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Executive Summary

Scope and objectives of the study

voalmost any measure, the Autonomous Region in
Muslim Mindunao (ARMM) has the poorest human
development outcomes among the 16 regions in the
Philippines. Poverty incidence (03 percent) is twice that for the
nation as a whole. Life expectancies for men (53,5 vears) and
women (39.3 years) are more than 10 years helow the nation-
al rates, Infant and maternal mortality (at 63 deaths per 1,000
live births and 320 deaths per 100,000 live births, respectively)
are 30 percent and 80 percent higher than the national rates,
And net primary and secondary enrollment rates (at 82 percent
and 39 percent. respectively) are 14 and 33 percentage points
lower than the national rates. Any effort to rebuild the society
and economy of Muslim Mindanao after decades of sporadic
conflict—in fact, any effort to bring sustained peace o
Mindanao—must include a component to enhance substan-
tially the prospects for human development in the Region.
This review of human development in ARMM is a key part
of the World Bank's program to support the Philippine
Government's ¢fforts to renew Muslim Mindanao, as laid out in
the Bank's Country Assistance ~1ine - tor 20032005 (World
Bank 2002y The study documents the state of human develop-
ment in the Region, explores factors leading to poor human
development outcomes, and examines the extent to which pub-
lic and private sector services have helped mitigate (or exacer-
bate) these outcomes, The study examines why these human
development outcomes are so poor compared with those in
other regions in the Philippines and which contributing Factors
can—or indeed, should—he changed. given available resources

and the existing political and social conditions in the Region.

Three factors contributing to the human
development lags in ARMM

Three critical factors underpin the substantial disparities
in hasic education and health indicators between ARMM
and the rest of the country—extreme poverty, conflict, and
historical disadvantage. Data on the dvtnlanean of wealth
indicate that 64 percent of ARMM households belong to the
poorest quintile (20 percent) of all households in the country,
and another 22 percent belong to the second poorest quintile,
Since 80 percent of all ARMM households are among the 40
percent of poorest households in the country, income transfers
within the Region—through which the rich could help the
poor—have limited potential for b o the conditions of
the poor, leaving the Region exceptionally dependent on
external resources for economic growth or for human devel-
opment. Continuing, though sporadic, armed conflict has put
significant stress on the delivery of education, health, and
social protection services. both on the supply and demand
sides. In addition. the Region's long history of independence,
separatism, and cultural assertiveness has created deep-seated
barriers between the community of Muslims in Mindanao and
the rest of the Tholy e nation—and has led to an absence of
the institutional, human, and social capital that is so essential
to human development.

Autonomous governance for human development
The unique circumstances of Muslim Mindanao  have

drawn unique responses, from the creation of special task

forces and commissions in the 1970s to the creation of ARMNAI




under Republic Act No. 6734 in 1989, and the amendment of
that Act by Republic Act No. 9054 in 2001 (the Organic Law).
The latter contains detailed provisions that pertain to the gov-
crnance, regulation, and funding of the human development
sectors in the whole Region. Among other things, the Organic
Law states that the Region's schools will adopt the hasic core
courses, minimum curriculum. and textbooks required by the
National Government, but will have the prerogative and
responsibility to add other courses and instructional materials
in keeping with the teaching of Islamic values.

In practice, the ARMM Regional Government has taken lit-
tle initiative to assert its prerogatives under autonomy. Tt has
focused mainly on seeking budget support from the national
legislature or the national chief executive. In addition, there

The human development sectors in the
Region clearly are starved of resources,

judging by standards prevailing elsewhere

in the Philippines.

has been litde or no direct assistance from the National
Government in capacity “«ul- I for regional autonomy.

The Regional Government's timidity is understandable
given its heavy dependence on the National Government for
its financing. The Region's funding comes from two main
sources: (a) o Local Fund consisting of revenues from local
taxes, fees, and charges, and the Region’s Internal Revenue
Allotment, set at 35 percent of national internal revenues col-
lected from the Region; and (b) national government budget-
ary transfers to cover the cost of regional administration and
delivery of devolved public services, While the first source is
relatively stable and secure, und more <1 L the latter is sub-
ject to all the uncertainties and political horse-trading sur-
rounding the annual budget process. Unfortunately. the hulk
of regional revenues falls under the latter category, with the
Region receiving PHP20 in national government transfers for
every PHP1 in the Local Fund.

Central control of the bulk of ARMM expenditures
underlines the governance issue of a I il autonomous”
regional government that has no more real or practical auton-
omy in deciding the level and allocation of funds intended

ard Prosperie e Vb

for its p=hie ol distinet mandate thun other nonautonomous
administrative  agencies of the National Government.
Furthermore. the structure and itemization of the national
government budget for ARMM is too detailed and gives no
flexibility for management discretion and accountability by
ARMM  decision-makers. While the Department of Budget
and Management is trving to reorient implementing agencies
toward results, budget management in ARMM continues to
he preoccupied with expenditures for inputs rather than pro-
duction of output.

In contrast to the Regional Government. local government
units (LGUs) within ARMM—including provinces, cities, and

municipalities—enjoy  nil--tatodl, more financial autonomy
than the Regional Government. In addition to the standard
Internal Revenue Allotment. which is derived from total
national revenues and which is granted to all LGUs in the
country under the Local Government Code, LGUs in ARMM
receive d share of national internal revenues collected in the
Region. They also have more leeway to make resource alloca-
tions in accordance with locally determined priorities. On the
other hand, while the Local Government Code, which man-
dates the devolution of many human development-related
functions and responsibilities to local governments, has been
in effect nationwide since 1991, the regional version of devo-
lution, adopted in 1993, essentially  preserved  education,
health, and social protection services as regional government
1o peore b - The result is almost total wehithonone < among
LGU leadership toward these basic needs of their constituen-
cies and correspondingly meager il i of LGU budgets
for human development services (1.5 percent of total expendi-
tures among ARMM LGUs as opposed to 21.5 percent among
reae AET T TLGUS),

Public expenditures for human development

Per capita spending on human development in ARMM
from three major public sources—line departments of the
National Government, ARMM Regional Government, and
LGUs in ARMM—amounted to PHP1,393 (US$28) in 2001,
which was equivalent to only two-thirds of the level for the
rest of the country. Health spending suffers most, with per
capita public spending at only 41 percent of that for the rest of
the country. Education and social protection expenditures in
ARMM were 75 percent of the corresponding levels for the rest




of the country. The human development sectors in the Region
clearly are starved of resources. judging by standards prevail-
ing clsewhere in the Philippines.

Al the regional government level, human development
sector expenditures are heavily weighted in favor of personnel
costs, which receive 93 percent of total expenditures in this
sector (compared with 85 percent at the national government
level). Provinces in ARMM also show a bias in favor of per-
sonnel expenditures (90 percent). Overall, municipalities tend
to end up filling the gap in the input mix, with their share of
maintenance and other operating expenses at 73 percent of
their total human development expenditures. There is a strong
argument here to question the efficiency and quality of human
development services, given the skewed input mix.

The education system

Although the gap between ARMM and the rest of the
country in enrollments has narrowed for primary education
since the 1990s, it remains substantial at nearly 20 percentage
points between school-age children in ARMM in the poorest
qronl- and those who are equally poor in other regions.
Children begin school later in ARMM and are only about one-
half as likely to continue through the elementary grades. The
transition to high school is particularly difficult, with a dip in
enrollment for children at around the age of 14 years—and the
cnrollment gap for secondary education appears to be widen-
ing. Fewer than 2 out of 10 children who enter grade 1 stay on

to complete high school.

&
[y

The numbers of public elementary and secondary schools
relative to population size and student-teacher ratios in ARMM
appedr to be on a par with the rest of the country, although the
relative supply of private schools is smaller. However, there
are questions as to whether the schools provide the necessary
environment and materials for students to learn and whether
teachers are adequately trained and maotivated. The ongoing
conflict in the Region presents difficult challenges for teachers
and school principals to keep students in school, some stu-
dents, as well as teachers, are reported to be manifesting psv-
chological stress due to the violence. Armed contlict appears
to he causing delavs to schooling. 1l of about a vear. due
to intermittent disruptions to school activities.

On the demand side, the slow economic growth, and the
uncertainty and isolation brought about by the conflict make
investment in education less attractive. Tn addition. lower
enrollment probability and educational attainment are associ-
ated with belonging to a poorer household, having parents
with a lower level of education, and helonging to a larger fam-
ilv. A large pool of illiterate or semiliterate adolescents and
adults. a vicious cycle of poor schools vielding poor graduates
and thus poorly trained teachers, and few opportunities for
local resource mobilization to upgrade schools make the chal-
lenge cven more daunting.

While the needs are great, perceived conflicts between
the goals of building a unique Islamic community and of
remaining fully integrated in the larger Philippine nation has
preoccupied education sector leadership in ARMM and. to a
large extent. prevented the Region from v T the more

d

mundane but very real «lolln -

;- of saving an education sys-
tem that has deteriorated during decudes of neglect and con-
flict. Steps must be taken immediately to resolve the ongoing
debuates on the appropriate goals and institutional forms of the
regional education systent, both public and private. to Wl a

real start on education sector b and development,
The health system

Health indicators for ARMM show a region that is far less
advanced along the "health transition curve.” with levels of life
expectancy in the Region today more akin to life expectancy
in the Philippines in the late 1900s and with paterns of mor-
tality marked by high prevalence of communicable discases,
as is characteristic of poorer countries in Asia and Africa, This
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is no surprise given the high incidence of poverty, which in
turn leads to poor nutrition, poor water and sanitation, low lit-
eracy, and high fertility, all known correlates of poor health,
The ongoing «« nithe 1 also directly affects health outcomes with
trauma’/gunshot wounds among the principal causes of death
and with acute symptoms of post-traumatic stress disorder
apparently present among a large proportion (around 25 per-
cent by one estimate) of the « i i-attected population,
ARMM shows poor, if not the poorest, performance
among all regions in the Ulilppae - for common indicators
of service coverage including prenatal care, immunization,
nutritional supplementation, and Towl - planning services. It
would be reasonable to argue that the health system's very
low level of funding is causing this poor performance.
Indeed. there is a strong argument to call for an immediate
increase in health system funding, particularly taking into
account the additional burden placed on the system by the
hollon g service conditions, with Targe expanses of moun-
tainous areas and extremely remote island locations. But a
closer examination of data on health system resources in the
Region shows a more nuanced situation. As with education,
the ratio of health service personnel to population in the
Region appears to be comparable to the rest of the country.
Also, although there are fewer hospitals and barangay health
stations per capita, the number of rural health units per capi-
ta is higher than in most other regions. Indeed, it would
appear that efforts to use the available limited resources more
efficiently, e.g., to deliver a more cost-effective package of
hasic services using more cost-cffective input combinations
through a streamlined network of facilities. could  help

improve health sector performance.
The social protection system

To cope with the psychosocial and economic stresses
resulting from the cycles of « wihe 1 the people of ARMM have
relied mostly on el family and clan support networks,
The taditional dati system that governs the major ethnic
groups in the Region still dominates every aspect of lile in
ARMM. But over the last century. the datir system and the local
government have meshed into one system. and traditionally
accepted  clan-based forms of social protection sometimes
carry over in the form of nepotism and corruption under the

modern governance S}'S[CI]].
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Recently, however, a strategic shift from traditional welfare to
development of 1 T community networks has started tak-
ing place, a shift that is laving the foundations of a solid social pro-
tection system that is particulady appropriate for situations of
conflict, extreme poverty, and geographic isolation. Programs ini-
tinted by the ARMM Department of Social Welfare and
Development and led by the community, that identify local prior-
ities through a participatory process and that contribute to build-
ing community-hased social structures, are the most promising for
the Region. The challenge is to find the appropriate balance
between the immediate need to provide reliefand rehabilitation
between episodes of conflict, and the need to prepare the ground
for long-term social cobesion and development.

Closing the gap in human development outcomes—
A strategic framework for the coming decade

This study, puts forward a set of recommended actions to

break the cvele of under— w0 1l and delayed development.

The cffort required is enormous, corresponding to the depth
and expanse of the need. But two strategic themes dominate:

e e is ample justification for aberaall, increas-
ing the level of public expenditures for human devel-
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opment in ARMM and this study makes the case for
realizing such an increase from a full range of part-
ners. but especially from the National Government,
LGUs, und donors. At the same time, the key stake-
holders in ARMA governance, particularly  the
Regional  Government, need to demonstrate that
there s indeed broad-based will to reform internal
governance and regional service performunce, which
would greatly help secure increased  resources.,
Hence, one set of recomnendations (section 1 of the
Sirnexs revolves around o series of parallel stepaise
actions to incredse public expenditires for himan
development and increase regional autonomy in
Dudger management. while increasing transparency
and acconnlability and demonstrating broad-hased
consensus on key policy directions in hbuinan
development.

e There are a number of strategic actions in the individ-
ual sectors—ceducation, health, and social  protec-
ton—that reinforce as well as articulate and amplify
the larger message of increased public spending and
improved governance for human  development.
Sectordl agencies in ARMM, with the support of their
counterpart agencies at the national level, have ample
opportunity to pursue sectoral initiatives that can help
the Region in moving out of its systemic constrings.
Hence, d second set of recommendations (sections 2
to <t of the Annex) recolves around sector-specific
measures o clarify sectoral  goals  and  scervice
standards, strengthen management and operational
cdpacitios, and undertake selective investiments in
line with sector=specific privrities.

The full set of spedific recommended actions, including
their proposed timing and recommended  lead agencies for
implementation. is presented in the Annex. These can be sum-
marized. in briell in terms of five separate but interrelated con-
crete developments, namely:

I A medium-term public expenditure framework for
ARMML, which outlines an indicative plan for targeted
increases in public spending on human development
over o three- to fivesyear period. funded from all

SOUTCES.

2. A regional policy agenda (hacking the expenditure
framework), which establishes the framework  for
human development spending and - demonstrates
broad-hased political consensus on kev human devel-
opment seetor policy directions and for greater trans-
parencey und accountability in management of staft
and other resources.

3. A regional basic education plan, which outlines the
basic goals, essential standards, eritical improvements,
policy on madaris, key changes in management and
operating systems, funding policies, demand-side pro-
arams, and links between tertiary institutions and
hasic education.

+. A rationalization pluan for the regional health netsork,
which provides for models of service delivery, facility
investment policics. sources of funding. support sys-
tems. and measures to meet special health needs.,

S0 A social protection program policy centered on
community-led  development, which uses the
experience from successtul - Comprehensive and
Integrated Delivery of Social Services projects and
adopts community-based  povertv-mapping instru-
ments, such as the minimum basic needs, as its core

targeting tool,

The e o calls for participation by all major actors in
the Region—national, regional. and local governments; edu-
cation, health, and social protection officials and statf; ¢ivil
society and the communities it represents; and  external
donors and funding agencies—with the fead role helonging
to the Regional Government, which must motivate partners
to take concerted action. Within the Regional Government,
leadership must come from the top, in the Office of the
Regional Governor, joined by other parts of the Regional
Government in lending support to the three kev regional
sector agencies.

Finally, no strategy for buman development would be
complete without « call for o humane and permanent
resolution of the ongoing ¢, ' in the Region. IUis hoped
that this study's depiction of the costs of the conth 1 in terms
of lasses 1o human development, particularly tor the children
of the Region, will serve as one more reminder of why an end
to the ¢ athorin Muslim Mindanao must be the o el
objective for all concerned.

st 11
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1. Scope, Objectives
and Methods of the Study

1.1. Scope

ocated in the southernmost reaches of the Philippine

archipelago, the Autonomous Region in "1 i Mindanao

(ARMM) consists of five provinces (Lanao del Sur,
Maguindanao. Sulu, Basilan, and Tawi-Tiawi) and one city
(Marawi City). The Region had a total population of 2.87 mil-
lion or 3.75 percent of the total national population in 2000
and occupies an area of 13,435 square kilometers or 4.5 per-
cent of the total national land area.

By almost any measure, ARMM has the poorest human
development outcomes among the 10 regions in the
Philippines. A child born in the Region today has very limited
prospects for a long, productive, and healthy life compared
with children in the rest of the country. This child has a sub-
stantially higher than average chance of being horn to 4 moth-
er who is not functionally literate and into a family sharing a
lower than average income, and of living in a home without
access to safe water or a sanitary toilet. The child will have
higher chances of dying as an infant and. having survived the
first year of life, will be more likely to suffer chronic undernu-
trition and anemia. The child's chances of enrolling in primary
school are lower than elsewhere in the country, and substan-
tially lower for secondary school. And if that child is female,
and she lives to become a mother herself, her chances of hav-
ing an unwanted pregnancy or of dying at childhirth will be
higher than in any other part of the country.

Any effort to rebuild society in post-conflict Muslim
Mindanao will have to include a component to substantially
enhance prospects for human development in the Region. The
luck of access to quality social services and the general sense of

exclusion that have built up over decades, even centuries, among
the inhabitants of Muslim Mindanao have heen key factors in the
regional conflict. These very issues that created conditions for
conflict, have been only exacerbated by the conflict itself. Service
delivery systems, already weak in the past, have been ruptured.
Education and health resources—infrastructure, equipment, sup-
plies and, most critically, human resources—have deteriorated.
These assets must he restored and enhanced to create an envi-
ronment where children receive the nurturing and education they
need to flourish into wholly fulfilled individuals, where adults are
healthy, productive members of society, and where every indi-
vidual feels part of a society that embraces diversity and respects
their own—und others—traditions and culture.

1.2. Objectives

This review of human development in ARMM is a key part
of the World Bank's program to support the National
Government's efforts to renew Muslim Mindanao. as laid out in
the Bank's Country Assistance Strategy for 2003-2005 (World
Bank 2002). The study documents the state of human develop-
ment in the Region, tracking indicators of education and health
outcomes and the existence and nature of social safety nets that
prevent families from suffering the worst consequences of
poverty and conflict. Using quantitative and qualitative
approaches, the study explores factors leading to poor human
development outcomes, including economic, social, political,
and cultural factors, and examines the extent to which public
and private sector services have helped mitigate (or exacer-
bate) these outcomes. The study attempts to examine why
ARMM's human development outcomes are so poor compared

Hunar Dovclopmient for Poeae o Prospery e the AR 13 l




with other regions of the country and which of these factors
can—or indeed, should—be changed, given currently + ol
resources and the existing political and social context.

