant 

workers is 300,000.
24 

The liberal attitude of the Taiwan government toward migrant workers is 

causing local workers to complain that migrants are posing unfair competition. 

Migrants are willing to receive 30 percent less than what the local workers earn. 

The Gulf States. The Gulf states of the Middle East stand out because they 

provide no protection for the rights of migrant workers. These workers do not 

figure either in the immigration policy or in the labor code. Domestic workers in 

the Middle East do not have recourse to any legal procedures for redress of legiti

mate grievances. All negotiations with work contracts are done with individual 

sponsors or employers. 

The Middle East is made up of several diverse states which are predominantly 

monarchical. Because of ethnic diversity, confusion about colonially imposed bor

ders, and elitist politics, it has been difficult to inculcate the concepts of nation 

and citizenship in these countries. 25 

No state in the Gulf has allowed its citizens the full exercise of civil and 

political rights. It is in this context that the rights of migrant workers should be 

seen. 

Official 1992 statistics show that the total number of migrant workers in the 

Gulf States was 7,075,851. Migrant populations outnumbered local citizens in 

most states, with the UAE - where migrants comprise 85 percent of the work 

force - being the most dependent on foreign labor.2. 

The legal framework for migrant workers is non-existent in most cases. In 

Kuwait, the labor law provides for a grievance system in which workers may ap

peal their cases to the Ministry of Social Affairs and Labor. However, domestic 

helpers are excluded from this protection. Workers have no right to organize unions 

nor power to bargain for better employment terms. 

In general, migrant workers in the Gulf are allowed few privileges and are 

often regarded as potential security threats. Very few foreign workers are pro

tected by bilateral agreements between host and sending governments. Most are 

given only two-year work contracts for specific jobs. Workers may change jobs 

only if their current employer agrees. Workers are obliged to return home once 

their contracts expire; most have to wait a year or two to obtain new contracts. 

General Issues and Problems 

Structural issues 

A structural issue" faced by migrant workers, particularly those in low-status 

jobs is their vulnerability to gross exploitation and abuse. Such vulnerability is 

inherent in the nature of their jobs, which are considered low-skilled, slave-like, 

cheap and dispensable. This is particularly true of two major job types~ those in 
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domestic service and the sex industry. These jobs are gender-specific, and they 
expose women to great risks. To some extent, those in construction and manufac
turing may also be considered vulnerable because they are cheap and dispens
able, but they are not deemed quite as low nor as slavish as the labor of domestic 
helpers and sex workers. 

Secondly, ethnocentrism and nationalism are on the rise in many of the host 
countries. In many countries in Asia and the Middle East, religion and nationalism 
have become strong ideological forces. In Europe, the collapse of socialism and 
the massive migration of Eastern Europeans to the West have caused a protection
ist backlash against migrant labor in Europe's more open societies. 

A third structural problem is the weak bargaining position of a Third World 
state like the Philippines. Poor and vulnerable countries do not have much lever
age in negotiating with host countries for the fair treatment of workers. 

Related to this is the position of the migrant worker relative to a work con
tract. The migrant is the weaker party in every work contract. OFWs are dependent 
on their employers or sponsors for their work visas and status. They are also 
c;lependent on employers for their livelihood. Furthermore, employers have a uni
lateral advantage in work contract termination clauses. Under restrictive policy 
regimes, migrant workers will normally not initiate termination of a contract be
cause that automatically means returning home without a job. Furthermore, work 
contracts have very short duration, and this forces the worker to accept onerous 
terms in order to recoup expenses incurred in the recruitment process. These 
disadvantages are structural and difficult to change. 

Rights Issues 

The international community recognizes certain inalienable rights. These rights 
are enshrined in international instruments and covenants which are recognized, 
endorsed and ratified by respective states and later integrated into national laws 
to be binding and effective. The problem of migrant workers is that a number of 
host countries have not ratified many of these international covenants. 

The International Labor Organization, a special agency of the United Nations, 
has also made conventions and recommendations to protect migrant workers' 
rights. '8 These conventions and recommendations provide for basic rights to mi
grant workers, including the right to work; to equal working conditions; to safe 
and healthy working and living conditions; equal pay for equal work; overtime 
pay; the right to be a member of an association or union; the right to enjoy social 
security; the right against being tortured and receiving inhuman treatment; the 
human right against slavery and servitude. 

Pre-employment Issues 

While governments may be excused for their inability to deal with the struc
tural issues and rights of migrant workers, they cannot escape responsibility for 
pre-employment issues such as the victimization of migrant workers due to exor
bitant recruitment fees; illegal recruitment; illegal work contracts; lack of informa
tion about overseas work conditions; lack of on-site services and re-entry pro
grams; poverty and unemployment; loss of skills of an educated work force and 
others. 
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These problems are in the realm of government policy. So many OFWs could 

be saved from the risks of working under illegal conditions if the government 

would simply tighten its job placement screening process. 

Inadequate Services for OFWs 

A staff person of the DFA who handles the affairs of migrant workers over

seas is reported to have made the statement that the DFA work force of 250 is 

unable to handle the protection of four million Filipino migrant workers over-
Z9 

seas. 

This translates into less than two Filipino government representatives in each 

of the 137 countries where OFWs are located. Put another way, each diplomatic 

official in charge of overseas workers must take care of 16,000 Filipino migrants. 

The function of foreign service posts in 137 countries where Filipino OFWs 

are found are: protection of citizens abroad; granting of citizenship; facilitation of 

travel documents; registration of nationals living abroad; and rendering of no

tarial legal services to its own nationals, and other individuals or corporations. 

They must also collect taxes from their citizens. In some states, the payment of 

taxes is made a prerequisite for the issuance of a Philippine passport. 

Philippine consulates and embassies are supposed to protect their compatri

ots who may be arrested for real or imagined crimes; see to their health and well 

being; repatriate deceased citizens and inform relatives of their deaths; and give 

their compatriots a sense that their welfare is being looked after. These are the 

minimum services diplomatic staff should provide its citizens overseas. 

How successfully has the government performed this role? In 1995, an esti

mated 671 OFWs returned to Philippines dead.
3D 

Moreover, NGOs have monitored 

the cases of up to 40,971 OFWs who were known to have suffered various mis

haps during their overseas stay. These cases included: non-payment of wages, 

rape, maltreatment, war evacuation, death, insanity and detention. The growing 

list of OFW casualties reflects the real warlike situation in which OFWs fight their 

battles. 31 

The Role of the Philippine Government 

in the Protection of OFWs 

Since its introduction during the Marcos era, the primary thrust of the 

government's overseas employment program has been the development of the 

job market. Interviews with the staff of Philippine embassies in several countries 

show that this thrust remains of paramount importance. 

Through the years, the role of embassy personnel has primarily been to pro

tect and expand the labor market for Filipinos. This means that they must lobby 

labor-receiving governments to accept Filipino migrants and to issue work per

mits to migrant workers who had entered under visas that do not allow them to be 

employed in those countries.
32 

• 
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The following government agencies are involved in the overseas employment program: 

The Department of Foreign Affairs (DFA) is the government agency responsible 
for providing protection and assistance to citizens abroad. In particular, the 
Office for International Labor Affairs responds to migrant workers' needs. 

The Department of Labor and Employment (DOLE) has two agencies involved in 
the welfare of migrant workers. These are the Philippine Overseas Employ
ment Administration (POEA) and the Overseas Workers Welfare Administration 
(OWWA). 

The POEA registers and admintsters recruitment agencies, maintains a registry of 
skills for overseas placements, recruits Filipino workers, develops the over
seas job market, and tries to secure the best terms for OFWs as well as pro
mote and protect their welfare.

33 

The Overseas Workers Welfare Administration 
Reorganized by the Aquino government in 1987, OWWA's two mandates are to provide welfare assistance to registered overseas workers and their dependents 

and to manage the OWWA Fund, which is raised from the compulsory contribu
tions made by foreign employers of overseas Filipino workers. 

The services provided by OWWA are categorized in the following way: (a) 
economic benefits, including the promotion of livelihood programs, Kabuhayan 
2000 and loan packages; (b) security and protection, including the repatriation of 
workers and the provision of legal assistance and insurance and health care benefits; (c) psychological and social support; (d) skills and career development; (e) integrated support services." 

OWWA runs 22 Filipino Development Workers Centers (FWDC) in 18 coun
tries." These centers provide refuge to crisis-stricken OFWs, counseling services, 
and a venue for community enhancement. But these centers service only 13 per
cent of the countries where overseas Filipinos work. In addition, as one center has 
to serve thousands of workers, it cannot provide that much assistance. 

Thus, there are questions whether OWWA money should be spent on these centers. If they can only render minimal service, which some private groups are 
already doing, should not scarce resources be used for other services, such as a communication network that enables the government to advise OFWs where they 
can get assistance? 

A critical problem is that there are no provisions for undocumented migrants. As OWWA Administrator Wilhelm Soriano writes, "OWWA encounters minimal wel
fare problems among legally deployed OFWs, but sadly experiences the exact opposite among illegally-deployed OFWS.,,36 Indeed, undocumented workers are the 
most vulnerable migrants and the most in need of help. They are the ones who 
need government help the most. Although they represent at most only one-six
teenth of all Filipino migrants, they are the most vulnerable to abuse andexploita
tion. 
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Assessment of Services in South Korea 

South !<orea provides a good gauge ofthe government's effectiveness in deal

ing with the problems of migrant workers. Santos, the Philippine labor attache in 

Seoul, said in an interview" that the Philippine Overseas Labor Office's (POLO) 

main thrust is to lobby with the Korean labor and justice ministries to legalize the 

stay of thousands of undocumented OFWs by issuing work permits to them. The 

Philippine government estimates that there are 20,000 OFWs in Korea, 67 percent 

of whom are undocumented workers. 

The Philippine embassy in Seoul has six persons working full-time to assist 

OFWs. These include two OWWA personnel, the labor attache and her assistant, 

another assistant who was hired locally, and a translator. This staff is too small to 

deal with such a big Filipino migrant population. 

The labor attache already has her hands full convincing the labor ministry to 

integrate and consolidate certification programs, certifying OFW skills on "tech

nology transfer" and ensuring that Filipino workers are eligible for employment in 

Korea and elsewhere. 

POLO also has to lobby with KFSB so it would allow more Filipino "trainees" 

into the country. It is also involved in training and technology transfer programs. 

In addition, the program encourages migrant workers to enroll in the Kabuhayan 

2000 project. So far, it has trained overseas workers in computer technology, food 

technology, entrepreneurship and public relations. 

POLO is also involved in welfare and counseling. Every month, some 25 Fili

pinos complain that have not been paid their wages. Other problems include ill

nesses and industrial and vehicular accidents. POLO helps workers claim compen

sation from the Korea Labor Welfare Corporation. 

If the accidents are not work-related and therefore not subject to compensa

tion, POLO requests hospitals to reduce bills. It also tries to get donations from 

churches, NGOs and other Filipinos. It seeks the help of the Seoul Bar Association 

to facHitate claims by migrant workers. Especially acute are the legal needs of 

imprisoned OFWs. 

Given the potentially large demand for services, POLO has to build support 

networks and to mobilize resources among OFWs themselves. OWWA is also re

cruiting undocumented workers to enable them to receive benefits, including dis

ability insurance and scholarships for their children. 

Services in Japan 

The Philippine government has an embassy and an OWWA office in Tokyo 

and a consulate in Kobe to take care of hundreds of thousands of OFWs, who are 

mostly undocumented. Through POLO, the labor attache and OWWA provide ser

vices such as financial assistance for the repatriation of undocumented workers 

who have fallen ill or who have been imprisoned. They also take care of the repa

triation of deceased OFWs. 

POLO also provides counseling, emergency housing and legal assistance to 

needy workers, mainly entertainers, and to Filipino women married to Japanese 

men. 
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The DFA is responsible for processing travel documents and affidavits, mar
riage certificates, work contract authentication, collecting payment of documen. 
tary stamps and other fees. According to respondents to a questionnaire sent by 
the author, the Philippine government's main problem with regard to providing 
services is the lack of staff. Moreover, some embassy staff are often unresponsive 
to the problems of undocumented workers. Many times, the help extended to 
them is not sufficient. 

Government service, respondents said, consists mainly of processing travel 
documents. It is also the impression of those seeking help that the government 
would rather not get involved in court litigation. NGOs say that embassy offiCials 
would rather pass on to private groups the task of monitoring errant businesses 
and recruiters victimizing OFWs. 

The Role of Migrant Workers NGOs in Protecting Workers' 
Rights 

Migrant workers NGOs were set up by Christian churches and labor unions in 
various Asian countries in response to the growing stream of migrant workers 
who were suffering from unjust job terminations, abuse, and psychological prob
lems. 