Based on these analyses, the study examines options for a
coherent strategy to renew and accelerate human development
in ARMM over the next 10 years, in what sequence the strategy
should unfold, at what pace and with what resources, as well
as who should be the key actors in carrying out this strategy.

This study is addressed. first and foremost, to the ARMM
Regional Government. This includes all levels of the Regional
Government, from the Office of the Governor to all oversight
and line agencies, foremost among the latter being the man-
agement and field staff of the three human development sector
agencies—the departments of Education, Health, and Social

By almost any measure, ARMM has the
poorest human development outcomes among
the 16 regions in the Philippines. A child born
in the Region today has very limited prospects
for a long, productive, and healthy life com-

pared with children in the rest of the country.

Welfare and Development. The study's aim is to provide prac-
tical and effective recommendations for actions to be taken by
the Regional Government over the next five to 10 years, within
a consistent longer-term framework for human development.
The study also aims to provide strategic support to counterparts
in the National Government, recommending ways in which the
National Government can make the most productive use of the
meager but valuable financial resources that it channels to the
Region and of the political partnership it is starting to develop
with the Regional Government. An equally critical audience are
executives of local government units (LGUs). The study aims to
help these executives define their roles in improving human
development outcomes for their constituencies within a com-
plex governance structure and with their limited financial
resources and strategic and technical capacities in the three
human development sectors. Finally, the study addresses the
leadership in local civil society, including both traditional and
newly emerging agents of change. The study offers guidance
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on directions to channel their efforts in a situation where the
challenges are enormous and the resources limited.

Looking internally. the study addresses the World Bank
itself, recommending ways to ensure that the potentially large
infusion of resources that the Bank (and other international
partners) can bring into the Region are used efficiently, but in
accordance with local priorities and with respect for local tradi-
tions. More specifically, the study recommends ways in which
the resources to be made available through the World Bank-
funded ARMM Social Fund Project—of which a significant part
is intended for investments in the three human development
sectors—can be put to maximum use to accelerate human
development in the Region. Possible further actions to comple-
ment the ARMM Social Fund Project and other World Bank-
sponsored activities in Muslim Mindanao, as well as those of
other international partners, are also highlighted.

The study is organized into seven chapters. This first chap-
ter gives an overview of the scope, objectives, and methods of
the study. The second chapter documents the state of human
development in ARMM and introduces three critical factors that
put the Region at a distinct disadvantage relative to the rest of the
country in its efforts to achieve human development—extreme
poverty, armed conflict, and historical disadvantage. The study
then proceeds in chapter three with a discussion of the Region’s
experience with autonomous government and explores ways to
maximize the opportunities presented by autonomy to acceler-
ate human development in the Region. A review of public sector
expenditures on human development in ARMM s included.
Chapters four, five, and six take a closer look at the three main
human development systems in the Region—education, health,
and social protection—in an attempt to discover the key factors
that explain ARMM’s poor human development outcomes and
the impact that each factor has on these outcomes. Each of these
three chapters identifies opportunities for improving outcomes,
with a particular focus on measures that could bring the human
development service delivery systems in the Region to peak pert-
formance over the coming years. The seventh and final chapter
draws together the previous chapters’ recommendations to form
an overarching strategy for improved human development in
ARMM, proposing a prioritized time frame for implementation of
the strategy and identifying specific roles for governments, local
communities, and donors. The annex expands on these recom-
mendations, including their proposed timing and recommended
lead agencies for implementation.




1.3. Data and methodology

The study employs a range of quantitative and qualitative
data and analyses. First. published sources such as past studies and
(mainly national) government reports from the relevant govern-
ment departments were reviewed and analyzed. In addition, this
review looked at the economic and political history that underpins
the Region's current level of development, its cultural diversity,
and the issues related to its state of human development. It is with-
in this historical context that the study assesses the impact of
poverty and economic underdevelopment. autonomy, and pro-
longed conflict on human development indicators.

Second, the study is also based on administrative data, most-
ly from published, national government sources (but also includ-
ing unpublished as = 11 as regional sources), that provide
information on hasic human development outcomes in ARMM
and on the availability of education, health, and social protection
services. But there is no question that the collection of adminis-
trative data has heen limited in the amount of detail that the data
can provide with respect to various aspects of service delivery.
While service facilities tend to have information on many other
aspects of delivery, these data are not necessarily compiled at the
regional or national levels of government, nor can they be
assumed to be accurately reported. For example, in education,
data on the physical condition of school buildings and classrooms
and the number of community-funded temporary teachers are
not readily available: in health. periodic shortages of certain phar-
maceuticals in local facilities are noted by rural health workers,
but this level of information is not seen in published sources.

As noted elsewhere in this study, ARMM is not a homoge-
neous region and thus data that permit some level of ethnic and
geographic disaggregation within ARMM are important in pro-
vihing a clearer description and analysis of the Region's prob-
lems and resources. Secondary and administrative data are not
able to support an analvsis of the state of human development as
it relates to this diversity and to various socioeconomic factors
that affect the economy of the household and the community. Tn
order to identify and understand the barriers to access to hasic
education and health services, « -w il as they vary between
Muslim Mindanao and the other regions of the country, the study
includes a third approach—unalyses of houschold survey data
using multivariate regression methods. Household survey data,

such as those «+ Al il in the Demographic and Health Survey
(DHS) of 1998, allow an investigation of the systematic links
between poverty and different measures of service utilization
and human development outcomes. The DHS covered about
10,000 households. of which about 5 percent were located in
ARMM and another 30 percent in other Mindanao regions. Of the
national sample, about 10 percent of households were Muslim.
Lastly. research for the study included rich qualitative fact-
finding through interviews and meetings with the various com-
munities of stakeholders within the Region and with national
leaders, and through site visits by the study team. Site visits took
place over a period of one week during January 2003. These
interviews, meetings, and site visits helped elaborate on the
impact both of the prolonged conflict in the Region and of

"""""" ==

autonomy. and they point to arcas for policy dialogue and

changes toward a coherent human development strategy in the
Region. The conflict and resulting security risks have discour-
aged data collection in the past, 7«11, contributing to scarce
and sometimes spotty data. ARMM's status as o high-security
risk area has limited the extent of study team visits in the field.
Teams were able to travel only to Zamboanga and Cotabato
cities and their immediate surrounding areas. Every effort has
been made to come as close as possible to the principal subjects
of the study. Consultations with individuals with first-hand
experience or direct responsibility for ARMM activities have
been an essential part of the study oo ilu b L. These consul-
tations have made the fact-finding undertaken for the study that
much more valuable in shedding light on specific issues in
humun development in ARMM,

“ The Demographic and Health Surnveys ¢DHS+) program s the thard consecuty ¢ worldwide project mitrated by the US Agency for Internationad Development (USAID? to provide data and
andlysis on the population. health, and nutntion of women and children m developing countries In the Phidippines, the sun ey was conducted 1 1993 and 1998
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2. Challenges of Human
evelopment in ARMM

2.1. Worst human development indicators
in the country

good place to begin a review of human development in

ARMM is how it measures up to the Tl

DeveJopment Gouals (MDGs) introduced at the United
Nations Millennium Summit in 2000, The MDGs pertain, among
others, to targets relating to poverty, enrollment rates in primary
education, gender equality in cviedhie on rates at the primary
and secondary levels, under-five child mortality raie, and the
maternal mortality ratio. While the Philippines as a whole per-
forms relatively well, ARMM is far from meeting the basic goals
for education, health, and gender cquality.

Table 2.1 gives a picture of the extent to which ARMM
falls behind the rest of the country. Among the ughii_ i, of
the status of human development in ARMM are:

e In 2000. the incidence of poverty in ARMM was almost
twice that for the nation as a whole—062.9 percent of the
population could be considered poor compared  with
340 percent tor the country as a whole”  The other
regions of Mindanao fell between these two numbers, but
poverty incidence in ARMM wus strikingly higher than in
thase other regions. Morcover, the average annual house-
hold income in ARMM was only 57 percent of the nation-
al average.

Life expectancy was 39.3 years among women and 555
years among men, more than 10 years less than the
natjonal ane. .« in 2000, Life expectancy has improved for

Table 2.1 MDG and other indicators of human development in ARMM

incidence of poverty, by population, 2000 (%) 62.9 340 16

Average household income, 2000 (PhP) 81,519 144,039 15

Life expectancy among women, 2000 (years) 59.3 716 15b
Life expectancy among men, 2000 (years) 55.5 66.3 15b
Infant mortality, 1995 (per 1000 live births) 63 49 14"
Maternal mortality, 1995 (per 100,000 live births) 320 180 158
Net enroliment rate in primary education, 2001 (%) 82.0 96.4 15°
Net enrollment rate in secondary education, 2001 (%) 39.2 722 150

a Arank of 1 indicates the most desirable outcome

b Shows rank among 15 regions, no data available for Region Xill

Sources’

On poverty and income: National Statistics Coordination Board web site (www nsch gov ph>)

On fife expectancy and mortality Nabonal Statistical Coordination Board, 2007 Philippine Statistical Yearbook
On enrofiment Department of Education, Culture and Sport, Annual Report, 2001

both women and men but ARMMs life expectancy num-
bers for women and men are 10 years and cight years
less, respectively, than the lowest numbers for the other
regions of Mindanao. (These figures refer to medium
assumption of moderate fertility and mortality declines.)

Infant mortality has declined in ARMM as well. The most
recent data, for 1995, show the rate dropping from 74 in

1990 to 63 per 1,000 live births. This is a faster reduction
than that for the country as a whole, but the rate is still 30
percent higher than the national rate and is the second
highest among all regions.

2 These poverty esumates are taken from the National Statstical Coordination Board (INSCBY web site (<ww w.nseh.gov phi-r and are estimated using the NSCB's approved changes n
methodology as of kebruary 2003 They therefore differ from the estimates published in the NSCB 2002 Philyppine Statistical Yearbook. They also differ from officlal World Bank estimates
The NSBC uses estmiates of income to define poverty tneome approachy The World Bank estimates poverty indidence using consumption dati tconsumpaon approach, vielding an inci-

dence of 607 percent in ARMM and 275 percent in the country as 4 whole ARMAL tanks poorest among il regions using either methadology.
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e Maternal mortality has also fallen in ARMM from 377
per 100,000 live births in 1990 to 320 in 1995, but this
rate remains about 80 percent higher than the nation-
al rate—and. interestingly, about double the rate in
Central Mindanao. It is, in fact, the highest among all
regions.

¢ ARMM does better in terms of basic education than in
health, but there are significant gaps nonetheless.
Between 1990 and 2001, the net enrollment rate in pri-
mary education for the country as a whole rose from
84.0 percent to 90.4 percent. In 2001, the primary net
enrollment rate in the different regions of the country
exceeded 90 percent, except in Western, Southern, und
Central Mindanao and in ARMAM
regions. this rate was lowest in ARMM, at 82 percent.

and among the four

The gap among the regions is larger at the secondary
level: the net enrollment rate was only 39.2 percent in
2001 in ARMM as compared with more than 50 percent
in other Mindanao regions and 72.2 percent for the
country as a whole.

e The gross patterns and trends in human development
indicators mask important differences within ARMM
itself, as there are signiticant differences among the
provinces comprising ARMM.

2.2. Extreme poverty, armed conflict, and
historical disadvantage

The MDG indicators illustrate the vast «lvdion o that
must be addressed in improving human development in
ARMM and the urgency of 1T them. The substantial dis-
parities in hasic education and health indicators between
ARMM and other regions in Mindanao as -
ARMM and the rest of the country can be explained in the light
of three critical factors that, together. contribute e nul, to

Sl as between

the Region’s human development lags:

¢ The Region as a whole is much poorer than other areas.
Criticallv, the poorest segments within the Region suffer
from extreme poverty, making it more difficult for
houscholds and communities to meet the needs for
basic services and seriously limiting the Region's ability
1o respond to those needs.

e Continual, though sporadic, armed conflict in the
Region has put significant stress on the delivery of edu-
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cation and health services, hoth on the supply and
demand sides.

e The Region's political and econontic bistory has been
marked by exclusion and instability, leaving it with lim-
ited institutional and human capital on which to build
the foundations for aceelerated human development.

These three factors influence outcomes in education,

health, and social protection in different ways. Each factor is
introduced briefly here as @ general background for subse-
quent discussions in later sections of this study.

2.2.1. Extreme poverty

The level of poverty determines the ability of households to
assume direct or indirect costs of schooling and health care. to
help prevent houschold members from falling ill or dropping out
of school and having to fall huck on household reserves during
times of erisis. In addition. & community’s level of cconomic
development determines households™ ability to maximize
expected returns © human development investments. Tt also
determines the extent to which society or its representative gov-
ernment can respond to the needs of the poor,

As mentioned earlier, poverty incidence in ARMM is high-
er than in anv other region in the country. In fact. data from
NSCB's 2000 Family Income and Expenditures Survey show
that poverty incidence increased by seven percentage points
in only three years, from 35.6 percent in 1997 to 62.9 percent
in 2000. Poverty also increased for the country as a whole, but
from u lower level and at a slower rate (from 33.0) percent in
1997 to 340 percent in 2000). For ARMM, poverty incidence in
2000 was high even in urban areas (51.0 percent), though still
lower than it was in rural areas (08.2 percent), in contrast to the
rest of the country where urban poverty, at 18.6 percent, was
30 percentage points lower than rural poverty, at 48.8 percent.
Finally, as a measure of the degree of deconcentration in the
distribution of income. the Gini o« I from the same
survey data was the lowest in the country in ARMM (0.33 ver-
sus & national Gini coefficient of 0.49).

Data on the (h-tnbanear of households by wealth groups
from the 1998 DHS give further evidence of the breadth and
depth of poverty in the Region. Using national wealth quintiles
estimated from the survey as a benchmurk for comparison,
figure 2.1 shows that as many as 64 percent of households in
ARMM had measured wealth il within the equivalent
range for the poorest 20 percent in the country as @ whole.




Figure 2.1 Distribution of households in national wealth quintile
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Figure 2.2 Distribution of urban households in national urban wealth quintile
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Another 22,1 percent of households in ARMM fell within the
second lowest national wealth quintile, leaving fewer than 15
percent of ARMM houscholds with measured wealth falling
within the range of wealth of the 60 percent least poor house-
holds in the country. Figure 2.2 shows striking results for urban
houscholds in ARMM, which appear to be considerably poor-
er than their counterparts in other urban areas in the country.
As many as 844 percent of urban houscholds in ARMM fall
within the lowest national urban wealth quintile.

All the above data indicate that households in ARMM are
not only very poor on average; they are for the large part “equal-
Iy poor.” This means that there is little room for income transfers
within the Region through which the rich could help the poor,
leaving the Region exceptionally  dependent on external
resources for economic growth or for human development,

2.2.2. Armed conflict
Mindanao was the southern frontier of the Philippines
during much of the first 100 years of the Philippine republic.

Previously, the outer reaches of Muslim Mindanao had gone
through a history of independence and warfure against the
Spanish colonizers before cultivating a delicate halance of
resistance and collaboration toward the American colonizers
who. with greater military power than Spain, were more suc-
cessful at integrating them into the larger Philippine nation.
Emerging from the Second v+l War with little damage com-
pared with the devastation in the rest of the Philippines,
Mindanao in 1948 had a population of 2,943,324, with Muslims
heing a minority (32 percent) of that populiation (Santos 2000,
cited in Barandiaran 2002). Through the 1930s and 1900s,
Mindanao enjoyed relative peace, except for intermittent but
localized 1.1 1w such as Kamlon's Sulu uprising in
1951-55. Throughout most of the 1930s, there was largely
spontaneous and unmanaged in-migration, attracted by the 90
percent of Minduanao's area classified as public land (Abinales
2000, pp. 90-97). Then large-scale. armed conflict in Mindanao
hegan with local encounters between Muslim and Christian
paramilitary units, which quickly led o a much wider contlict
between a rapidly organized Bangsa Moro (Muslim Nation)
Army and the urgently mobilized Armed Forces of the
Philippines. from 1973. By 1990, after several decades of high
in-migration and almost two decades of armed  conflict,
Mindanao’s population accounted for 235 percent of the

national population. and Muslims had shrunk to 19 percent of
that (Barandiaran 2002, Santos 2000).

The conflict in the Region continues to this day, though it
is largely sporadic in nature (Barandiaran 2002, Danguilan-
Vitug and Gloria 2000). A particular community may see no
outhbreak for several months then suddenly be subject to fire-
fights or large-scale hostilities—the community could evacu-
ate. return, and evacuate again, or receive evacuees from other

Figure 2.3 Distribution of rural households in national rural wealth quintile
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communities. Significant hostilities occurred in the Region or
its surroundings in early 2000, in late 2001, and again early this
year (just weeks after the study team's visit to the Region).
Between major outbreaks, ufizhr- or smaller incidents occur,
utilan 1 to guerrilla warfare tactics adopted by separatist
groups aiming for a secular Bangsa Moro state or an Islamic
state, personal and familial grudges and rivalries, or kidnap-
ping for profit (UP 2002).

Armed and violent conflict makes the delivery of servic-
es even more difficult because of the disruption it produces.
The threat of death or injury as a direct consequence of the
conflict affects those providing the services, while the psy-

chosocial impact of the trauma affects -vedi vl mental
health and society's ability to return to steady productive
activity. The impact on children is « j+ .l problematic,
.E'\.
- -'\_ : -
- “ - ) ) Y.
kY

affecting their ability to learn in school and threatening their
chances for long-term psychosocial stability. Conflict also
exacerbates poverty, with incomes of conflict-affected com-
munities .. i considerably 1w armed hostilities
{(World Bank 2003). further deepening the cycle of conflict,
poverty, and poor human development outcomes. The con-
flict and the lawlessness associated with the Region present it
as u high investment risk, affecting its ability to muster
national resources and build public trust. Further, the conflict
in Mindanao is a serious obstacle to increased investment
Ao from abroad into the country as @ whole. Concern for

Households in ARMM are not only very poor
on average; they are for the large part
“equally poor.” There is little room for
income transfers within the Region through
which the rich could help the poor, leaving
the Region exceptionally dependent on
external resources for economic growth or

for human development.

this constraint on countrywide economic growth—i.e.. the
cagerness to reap the benefits of the “peace dividend™—is a
main driver of the National Government's peace « Il-ar+ in
the Region.

2.2.3. Historical disadvantage

Its long history of independence, separatism, and cultural
assertiveness has created deep-seated barriers between the
community of Mustims in Mindanao and the rest of the
Philippine nation. The price this community has paid has been
exclusion and alienation. Consciously or unconsciously,
national authorities responsible for guiding and supporting the
Philippines through decades of development have tended to
neglect Muslim Mindanao. More “vl e ntall | the underpin-
nings of nationhood that define the Region’s ties to the rest of

*These trends m Muslim leadership and the context of historical development of Mindanao were derved from i reading of Abinales (2000, which provides an account of the period from
the Amencan colongl era to the eve of the martial law. and from Danguilan-Vitug and Gloria 20003, which offers an account of the pertod from around the late 1960 to the late 1990s
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the country continue to be questioned on both sides, obstruct-
ing the Region’s ability to participate fully in the progress und
development enjoyed by the rest of the country.

The provinces and peoples of ARMM also lack some of
the critical factors that would unify them internally as a soci-
ety. Made, over time, from five original territories constituting
what was called "Moro Province” or Mindanao-Sulu under
the colonial administration (Davao, Zamboanga, Cotabato,
Lanao, and Sulu), today's ARMM is less homogeneous as a
region than is generally assumed. Basilan province was
carved out of Zamboanga in 1973, Maguindanao province is
one of the five provinces that were spun out of the original
Cotabato territory. Lanao del Sur came from Lanao. The orig-
inal Sulu territory became Sulu provinee in 1917, from which
a separate Tawi-Tawi province was formed. Hence, except
for Sulu and Tawi-Tawi, the ARMM provinces were formed
from different territories, cach having had quite <t o
colonial  and  posteolonial  administrative  experiences
(Abinales 2000, pp. 17—+4; Casino 2000, pp. 68-72). In addi-
tion, these five provinces are home to s many as 13 ethno-
linguistic groups, the major ones heing the Maguindanaoans
of the old Cotabato Provinee, the Maranaos in Lanao, and the
Tausugs in the Sulu archipelago (Casino 2000, pp. 23-064).
Abinales (p. 3) notes that “Muslim communities shared little
aside from Tslam. They spoke related but mutually unintelli-
gible languages and differed socially and politically in signif-
icant ways.”

These broad historical trends in the Region, substantial
demographic shifts over the past century, and major institu-
tional initiatives have shaped the qualities and features of
ARMM's institutional and human capacity to meet its current
human development challenges. What would -3 andl, consti-
tute the web of relationships that together form the social cap-
ital on which human development efforts are built remains at
a primitive stage. While family tes are strong, organized sup-
port systems such as community-based associations, people's
organjzations, and indigenous nongovernmental organizations
(NGOs) have failed to emerge in the large numbers observed
in the rest of the country. That family and clan rivalries contin-
ue to factor prominently in the conflict demonstrates the extent
of the «lill v that remains.

These historical underpinnings also influenced and pro-
duced the level of human capital that the Region now has to
work with. For example, the current cohort of Muslim lead-

o : ;
w

ers obtained reasonably good basic education during the rel-
atively peaceful 1950s and 1960s, and survived the armed
conflicts of the 1970s and 1930s, to become the most respect-
ed professionals, persons of authority, and opinion makers of
thejr communities today. But as these leaders age and retire,
those in the generations now under the age of 30 are bound
to succeed into positions of 1w baliin their localities.
These younger generations, however, may have been severe-
ly di-vd g by the limited opportunities for good basic
health and education during the last three decades of conflict
and turmoil in their localities. Without the stabilizing influ-
ence of significant improvements in the welfare of these pop-
ulations, it is difficult to find durable sources of sustainable
communal harmony.
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*3. Autonomous Governance
and Public Financing for Human
evelopment

v

he unigue creumstances of Muslim Mindanao have led to

the present arrangement cmbodied in the grant of auton-

omy for the group of five provinees and one city that con-
stitute. ARMM. Autonomy gives the governance structures of
the Region the ability to define its path to peace and prosperi-
ty. subject to explicit legal standards and guided by the peo-
ple’s shared values und aspirations expressed through their
clected leaders. Human development in ARMM is obviously
influenced by the mandate of autonomy and its practice thus
far. Consequently. this chapter tirst reviews the nominal scope,
legal underpinnings. and practical implications of regional
autonomy. 1t then assesses whether the political autonomy
enjoyed by the Region is backed by a corresponding manage-
rial and financial autonomy. Moving from the general financ-
ing of autonomy to the specific financing of human
development in ARMM. the chapter takes a closer look at one
of the major defining factors in the response of the various lev-
els of government to the human development needs of the
people of ARMM. i.e.. the Jevels, patterns, and sources of pub-
lic spending on education, health, and social protection serv-
ices. The chapter ends with a set of recommendations for
establishing a public finance and public administration frame-
work appropriate to the exercise of regional autonomy in pur-
suit of better human development outcomes.

3.1. Legal and organizational
structures of autonomy

3.1.1. Legislation for autonomy
ARMM, as a political-administrative entity, is the product
of several policy and institutional approaches attempted by the

National
Philippine central authorities and Muslim insurgents in the

Government to end decades of war between

southern Philippines. Just before the declaration of martial Jaw
in 1972, the Philippine Congress created 1 Commission on
National Integration and a Mindanao Development Authority
as key national agencies focused on the development of the
south. During the martial law period, which started in 1972
and ended in 1986, the National Government created a
Task  Force
Development of Mindanao and later a Southern Philippines

Presidential for the  Reconstruction  and
Development Administration to carry out an ambitious devel-
opment agenda despite armed conflict in the Region. The
Tripoli Agreement of 1976 sought to settle the conflict between
the National Government and Muslim insurgents—who were
led by the Moro National Liberation Front, the main organiza-
tion of the insurgents—by providing for political autonomy of
Muslim Mindanao within the territorial integrity and constitu-
tional legal processes of the Philippines.

Since this landmark agreement, the main arena of the
National Government's institutional responses to settling the
armed conflict in the south has heen the definition and opera-
tionalization of various versions of regional autonomy for
southern localities with predominantly Muslim populations.
The initial version of regional autonomy offered by the Marcos
administration (1963-86) was the creation in 1977 of two
administrative regions (Regions IX and XID composed of 10
provinces. which voted for autonomy at 2 government-spon-
sored plebiscite. The version of autonomy from the Aquino
administration (1986-92) was the creation in 1989 of ARMM
under Republic Act No, 6734, under which four provinces
voted for autonomy at another plebiscite. Tt should be noted




that the Moro National Liberation Front did not take part
in either the Marcos nor Aquino efforts toward regional
autonomy.

The latest version of autonomy, which came as a direct
consequence of the 1990 peace treaty between the National
Government and the Moro National Liberation Front, waus
defined under Republic Act No. 9054. This amended the earlier
1989 Law and became _I1..i . in 2001. Five provinces and one
city voted in another plebiscite to form the new ARMM. While
these various versions of regional autonomy were being intro-
duced, local governments at provincial, city, municipal, and
barangay levels, including those in ARMM, had assumed their
respective expanded functions and authorities under the Local
Government Code (LGC) of 1991. Republic Act No. 9054—the
Organic Law of the current version of ARMM—contains
detailed provisions that pertain to the governance, regulation,
and funding of the human development sectors in the Region.
The 1991 LGC. however, mandates the devolution of many
human development-related functions and responsibilities of
the National Government—notably health and social protec-
tion services—to provinces, cities, municipalities, and
barangays that involve far more than what is mandated by the
ARMM Organic Law.

Several provisions of Republic Act No. 9054 pertain to the
human development sectors. For example, Article TII, Section 3,
states: "The Regional Government shall adopt a policy on local
autonomy whereby regional powers shall be devolved to local
government units particularly in the areas of education. health,
human resources, science and technology, and people empow-
erment. Until a law implementing this provision is enacted by
the Regional Assembly, Republic Act No. 7160, the Local
Government Code of 1991, shall continue to apply to all
provinces, cities, municipalities, and barangays within the
autonomous region." The Regional Government passed its own
re jmn-spe e LGC in 1995 (Muslim Mindanao Autonomy Act
No. 25), which essentially preserved education, health, and
social protection services as basic services delivered by the
Regional Government while allowing provincial, city, and
municipal governments to deliver, in parallel, health and social
protection but not education services.

In another example of the provisions of Republic Act No. 9054
relating o the human development sectors, specifically educa-
tion, Article XIV, Section 1 stipulates that the ARMM Regional
Government will be responsible for existing schools, <l ..
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and universities within its area of autonomy, and that the
Region’s education system will function as a subsystem to the
national education system. following the same structure. but
with emphasis on the autonomy of the subsystem. The Organic
Law states that the Region's schools will adopt the basic core
courses, minimum curriculum, and textbooks required by the
National Government, but will have the prerogative and
responsibility to add other courses and instructional materials
in keeping with the teaching of Islamic values.

3.1.2. Implementation of regional autonomy

In practice, the Regional Government has taken little initia-
tive to assert its prerogatives under autonomy. Bacani and
Ambolodro. authors of an annotation of the Organic Law of
Muslim Mindanao in 2002, note that since the 1989 passage of the
first ARMM law, jurisprudence on autonomy in the southern
Philippines has been almost nonexistent. Only two cases on
regional autonomy have been decided by the Philippine
Supreme Court. The Supreme Court has merely affirmed the
legality of administrative actions by a regional body and the con-
stitutionality of the first Organic Law. The Supreme Court has not
even decided if the Regional Government created under the law
is merely a form of decentralization of administrative powers or
a decentralization of political power by the Nutional
Government. As the two authors further observe, "in other
decentralized systems of government.. legal questions are fre-
quently raised before the courts on the interpretation of consti-
tutions and organic laws regarding powers that ure reserved for
the central government and those that may be exercised by the
states. .. A growing body of jurisprudence on the extent of the
powers and authority of the autonomous government is sign of
a robust and dynamic autonomy” (p. xvi). From the standpoint of
this limited jurisprudence, therefore, regionul autonomy has not
only had a short history but also a relatively neglected one.

The key organs of political governance created for the
autonomous Region have not been consistently vigorous and
assertive champions of autonomy. The Regional Legislative
Assembly (RLA) of ARMM has passed laws mostly about local
rather than region-wide concerns. Regional laws on economic
development or government revenue generation have been few.
The Regional Governor has spent much of his efforts seeking the
support of the national legislature or the national chief executive,
as the hulk of resources for the Region have remained depend-
ent on what is allocated and released under the national budget.




Yet as the two above-mentioned authors state, "..the Organic
Law...governs the political, social, and economic life of the
inhabitants of the autonomous region. It is not an ordinary
statute since it was ratified by the inhabitants of the autonomous
region just as the Constitution was ratified by the sovereign
Filipino people.” There is, therefore, a great need for ... creativ-
ity and bold initiatives on the part of the autonomous govern-
ment in asserting its autonomy and in upholding the primacy of
the Organic Law over national laws."

The transition to regional autonomy has been poorly
managed by the National Government since 1989, There has
been little or no direct assistance in capacity  wnlin for
regional autonomy. While budget support for ARMM has var-
ied over the vears, a stable, secure, and substantial multivear
financial support plan has not been put in place. The formu-
la-based allocation of national government resources
reserved for ARMM, over which the Region has discretion, is
miniscule in comparison with annual budget transfers to
ARMM allocated under the National Government's annual
General Appropriations Act that is subject to the discretion of
the President and Congress. Notably, unlike the Internal
Revenue Allotment (IRA) formula for LGUs in the country,
which is computed on the basis of national revenues. the
ARMM revenue allotment formula is based on revenues from
the Region, clearly a less stable source of funds. In addition,
the ARMM formula leaves no room for cross-subsidization
from other wealthier regions, unlike the general IRA formula.

Political facilitation for ARMM at the highest levels has been
provided mainly to secure ARMM support for a succession of
national administrations rather than to strengthen the capacity.
effectiveness. and authority of the Regional Government over
the Region's development. Formation of a strong ruling coalition
within the Region. a necessary condition for effective exercise of
the autonomous powers granted under the Organic Law, has not
been a major concern of the national or regional authorities.

The absence of a ruling political coalition in ARMM
mukes the passage of regional laws and compliance with
such laws by the Region's LGUs difficult; at the same time,
the Region's influence at the top, in the national Congress
and on national executive hodies, is also weakened. Even the
Region’s executive agencies are hampered by the patronage
demands of, for example. regional legislators during the ¢on-
firmation of political heads of regional departments or of
LGU heads in the appointment or deployment of regional

civil servants in the localities, such as provincial health offi-
cers and education division superintendents. While substan-
tial nominal legal powers have heen granted by law to
ARMM, the lack of a consolidated political leadership within
the key organs of regional power makes such powers impos-
sible to wield effectively for the Region's henefit.

3.1.3. Current regional organizational profile

The current ARMM Regional Governor assumed office in
2002 after having won the first elections for the expanded
ARMM under Republic Act No. 9034, There are 30 cabinet
members led by an Executive Secretary. The Regional
Government is made up of 25 agencies that include a counter-
part office for virtually every national government agency. In
total, the regional organization employs 21,974 personnel,
including staff working at regional offices in Cotabato City (i.e.,
outside ARMM) as well as field personnel assigned in the five
provinces and one city that constitute the Region.

As part of its organs for eXercising autonomous political
powers of government, ARMM has an RLA that has the power
o pass legislation with local as well as region-wide application
and enforcement. The RLA comprises 23 elected representa-
tives from eight legislative dv 1

Development plans, programs, and projects of the ARMM
Regional Government are approved by the Regional
Economic and Development Planning Board. As provided
under Article XII, Section 10. the Board is chaired by the
Regional Governor with membership consisting of all provin-
cial governors and city mavors in the Region, the Speaker of
the Regional Assembly plus two other assembly persons, and
five private sector representatives selected ool o a
process defined by the RLA. This body, which had been
ignored by previous regional governors, was revived in 2002
and an Executive Committee currently mects quarterly. The
Regional Economic and Development Planning Office serves
as the technical staff of the Board.

Much of the work in implementing policies, programs,
and projects and in delivering basic public services in the
Region is carried out by the Executive Department, which has
a regional organization structured according to sectoral
departments as well as autonomous local organizations under
each respective provineial, city, and municipal government.
The schematic structure of the regional executive branch is
outlined in figure 3.1.
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3.2. Public sector financing in ARMM

3.2.1. Sources of financing for the Regional Government

As the above discussion on regional autonomy suggests.
the ARMM Regional Government has a dual nature as (@) a
special type of local government with political powers
assigned to it by the National Government, and () a special
type of national government agency with a specific local
development mandate. In keeping with this dual nature, the
resources that I+ into the Regional Government come pri-
marily from two sources: (1) the Local Fund consisting of local
revenues similar to those of local governments, such as pro-
ceeds from ARMM taxes, fees, and charges, and the Region's
share of national internal revenues; and (b) national govern-
ment hudgetary transfers to cover the cost of regional admin-
istration and delivery of public services devolved to the
Regional Government. At present, the national government
transfers vastly outweigh the Local Fund.

Local Fund. The Regional Government is vested with
the power to create its own sources of revenues and to levy

taxes, fees, and charges. It also receives 35 percent of
national internal revenues—the IRA— Il 1) from the
Region.' These two sources constitute the bulk of revenues
generated annually by the Regional Government and are
held by the Regional Treasurer in the Local Fund. The Local
Fund is allocated to programs and projects endorsed by the
Regional Economic and Development Planning Board to
the RLA.

The Local Fund of ARMM reached PHPL73.7 alleay in
1997, coinciding with the first year of the peace agreement
between the National Government and the Moro National
Liberation Front. For 1998-2001, the level remained
modest—hetween PHP103 million and PHPI30 million

annually—although the Local Fund started growing cach
vear by small increments when the amended ARMM Organic
Law set the IRA share of ARMM at 35 percent. The Regional
Treasurer estimates that the ARMM revenues for 2002,
consisting largely of the regional IRA, would give the
Regional Government PHP270 million in programmable
funds for 2003 (table 3.1).

As provided under Republic Ad No, 0734 and amended under Republic Act Nov 9034, nanonal mternal revenues collected mthe Region are shaied as follows 33 percent goes to the
Regional Government's Locdl Fund, 35 percent s shared among the LGUs i the Region Giess 33 20 pereent among the provinee: municipalits. Adrangay or 3030 percent between the any

and barasnger), and the remaining 30 percent goes to the \atonal Gosernment
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Transfers from the National Goveriment, National gov-
ernment transfers o ARMDM are appropriated annually as part
of the national government budget that is formulated by the
Department of Budget and Management (DBAD, endorsed by
the President to Congress. for
enactment under the  annual
General  Appropriations  Act, 13

These  natonal  government %5

transfers are meant, in the 269

language of the General a1
fal &

Appropriations Act. "For gener-

al administration and  support

services, support o operations,

and operations, including local-

v funded and forcign-assisted

Source Office of the Regional Treasurer, ARMM

projects of the  Autonomous
Regional Government in Muslim Mindanao." Preparation of
the ARMM budget is governed by a set of guidelines issued by
DBM to all agencies at the start of the budget calendar and this
is brought down to a level for cach agencey that fits an aggre-
gate limit of total spending for the entire National Government.