In Hong Kong, one of the first migrant worker NGOs formed was the Mission 
for Filipino Migrant Workers (MFMW), which was set up in 1980. Initially supported 
by the Christian Conference of Asia Urban Rural Mission and the National CounCil 
of Churches, it grew out of the mission work of a few Christian activists. 

Eliseo Tellez Jr., the first director of the MFMW recounted that because most 
Filipino maids were Christians, they normally gathered in church on Sundays. The 
churches were to them a friendly sanctuary where they could form Bible study 
groups and organize other social activities. 

The MFMW eventually grew to include a Refuge House for women migrant 
workers in distress. This was the first refuge of its kind in Hong Kong and prob
ably in Asia as well. MFMW was able to organize and coalesce several Filipino 
migrant worker organizations which were active in lobbying both the Hong Kong 
and Philippine governmerlts for a better deal for migrant workers. 

There are currently over a hundred migrant worker NGOs in Asia serving 
Filipinos. These include mission and apostolate groups from Protestant and Catholic 
churches and councils of churches; trade union and labor rights centers; regional 
NGOs with migrant worker desks; coalition of organizations made up of host citi
zens providing various services to migrant workers; independent Filipino migrant 
worker people's organizations; trade unions; organizations of legal practitioners; 
and Asian migrant worker organizations. 

These are located in all major destinations of migrant Filipinos: Japan, South 
Korea, Taiwan, Hong Kong, Macau, Singapore, Malaysia, Australia and New Zealand, 
and even some countries in the Middle East. 

In addition, there are several Philippine-based migrant worker NGOs which 
serve departing and returning Filipinos. These groups have linkages with similar 
organizations in host countries. Filipino NGOs also relate with non-Filipino mi-
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grant worker NGOs which support mainly other nationalities but also on occasion 

help Filipino migrant workers. These are located in sending country locations such 

as Thailand, Indonesia, etc. 

A few examples of the most active host country NGOs which serve Filipino 

and migrant workers from other nationalities are: 

Hong Kong. The Asian Migrant Center (AMC) was established in 1989 to 

provide services to Asian migrants in different Asian countries. In Hong Kong, the 

work of the AMC was to provide counseling and crisis intervention to mostly non~ 

Filipino migrant workers, mainly Indonesians, Malaysians, Thais, Sri Lankans, 

Bangladeshis, Nepalis and Indians. It collected information about migrant workers 

in Asia and organized consultations among migrant worker NGOs in Asia to 

strengthen cooperation. It was also instrumental in the initial work of the Asian 

Domestic Workers Union which included various nationalities, including Filipinos. 

The AMC was most successful in public advocacy. Through the use of Hong 

Kong and international media, the grievances of migrant workers were brought to 

public awareness. 

Japan. Since 1994, two separate alliances of migrant worker advocates have 

been formed in Japan. These are the Christian Coalition for Immigrant and Migrant 

Workers and the Citizens Coalition for Migrants and Refugees. Composed of over 

a hundred groups, these coalitions provide various services to distressed migrant 

workers, including counseling, legal services, refuge houses and even transport 

back to their countries. They also raise public awareness about overseas workers 

and lobby in the Diet for more legal protection for migrants. 

Among those involved in migrant issues is the House for Emergency Love 

and Peace (HELP) based at the Japan Temperance Union, which assists workers in 

distress. HELP has a refuge house where migrant workers can stay while their 

cases are being studied and resolved. 

Migrant worker NGOs in Japan are engaged in lobbying for the review of 

restrictive immigration policies, espedally those involving the right to residence 

of Filipino women married to Japanese nationals. They also do advocacy on behalf 

of migrant workers who have been abused or exploited by their employers. More

over, they work for the fair treatment of foreign nationals and for better condi

tions of migrants in detention centers. 

In addition, these groups assist in getting the government to provide medical 

care for migrant workers. They help victims of domestic violence and those who 

experience problems in their marriages with Japanese citizens. They also lobby for 

the right of migrants to have the custody of their children. 

South Korea. As in Japan, groups involved in migrant workers' rights in 

Korea coalesced in 1994. The Joint Migrant Committee in Korea, ITJade up of a few 

dozen NGOs, was established by the independent trade union center. It is com

posed of trade unions, churches and other action groups which provide various 

services to migrant workers. The group is fighting for the official recognition of 
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migrants and their right to be members of trade unions. They are also involved in 
educating the public about the real situation of migrant workers in a country 
where many citizens oppose giving benefits to foreign workers. 

The Presbyterian Church of the Republic of Korea, the Presbyterian Church in 
Korea (PCK) and the Methodist Church of Korea also have nationally coordinated 
programs for migrant workers needs. The Catholic Church in Korea has special 
programs for migrant workers in all of its major dioceses and local churches. It 
holds masses in Tagalog, provides counseling and medical assistance, and con· 
ducts consultations with Korean immigration, labor and police agencies. 

Taiwan. There are less than a dozen groups involved in migrant issues in 
Taiwan. Most of them are run by Catholic and Presbyterian churches which have 
been active in migrant worker issues for several years. The Catholic Church sup· 
ports Caritas-Taiwan, the Commission for Social Development (CSD), and the Mi· 
grant Workers Desk. The Hope Workers Center is part of the Caritas network, which 
also includes parish-based programs for migrants. It looks after crisis-stricken 
migrant workers of all nationalities, many of whom are undocumented workers. 
Hope Workers Center serves mainly migrant workers in manufacturing and do
mestic service. On occasion, it also assists workers in the entertainment industry. 

The Fishermen's Service Center of the Presbyterian Church in Taiwan helps 
migrant workers in the deep-sea fishing industry. 

Malaysia. Tenaganita, a group that organizes women workers in plantations, 
and electronics factories, has recently begun assisting migrant workers in one of 
Asia's largest labor-importing countries. It exposed in the media the abuses com
mitted by the Malaysian police against immigrant workers in detention centers in 
Kuala Lumpur. As a result, the director of the NGO was arrested and tried in court 
for violation of the Publications Act. Other groups that help migrants are the Of
fice for Human Development of the Catholic Church which organizes programs 
and services in parishes. 

Philippine NGOs 

In the Philippines, NGOs have done a great deal of advocacy work and de
fense of migrant workers' rights. Long before the Philippine government set up 
Filipino Workers Development Centers, NGOs were already operating refuge houses 
for migrant workers. They have also mobilized citizens in host countries to sup· 
port the concerns of Filipino migrant workers. 