A number of important points should he noted in com-
paring this part of the ARMM expenditures financed by budg-
et transfers from the National Government with  similar
spending by the National Government for other regions that
do not have an autonomous government. First, the ARMM por-
tion of the General Appropriations Act includes the costs of the
regional elected chief executive and the RLA: they both per-
form political functions that do not exist in other regions of the
country. Second. the regional line departiments of ARMM per-

form much more extensive functions than their counterpart

regional administrative offices of national agencies in other
regions Third, the public services already devolved to local
governments clsewhere in the country (such as health, social
protection, and agriculture extension) are still being per-
formed by the ARMM Regional Government even with the
RLA's adoption of i regional LGC in 1995, Fourth, public ser -
ices that have not yet been devolved to local governments
clsewhere (such as education, public works and highways,
and the environment) are also heing performed by the ARMM
Regional Government. All these mean that ARMM costs tend o
be higher than those in other regions,

Despite these key features that make ARMM regional gov-
ernment operations unique, and more expensive, the prepara-
tion of the ARMM budget under the General Appropriations
Act is governed by general standards and restrictions that are
intended to apply to the budgets of all other national agencies
or departments. Rigid national government standards on limits
for estimating expenditure items. enforcing ceilings on budg-
ctarv allocations, und imposing cuts or reserves apply to the
ARMM budget as they do to other national agencies’ budgets.,

For the period 1999-2001, the Regional Government had
under-programmed its expenditures by about 18 percent of its
budgetary appropriation. This indicates that absorptive capac-
ity may have been o problem for the Regional Government,
although the Region's budget performance for 2002 appears to
have eliminated this constraint.

There has been o reduction in the ARMM budget in real
terms since 1998, Tt has grown by only 10 percent over its level
in 1993 or an annual average growth rate of onlv about 3 per-
cent. a rate tower than the inflation rate. The budget for capi-

tal outlays, which is the main source of funds for infrastructure,

Table 3.2 Government expenditures in the ARMM Regional Government (PHP millions)

ARMM expenditures

Year Salaries MOOE

Nahonal budget

Capital outlays Tolal appropnation *

1998 2,848 60 540.60

1,551.30 4,940.50 4,083.80

1999 3,072 40 752.10

545.80 4,370.30 5,250.00

2000 3,434.80 554.60

678.40 4,667.80 5,632.50

2001 3,894.30 57230

514 00 4,980.60 5,612.50

2002 3,997.60 708.40

696.50 5,402.50 5,402.40

2003" 4,115.80 1,00%.70

467.90 5,585.40 5,585.40

Note MOOE = Maintanance and other uperating expenses

3 Nauonal budget appropniation reflects actual budget for ARMM to include carry over funds from previous year and to exclude reserves and unreleased allotments as reported by DBM i the National Experiditure Program
b Expenditures and aporopniation for 2003 are taken from the President’s budget proposal, which had yet to be enacted by Congress as of March 2, 2003

Scurce of data on ARMM expenditures Otfice of the Regional Governor, ARMM




has remained virtually stagnant at a low level for the last five
years. Salaries have consistently taken up a large share of the
budget with more than 70 percent of the total, compared with
only 35 percent on average for the National Government. The
most serious deficiency appears to be in the budget for main-
tenance and other operating expenses (MOOE), which comes
to about 14 percent of total ARMM expenditures, while the
average for the National Government is 55 percent.

In 2002, the two main sources of funding for total ARMM
regional government expenditures consisted of PHPS 400 mil-
lion in national government transfers and PHP270 million in
the Local Fund (which consists mainly of the regional IRA), at
a ratio of 20:1. This makes ARMM expenditures heavily
dependent on national government transfers, which them-
selves are subject to expenditure limits and restrictions
imposed on national government agencies. As it stands now.,
regional government expenditures appear much too person-
nel-intensive and probably deficient in other current operating
expenses. It might be that ARMM regional government opera-
tions rely too much on hiring people rather than on buying
goods and services compared with typical national govern-
ment agencies. As the typical local government also tends to
have higher shares of personnel expenses in total expendi-
tures, it could be argued that the ARMM spending pattern mim-
ics o closely that of typical local governments even when
ARMM funding comes largely from the National Government.

The indicative directions for the Regional Government are
clear. It will need to contain further increases in its personnel
expenditures through the adoption of alternative methods of
implementation that involve a more productive balance
between personnel and other operating inputs. This will be a
slow incremental process hecause the future annual increases
in funding, even if exclusively allocated for nonpersonnel
expenses, will tuke some time to cumulatively effect a -1zl
cant change in the overall pattern of expenditures. And given
the need to add teachers and health workers as the population
increases, it might be impossible to avoid completely any addi-
tional personnel expenditures.

Of more immediate impact on overall efficiency might be
4 more consistent focus on increasing government worker pro-
ductivity through supervision, redeployment, retraining, and
judiciously targeted increases in MOOE that best complement
personnel efforts in delivering more benetits to the Region's
poorest. Even more potentially useful would be for the
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Regional Government to undertake o review to identify non-
performing or under-performing human resources, as a prel-
ude to substantive civil service reform.

Careful and sclective use of foreign-assisted projects to
provide vital material inputs, training, cquipment, and capital
goods that best complement available personnel would also
be an area of potential bepefit. Recently issued executive
orders granting more power and responsibility for programs
and projects to the Regional Government, including foreign-
assisted projects (Executive Orders 125 and 125-A), open up
greater opportunities for the Regional Government. Technical
and material assistance from national government agencies
might also be a major source of complementary inputs for
ARMM so that its relatively Jarge workforce can be made more
productive. The National Government should consider delib-
crate and planned inclusion of targeted resources earmarked
for material or technical assistance to ARMM activities and
services, as part of regular budgets of national government
agencies, consistent with the agencies” mandates. Inclusion of
these inputs from national agencies will complement current
efforts of ARMM to deliver better public services in the Region.

In the end, however, the best support that the National
Government can provide to ensure rapid and stable develop-
ment in ARMM entails providing the Regional Government
with appropriate levels of direct funding and the correspon-
ding flexibility to ll.» 1+ such funding in accordunce with
local priorities. This befits an autonomous government, and
would help ARMM build institutional capacity to use these
resources responsibly.

3.2.2. Budget process for regional government
expenditures

Ceniral control of most ARMM expenditures. For the
95.2 percent of the regional government expenditure that is
financed by national government transfers, the budget prepa-
ration follows exactly the same process as that for all depart-
ments of the National Government. DBM issues a budget call
that spells out some financial guidelines for the preparation of
agency cost estimates for the following year. Technical
Management Services (TMS) of the Office of the ARMM
Regional Governor disseminates these guidelines and sets
internal deadlines for submission of inputs from the various
operating units. The Office then holds internal meetings to
deliberate on the budget proposal of ARMM operating units. In




prioritizing budget requests, TMS uses the budget guidelines
issued by DBM rather than regional government policies and
strategic plans. The result of the process. as shown in the most
recent budget cycle, led to the approval by TMS of all budget
requests as proposed by the operating units. This w1 that
the decisions reached during this internal budget preparation
process at the level of the Regional Government are driven
more by the desire to maximize the potential transfers that
ARMM can sccure from the national budget, rather than the
need to arrive at the most efficient o nea of limited
resources.

Central control of the bulk of ARMM expenditures under-
lines the governance issue of a 1 il autonomous” regional
government that has no more real or practical autonomy in
deciding the level and allocation of funds intended for its polit-
ically distinct mandate than other nonautonomous administra-
tive agencies of the National Government. Furthermore, the
structure and itemization of the national government budget for
ARMM is too detailed and gives no flexibility for management
discretion and accountability by ARMM decision-makers. While
DBM is trying to reorient implementing agencies tosard results,
budget management in .t t [ continues to be preoccupied
with expenditures for inputs rather than production of output.

[n tracing the steps leading to the final budget allocation
for ARMM, Congress appeurs to have had a more direct role
not only in setting the total funding level but also in determin-
ing how these funds are allocated to the final objects of
expenditure. The RLA. in contrast, has been unable to assert its
b e with regard to the allocation of the far larger
amounts of regional resources made available through nation-
al government transfers. As long as the RLA is solely focused
on determining the allocation of the Local Fund—constituting
a mere 4.8 percent of total regional expenditure—it is hardly
likely to assert its influence over national government transfers
to the region.

Adverse . of central control of regional expendituires.
In the few years since the onset of the Asian finuncial crisis in
1998 when the fiscal position of the National Government dete-
riorated, the preparation of the national budget has heen gov-
erned by stringent measures to control expenditures as the main
approach to contain the public deficit, against a background of
considerable shortfulls in projected revenues. These expendi-
ture management measures have further distorted levels and
patterns of regional government spending. Increases in capital

outlays were not wllowed and. for some agencies such as
b fund releases for capital outlays were delayed by sever-
al months. This has worsened the state of the Region's capital
assets. MOOE outlays were controlled by DBM policies that
A L growth only up to a ceiling to cover b Since
ARMM started from a low hase thaving been created in 1991). its
MOOE hudget was unable to grow to the reasonable levels nee-
essary for effective delivery of public services before annual
increments, based on the inflation rate, could have allowed
expansion in real terms. During budget execution, DBM has fur-
ther prioritized releases of programmed expenditures. especial-
Iy when the cash position of the National Government is tighter
than usual. Since payment of salaries is not deferred. even dur-
ing periods of restricted cash L+ ARMM has sometimes
received only fund releases for salaries, i to o further dete-
rioration of actual ARMM expenditures. and further exacerbat-
ing the bias toward personnel expenditures.

Possibilities for improved budget management under
autonomy. The process can be improved considerably, first
with a medium-term expenditure framework that projects
prospective multivear allocations to ARMM hased on clear
and explicit policy directions and goals. Such o framework
will allow for more predictable medium-term planning of
public spending and investments. For each budget year, the
carly announcement of the budget ceiling for ARMM, hased
on the confirmation or adjustment of the indicative target in
the medium-term expenditure framework, would trigger a
more  deliberate budget preparation process within the
Regional Government. An awareness of hard budget con-
straints would force the Region’s policymakers to evaluate
budget proposals of their operating units more « o ball - This
may aso lead o Hprepared and well-packaged justifica-
ton for its budget proposals for consideration by DBM in its
own budget evaluation.

Incremental  budget allocations  that  the Regional
Government had enjoyed in the past were mostly allocated to
salaries of personnel. This is a pattern that has been .-
not only by DBM but also by leaders of ARMM. While hiring
additional staff is not always a bad idea, it limits management
control over the budget in future vears because the funds are
tied up in recurrent expenditures that are ditficult to reprogram
to what hecome more pressing priorities. In a worst-case sce-
nario, it leads to the commonly obhserved negative example of
an idled, salaried. ¢ivil servant unable to deliver a service prop-
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etly hecause of luck of necessary supplics, absence of essential
ransport. or obsolete equipment and facilities. The Regional
Executive Agenda of ARMM has rightly adopted a streamlining
program to stem the unplanned growth of staff. This should
give the Regional Government better cvcdialn - with the
National Government in its future budget requests, if it makes
assurances that additional budget flexibility will not be wasted

on excessive hiring of additional 117

3.2.3. Financial profile of ARMM local government units

LGUs in ARMM enjoy substantially more financial autono-
my und independence than the Regional Government. Under
the LGC, LGUs have been assured of the timely release of pre-
dictable Tevels of national government transfers, in the form of
the IRA, equivalent to 40 percent of total national revenues. In
addition to their standard TRA, LGUs in ARMM also receive
3 percent of national internal revenues collected i the
Region, shared among them in percentage terms as follows:
45 3520 among the province municipality, darangeay or 50:50
between the city and barangay. Notwithstanding some spend-
ing limits on personnel  (which should not exceed
55 percent of total LGU expenditures) and a mandated car-
marking of 20 percent of its funds for their Local Development
Fund, the LGUs appear to have more than enough leeway to
make resource allocations in accordance with local priorities.

Despite the devolution policy that promises more authori-
tv for LGUs to levy local taxes, LGUs in ARMM derived only
about 3 percent of their income from local sources in 2001
(compared with the national average for all LGUs of
32 percent).” Whereus the average city obtained S0 percent of
its income from real property taxes and business taxes, Marawi
City in ARMM generated only 3.5 percent from such sources.
Municipal and provincial governments of ARMM localities were
also way behind their counterparts in other regions in this
regard, as shown in table 3.3.

3.3. Levels of public spending on human
development in ARMM
A common theme heard in interviews with managers and
field staff during the study team’s visit to ARMM was the lack of
funds to camy out even the most basic services tor human
development. This message is not a new one to anyone familiar
with the « t o1+ that the tight budgetary constraints are having on

Table 3.3 Percentage distribution of income sources
of ARMM and non-ARMM LGUs, 2001

LGU Local sources Internal Revenue Other sources
Alfotment
ARMM ARMM
Provinces 4.0 16.6 96.0 775 0
Cities 3.5 50.5 96.5 435 0
Municipalities 2.5 220 94.9 75.4 26 26
All LGUs 3.1 328 95.4 62.5 1.6 41

Source Commission on Audit, 2001 Annual Financial Report

public sector services throughout the country. ARMM staff, how-
ever, consistently expressed the view that their Region sufters from
resource limitations to a much greater extent than other regions.

Information gathered for this study on public sector
expenditures in human development in ARMM gives credence
to claims that resource constraints are much more restrictive in
the Region. Table 3.4 shows consolidated public expenditures
in education, health. and social welfare in ARMM in 2001 from
three major public funding sources—national government line
department spending on ARMM, the ARMM Regional
Government line department budgets, and ARMM LGU budg-
ct allocations for human development sectors. These are com-
pared with human development expenditures in w1
areas from national government line departments and LGUs.
The tuble shows the following:

e Per capita public spending on human development in
ARMM amounted to PHP1,393 in 2001, which is equiv-
alent to only two-thirds of the level tor the rest of the
country (PHP2.048). Although national government
sources, including the ARMM Regional Government
budget, make up 98.5 percent of total human develop-
ment expenditures in the Region, as compared with 71
percent for non-ARMM areas, per capita national gov-
ernment spending on human development in ARMM is
still lower than in non-ARMM areas (PHPL.373 for
ARMM compared with PHPL,456 for non-ARMM arcas).
Considering () the greater human development needs
in ARMM resulting from extensive poverty and the
long-drawn-out conflict, (b) the higher cost of service
delivery stemming from the Region's geographic con-
figuration and the security situation. and (¢) the
improved chances for lasting peace if people’s basic

SThe data used tor this paragraph on LG income was taken from the 2007 Annuwal Fowncial Report of the Commission on Audit
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Table 3.4 Consolidated public sector expenditures in human development in ARMM and non-ARMM areas, 2001 (PHP millions)

ARMM Areas

National government line departments 0 0 88.1 88.1 2.6 36.52
ARMM Regional Government 2,755.30 404.4 63.4 3,223.10 95.9 1,336.19
LGUs 77 20.8 21 49,5 15 2052
Total 2,763.00 425.2 172.5 3,360.70 100.0 1,393.23
Per capita expenditure (PHP) 1,145.45 176.26 71.52 1,393.23

Non-ARMM Areas

National government line departments ~ 97,580.30 8,304.00 1,973.70 107,858.00 1 1,455.84
LGUs 15,495.10 23,348.60 5,000.20 43,844.00 289 591.79
Total 113,075.40 31,652.60 6,973.90 151,702.00 100.0 2,047.63
Per capita expenditure (PHP) 1,526.26 427.24 94.13 2,047.63

Notes

(a) National line department expenditures reported for ARMM are derived from the regional breakdown of actual expenditures reported to the Commussion on Audit. Additionaf expenditures made on behalf of ARMM but lumped under
other budget headings are not reported here. For national DepEd, for example, it is estimated that an additional PHP88.8 million was allocated for ARMM in 2001, including aftocations for school buildings, teacher rtems, and foreign-
assisted projects {textbooks under the Third Elementary Education Project and counterpart funds for the Basic Education Development Assistance for Mindanae Project). Adjusting for this amount, and assuming that all allocated
amounts were actually spent, total education expenditures for ARMM would increase to PHP2,851.85 million or PHP1,182.28 per capita Correspondingly, the non-ARMM figures would decline to PHP112,986.55 million or PHP1,446.94

per capita. Per capita education expenditures for ARMM would be 82% of per capita non-ARMM expenditures

{b) National fine department expenditures for health in non-ARMM areas exclude national Department of Health expenditures on nationaf specialist hospitals, medical centers, and centers for disease prevention and contrel, which
theoretically serve all regions including ARMM, but include Department of Health expenditures in other retained hospitals located in various regions

{c) Population figures used to estimate per capita expenditures were 2,412,159 for ARMM and 74,086,576 for non-ARMM areas.
Source. Authors’ calcutattons based on data from Commission on Audit and Regionat Planning and Development Office, ARMM

needs, such as education and health, are met, there is
every reason to call for ol aadl higher per capita
national government spending on human development
in the Region than in the rest of the country. The
prospect of cconomic gain for the country as a whole it
a credible peace is attained and sustained (the “peace
dividend™ would justify the cross-subsidization that
greater national government spending might entail.

e The difference in per capita human development
spending lies largely in the failure of LGUs in ARMM to
make a significant « wunlaneas in the financing of
human development expenditures: 1.5 percent LGU
share of public sector e relin,, in ARMM, compared
with 28.9 percent LGU share tor the rest of the country,
and per capita LGU spending on human development
of PHP21 in ARMM compared with PHP392 elsewhere.
As argued in the Il o section, LGUs in ARMM
have the resources to increase this human develop-
ment spending ol

¢ Public education expenditures claimed @ substantial
share of the ARMM regional government hudget.

About PHP2.8 hillion or 83 percent of total human
development  expenditures  of  the  Regional
Government went to education in 2001, showing the
importance it gives to education. Nevertheless. total
per capita expenditure on education in ARMM  was
only 75 percent of the oan - eandn Jevel for the rest
of the country (PHPL, 145 versus PHP1.520). LGUs in
ARMM spent v _Loild amounts on education (less
than 1 percent of total education spending in the
Region). This compares unfavorably with the share of
LGU spending on education in the rest of the country
(14 percent of total education expenditures), notwith-
standing the Fact that education has not heen devolved
to LGUs. Given the extent of needs, and the critical
importance of education to the people and leadership
of the Region, the National Government should con-
sider major increases in education allocations (directly
through its transfers to the regional government budg-
et and or indirectly through national Department of
Education [DepEd] support to 2171 1 as should the
LGUs in the Region.