The Batis Center is an example of the kind of work NGOs have done. Estab
lished in 1988, it has been at the forefront of the struggle to expose the brutalities 
committed against Filipina entertainers in japan and to defend the rights of chil
dren born of Filipino and japanese parents. 

The Center convened the Philippine-japan Legislators Conference on Migra
tion in Manila in 1994 in an effort to get legislators, representatives from govern
ment agencies and NGOs from both the Philippines and japan to work together for 
the protection of Filipina migrant workers in japan and their children .. 

" 



Protecting Migrant Workers Rights. 281 

Initially, Batis' main work was assisting entertainers who had problems with 

their employers, including non-payment or underpayment of wages and being 

forced to go out with customers and to perform work outside their contract provi

sions. Later, Batis was involved in the documentation of workers whose tourist or 

entertainment visas had expired. 

In 1992, Batis started a program to protect children of Japanese-Filipino 

marriages. Effectively using the media, it was able to bring to public attention the 

problems of these children, most of whom had been abandoned and received no 

support from their Japanese fathers. As a result, citizens' support groups were 

formed in Japan to look for the fathers of these children. These groups were also 

involved in providing legal defense and financial assistance to the children and in 

lobby work with the Japanese government. 

Batis's other efforts involved following up the mysterious deaths of several 

OFWs in Japan and arranging for the return of their bodies to the Philippines. It 

also helped to expose the connivance of some Philippine embassy personnel with 

Japanese club owners who were exploiting Filipina entertainers. The issue was 

eventually investigated by the Philippine Congress. 

Batis and other NGOs also collaborate with the government by serving as 

trainers or resource speakers in seminars for diplomatic staff and by assisting in 

the safe return to the Philippines of abused migrants. 

Batis's work shows that NGOs playa key role in advocacy and providing 

services for abused and exploited overseas workers. In fact, it can be argued that 

in these two areas, NGOs take the lead, with government playing only a secondary 

or supporting role. 

The Interaction between Government and NGOs 

In the course of regular interaction, non-government organizations inevita

bly form some sort of relationship with Philippine government personnel and mis

sions overseas. Usually, the interactions take place when NGOs intervene in OFW 

cases where government action is needed. Most of the time, such intervention has 

to do with the migrant worker's travel documents. But there are different forms of 

contact between NGOs and the Philippine government: 

(a) When NGOs seek the assistance of the Philippine embassy or consulate on 

behalf of a migrant worker who is in need; such contact may be done face to 

face or by phone, letter or fax; 

(b) When the Philippine government issues invitations for NGO personnel to at

tend official functions such as Independence Day or Christmas Day ceremo

nies; 

(c) When the Philippine government invites representatives of NGOs and POs 

(migrant organizations) to meetings in which the government wishes to an

nounce and explain a new policy or directive affecting migrant workers; 

(d) When a third party, like a host country government, invites both Philippine 

government and NGO personnel to discussions of common concerns (For ex

ample, the District Office of the Hong Kong government called government 

and NGO representatives to discuss the plan to close the Statue Square to 

migrant workers on Sundays.); 
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(e ) When the Philippine government needs the assistance of NGOs. 
The interaction between government and NGOs may be friendly and cooperative, cordial and cautious. But it can at times also be confrontational and an

tagonistic. 

On a day-to-day basis, government agencies and NGOs carryon with their 
respective work with little interaction with,'or interference from, each other. Coun
seling and crisis-inteNention, for example, is conducted by NGOs relatively inde
pendently, except when government action is needed_ For the most part, relations between government and NGOs are cordial. It is the OFWs and the migrant organizations that are in constant need of government seNices. 

NGOs have come into conflict with government when they lobby against government policies that they believe are detrimental to OFWs. An example is Executive Order 857, which requires OFWs to remit their earnings through banks.' In general, NGOs view the government as unresponsive to the needs of OFWs. This unresponsiveness results from a lack of government resources and capacity to deliver effective seNices and also, on occasion, the oversensitivity of government to the public airing of grievances against officials or agencies. 

Government Attitude toward NGOs and Migrant POs 
From the perspective of NGOs and OFWs, the government relates to them in different ways: 

(l) It is a common perception that the government perceives itself as "haVing 
authority over" OFWs and, to a lesser degree, migrant NGOs. This is especially 
true when it comes to policies and laws which government agencies expect 
OFWs and NGOs to comply with. 

(2) Government attitude to NGOs is determined by what officials think the NGOs 
and POs represent. Government agencies try to cultivate good and positive 
relationships with large, influential and institutionalized NGOs such as reli
gious or church-based NGOs. Examples of these are Caritas in Taiwan and the 
National Bishops Conferences. The Philippine government took very seriously 
a letter endorsed by the ,Catholic Bishops Conference of Taiwan, which asked 
the Philippine labor secretary to do away with private recruitment agencies. 
Instead, the letter suggested that workers should be hired directly from Tai
wan to prevent the abuses of recruitment firms. Largely through the efforts of 
the Catholic Church of Taiwan, a memorandum of agreement between the 
Philippine and Taiwanese governments on the hiring of migrant workers is 
under discussion_ 

Some NGOs organized by businessmen, such as the Bayanihan Trust in Hong 
Kong, have been avidly pursued by government agencies that want its sup
port. Bayanihan Trust facilitates training programs, counseling and other ser
vices for OFWs. 

(3) Government attitudes vary according to the experiences of individual govern
ment officials or personnel. Government representatives receive warmly those 
NGOs that understand the government's limitations and are sympathetic to 
government positions on migrant worker issues. Some NGOs that respond to 
government needs and requests are particularly valued. Examples are Caritas 
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(Taiwan), Protestant and Catholic church-sponsored programs (Korea) and 

Bayanihan Trust (Hong Kong). 

On the other hand, government personnel do not take too kindly to NGO$ 

which are critical of the limited resources of government and which see this 

lack as a manifestation of the government's lack of concern for OFWs. These 

NGOs are often small. Some are church-related and provide valuable assis

tance to OFWs. Other NGOs are linked with local labor centers and unions and 

are often critical of the Philippine government's labor- export policy. Relation

ships can be unfriendly and downright hostile between government and these 

types of NGOs. 

Most government personnel have a grudging respect for NGOs, even for 

those they consider hostile, because NGOs are seen to provide valuable ser

vices like crisis intervention and the setting up of sanctuaries for OFWs. In 

most countries in Asia, the government in fact makes use of NGO resources, 

referring cases to them, and seeking their financial assistance on behalf of 

OFWs. 