* Heulth spending faces the biggest challenge in terms of
catching up with the corresponding levels of health
spending in the rest of the country, with per capita
spending at only 41 percent of that for the rest of the
country. Almost all spending on health in ARMM
{95 percent) comes from the Regional Government. In
order for per capita spending on health in ARMM to
match and exceed that in non-ARMM areas, major
increases in LGU ol i to health spending have
to oceur, as LGUs in non-ARMM areas now account for
close to three-fourths of total public spending on
health (compared with only 5 percent for ARMMD.
Furthermore, there is also room for increased spending
on health in ARMM by the National Government, given
that even in non-ARMM areas where LGUs have
already assumed the main 1o pwaclala, for health,
national government -~ el on health still accounts
for 26 percent of total public sector health spending.

o Social welfare was financed by all three levels of gov-
ernment, with LGUs contributing 12 percent of total
socidl welfare expenditures in the Region. The nation-
al Department of Social Weltare and Development
(DSWD) was the only one of the three national line
departments that allocated funds explicitly for ARMML
Its level of funding exceeded the amount spent by
DSWD-ARMM. This implics that the national DSWD
remains an important agency for actual delivery of
social welfare services in ARMM and its own experi-
ence in dealing with harriers imposed by regional
autonomy and the devolution policy should be instruc-
tive for the design of collaborative implementing
arrangements in human development. The high level
of national DSWD involvement likely reflects national
government efforts to mitigate some of the adverse
s of the - withe

3.4. Prospects for increased human development
spending by LGUs in ARMM

LGUs in the Region should be able to do more to improve
the level of resources that go to human development. Like LGUs
all over the country, the provinces, municipalities. and city

helonging to ARMM receive their corresponding TRA shares,
which were increased under the LGC of 1991, yet unlike these
other LGUs, ARMM LGUs do not hear the costs of devolved func-
tions, including human development functions such as health
and social protection. In short, ARMM LGUs receive the higher
revenues mandated by the LGC yet do not bear the increased
costs of devolution mandated by the same law. Recalling that
ARMM LGUs, in addition, receive @ share of national internal rev-
enues collected in the Region, it is evident that compared with
LGUs in other regions, they enjov a better financial position from
which to support national or regional investment programs for
the development of education or health services in their area.
Table 3.5 shows that there are substantial differences in the lev-
¢ls of support given to humun development by LGUs in ARMM
compared with LGUs in the country as a whole, While LGUs in
ARMM allocate only 1.5 percent of their total expenditures o
human development, LGUs elsewhere devote an average of 21.5
percent of their spending on these sectors,” Al present, the bulk
of LGU spending goes to general public services to support oper-
ating expenses. Given the b+l poorer human develop-
ment outcomes and the significantly lower per capita total public
j» el on human development in ARMM compared with
other areas in the country, it scems obvious that LGUs in ARMM
will need somehow to he encouraged, it not mandated, © use
more of their revenue resources to finance mujor increases in
human development spending.

LGU representatives who were consulted by the study
team expressed their = v ne - to take an active part in pro-

Table 3.5 LGU human development expenditures as share of
total LGU expenditures, 2001 (PHP thousands)

ARMM Areas

Provinces 1,146,964 12,958 1.13
Cities 167,700 10,280 6.13
Municipalities 2,015,408 26,258 1.30
Total 3,330,072 49,49 1.49
Non-ARMM Areas

Provinces 34,487,704 9,675,484 28.05
Cities 59,820,649 13,028,919 21.78
Municipalities 50,271,586 8,343,470 16.60
Total 144,579,939 31,047,873 21.47

Source: Authors’ calculations, based on data from Commission on Audit, 2007 Annual Financial Report.

“In contrast, the Regional Government spends 43 35 percent of s resources on human development Similardy . if nanonal government expenditures are adjusted to include only those agen-
Ges with cortesponding responsibilities devolved to ARMM, then 4056 percent of these adjusted total expenditures go to buman development
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grams aiming to improve education, health, and social protec-
tion for their communities. Despite the lack of a clear responsi-
bility assignment, there was broad agreement among LGU
representatives that these services are better administered by
lower levels of government.

The Regional Government has thus far made little effort to
engage its LGUs in a regr - v fe -none o for the develop-
ment of upgraded yet sustainable public services. It has focused
on using 1 mix of national government budget transfers and the
regional Local Fund to support models of service delivery based
on -+ gl centralized management and administration. Two
major factors argue against the likelihood of this approach suc-
ceeding. First, the geographic and ethno-cultural «ondi s e
of ARMM makes costeffective service delivery difficult o
administer from a single regional center. Provincial, district, and
even municipal decentralization of service delivery is a practical
necessity. Second, the financial contribution of LGUs to human
development will be essential to health and social protection
activities and important for education services. Some mecha-
nism for LGUs to participate in service delivery administration
might have to he established in order to attract their financial
participation. These two factors suggest that the right policy
environment and management arrangements for more dynamic
public service deliverv in the Region will need to involve LGU
participation and financial contribution. The  Regional
Government has both the authority and the need to provide
regional legislative policy guidance and to design executive
implementation arrangements, based on regional autonomy.
These arrangements would put into effect the desire of the
Regional Government and the LGUs to jointly provide their citi-
zens with good public services on the basis of an ARMM-specif-
ic version of devolution that assigns financing and service
responsibilities to each level of government. Serious reconsider-
ation of the current provisions of its regional LGC, so as to intro-
duce more explicit provisions assigning such responsibilities,
should be a high priority task for the Regional Government.

3.5. Input mix of human development
expenditures in ARMM

Table 3.6 summarizes the pattern of human development
sector expenditures in ARMM according to input categories such
as personnel, MOOE. and capital outlays, For the whole Region,
the combination of spending by LGUs and the Regional

Government defines the overall input mix for each of the three
human development sectors. Education is the most personnel-
intensive sector, with a personnel MOOE capital outlays per-
centage breakdown of oo Bl 1 by health at 7622 2,
and social welfare at 66 33, 1. There is a widely held assumption
that MOOE und capital outays suffer most when budgets are
constrained: also, previous data suggest that ARMM is seriously
under-spending on health (less than half of comparable spend-
ing elsewhere) and somewhat less, but still al-1imnal | under-
spending on education and social weltare (around three-fourths
of comparable spending elsewhere). Consequently, the input
mix data could he interpreted to mean that, of the three sectors
in ARMM, health services are nft i

3

the most seriously (from
shortages of drugs and other supplies and from deteriorating
tacilities) with ceducation and social welfare services suffering
only somewhat less (from shortages of textbooks and other sup-
plies and from capital deterioration).

At the regional government level, total human development
expenditures are heavily weighted in favor of personnel,
accounting for 93 percent of the total, primarily in the education
sector. DepEd-ARMM employed more than 15,000 people in
2001, and this took up the bulk of the Regional Government's
staff positions (21,374 in that year). Provinces in ARMM also
show a bias in favor of personnel expenditures (90 percent).
Overall, municipalities tend to end up filling the gap in the input
mix, with their share of MOOE at 73 percent for total human
development expenditures. They also allocated the Jargest share
of their total human development spending on capital outlays,
although the amounts involved were virtually negligible com-
pared with overall human development spending, These pat-
terns suggest a largely unplanned allocation of spending
responsibilities, as neither the total levels of spending nor the
objects of expenditures for cach level of government are agreed
beforehund.

Although there are no general standards for assessing opti-
mal input mixes for education, health, and social welfare servic-
es, a comparison with national government spending allocations
by expenditure type (table 3.7) demonstrates the extent of the
bias toward personnel expenditures in ARMM. Comparison of
the ARMM-wide input mix for education with that of the nation-
al DepEd is probably the most appropriate. Since health and
social -+ 1t have been devolved in the rest of the country, the
national Department of Health (DOH) and DSWD spending pat-
terns have to be considered in combination with LGU spending
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Table 3.6 Human development expenditures in ARMM, by expenditure type, sector, and level of government, actual 2001

Health

Provinces 90.45 9.55 0.00 0.00 8,870,899

Cities 73.80 25.23 0.97 0.00 3,091,318

Municipalities 24.88 68.57 6.55 0.00 8,797,643
LGU Sub-total 60.18 36.90 2.92 0.00 20,759,860
ARMM Govt. 76.74 20.79 247 0.00 404,420,000
Total Health 75.93 21.57 249 0.00 425,179,860
Education

Provinces 42.05 57.95 0.00 0.00 486,238

| Cities -

Municipalities 4.86 69.97 13.51 11.66 7224122
LGU Subtotal 7.20 69.21 12.66 10.93 7,710,360
ARMM Govt. 96.20 3.76 0.04 0.00 2,755,284,000
Total Education 95.96 3.9 0.07 0.03 2,762,994,360
Social Welfare

Provinces 95.1 4.89 0.00 0.00 3,601,334

Cities 64.32 35.19 0.49 0.00 7,188,619

Municipalities 17.35 78.60 4.05 0.00 10,235,772
Subtotal 46.73 51.13 2.14 0.00 21,025,725
ARMM Govt. 73.07 26.77 0.16 0.00 63,442,000
Total Social Welfare 66.51 32.84 0.65 0.00 84,467,725
Total Human Development

Provinces 89.93 10.07 0.00 0.00 12,958,471

Cities 67.17 32.20 0.63 0.00 10,279,937

Municipalities 16.44 72.86 749 3.21 26,257,537
Total LGU 46.21 47.98 41 1.70 49,495,945
ARMM Govt. 9331 6.35 034 0.00 3,223,146,000
TOTAL Human Development 92.59 6.98 0.40 0.03 3,272,641,945
aC ppropriation reflects expenditures of LGUs drawn from the previous year's budgetary allocations.
Source: Authors' calcufations, based on data from Commission on Audit, 2007 Annual Financial Report.

on health and social welfare to get a total picture comparable to
that in ARMM. Education, however, is not devolved. which
means that the national DepEd spending pattern can be proper-
ly compared with the ARMM-wide spending pattern for educa-
tion. The national DepEd has a personnel/MOOE/capital outlays
percentage breakdown of ‘i ~1 compared with ARMM's
96/4/0. These data suggest that ARMM’s overall spending on
human development requires not only an increase in levels but
also critical adjustments in the input mix in favor of higher shares
for MOOE and capital outlays. Better coordination between the
Regional Government and LGUs with regard to human develop-
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ment spending should be able to address both the increases and
the input mix adjustments.

3.6. Official development aid for human
development in ARMM

It is difficult to determine the total amount of official
development aid (ODA) funds going to ARMM as these funds
are extended to ARMM beneficiaries through various channels.
Based on information from the ARMM Regional Government
through the Regional Economic and Development Planning




Table 3.7 National government human development expenditures,
by expenditure type and government department

Health 51.42 3.4 5.18 10,945.52

Education 90.49 842 1.09 97,580.46

Social Welfare

and Development 26.34 71.62 2.04 2,061.82

Total human

development 85.42 13.06 1.52 110,587.80
Source: Commission on Audit, 2007 Annual Financial Report. J

Office, there are about 29 ongoing foreign-assisted projects
that reach ARMM. Seven of these projects are in human devel-
opment and they aim to improve the delivery of basic soctal
services, el in poor and vulnerable communities (table
3.8). Most of these projects are, however. national programs of
national government agencies in which ARMM's involvement
is driven by the need to reach targeted communities within the
Region. There are a number of Mindanao-wide programs, such
as Basic Education Development Assistance for Mindanao,
Growth with Equity in Mindanao JI, and the Midwife
Entrepreneurs Program, where ARMM is one of the more
intensively targeted areas for ODA resources.

While these ODA projects provide supplementary
resources welcome to such a vl o area like ARMM,
the projects themselves, being of nationwide or Mindanao-
wide application, are unlikely to be suitable channels for

expressing or articulating the aspirations of ARMM as uan
autonomous government. Most often, these projects feature
planning and implementation strategies that go directly to the
lowest possible LGUs, in some cases the communities them-
selves, and involve minimal technical participation, financial
inputs, or managerial involvement from agencies of the
Regional Government.” In fairness to the managers or funders
of these projects, the noninvolvement of the Regional
Government in some cases did not happen by design but
occurred by default due to weak capacity. Furthermore, inci-
dents of conflict have been known to lead to the scaling down,
suspension, or cancellation of project components and activi-
ties in ARMM in favor of more hospitable areas where needs
exist hut conditions .- for development work to proceed
more predictably.

In ARMM, where public services are often short on con-
sumables, essential commodities, operating funds, and basic
facilities, managers of the Regional Government and LGUs
have made obtaining access to ODA resources an important
and high-priority task. While success in mobilizing ODA
resources may provide some relief from the supply problems,
the added burden on overworked and underpaid local man-
agers creates unintended ditficulties that may sometimes wors-
en service delivery. Time spent by managers to satisfy the
requirements of various ODA sources for different projects is
also time spent away from attending other vital managerial and
supervisory functions in field service delivery. Local resources,

Table 3.8 Official development aid projects in the human development sectors, ARMM (April 2003)

Women's Health and Safe Motherhood ADB, EU

Public health
Secondary Education Development and Improvement Project ADB Education
Basic Education Assistance for Mindanao (BEAM) Australia Education
Hospital Development Austria Hospital equipment
Family Planning and HIV Prevention Supplies and Equipment Germany Contraceptive supply
Fifth Country Program for Children UNICEF Health
Support to the DOH on Reproductive Health UNFPA Health
Midwife Entrepreneurs Program USAID Development of private midwife clinics
Growth with Equity in Mindanao Il USAID Capacity building of Dept of Education
Enhanced and Rapid Improvement of Community Health (EnRICH) USAID Family planning, maternal and child health services and tuberculosis control

USAID = United States Agency for International Development.
Source: Compiled by World Bank staff.

Note* ADB = Asian Development Bank; EU = European Union, HIV = Human Immunodeficiency Virus; UNICEF = United Nations Children’s Fund; UNFPA = United Nations Population Fund;

FA possible exeeption would be the Hospital Development Project, which includes some hospitals that are under the management of DOH-AKMM
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already stretched thin by government burcaucratic require-
ments, are further dissipated to meet competing needs of ODA
projects. At the extreme, local managers become preoccupied
with specific project objectives while losing sight of their own
development goals for ARMM.

The Regional Government now tries to maintain a strong
presence in donor consultations and projects well the ODA
needs of ARMM in the context of post-contlict rehabilitation
and as a vital component of Mindunao-wide concerns. Table
3.9 shows that there are at least four donor-funded programs
for contlict-affected communities and former rebel combat-
ants. These projects. by their very nature, require close coordi-
nation by the Regional Government (cven as program
management and financial operations are carried out by exter-
nal agencies). Notwithstanding these promising regional initia-
tives in ODA coordination, the Regional Government hus vet
to develop a broad-based, multivear and - o001l legislated
framework for allocation of ODA resources and setting priori-
ty directions in project design and implementation.

While no reliable estimates of the sizes of ODA flows to
ARMM are available, it is unlikely that the ODA funds being
used for human development are bridging the gap between
per capita human development spending in ARMM and the
average in the rest of the country. Current magnitudes of ODA
resources are undidc i, to «aberoiall, alter the previous find-
ings on under-spending on human development in ARMM.

Increased levels of ODA flows for human development
in ARMM could help alleviate the severe resource constraints.
Better coordination of multiple channels of ODA resources
could also mitigate the undue management burdens on the
Region’s public sector managers. The ODA community can
go beyond simply providing supplementary resources to
meet basic needs in the Region. even if this function is

Table 3.9 Post-conflict assistance to ARMM
funded by official development aid

UN Multidonor Programe 3 ‘ ‘ Austra!ia,NtherIands, New Zealand, UNDP

(Special Zone of Peace and Development) ~ World Bank, Saudi Fund
SZOPAD Social Fund

Source: Compiled by World Bank staff.

|
ARMM Social Fund Canada, lapan, World Bank,
Livelihood Enhancement and Peace us
(Growth with Equity in Mindanao)
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already important for an area with such limited options. ODA
resources, particularly those funded by grants with minimal
counterpart requirements, can support "catalyzing" activities
that build regional government and LGU capacities or that
create essential institutional preconditions for enabling the
public service delivery system to effiiently absorb higher
levels of budgetary resources. including loan-funded finan-
cial flows, ODA resources can pave the way for 4 sustainable
and accelerated effort for better human development out-
comes, which is domestically self-reliant through a combina-
tion of national, regional, and local government resources as
well as private sector contributions, from both inside and
outside the Region,

One good example of these catalyzing ODA activities is a
long-standing technical assistance program funded by the
Canadian Government that provided timely assistance for the
formulation of the Regional Executive Agenda of the regional
administration. Other donors concerned with human devel-
opment might also consider various areas for attention. such
as public expenditure management, devolution policy and
administration, poverty targeting, and design of poverty
reduction programs. An urgent need is in the formulation of a
strong human development policy framework in which the
principles of regional autonomy are integrated more closely
in the design of future ODA projects in the Region.

3.7. Toward a governance and financing framework
for human development in ARMM

Evidence presented in this chapter shows that buman
development activities in A1 "1 are significantly underfund-
ed, with per capita v v for human development from
both the National Government and LGUs falling below the
o pencdin averages for the rest of the country. The chap-
ter also demonstrates that, although autonomous in name and
in legal status, the ARMM Regional Government has almost no
independent source of income and has little flexibility in
budget management. It depends hugely on the National
Government for financing of significant devolved responsibil-
ities, including human development. In contrast, LGUs in the
Region enjoy fiscal autonomy in management of their [RAs
under both the national LGC of 1991 and the regional LGC of
1995, but have few mandated 1+ -« tabine 5 for the human
development sectors.




To close the gap in human development outcomes
between ARMM and the rest of the country, it is essential—and
urgent—that the National Government. Regional Government,
and LGUs in the Region negotiate and implement a medium-
term governance and financing framework that would provide
for:

¢ increased public expenditures for human development

in ARMM funded through national government, LGU,
and ODA sources; and

* increased autonomy in budget allocation and manage-

ment for the Regional Government conditioned
(a) on increased transparency and accountability, par-
ticularly with respect to human resources management,
procurement, and financial management; and (b) on
demonstrated political consensus on key policy direc-
tions in human development.