At the same time, government personnel often view some NGOs with suspi

cion. This is because some groups are known to express themselves in mass 

actions and in the media. Often, they expose government abuses and official 

neglect of migrant workers' concerns. Some government agencies and offi

cials believe that these NGOs are politically motivated and that their actua

tions are harmful to government credibility and functions. 

Some government personnel have persuaded NGOs and migrant POs to re

frain from "excessive" criticism of the government for fear that its credibility 

would be damaged. On the other hand, other government personnel (in an 

unoffiCial, often personal capacity) have encouraged NGOs to raise their is

sues in the media in order to compel the Philippine government to provide 

more resources that will enable embassy staff to respond more competently 

to the problems of migrants. This is particularly true in the cases where OFWs 

die under mysterious or suspicious circumstances. Moreover, there are also 

some embassy staffers, particularly in Middle East countries, who advise OFWs 

in distress to use "unconventional" methods because legal procedures and 

remedies are non-existent. 

The general view of NGOs is that the government attitude to overseas work

ers and migrants' organizations is patronizing. Government views overseas 

workers simply as beneficiaries, clients and recipients of government ser

vices. 

Attitude of NGOs and Migrant Groups to the Government 

The general attitude of NGOs and mig rants organizations
39 

to government 

missions overseas is one of frustration. This attitude arises mainly from the obvi

ous and acknowledged lack of government personnel and financial resources to 

respond to a broad range of migrant workers' issues. In general, government re

sponses in terms of "normal" services such as the issuance and validation of travel 

documents are appreciated. In addition, government recognition ofthe work done 

by NGOs and migrant POs is coveted. Beyond these, it seems to migrant groups 

that there is very little else that government can do about the pernicious problems 
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of migrant workers. For example, government personnel are reluctant to assist OFWs who are "undocumented" or those who have criminal charges. Not only are they considered an embarrassment to the Philippines, there are few resources (human and monetary) that can be harnessed to protect them. 

It is generally felt that the government's orientation toward the expansion of 
labor markets overseas often runs counter to the need to defend the rights of 
OFWs. On the whole, government entities are perceived as wanting above all to 
maintain a good relationship with the host government. In their defense of work· ers' rights, they are often seen as more concerned with avoiding the risk of diplo· matic conflict. This is precisely what happened in the case of Flor Contemplacion. 

OFWs who are in crisis and who are not adequately assisted by the govern· ment are the most critical. They are the ones who have turned cynical and radio cally oppositionist. On the other hand, the majority of overseas workers who ex· perience no problems could not care less about government. 
On the whole, despite their frustration, NGOs and migrant POs often seek to develop a cooperative and friendly relationship with government for the migrant workers' sake. Some NGOs, however, have become cynical about the government's unresponsiveness and limit their relations with officials to the barest minimum. 

Summary 

The diversity of migrant POs and NGOs, the types of issues they raise, and the avenues of intervention they use allow them to complement each other's work and be mutually supportive of each other's efforts. Some NGOs are more adept in the use of the more formal methods of intervention, e.g., representations in ex· ecutive bodies, joining government delegations for official visits and conferences, 
regular use of the procedures for the redress of grievances. These NGOs persist in these efforts, convinced that they will have immediate impact as well as contrib· ute to reforms. On the other hand, NGOs wary of working with government and 
fearful of co-optation are wont to take the informal avenues of interaction, e.g., mass actions, use of the media, networking with other groups, etc. 

One area where OFWs can make their voices is heard through elections. There are proposals to allow overseas Filipinos to vote, and this is a way in which they can influence government. Because OFWs are geographically distant and dispersed, they can also be outside the influence of traditional patronage politics. 
A vibrant relationship between government and NGOs is in the interest of migrant workers and must therefore be promoted. Despite attitudes of mutual hostility and a history of intermittent confrontation between them, areas of coop

eration can be established. 

Possibilities for Cooperation 

Most migrant NGOs see themselves essentially as defenders of the rights of migrant workers. As such, they must be independent of governments. Indeed, governments have been guilty of treating migrant workers merely as factors of production - commodities that can be traded in the "free" and "open" labor mar-
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keto NGOs therefore think that to be dependent on, and embrace, governments 

would be contrary to their reason for being. 

This is not to say, however, that NGOs must always be confrontational with 

governments. There are certainly many areas in which government and NGOs should 

work together. For example, the Philippine government has proposed to set up a 

consular office outside Kuala Lumpur in Malaysia to take care of large numbers of 

OFWs in Penang and Kota Kinabalu. NGOs and POs working with migrant Filipinos 

have supported this plan. 

In South Korea, it would be beneficial for NGOs to come to agreement with 

the Philippine government on how the rights of migrant workers ought to be 

incorporated in current attempts to revise the Korean Labor Standard Law. 

The cooperation between government and NGOs should be encouraged if it 

is beneficial to the long-term interest of OFWs. But the NGOs should always main

tain independence from government. 

Proposals 

Solutions to the problems of migrant workers require an integrated approach 

that can mobilize disparate forces. The roots of the problems of labor migration 

are in the Philippines as well as in the international arena, wherever migrant work

ers are working or seeking work. The efforts should therefore address the prob

lems both in the Philippines and abroad. It is beyond the scope of this report to 

propose solutions to the basic problems of poverty and unemployment which are 

the main push factors for overseas migration. The following proposals are geared 

toward organizing an international response to the problem, specifically an inter

national NGO response. 

International Legal Instruments 

(a) UN Convention of Migrants 

The problems of international refugees, displaced persons and migrant workers 

have been recognized by the international community for a long time. Some suc

cessful attempts have been made to define international legal frameworks for 

addressing these problems. While these instruments may take decades to 

operationalize and enforce, they must not be dismissed as inconsequential. 

One of the most useful for migrant workers is the United Nations Interna

tional Convention for the Protection of the Rights of All Migrant Workers and Mem

bers of their Families. Passed by the UN General Assembly on December 18, 1990, 

the convention protects the fundamental rights of migrant workers and their fami

lies, whether they are documented (legal) or undocumented (illegal):o 

So far, only six countries, including the Philippines, have ratified this con

vention and four others have signed it. The convention needs to be ratified by 20 

countries before it comes into force. 