The elements of this proposed governance and financing
framework are closely intertwined. They must move forward
in tandem through a negotiated stepwise transition, involving
a series of confidence-building measures to be taken by all
sides over, perhaps, the next five years. Over time, both
increased resources and increased autonomy can be expected
to be forthcoming as the Regional Government shows
increased responsibility in spending these resources.

Specific measures that can be undertaken to achieve this
stepwise transition to sufficient and appropriate funding for
human development are discussed in this section.

3.7.1. Increase public expenditures for human
development in ARMM

With income and output in ARMM at their current low lev-
els, and with continued uncertainty about the chances of last-
ing peace. financing human development expenditures from
1.l sourced revenues is a long-term prospect for the
Region. For 4 sustained period, at least in the medium term, it
should be expected that the Region will continue to rely on net
transfers from the National Government. Negotiated measures
to increase the overall transfers from the National Government
to the Regional Government, and accompanying measures to
ensure that a more than proportionate share of those increas-
es are reserved for education, health, and social protection,
will be required. At the same time, the Regional Government
should commit to continuing expansion of the range and level
of local revenue sources, no matter how limited these may be

at first. Again, the human development sectors should expect
to receive a greater share of these increasing revenues. In addi-
tion, LGUs must recognize their obligation to help their con-
stituencies meet their essential needs in education, health, and
social protection, and accept that it will take participation from
all levels of government to meet the funding needs of these
high-priority sectors and eventually pull ARMM up from its
current last-place position on almost all measures of human
development. This would require each LGU to undertake a
close examination of its current pattern of expenditures to
determine which of the public services and investments it cur-
rently finances would really make a greater contribution to the
long-run welfare of its constituents than investments in human
development, and which ones should, in fact, be replaced.

It will be important for the Regional Government to nego-
tiate with the National Government and LGUs the estimated
total size, duration, and uses of increased public spending on
human development to be financed by cach of the three levels
of government. An outcome-driven medium-term budget
framework for human development expenditures in ARMM
would go a long way to improving the quality of regional gov-
ernance. Such a fraimework could govern the level and paitern
of national government transfers to the Regional Government
and its component LGUs, including those directly allocated to
the Regional Government and those allocated to national gov-
ernment agencies but earmarked to ultimately benefit the
ARMM Region. Within the framework, grant-funded ODA
could serve to partly substitute for portions of national gov-
ernment budget transfers while loan-funded ODA could
finance part of a higher expenditure ceiling for national gov-
ernment transfers to ARMM.

The same framework could indicate the required contri-
bution from LGUs. It will be important to resolve the current
fragmentation of financing sources and expenditure flows for
education, health, and social protection and improve the clari-
ty and focus in the accountability for results in these areas. A
key legislative measure consistent with the medium-term
expenditure framework will have to be a revised version of the
regional LGC that improves on the current regional situation yet
moves beyond the current situation in the rest of the country. It
might be useful to develop a devolution scheme that rationally
combines regional government and LGU financing for educa-
tion, health, and social protection services in a management
and delivery structure that takes advantage of regional scale
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economies s well as of LGU focus on local concerns. For
example, ARMM could adopt a regional devolution of health
and education services, which creates integrated provineial-
wide and citv-wide health or education delivery organizations,
jointy governed and funded by the Regional Government and
LGU. An alternative version of health services devolution—
assigning 1 -y~ cabali for all local health services to the
province rather than fragmenting services among several juris-
dictional levels (as is currently happening in the rest of the
country)—could, for example. better preserve the continuity
of care that is so important for quality health services as well as
better allow the advantages of scale economies.

To protect communitics from any deterioration in public
services for human development, the National Government
develops and disseminates standards against which to meas-
ure the performance of different government agencies oper-
ating in ARMM (and the rest of the country). Even under an
autonomous administrative structure and devolved service
delivery policies. the national line departments have the
responsibility to ensure that minimum standards for public
services are met by all responsible agencies in ARMM. This
could provide an objective basis for DBM, regional line agen-
cies, and LGUs for determining the funding gaps that have to
be addressed by an appropriate financing strategy for educa-
tion, health, and social protection services in ARMM and help
determine what mix of inputs would be required to meet the
desired technical standards. National government agencies
should also provide technical assistance and institutional sup-
port to the Regionul Government and LGUs in ARMM. provid-
ing the same opportunities for learning and  systems
upgrading that they offer to other regions under nationwide
programs.

One good example of such collaboration between nation-
al and regional governments can be found in the health sector.
The national DOH has developed and promoted countrywide
its Health Sector Reform Agenda (HSRA), which defines a
long-term -1ii.. 2 for development of the country’s health sys-
tem. Through its Mindanao Office. the national DOH has made
available technical assistance. and even financing when extra
funds have been available, to counterparts in the Regional
Government and LGUs to allow them to develop and imple-
ment an ARMM-specific version of HSRA. There is similar col-
laboration on other major health programs, such as those for
immunization, tuberculosis, and family planning.

4 58 W Dever piment b Peace aimd By

aethe ARMY

3.7.2. Increase regional government autonomy in
budget allocation and management

To adequately perform a proactive role in guiding region-
al development in general. and human development in partic-
ular, the Regional Government needs  considerably more
flexibility and control over the allocation of resources intend-
ed for the Region. Though modest in amount, the Local Fund,
consisting mainly of the regional IRA, is an important source of
funds whose allocation is already left entirely to the Regional
Government. The process of allocating this funding should he
made fully transparent und routinely incorporated in the annu-
al budget and planning calendar of the Regional Government.

A more critical requirement for obtaining greater control
over allocation of resources is o negotiate with the National
Government for less itemization of its budgetary appropriation
to ARMM. Under the present system of budget preparation and
execution, DBM structures the ARMM budget in such detail that
it leaves very little lecway for regional programming to accom-
modate local priorities and reform strategies. I ARMM were
given flexibility, there is a greater chance that regional initiatives
to improve human development outcomes would be supported
by informed decision-makers in the Regional Government. With
DBM moving toward performance-based budgeting for other
national agencies, there is no reason why similar methods
should not be applied to the ARMM budget. As with other
national agencies, however. DBM should bind the ARMM
Regional Government to a set of enforceable agreements to link
this increased management tlexibility with greater accountabili-
tv for measurable outputs and targets.

Even greater autonomy could be obtained if part or all of
the national government transfers to the Region—20 times as
large as the Local Fund—were defined under a transparent
[RA-type formula. This would provide a more stable funding
source than the annually negotiated budget. The formula-
hased TRA should be computed as a share of fotal national
internal revenues (as applied to the LGU IRAs countrywide)
rather than as a share of national internal revenues collected
from the Region (as applied to the current ARMM IRA). This
would allow scope for cross-subsidization from other regions.

In the long run. ARMM can only enjov real financial
autonomy if it substuntially reduces its dependence on nation-
al government budget allocations. Most of the resources nec-
essary for the Region's development currently flow into the
Region through two main channels and one minor channel.




Both the mujor channels flowe from the National Government,
1o the Regional Government via the annual allocation to the
ARMM budget. and to the regional LGUs via the annual alloca-
ton of their share in the TRAL The minor channed is the formu-
La-hased regional IRA, tied to national revenue from local
sources. In the future, it will be necessany o expand local rev-
enues of the Regional Government and LGUSs,

For all the Tegal provisions of autonomy, the undeniable
realitv is that the Regional Government operates between
National Government that controls the major part o its
finances and LGUs that enjoy considerably more financial
autonomy than it Jdoes. The Regional Government's ability to
achieve the ambitious promise of autonomy—is @ sttt by
embarking on the few steps spelled out above—will therefore
depend on e extent to which it is able to muster the Teader-
ship required to work collaboratively with these other levels of
government. This colluboration will not happen spontancots-
Iy, the regional leadership will have to ke the initiative. The
leadership will also need to reach out bevond the structures of
government (o work directly with businesses. religious und
secular organizations, community groups, and other institu-
tions through which it can link up with its constituency.

Finally, and perhaps most criticallv, the Region's leaders
will need to bear in mind that to fully exploit and exercise the
autonomous political powers granted to it by law, some type
of unified regional political consensus is needed among the
main organs of power in ARMM, including the Office of the
Regional Governor, the RLA. and the LGUSs. Such a consensus
could emerge when a political bloe or party wins an explicit
popular mandate in regional and local elections or it could be
built among kev leaders trom different bloes or factions that
obtain power after clections, Without such politcal consensus,
true autonomy in budget allocation and management woulkd

be very hard, it not impossible, to achieve.

3.7.3. Define the basic policy direction for human
development

Te will be important that a regional political definition of
priority public purposes in education, health, and soctal pro-
tection be clearly established. Such a definition should be seen
in the passage of regional legislation on the structure and pro-
grams of these three sectors, which goes beyond the thrust and
authority of the regional governor's executive orders. Regional
legislation could lay down a much more stable policy frame-

work for service delivery in education, health, and social pro-
tection. For example, regional legislation that prioritizes the
attainment of universal coverage of safe water and sanitation
would be a major huilding block for better health outcomes.
Or in education, regional legislution that speeds up the eradi-
cation of illiteracy through nonformal education among ado-
lescents and adults who have less than the minimum desired
level of schooling can create the impetus necessary for
improving basic education competencies in the Region's pop-
ulation. (The next three chapters give the details of these ree-
ommended policy directions.)

A critical test for ARMM governance is the priority given to
ensuring that the Region's poorest benefit from public spend-
ing. ARMM leaders may tend to measure autonomy in terms of
the level of national resources being provided to make it suc-
ceed. To the constituents on the ground, however, the real test
is the ~ il vield of concrete benefits to the poorest. Just as,
primarily, persons in political power, those with higher educa-
tion, or those with political connections capture the benefits
from public resources (1w into the Region. so it is that the
poorest, those living in the most remote arcas, or those who
are most disudvantaged are denied their full share of these

benefits, The viability, legitimacy. and sustainability of




national resource transfers (including ODA resources) to an
autonomous Regional Government will depend greatly on it
demonstrating that public spending benefits the poorest. Such
spending achieves various results: it improves the outcomes
for those segments whose human development levels current-
ly drag down the whole Region: it strengthens the moral stand-
ing of the autonomous government among its constituents; it
reduces the vulnerability of the poor to the agitation of groups
driving the armed conflict in the Region; and it generates eco-
nomic benefits among the poor, which will be crucial to
achieving greater regional output and eventually higher local
revenues that can gradually replace the current dependence
on national government transfers.

Poverty targeting has been an important strategy of the
national antipoverty program in the area of public expenditure
management reform for a number of years. At the local level,
for example, some of the more dynamic municipal govern-
ments in ARMM select a few barangays where poverty is most
prevalent and give them highest priority for the allocation of
local funds. The community-based poverty mapping instru-
ments, discussed in section 6.4 below, constitute one objective
tool for targeting poor communities or households. The chal-
lenge for the Regional Government is to bring these initiatives
together in a coherent antipoverty strategy for human devel-
opment. Targeting the poor can be done either through sup-
ply-side initiatives that support programs and/or service
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facilities that best meet the needs of the poor, or through
demand-side initiatives that channel funds directly to poor
houscholds to enable them to access services. Examples are
education scholarships or vouchers, or the Sponsored Program
of the Philippine Health Tnsurance Corporation (PhilHealth),
which runs the National Health Insurance Program. Targeting
in ARMM would require community-oriented approaches,
effective partnerships between the Regional Government and
LGUs, and the integration of Islamic values and social struc-
tures in delivery systems. It requires considerable investments
in social preparation and a strong commitment from imple-
menting agencies to respond to the diverse needs and field
conditions of poor communities. Such targeting also calls for a
ke e of ARMM resources from region-wide programs to
area-focused projects. Most importantly, it will require the
Regional Government and LGUs to commit to channel more
resources to social expenditures.

While the Regional Government orchestrates efforts to
generate more resources and target these resources to the poor,
the main focus of improvements should be to obtain more out-
put and benefits from current resources. There are many
opportunities for these types of improvements, including elim-
inating overlapping functions and uncoordinated spending of
the Regional Government and LGUs; containing and reducing
the high share of personnel costs in current operating expendi-
tures; and containing and reducing the costs of regional admin-
istration relative to the costs of direct service delivery. Several
policy options exist to pursue these aims. Passage of regional
laws to cut costs, increase revenues, improve targeting of pub-
lic spending, and increase development benefits of current
public spending could be one. Another would be for the
National and/or Regional Government to apply funding formu-
las for human development services that would make the allo-
cation of funds to services more predictable but leave to the
regional agencies and/or their individual facilities the preroga-
tive and responsibility to allocate the funds as efficiently as pos-
sible. For education, for example, budgeting and funding on a
per student basis, cost-indexed, and linked closely to the sector
plans that the Regional Government has discussed and negoti-
ated with local stakeholders would help improve efficiency,
transparency. and equity. For health, the capitation formula
currently used by PhilHealth to pay rural health units for serv-
ices rendered to members is also an example. Yet another
approach is to compensate the Regional Government (or its




agencies) on the basis of outputs and benefits achieved, thus
converting the transfers into rewards for good performance
{e.g., number of graduates and achievement levels, or coverage
of fully immunized children). Broad political consensus on the
advantages of measures such as these, and a legislative frame-
work that leaves room for adoption of these and similar initia-
tives, would Il the Regional Government to demonstrate its
determination to raise the standards for human development

while using limited resources responsibly.

3.7.4. Conduct an organizational and staffing review
and develop a human resources management plan

The need to check the growth of the salaries budget has
heen articulated by planners and policymakers in the Regional
Government, The common explanation for its persistence is un
accommodation of a situation which is outside their control
and about which nothing can be done. While this may be so in
the short run, the Regional Government should embark on a
medium- to long-term  na - to sustain the expansion of
public service delivery without having to employ more people
directly. The Regional Executive Agenda already includes as
one of its programs the reorganization and restructuring of
agencies to rationalize the regional bureaucracy. This policy
statement can be taken one step further by translating it into
operational guidelines so that implementing agencies can start
mapping out practical ways of achieving higher administrative
efficiency. As argued in the previous chapter, a budget that
favors salaries disproportionately ties down a gt i por-
tion of the budget for years and leaves litde management flex-
ibility for reallocation to achieve a better mix of inputs. In
addition, it leaves the system vulnerable to attempts by well-
placed individuals to curry favor, a sure recipe for corruption
in a region that can hardly afford such a waste of resources.

In addition to the planned restructuring of government
agencies, among the concrete steps that could be taken to
improve human resources management and productivity in
Government agencies are: (a) conduct a census of regional
government staff to update the staff rolls and identify nonex-
istent, absentee, or unqualified employees; (b) clarify and
enforce standards and processes for hiring and firing of region-
al government employees, and ensure that these policies are
transparent and widely disseminated; (¢) develop staft deploy-
ment plans based on sector-specific standards of quality and
access and on the needs of the population served; (d) identify

priorities for capability="wnl- T training, -l ete. 1o
improve the match between staff members and their job
descriptions: (e) undertake to define or update job descrip-
tions for all positions in the Regional Government and define
results agreements for cach 111t member on the hasis of these
job descriptions: and (f) institute regular performance evalua-
tions based on these results agreements and define region-
wide policies for rewards and sanctions linked to performance

evaluations,

3.7.5. Increase transparency and accountability

A regional effort to increase transparency and highlight
accountability in the allocation of public resources for human
development, to a gufe ual higher degree than at present.
is an absolute precondition of the entire process. The strength
of ARMM's negotiating position vis-d-vis the National
Government as well as its credibility with potential taxpayers
in the Region will be holstered considerably if more convine-
ing action were taken to demonstrate that any additional finan-
cial autonomy gained by the Region would he responsibly
exercised.

Two areas where the most immediate gains can be made
are in procurement and financial management. Regional gov-
ernment leadership should undertake to ensure that all agen-
cies in the Region immediately enforce the new Procurement
Law (Republic Act No. 9184) and its Implementing Rules and
Regulations. Enforcement will be assured by establishing a
regional procurement coordination and monitoring unit, and
more especially, by introducing civil society participation in
monitoring public procurement activities.

To enhance financial management and accountability, the
Regional Government should also implement an automated
accounting information system, across all agencies, or perhaps
starting with the human development agencies. To facilitate
this process, it could link up with the national Commission on
Audit to gain access to the simplified bookkeeping software
that has been developed for this purpose, as well as to request
technical assistance for establishing the system. More exten-
sive reforms in financial management should also be intro-
duced in the long term. but immediate implementation of the
accounting information system would be a realistic first step
and a simple way to demonstrate the Regional Government's
intentions to improve accountability and to minimize corrup-
tion in the Region.
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4. The Education System

iIn ARMM

ducation lies at the core of human development for ARMM,

in its dual ability to 0 transmit and inculeate values and

culture that allow young residents of the Region to form
their identitics as citizens of the Philippine nation and of the
unique Islamic community within that nation, and (b)) provide
ARMM citizens with the capacity to pursue economic opportuni-
ties inside and outside the Region. The builders of ARMM were
fully aware of this central position of education, hence the pro-
visions in the ARMM Organic Law pertaining explicitly to educa-
tion. In fact, education remains at the center of the political
agenda to the present day.

As shown earlier, ARMM lags behind the rest of the coun-
try with respect to educational development, even at the basic
levels, so it makes sense to focus on issues related to improv-
ing the primary and secondary levels. There are several good
reasons, however. for keeping an eve on the full picture of the
education sector. Higher education institutions in the Region
absorb a large majority of the graduates of the lower levels of
its education system, train teachers who are needed by all edu-
cation levels, and provide the knowledge and skills base of the
Region's professionals, technicians, and leaders. Regional
autonomy was granted partly in recognition of the unique
characteristics of  ARMM—and the education system  both
reflects and suffers from the relative isolation that could result
from that autonomy. The education system also stands to hen-
efit from autonomy, but to realize these benefits requires a
clear and a.n 1l shared vision of where the system should
go. appropriate policies on how to achieve this vision. and
cfficient operational or management systems,

This chapter begins with a fuller discussion than scen in
chapter 1 of the state of educational development in ARMM,

Combining « varety of administrative data with household sur-
vey data and qualitative information from local education offi-
cials helps delineate @ more complete and accurate picture of the
Region's educational development. Often missing from previous
studies is a discussion of the differences among groups and
among arcas within ARMM, which neglects the diversity within
the Region. The almost universal focus in previous studies on the
Region as a whole masks the important citle e within it that
provide the kev to progress: for example, breaking down these
patterns helps identify which demographic or socioeconomic
groups are lagging behind and thus which groups might henefit
most from public programs. Nationally representative survey
data from the 1993 DHS provide the opportunity to examine sys-
temutic group  differences—such as enrollment variations
between males and females, between urban and rural groups,
and between income (or wealth) groups—swhile linking them to
sociveconomic and demographic factors.