At present, the convention can neither compel countries to legitimize the 

existence of migrant workers nor to place them under equal or similar provisions 

of the law which protect local workers. 
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It is essential that the critical mass of 20 ratifying countries be reached in order for it to have binding force on signatory countries. Many countries refuse to sign the document even if they themselves are labor-exporting countries because of reciprocity clauses that compel them to protect foreign workers. 
The Philippine government should initiate and pursue the ratification of the 

UN convention for on it depends the welfare of millions of its citizens overseas. 

(b) Toward an Asian governmental mechanism for migrant workers rights 
Realistically, the ratification of the UN Convention may take a long time. Meanwhile, the government must use other available fora to air its concern for migrant workers' rights. It can begin doing so in Asia. 
The Philippines is a member of ASEAN, APEC and other regional, governmental and economic fora and associations. It must actively pursue the agenda of 

migrant workers' rights in these fora in order to establish bilateral and multilateral agreements to protect local and migrant workers. Philippine government efforts in South Korea are noteworthy. The Philippine government must raise the agenda of labor trade and the protection of migrant workers' rights as aggressively as it is pursuing its agenda of trade and foreign investments. After all, annual OFW remittances are as large as, if not larger than, export incomes or new foreign investment flows. 

The government must also encourage the organization of trade unions among migrant workers and their integration into national host country trade union fed
erations which protect labor rights. This must be achieved bilaterally or regionally 
by initiating or by actively participating in ministerial conferences of the ILO on labor and migrant labor rights. 

(c) Protection of migrant workers' rights 

The most fundamental step in the protection of migrant workers' rights must be taken while the workers are still in the Philippines. By efficiently screening overseas job-seekers and weeding out fake work contracts, the government prevents the wholesale victimization of its citizens. The conditions of OFWs and the credibility of the Philippines as a whole would be tremendously improved by banning Filipinos from entering highly degrading and vulnerable work, such as those in the sex industry and domestic service. The government's labor-export policy should be tempered by ethical considerations. It is the government's moral duty to limit the exposure, especially of young women, to jobs where they are highly vulnerable to abuse. 

What this entails is the efficient rooting out of illegal recruiters. This could be complemented by educating migrant workers about the hazards of overseas work. Furthermore, it is government's duty to provide sincere and efficient diplomatic and consular support to its citizens. 

Many NGOs observe that government personnel assigned overseas to handle 
various needs of OFWs are too few and often not professionally and linguistically competent to perform their functions. The NGOs often ask these questions: what kind of training do government personnel undergo before they are assigned to overseas assignments? How familiar are they with the language and culture of the 
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host country? How familiar are they with their laws? Do OWWA officers have any 

legal, psychologicat and social work background? Why are they perceived as sex

ist, arrogant, unfriendly and unsympathetic by many crisis-stricken OFWs? 

The Philippine government needs to assess the qualifications of its people. A 

sincere, competent and serious diplomatic staff will go a long way in convincing 

NGOs and migrant POs to work hand-in-hand with government in serving OFWs. 

(d) Aid in the re-entry of migrant workers 

Finally, given the structural nature of the problems of overseas work, gov

ernment must strive to help workers return to the Philippines by providing them 

meaningful livelihood projects if not potential jobs in their homeland. 

The OWWA programs for re-entry, the livelihood and entrepreneurship pro

grams, should be strengthened and made more efficient. In the host country, the 

government should encourage and promote savings associations among migrant 

workers. A migrant savings movement is a good alternative to the country's de

pendence on foreign investments and foreign loans. At home, the government 

should encourage viable local cooperative enterprises which migrant workers may 

support from overseas. 

The government can provide a policy regime that makes it easier for mi

grants who have had entrepreneurship training overseas to obtain soft loans from 

banks and other financial institutions. By encouraging the savings movement and 

by providing banking services, the government will be able to tap potential invest

ment from its own people. As this alternative investment program gains viability, 

then the government may begin to believe that the economic salvation of Filipinos 

lies in themselves.
4l 
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A B S T RA'CTS 

These are abstracts of conference papers not included in this volume. 

Government-Civil Society Dynamics in 

the Implementation of CARL in Negros 

Occidental 

VIOLETA LOPEZ GONZAGA 

The achievement of the provincial Department 

of Agrarian Reform (DAR) in Negros Occidental 

under President Aqu ino was remarkable com pared 

to what the Marcos government had done under 

Presidential Decree No. 27 (on land reform). None

theless the total number of hectares distributed 

was way below target. Hence, in order to bring 

back to life a moribund program, the local gov

ernment and NGOs collaborated to form the Quick 

Action Team in 1990, later transformed into the 

Provincial CARP Implementing Team (PCIT). The 

aim was to identify the problems stalling the pro

g ram and fast-track the land transfers. 

The fast-track approach of the Neg ros PCIT 

resulted in a significant increase in land distribu

tion. The effective interface of POT with the pro

vincial media helped drum up su pport for the 

program from several sectors, including, notably, 

the landowners. Also, the Institute of Social Re

search and Development actively conducted re

searches about problems besetting the Compre

hensive Agrarian Reform Law which were sub

m itted to the concerned government agencies for 

proper action. The unequivocal support given by 

former Governor Daniel Lacson to PCIT, particu

larly to private sector participation, greatly con

tributed to the relative success of the program in 

the province. 

The administration of DAR Sec. Ernesto Garilao 

has been marked by more decisive moves. Tap

ping his nationwide NGO-PO network, Garilao, 

through regular consultations and provincial for

ays, obtained the support of strategic key sector 

groups, particularly the progressive NGOs and 

POs. One of the innovations was the creation of 

task forces which have aggressively mobilized the 

local DAR, POs/NGOs and potential beneficiaries 

of the program. In Negros Occidental, the Task 

Force Sugarlandia, for example, has successfully 

mobilized NGOs and POs to identify large sugar

cane land holdings for CARL coverage. 

However, certain problems persist that derail 

or slow down the full implementation of the CARL, 

such as the processing of documents for land 

transfer and the payment of landowners. Here is 

where civil society can still make further inroads 

toward genuine agrarian reform. 

The Impact of the Business Sector on 

the Comprehensive Tax Reform Package 

ERIC GUTIERREZ 

In February 1996, Malacaiiang submitted the 

Com prehensive Tax Reform Package (CTRP) or 

House Bill 6060 to Congress for enactment. The 

bill sought to introduce reforms in four key areas 

of the tax system: individual income tax, corpo

rate income tax, excise taxation and tax adm inis

tration. The CTRP was important for its attempt 

to "level the playing field" in the payment of taxes, 

endeavoring to remove the age-old advantages 

enjoyed by the business and corporate sectors 

that had allowed them to allegedly evade the pay

ment of billions in taxes. Moreover, it was the 

closest the country had ever come towards the 

establishment of a progressive tax regime. 