Pl a discussion of the Region's state of educational
development, this chapter analvzes the underlying factors. Some
of them -1l 1 ARMAL's socioeconomic and political realities that
influence demand for education, and some reflect the efficiency
with which its education system is governed and munaged. Thar
analysis is .l Dby a discussion of policy reform and spedit-
ic actions that could address the problems of the sector,
Obstacles to attending better schools are forms of exclusion thar
can result in a growing sense of grievance among the citizens, in
schools being regarded as discriminatory and irrelevant, and in a
loss of legitimacy for both the Regional Government and the
Nationua] Government as providers of services and protectors of
rights. For these reasons, solutions need to be found to the prob-
lems of education in ARMM.

i Do by 0l e b Pospe ey i AR 43 l




4.1. Educational progress and challenges

4.1.1. Enrollment and literacy

As presented earlier, ARMM trails behind all regions with
respect to basic indicators of educational development, though
the gap, especially with respect to enrollments in primary edu-
cation, has narrowed since the economic decline and stagnation
during much of the 1990s. With respect to secondary education,
however, the gap appears to have been widening between
ARMM and the rest of the country (figure 4.1).

Using the 1998 DHS data, it is instructive to break down
the enrollment data by region and by age to see where the
faule lines lie (figure 4.2). ARMM's enrollment profile is well
below the curves for other areas of Mindanao and other parts
of the country. Children start school later in ARMM; there is a
larger than 20-percentage point difference in ol rates
at age 6. The enrollment gap closes as more children in ARMM
enter school, but the gap remains at about 10 percentage
points throughout the elementary school ages. A -l
explanation for this later age of entry is that the physical devel-
opment of «lullior in ARMM muay lag behind that of other
regions, an explanation suggested by past studies for other
regions in the country (Glewwe, Jacoby, and King 2001).
There also appears to be a distinct dip in the ARMM _rirHine v
curve at age 14 that is less noticeable in the other regions,
implying that the transition to high school may be a particular-
ly vulnerable age for youths in ARMM; but the dip could also
be a matter of a small survey sample at that age. Without the
dip, it would appear that youths in ARMM are at least as likely
to stay in school as youths in other parts of the country: in fact,
the interregional gap dissipates in the late teens.

Figure 4.1 Primary and secondary enrollment rates for ARMM
and the Philippines, 1992-2001
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Figure 4.2 Age-specific enroliment rates in ARMM and other regions

: Cee e

Total enroliment rates
Source’ 1998 Demographic and Health Survey

When the age profile of enrollment is broken down by
gender, another feature of ARMM's overall enrollment picture
is revealed. Its age enrollment profiles for boys and girls are
below the corresponding profiles for the rest of the country,
but the pattern in this disparity with the rest of the country dif-
fers for boys and girls. In the early primary grades, boys
enrollment rate in ARMM peaks closer to that in the rest of the
country, in comparison with girls’ enrollment rate in ARMM
relative to that in the rest of the country. But in ARMM many
more boys drop out of school in their early teens, and this
increase in the dropout rate happens about two years eartlier
than among boys in other purts of the country, and about three
years earlier than among girls in ARMM. This pattern could be
due to the continual armed conflict in the Region, its disruptive
effects on homes and schools, and its adverse impact on the
economy. These consequences appear to have had a more dis-
tuptive effect on young teenage hoys than on girls of the same
age. At the same time, early male dropout itself feeds the sup-
ply of boys who take up arms.

Disparities within ARMM are striking., when patterns by
household wealth are considered (table 4.1). The enrollment
rate of children in the poorest wealth quintile (20 percent) of
the population is more than 30 percentage points below that
of the richest quintile. In fact, the education gap among
wealth groups within ARMM is so wide that the enrollment
rate for the poorest quintile is similar to enrollment rates in
Mauritania and Senegal, while that for the richest quintile is
similar to those in Australia and Canada. Using the same
wealth distribution for the whole country. a comparison
across wealth groups indicates that the difference between
ARMM and the rest of the country is concentrated among, the
poorer segments of the populations. The richest quintiles do




Table 4.1 School enrollment rates of 6-12-year-olds,
by wealth quintile: Philippine and cross-country comparisons

ARMM

Poorest 0583 0.704 0.768 0.564 Senegal 60,
Mauritania 61
2 0.829 0.877 0.850 0.538
3 0.888 0.881 0.880 0.635
4 0.948 0.935 0.937 0.847
Richest 1 0.950 0.958 0.885 Australia 95,
Canada 95
Q5/Q1 1.61 1.36 1.25 1.57

Notes: The wealth distribution used for columns 2-4 1s based on a national distribution, while that used in
column 5 is based only on the wealth distribution within ARMM.

Data source. 1998 Philippine Demographic and Health Surveys. Country comparisons are from UNDP's
2001 Human Development Report, reflecting 1995-97 net primary enrollment data.

not show a large cenrollment gap hetween regions. but the
poor in ARMM have a much lower enrollment rate than the
equally poor in other regions. Indeed. within-region
inequality is much larger in ARMM than in the other regions.
The enrollment disparity (as measured by Q35, Q1, 1.01) is
lurger than that between the corresponding quintiles in other
parts of Mindanao (1.36) and in other parts of the country
(1.25)." These patterns suggest that, at least for 6-12-yeur-
olds. etforts to improve access to schools must be directed at
the poorest segments of the population in order to obtain
the largest effect on ARMM's enrollment rates. [gnoring these
patterns among wealth groups will not reduce ARMM's
cnrollment deficit.

While enrodlmenr rates measure the system’s current
capacity to deliver education as well as the current demand
for it, literacy rates reflect the cumulative effect of historical
trends in enrollment. Literacy rates indicate the system's past
ability to provide schools and to retain students in school
long enough to build sustained reading and writing skills,
The 1998 DHS data show that the literacy of women aged
15=49 (the survey does not provide information on men’s lit-
eracy). defined as the ability to read a newspaper, is lower in
ARMM than in other regions. On average. the literacy rdte in
ARMM stands at 70 percent compared with 96 percent in the
rest of Mindanao, and 98 percent in the rest of the

Philippines outside Mindanao. Broken down by wealth
quintiles, literacy rates point also to the marked disadvan-
tage of ARMM's poorest quintiles and the need to target edu-
cation assistance in their direction. Among the poorest
quintile, the literacy rate among women aged 15-19 is 33
percentage points lower than for the rest of the Philippines,
while among the richest quintile. the literacy gap is 14 per-
centage points (table 4.2). Comparing ARMM with other
countries. the literacy rate in the poorest quintile is similar to
that in Rwanda and Ghana. while the literacy rate in the rich-
est quintile is similar to that in Singapore and South Africa.

Table 4.2 Literacy rates for women aged 15-49,
by wealth quintile

Poorest 0.585 0.895 0.934 Rwanda 59.1, Ghana 61.5
2 0.843 0.966 0.973
3 0.931 0.990 0.985
4 0.930 0.995 0.995
Richest 0.842 0.994 0.996  Singapore 88, South Africa 84
Q5/Q1 143 1.13 1.07

Source 1998 Philippine Demographic and Heaith Surveys. The DHS database does not provide literacy
data on men. Country comparisons are from UNDP's 2001 Human Development Report, reflecting 1995-97
net pnmary enroltment data.

4.1.2. Test scores and system throughput

School-leaving test scores, a simple measure of learning
achieved. indicate that ARMM students perform relatively -+ 1
compared with students from other parts of Mindanao. espe-
cially in the elementary grades. However, they do not compare
favorably with students in the country as a whole, at either the
elementary or high school level. What is also striking is that, at
the secondary level. while other Mindanao regions showed a
large increase in test scores from 1993 (except for Region X1,
which had onlv u slight increase). ARMM students showed a
slight decreuase in test scores.

In interpreting these test scores, one needs to note that
the trend over time reflects, in part, improvements in stu-
dent performance and. in part, greater selectivity in the

S When aregion-spectbic wealth distribution s used instead. such that the dehmnon of the richest and the poorest quinales within ARMM 18 based onh on the tegion s level of wealth, the
enrollment rate for each quinble s resealed to be lower. The pootest 00 pereent of ARMMs youtlt population Tuve enrollment rates that are lower than the enrollment rate of the poorest

quintile 1n cach of the other regions
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Table 4.3 Mean test scores for elementary and secondary students

ARMM 726 739 108.6 105.3
X 63.4 573 93.8 171
X 68.1 803 923 1123
Xl 63.1 723 86.8 1021
Xl 64.2 62.4 94.3 9.8
X 773 78.9 90.1 104.0
Philippines 69.8 80.1 114.0 1153
Source: National elementary assessment test and national secondary assessment test scores,
1998 Annual Report, Department of Education, Culture and Sports, Pasig City.

number and composition of students who take the test, so
higher mean test scores do not necessarily denote better
schools. Unfortunately, information is lacking on the pro-
portion of students who took the test in ARMM, although
the Region’s higher dropout rates suggest that the students
who completed the cycle and took the test were a more
select group.

There are more meaningful ways than test scores to assess
the ability of the education system to provide useful knowl-
edge and skills to youths, but those data are not available. For
example, one indicator is whether the education system pro-
duces graduates who have the skills to be employable and to
earn decent wages. To answer this question requires analyzing
the relationship among education, employment, and wages or
salaries, which in turn requires information on how many
years and types of education an individual has and whether
that education was produced within the ARMM education sys-
tem. Migration into and out of ARMM makes it difficult to
undertake this analysis without some migration history for
each individual—or, at the minimum, without information
about where that education was obtained—and without a
national sample that would include also some of those who
had migrated out.

Because of these important information gaps about the
education system’s outputs, analysts tend to rely on more
traditional measures to assess productivity. Besides test
scores, other indicators of the system’s capacity to deliver
education services are the familiar measures of student flow
through the system. One is the cohort survival rate, i.e.. the
ratio of the number of students who are enrolled in the final
year of a cycle to the number of students who entered the
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and secondary education, 1995 and 2001

ARMM 217 336 57.5 64.1

IX 50.7 50.4 653 62.4

X 59.6 61.6 69.2 67.6

Xl 60.2 61.1 70.5 703

Xl 53.0 55.7 65.8 67.4

Xiil 59.12 62.0 4797 70.6

Philippines 66.5 67.2 75.6 3.1

a. Data relate to 1996

Source: 2001 Annual Report, Department of Education, Culture and Sports, Pasig City.

cycle. Table 4.4 shows that ARMM's cohort survival rate at
the elementary level is only about one-half of the cohort sus-
vival rate in other Mindanao regions and the country as a
whole, although the survival rate in ARMM did increase by
21 percent between 1995 and 2001. The cohort survival rate
at the secondary level is much higher than at the elementary
level, but this pertains only to students who enter high
school. The survival rate in ARMM increased between 1993
and 2001, but is still at the lower end of the rates for
Mindanao and is much lower than the national rate. The
numbers for ARMM imply that if those who complete the ele-
mentary grades also enroll and complete high school, then
only 2 out of 10 students who enter grade 1 complete sec-
ondary education—and this is an overestimate since many of

those who finish clementary grades do not enroll in high

Tab R s ot st

of appropriate age, 2001

school.

ARMM 45 05 0.1 0.2
IX 5.0 0.7 0.2 03
X 40 0.5 0.4 0.5
Xl 25 05 04 0.4
XHl 48 0.7 05 0.6
XIit 48 0.8 0.2 0.4
Philippines 35 06 04 0.5
Sources: 2001 Philippine Statistical Yearbook, National Statistical Coordination Board; 2001 Annual Report,
Department of Education, Culture and Sports, Pasig City. These numbers use 1997 population data.
Appropriate age group for elementary education is 7-12; appropriate age group for secondary education
is 13-17.




4.2. Supply conditions

There are many factors that likely explain the observed
educational disparities between ARMM and the other regions in
the country. Education outcomes are the product of supply
conditions, such as the availability and quality of schools, as
well as the desire of people to attend school which, in turn,
depends partly on the value that they place on education and
the returns they expect in the marketplace.

Beginning with simple measures, the number of schools
¢ alibh for a given population of children is a rough indicator
of the supply of schools. Administrative data from the national
DepEd show that ARMM has more public primary schools rela-
tive to its population size than the country as a whole, but
fewer than some of Mindanao's provinces. At the secondary
level, this school supply is not very different from that seen in
other parts of Mindanao and the rest of the country. But this
simple assessment of supply is misleading in that demand for
s« Tl and the distribution of the schools within ARMM are
important factors to consider. For example, schools are likely to
be concentrated in more populous areas, leaving many
barangays in remote areas without schools, or schools may
have oo few classrooms. According to an inventory of class-
room needs in the school year 2001/02, the Region had a short-
age of 407 classrooms (DepEd-ARMM 2001). In addition, the
relative supply of private schools at the elementary and sec-
ondary levels appears smaller in ARMM than elsewhere. under-
lining the importance of addressing the supply of public
schools.

The number of school teachers is another measure of sup-
ply because it determines the system’s ability to operate schools
(table 1.6). At the elementary level, the average number of
teachers per school in ARMM is low compared with the coun-
try as a whole and the rest of Mindanao, except in Region X111,
but this ratio does not appear problematic by itself. Moreover,
2001 data on the student-teacher ratio in ARMM also put it
about par with the national average of 45. At the secondary
level, the average number of teachers per school suggests that
most high schools tend to be large throughout the country, but
they are smaller in ARMM, with an average of 14 teachers per
public high school. Although ARMM has fewer teachers per
high school, its average student-teacher ratio is similar to that in

Table 4.6 Number of public school teachers, 2001

ARMM 11,483 6.9 1,579 14.2

X 16,622 76 4,954 25.0

X 13,257 84 3,747 231

X 21,468 10.1 7,636 313

Xl 12,058 85 3,770 233

X 10,842 71 2,948 183

Philippines 331,827 9.2 109,845 253
Data sources: 2001 Annual Report, Department of Education, Culture and Sports, Pasig City.

the rest of the country at 45.

In themselves, these numbers may not explain the
Region's lower enrollment rates. What are perhaps more crit-
ical supply factors are whether the schools provide the nec-
essary environment and materials for students to learn,
whether the teachers are adequately trained and motivated
to teach, and what learning happens in schools and in the
classrooms. From Maguindanao to Tawi-Tawi, common
complaints from this study’s key sources of information were
the poor physical condition of many schools. the absence of
basic supplies in classrooms, lack of funds for any kind of
professional development for teachers and principals, and
low teacher pay. Especially poignant are the accounts of
those in the island provinces and municipalities. They
reported that the level of school funding is insufficient to
sustain an effective delivery system and to provide services
to the poor. A school mapping exercise to take inventory of
the condition of schools and availability of school supplies is
reportedly under way. It is imperative that the results of such
an inventory be used as a basis for planning and budgeting
in the education sector, and that they be released to the pub-
lic to gain greater support from local governments and
communities.

Without doubt, the eruptions of armed conflict in the
Region have affected supply conditions. According to the
Mindanao Social Assessment (2002), 42 percent of respondents
to this survey in Muslim and indigenous peoples’ areas that had
been affected by the conflict reported that their children’s edu-
cation had heen disrupted by the conflict, usually by about a
year (table 4.7). When violence erupts, schools in affected areas

.
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close. In cases where the conflict is expected to last indefinite-
ly or for a -igmiv_ i amount of time, residents move to desig-
nated evacuation centers—and teachers temporarily relocate
along with the community in order to minimize the disruption
to the school year. While evacuation may not bring an end to
the school year altogether, it is hard to imagine that it would not
interrupt the ahility of both teachers and students to focus on
their tasks at hand. Some teachers interviewed by the study
teamn, for instance, report that very young students and some
teachers have manifested psychological stress resulting from
the violence around them and from the frequent interruptions
in their lives. In areas most affected by the armed contlict, as a
security measure, some teachers have chosen to live further
away from the communitics where they teach. District supervi-
sors report that this practice raises the cost to teachers of going
to school every day and has led to more frequent absences by
teachers. And because teachers are forced to help with vote-
counting, they cannot escape the violence associated with elec-
tions. Lastly, armed conflict has resulted directly in the
destruction or abandonment of school buildings. Sometimes, a
school might serve as headquarters for soldiers, leading to a
more rapid deterioration.

Table 4.7 Disruption of education among children
due to armed conflict and length of disruption

Yes T am a8

No 164 22.7
NA 256 354
Total 22 99.9
Length of Disruption

1-6 months 106 35.1
7-12 months 76 25.2
13-24 months 43 142
25-36 months 67 222
37 months and up 10 33
Total 302 100.00
Minimum months of disruption 1

Maximum months of disruption 60

Note: May not add up to 100% due to rounding.

Source: Mindanao Social Assessment Final Report. 2000. Mindanao Land Foundation, Inc.

and MinPhil International Consultants, Inc.

4.3. Demand factors

Besides supply-related factors, factors that influence the
demand of households and communities for education are at
work. These include contextual factors unique to ARMM, such
as the state of the Region's economy or the peace and order sit-
uation, which make education more or less attractive. Slow
economic growth and undeveloped labor markets tend to
depress the willingness of people to invest in the acquisition of
skills. The Region has low measured unemployment rates,
compared with neighboring regions and the country as a
whole, but this is mostly because it also has a low labor force
participation rate, a consequence of its depressed economy.
This, plus the fact that ARMM is still highly agricultural, implies
low expected returns to education, making household invest-
ments in education unattractive.'”