Despite Malacaiiang's much ballyhooed drive 

to have the bill passed by Congress, the package 

in its com prehensive form failed to push th rough. 

There were a number of reasons for this failure. 

First, the filing of the tax reform bill came late 

in the life ofthe Ramos administration. Such tim

ing only served to further politicize an already 

politically explosive issue. Congressional discus

sions were also hounded by sheer lack of time. 

Second, because it addressed the roots of tax 

evasion and avoidance schemes, the CTRP con

solidated the business community into opposing 

the tax reform measure. Third, and perhaps most 

telling, there was no political or social base to 

push for the passage of the bill. Malacaiiang failed 

to get the support of the sectors that would ben

efit most from progressive taxation - 'ordinary 

workers, fixed income earners and low-salaried 

professionals. 

While business groups teamed up to oppose 

the measure, the middle- and low-income earn

ers who bear the brunt of the tax burden were 

underrepresented in the tax hearings. Only two 

groups represented them: the Freedom from Debt 

Coalition (FDC) and the Kapisanan ng mga 

Pangufo ng Unyon ng Pjfipinas (KPUP). But in gen

eral, the Left and progressive groups were weak

ened by their fractious campaigns and lobby ef

forts. Even the most successful coalition, the FDC, 

failed to consolidate its ranks around tax reform. 

On their part, Leftist grou..ps preferred to air their 

pOSition in the streets or in opinion columns 

where they mattered less, than in the halls of 

Congress where they could have had more im

pact. 

Finally, the lobby efforts of progressive groups 

like FOC and KPUP were minuscule compared to 
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that of the business groups. All the companies 
which lobbied on the excise tax issues established 
full-time lobby offices staffed by senior execu
tives, lawyers and tax cons·ultants. Thus, while 
cause-oriented group~ "exposed and opposed" the 
measure, business lobbies were wheeling and 
dealing with allies in Congress. 

The Impact of the Intervention by 
People's Organizations in the DENR 
Contract Reforestation Program in 
Negros Oriental 

MYRLLE BANTILAN LIBO-ON 

The reforestation program in Negros Oriental 
calls for close interaction between farmers occu
pying the reforestation sites and non-government 
organizations which hold the reforestation con
tracts from the Department of Environment and 
Natural Resources. The organized community 
within the reforestation sites became hired labor
ers for the project, while the NGOs, as reforesta
tion contractors, helped the farmer communities 
form their own organizations for the purpose of 
planting and caring for the reforested areas. The 
NGOs also trained the PO members; provided 
security, including the establishment ofa fire pro
tection zone within the areas; identified the nurs
ery site; and purchased planting materials. Mean
while, the DENR contracted another set of NGOs 
to m on itor and evaluate the project. 

The POs encountered several problem s such as 
a deli;l.y in the release of their salaries; irregular 
visits by NGO contractors; lack of seedlings; in
festation of the plants; and disagreements among 
PO members themselves. To address these prob
lems, the POs conducted dialogues with DENR of
ficials and NGO-contractors. They also discussed 
how to thresh out their own differences internally. 

In spite of their problems, majority of the PO 
members claimed they were satisfied with the 
project, citing the additional income as the 
project's most im portant contribution. Some felt 
their participation em powered them to a certain 
extent because of their involvement in policy for
mulation and implementation. Others mentioned 
environmental preservation and better forest 
management as the project's contribution to the 
community. 

One im portant yardstick in determ in ing the 
im pact of the POs on the reforestation prog ram 
was their role in reshaping policies for the suc
ceeding phase of the program. As an offshoot of 
mounting com plainto against the screening pro
cess used by NGOs as well as their irregular vis
its to reforestation sites, the POs were given the 
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chance to choose the NGO-contractors under the 
second phase of the program. 

The DENR proved to be receptive to the needs 
of the POs. But the POs' assertiveness was also a 
major factor. Fundamentally, the POs wanted to 
be recognized as active partners in local resource 
management. The findings of the study indeed 
suggest a greater role and influence of civil soci
ety groups in policy-making and im plementation 
at this level. 

The Non-Passage of the 1993 Proposed 
Election Code of the Philippines 

ALBERTO ACRA 

In 1993 the Commission on Elections 
(COMELEC), then chaired by Christian Monsod, 
proposed to Congress an election code seeking 
to institute substantial reforms in the electoral 
process. KUMARE-KUMPARE, a coalition of 1 7 na
tional networks and organizations working for 
electoral reforms, pushed for the passage of the 
proposed code. Despite their and the COMELEC's 
efforts, however, the election code was shelved 
by Congress. Instead, four election-related laws 
were passed which were considered innocuous 
by the electoral reformers. Worse, rather than in
stitute radical electoral changes, some of the new 
laws would even benefit the incumbents. 

The paper probes into the dynamics between 
Congress, on the one hand, and the COMELEC 
and KUMARE-KUMPARE coalition, on the other. The 
partnership between the COMELEC, a govemment 
body, and KUMARE-KUMPARE, an NGO, is also 
exam ined as an interesting exam pie of state-civil 
society convergence in policy-making. 

Several means of intervention were utilized by 
KUMARE-KUMPARE in its campaign, each directed 
at various key players: Congress, the President, 
the general public, and the influential leadership 
of the Catholic Church. But the coalition failed in 
its lobby efforts with Congress. Despite the 
coalition's claim to a large mass membership, 
national political leaders did not feel their pres
ence. Internal differences also affected the 
coalition's lobby, with som e leaders perceived by 
others as having their own personal agenda (to 
gain media and political mileage for future elec
tions, for exam pie). Too, only a handful of known 
coalition members were active throughout the 
campaign. 

On the part of Congress, it was obvious that 
most of the legislators were not inclined to change 
the electoral rules that had helped them get into 
office. From the start, the proposed code was 
drafted in full by the COMELEC, with no partici-
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pation at all from Congress. As the code was not 

in the President's list of priorities, NGOs believed 

the President only paid lip service to the bill's 

importance. Lastly, unlike other issues (such as 

urban poor concerns), electoral reform did not 

get the public support it deserved because its is

sues did not seem real enough to the people. More 

basic needs such as socialized housing, land and 

others were far more pressing, especially because 

election issues come in episodes while basic 

needs are constant all year round. 

The Impact of the Concerned Citizens 

of Abra for Good Government on Local 

Politics 

ANICETA BALTAR • MYRNA CAOAGAS 

After the 1986 snap presidential elections, the 

original members of the local chapter of the Na

tional Movement for Free Elections put up an or

ganization called the Concerned Citizens of Abra 

for Good Government (CCAGG). The group gen

erally aims to monitor the performance of gov

ernment officials and hold seminars on voter's 

education, poll watching and other aspects of the 

electoral process. 

Two cases tested the CCAGG's commitment. 

One involved the exposure of an anomaly involv

ing provincial officials of the Department of Pub

lic Works and Highways (DPWH). After several 

months of intensive lobbying, the national DPWH 

office finally handed down a decision penalizing 

the erring officials. The other case involved infra

structure projects mishandled by the municipal 

mayor in Tubo, Abra. Efforts at dialogue at the 

local level failed. Administrative cases were then 

filed first before the Sangguniang PanlaJawigan 

(Provincial Legislative Council), and later with the 

office of the Ombudsman in Manila. Impatient 

with the slow pace ofthe investigation, the people 

sim ply decided not to give the mayor another term 

when he sought reelection in 1992. 

To gauge public perceptions of the perfor

mance of the CCAGG, especially its impact on the 

conduct of elections, a survey was conducted in 

27 municipalities of Abra among 104 respondents 

composed of the following: COMELEC officers, 

election inspectors, NAMFREL and Votecare vol

unteers, losing candidates, media, and elected 

government officials. Most of the respondents ex

pressed a high regard for the CCAGG in working 

for honest and orderly elections in the province. 

The respondents also identified the contributions 

the CCAGG had made by monitoring government 

projects as follows: stricter and faster implemen

tation of projects based on their plans and speci-

fications; greater public participation in the iden

tification of projects from plann ing to im plemen

tation; and less graft and corruption. 

When asked about their recommendations on 

how to im prove the services of the CCAGG, the 

respondents' overwhelming response was the 

need for the organization to expand its member

ship and linkages in order to establish a stronger 

support base for its advocacy work. 

The Role of Civil Society in the 

Mindanao 2000 Development Plan 

ROMuLo j. DELA ROSA 

In early 1994, the Office of the Presidential 

Assistant in Mindanao (OPAMIN) commissioned 

DMJM, an American consultant firm, to draft an 

economic development plan for Mindanao for the 

period 1995-2010. Unhappy with DMJM's output, 

OPAMIN replaced it with the Agricultural Policy 

Research and Advocacy Prog ram (APRAAP) in U.P. 

Los Banos. 

Both DMJM and later APRAAP held public con

sultations in the course of making the plan, rely

ing heavily on the views of the business com m u

nity and local government officials. The consul

tations conducted by the OPAMIN, in contrast, 

involved a broader audience in Which most, ifnot 

all, social and political movements of various ideo

logical tendencies were represented. The social 

"summits" were held from 1992 to 1996 in vari

ous parts of the island and resulted in a number 

of policy recommendations that addressed the 

gamut of social development concerns: agrarian 

reform, food security, urban land reform, rural

industrial development, local market develop

ment, and environmental protection. 

The Mindanao Plan, however, does not reflect 

the broad-ranging recommendations raised by 

civil society participants in the summits. Rather, 

the influence of business g rou ps, who dom inated 

the DMJM and APRAAP consultations (which were 

fewer in number), was more evident. This was 

because of the powerful corporate lobby by the 

different chambers of commerce and industry in 

the OPAMIN-initiated consultations. For exam pie, 

in contrast to the sustainable development frame

work of civil society groups, the development 

framework of the Plan bats for global competi

tiveness and creating external market niches. 

Within this framework, the agenda of non-gov

ernment and people's organizations and coopera

tives thus seem to have disappeared. 

While development perspectives of NGOs are 

not likely to change relative to the growth-led vi

sion of Mindanao 2000, their meaningful partici-



pation in the consultation process could have 
helped reconcile less controversial points, sub
stantiate the plan's development component, and 
strengthen the mecl)anisms for democratization 
and accountability. The Mindanao experience 
shows that many questions surrounding civil 
society's willingness and ability to engage the 
state in macro-development planning, as well as 
.the more fundamental appraisal of the goals of 
engagement, remain largely unanswered. 

Tripartite Strategy in the Formulation of 
the Bondoc Peninsula Strategic 

Integrated Area Development Plan 

REYNALDO F. MONTANO 

In May 1994, the provincial government of 
Quezon asked the Bondoc Development Program 
to organ ize and facilitate a tripartite forum in
volving several government, non-government and 
people's organizations. The purpose was to for
mulate a district master plan for the Bondoc pen
insula for a period of 30 years from 1996 to 2025. 
This tripartite partnership resulted in the formu
lation of the Bondoc Peninsula Strategic Integrated 
Area Development Plan (BPSIADP). 

The BPSIADP was formulated using a partici
patory and consultative approach, involving lo
cal government planners of the Bondoc penin
sula municipalities (the Municipal Planning and 
Development Coordinators), the Provincial Plan
ningand Development Office, local NGOs and 
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POs, provincial agencies and the Bondoc Devel
opment Program staff. The regional office of NED A 
(region IV) provided the technical assistance and 
guided the process from the conceptualization 
to the finalization of the planning document. 

The activity entailed intensive field surveys and 
visitations in the 12 municipalities of Bondoc. 
These surveys provided the venue for meetings 
with local officials and com m un ity representatives 
and enabled the technical working group to vali
date the data gathered from the municipalities. 

One issue that was raised regard ing the gen
eral process of the plan form u lation was the per
ception of some groups that the planning pro
cess was top-down rather than collective in its 
approach. In fact, the orig inal strategy was that 
planning would start at the barangay level and 
move upward. The consolidation would thus take 
place at the municipal level, with the district plan 
formulated based on inputs from the municipal 
level. Considering the available resources at hand, 
long-term barangay plann ing was not conducted 
but recommendations from the barangays were 
considered in the field visitation and data gather
ing at the m un icipal level. 

With its limited resources, the technical work
ing group encountered difficulties in maximizing 
the participation of "all" the people of Bondoe. To 
add ress th is problem, municipal con sultations 
were held. To reinforce the significance of 
grassroots participation, even the master plans 
of municipalities (wh ich were independently done 
by the municipalities) were consolidated in the 
Bondoc plan. 
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