In addition to economic factors, the prolonged armed
conflict in ARMM continues to bring great uncertainties to peo-
ple’s lives, shortens their planning horizon, and isolates the
Region from the rest of the country in more than economic
ways. Understanding how these environmental factors influ-
ence demand for education in ARMM is an important first step
to designing useful policies for the Region.

The specific characteristics of households and children
that contribute to why one child within ARMM goes to school
and another does not cannot be ignored. These household
characteristics include parental education, income and wealth,
ethnicity and religion, and family size; child characteristics
include age and gender. In the 1993 DHS sample for which
data are available, mothers in ARMM have, on average. 4.9
years of education, just half of that of mothers in the National
Capital Region (NCR). The large majority of ARMM's popula-
tion is Muslim, a -10d i contrast with the rest of the country
(including the rest of Mindanao)—90 percent in ARMM versus
7 percent in other parts of Mindanao and less than 1 percent in
the rest of the country." In the DHS sample, on average. chil-
dren in ARMM have one more coresident child (who may or
may not be a sibling) than their counterparts in the NCR. With
respect to wealth, applying one wealth distribution for the
entire country to define wealth i puts 62.6 percent of

M The proportion of gross value added that comes from agriculture 1 higher m ARMM—and has been persistently Ingher even than other regions in (already highly agriculturad) Mindanao
Tellingly. Western Mindanao (Region 1X0, which s mtertwined with ARMM. comes second to ARMM n agricultural concentration, as well as 1 poor educational mdicators
11 Mushms in Mindanao are themselves 4 heterogencous group that 1s believed o comprise 13 ethno-inguistic groups (Tanggol 1990
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Table 4.8 Labor force participation and unemployment,
1996 and 2000

ARMM 57.7 55.2 26 4

X 616 60.0 46 7.0

X 744 759 56 6.2

Xi 75 674 69 838

Xl 67.0 64.9 52 86

Xl 74 686 7.0 87

Philippines 6538 643 74 10.1
Sources: 1990, 1991, 2001 Phifippine Statistical Yearbook, National Statistical Coordination Board.

Table 4.9 Average children’s characteristics

Household elth
Poorest quintile 626 325 222 .002
2 236 253 230 .064
3 072 185 199 222
4 050 137 1% 293
Richest quintile 017 100 153 419
Mother’s education 49 74 78 10.1
Proportion Muslim 900 066 003 .008
Notes: NCR = National Capital Region; the column for Luzon & Visayas excludes the NCR.
Source* 1998 Demographic and Health Survey

ARMM residents among the poorest quintile in the country and
only 1.7 percent among the richest quintile.* In contrast, only
0.2 percent of NCR residents are among the poorest quintile in
the country and 41.9 percent of NCR residents are among the
richest quintile in the country. Indeed. these striking ditfer-
ences are likely to explain at least part of the education lag in
ARMM.

4.4. Determinants of enrollment and completed
years of schooling

In theory, the above supply and demand factors together
determine educational progress, as measured, for example, by
individual enrollment probabilities and educational attainment,

and 1t should be possible to estimate the size of their relative
effects using some multivariate regression model. In practice,
however, no individual data are available in such a way as to
make it possible to estimate these models effects in - full.
Household survey data vl include demand-related infor-
mation, but seldom contain information that measures the spe-
cific supply conditions of schools that are available to any one
household or child. As a result of this information gap, supply-
related factors are generally represented hy proxy measures
only, such as the child's region of residence. The role of these
proxy measures is to capture the existence of differences among
regions or groups without providing a measure of the size and
nature of these differences.

Before presenting the results of the multivariate analysis in
this section, 4 word is in order about why this type of analysis is
a useful one for policy—even when a complete model of sup-
ply and demund factors cannot be created." Thus far, the term
"factors" has been used loosely in this chapter in the sense that
an actual relationship between the said "factors" and education-
al indicators has not, in fact, been demonstrated. For the most
part, it is ulle o to rely on the assessment of the study’s inter-
viewees to identify o list of possible factors, but the information
obtained does not generally indicate the specitic relative impor-
tance of any single factor in a host of factors. This is a critical
omission because the relative 1 e v of individual factors
provides a clue as to the potential effects of changes in those
factors, and thus could be useful in developing a menu of
reform programs.

To begin, suppose that a household's or an individual's
region of residence—ARMM, other regions in Mindanao, other
regions outside Mindanao except the NCR, or the NCR—serves
as a proxy measure for all those context-specific factors that dif-
fer among households or among individuals. Tn this case, the
residence variable in the regression estimates is picking up dif-
ferences in regional characteristics, ignoring differences that
also exist within cach region (table 4.10). The results show that
<l who reside in ARMM are 7 percent less likely to be
enrolled in school than children in the NCR, even when several
houschold and personal factors have been controlled  for.
Children who reside in ARMM also complete nearly one-half
fewer years of schooling than children in the NCR. In contrast,

'* Data from the nanonully representauve 1998 DHS surnvey provide estimates of the wealth status of the houschold, using assets as a4 proxy measure according to an indexing technique
developed by Filmer and Pritchett ¢1999) This techmque, which produces a linear index from the data on assets owned by members of the houschold, uses a principal components analy-

sts to dernve the wetghts needed to compute the mdex

! These mults arate regressions are based on data for all chldren aged 6 10 16 m the 1998 DHS sample
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Table 4.10 Regression results—Determinants of enrollment and years of schooling completed

ARMM -0.072* -0.444** -0.042 0.087 -0.053 0.030

Other Mindanao -0.012 -0.080 -0.021 0.040 -0.020 0.045

wlen and b2y s vee duding NCRY - -0.001 -0.024 -0.018 0.041 -0.014 0.065

Lowest Quintile 0.212%** -1.050%** -0.242%** -1.209*** -0.155%** -0.756***
2nd Quintile -0.093%** -0.554*** 0.122%** -0.657*** -0.080*** -0.313***

3rd Quintile -0.057*** -0.298*** -0.096* ** -0.391*** 0.076*** -0.140%*

4th Quintile -0.008% -0.149*** -0.035%** -0.210%** -0.027 -0.054

Rural -0.013 -0.016 -0.021* -0.026 -0.010 -0.018

Child is female 0.048 *** 0.263*** 0.062*** 0.301*** 0.062*** 0.317%**
Age 0.142%** 1.224%* 0.136*** 1.281%** 0.137%** 1.326***
Age squared 0.011*** -0.026*** 011 -0.026*** 0.011*** -0.027***
Mother's education 0.015*** 0.065***
Muslim -.044 -0.384** -0.002 -0.223
Number of children in family -0.012%** -0.059***
Pseudo-R squared 0.15 0.35 0.20 0.37 0.23 038

*** = significant at 001 leved; ** = significant at .01 fevel, * = significant at .05 level.

Notes: The enroliment probability regression is estimated using a probit model; first derivatives rather than coefficients are presented to improve interpretation. The education attainment regression is estimated using a muttinomial
probit on years of schooling in order to address truncation bias. The reference category for the residence variables is the NCR, meaning that the coefficients indicate the difference of residing elsewhere relative to residing in the NCR.

children who reside in other regions in Mindanao are not sig- gether. Being Muslim apparently implics 0.4 fewer years of
nificantly different from those vov T, in the NCR, either in colecdi s all things being equal. When mother's education
terms of the likelihood that they are enrolled in school or the and family size are also added. the <« 1w n of the lige
number of years of schooling thev completed. variable decreases and hecomes  statistically  insignificant,
These apparent effects of the region of residence become implying thut the differences in ¢ roodinn e probabilities
smaller and lose statistical ~i_mife e when religion, mother’s between ARMM and the rest of the countrv can be attributed
education (of coresident mothers), and family size (in this lurgely to the lower parental education levels and larger num-
case. the number of coresident children under 18) are consid- bers of children under 18 per household in ARMM, as com-
ered also in the regressions.'’ Note that other factors, such as pared with other regions.'®
ARMM's higher relative poverty. could explain the effect of A final point about demand factors is that vl e rates
ARMM too. but even when houscehold wealth has been con- and educational ttainment are significantly higher for girls
trolled for, residence in ARMM remains o mbe o In the mid- than for boys in the Philippines on average—and the size of
dle set of regressions in which religion (defined as whether the the effect becomes larger with the addition of other factors. In
mother is Muslim or not since information on other houschold the expanded specification, the results indicate that  girls
members’ religion is unavailable) is added. being Muslim has achieve almost one-third more years of schooling than bovs.
a negative sign—but this is significant only for the number of To test whether this effect might be different in ARMM than
vears of schooling attained. not the probability of enrollment, other regions, a specification il o to the right-most two
and the regional variables lose their statistical -1t o= alto- columns in table +4.10 was expanded to include an interaction

1+ A note on the date sinee the survey did not mcdude rehgion and mother s educauon tor all ot the children, the expanded regressions only use the obsersauons of those who could be
linked o therr coresident mothers twho answered a longer individual surves v Ahout 70 percent of the total childeen me the sample could be used for the expanded regressions Dropping
the other 30 pereent does not seem o have mtraduced selection buis, because the onginal regressions give similar teslts when run over the subsample that appears in hoth regressions
The onhy noticeable differences m the subsample regressions dare Jess signifcance an the "Other Mindando™ binary in the witunment wegression, and more significance on the "th Asset
Wealth Quintile hinary and the rural hinary 1nthe enrollment regression Smee these sables are mcduded for control purposes. and the ARMA esumates wre almost unchanged by the
sample reduction alone, it seems extiemely unlihely that the sample weduction trathet than the new regressorsy s disang the dange berween the reduced and extended form equations
15 These results are smular to those tound tor Malay s m one ceonometric study Taking account of socioccononue varables that measure schooling costs, expeated returns to schooling,
family income. and community deselopment reduces the effect that can be atrbuted © ethmie ddferences on completed schooling levell ethme differences remain sigmiticant nevertheless
tAnderson, King, and Wang 2003)




term between living in ARMM and being female. Indeed, this
specitication indicates that the female advantage is halved for
those residing in ARMM. To the extent that maternal (as
opposed to parental) education promotes better education
outcomes, current successes in increasing enrollment rates
among girls in ARMM would yvield benefits for the Region’s
future educational development.

4.5. Challenges in delivering education
under autonomy

This section discusses policy options that could mitigate
the supply- and demand-related problems discussed in carlier
sections. The Organic Law that created the ARMM Regional
Government contains @ -1l ol Article XIV with 27 sections
that pertain exclusively to matters of education, science, tech-
nology, arts, and sports. This part of the Organic Law is more
extensive than the articles on the economy and patrimony,
public order and security, or even the administration of justice.
The heginning of this Article, "Section 1. Quality Education, A
Top Priority" states: "The Regional Government shall establish,
maintain and support as a top priority 1 complete and inte-
grated system of quality education and adopt an educational
framework that is meaningful, relevant, and responsive to the
needs, ideals and aspirations of the people in the region." The
importance of education in the affairs of the Regional
Government is also reflected in the fact that education spend-
ing accounted for as much as 62.5 pereent of total regular pro-
gram spending for the Region in 2002

To enable the Regional Government to fulfill this respon-
sibility. the Organic Law gives it a wide range of powers and
authorities over education in the Region. The Regional
Government is responsible for existing schools, colleges, and
universities within its area of jurisdiction. Tt is supposed to
make the Region’s education system function as a subsystem
of the national education system, .- iz the same structure
but with emphasis on the autonomy of the subsystem. Tt can
mandate that the Region's schools adopt the basic core cours-
es, minimum curriculum, and textbooks required by the
National Government, but it has the prerogative and responsi-
hility to add other courses and instructional materials that are
appropriate to the Region. Graduates from the Region's system
are expected to be able to transfer to schools outside ARMM
with full accreditation.

The previous analysis of education outcomes and their
determinants reveals the many daunting «fodloa e that the
Regional Government faces in fultilhin_ the education mandate
contained in the Organic Law. In sum, these challenges are:

e The Region's cducational development lags - 1
behind that of other regions. Much needs to be done
to improve the Region's schools, especially in the
more remote communities and in conflict-affected
arcas—and this is a task made more difficult by the
problems that exist in children’s homes and communi-
ties. The parents of these children are themselves
undereducated; many have large families with com-
peting needs but low incomes; and families have
cope with the uncertainties and risks that accompany
<ol situations. In areas where children are less
likely to receive support at home, the school system
will need to he that much more appealing and that
much more « 11 in teaching,

e Past decades of relatively low <o dbine o rates in ARMM
have resulted in a large pool of illiterate and under-
schooled adolescents and adults. While the current
cohort of schoolchildren deserves the greatest atten-
tion, continuing the education of these dropouts from
the system is also a problem that awaits a solution.

* Since the Region’s basic education system depends
largely on its own tertiary education graduates for the
supply of its teachers, it is already part of a vicious
cycle of poor education quality, where poorly educat-
ed teachers deliver poor instruction that vields poorer
than average candidates for training (to become even
less able future teachers). Yet ARMM has university
systems with the potential to help turn around the per-
formance of its beleaguered public school system, as
well as to produce the leaders, managers, and profes-
sionals that the Region needs.

¢ The Islamic education agenda implied in the ARMM

Organic Law—for schools to be able to transmit and

inculcate Islamic values to children as well as to
offer basic knowledge and skills essential to their
future—remains an unfulfilled promise of regional
autonomy. How this is addressed could contribute
not only to meeting the education challenges in the
Region but also to secking solutions for the Region's
peace and development problems.
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* Within ARMM itself, the powerful demands of the bet-
ter-off for an education system that is able to keep up
with the best in the country tend to be heard far more
than the needs of a much larger and worse-oft seg-
ment of the population for a basic education svstem
that is better able to deliver essential competencies.
These competing pressures are often reflected in the
tension between attempts to concentrate resources in
a few centers of excellence and efforts to spread out
limited resources to meet the basic needs of all.

* ARMM's hasic education delivery system has to perform
with much fewer opportunities for local resource mobi-
lization than most of the rest of the country since the
communitics it serves are also generally poorer. Outside
ARMM. every PHPL of national government spending
on cducation is able to attract PHPO.16 of comparable
e el from local governments, while within ARMM,
every PHPL of regional government spending on edu-
cation attracts a mere PHP0.003 of comparable spending
from local governments. The average non-ARMM LGU
is not 53 times richer than the average LGU in ARMM.
but it spends 53 times more on education.

In the face of these challenges. the Regional Government
will need to make wise choices—and then pursue those choic-
es relentlessly and efficiently. The rest of this section attempts
to offer some indicative solutions to these problems. Factors
that pertain to ARMM's economic and conflict situations are
powerful determinants of the demand for education in the
Region, but those are issues that go beyond the reach of edu-
cation policy. However, there is broad scope for educational
reforms that could improve the Region's provision of educa-
tion—among  other things, the strategic directions of the
regional education system, key management and operating
systems affecting the effectiveness of school supervision and
eventually the quality of school instruction. the level of fiscal
resources avdilable to education, and the link between tertiary

education and basic education.

4.5.1. Articulate a clear and broadly shared agenda for
educational development

There is intense discussion among various political lead-
ers and educators in ARMM about the principal objectives of
hasic education in the Region. Among the competing priorities
st to the study team were:

2 My b b e

¢ Basic education should transmit and inculcate Islamic
values and culture as the unique heritage of the people
in the Region. One argument was that poor Muslim
families may find investment in education for liveli-
hood purposes unattractive since ecconomic opportuni-
ties are so scarce anyway, but they may want to keep
their children in school longer if they regard such edu-
cation as advancing and preserving their Islamic faith
and values.

* Basic education should enable ARMM citizens to par-
ticipate in national life, implying the need to transmit
and inculcate a common Philippine heritage.

¢ Basic education should prepare ARMM residents for
their duties and responsibilities as citizens of their com-
munities and. among them, the future leaders of the
community should be developed and nurtured.

* Basic education should provide ARMM citizens with the
essential capacity to pursue economic opportunities
within the Region as well as in the larger world, both
within the country and abroad.

Perceived o nthory hetween the goals of building a
unique Islamic community and remaining fully integrated in
the larger Philippine nation has preoccupied leadership in
ARMM und, to a large extent, has prevented the Region from
tackling the more mundine but very real problem of saving
a regional education system that has deteriorated over
decades of neglect and conflict. To tulfill education’s role in
building the Region and its future, the leadership of the edu-
cation system in ARMM needs to redirect its efforts toward
i oot and building on the broad areas of commonality
among these seemingly competing objectives—taking cues
from education systems in other Islamic countrics like
Indonesia, for example—and then at once rebuilding and
upgrading education institutions. In concrete terms, steps
must be taken immediately, perhaps through a series of con-
ferences and workshops, to resolve the ongoing debates on
the goals and institutional forms of the regional educuation
systen, both public and private.

Incvitubly, the world of limited resources will require
hard choices and trade-offs to be made in pursuing these pur-
poses simultancously. For example, in the allocation of
teacher effort in instruction, a major commitment to Islamic
education, including Arabic language instruction, will have to
be harmonized with the b 1 need to upgrade the teach-




ing of English and Pilipino languages. as well as mathematics

and the scienees, so that students have hasic cconomic and life
skills that equip them for their future. Education development
efforts must concentrate on building an education system that
offers o strong foundation in these skills. However, strategic
planning and objective decision-making will reveual consider-
ably more scope for pursuing these goals jointy than may be
recognized at the present time.

Two specific actions are needed o articulate the educa-
tion agenda for the Region:

Fornneate a nuitivear regional basic education plain to
determine key directions dand decide on main priorities. This
is the first order of business for the Region's education sys-
tem—and indeed there have heen serious efforts at formulat-
ing an educational development plan for ARMM in the past.
One example is the Comprehensive Mindanao  Education
Program (CMEP) 1997-2014. which ensued from the First
Mindanao Educators Congress in 1995 and subsequent
Administrative Order No. 290. CMEP was supposed to "ration-
alize, prioritize, integrate and coordinate all levels of educa-
tional development plans. programs and projects in Mindanao
with the overall goal of attaining a wholesome quality of lite"
(CMEP-Program  Management G 1990). Its framework
appears sensible and relevant to the conditions of the Region,
but at the time of this study, local education officials were
unanimous in their view that the program had faltered before
it was really implemented. Formulating another plan should
review the reasons behind CMEP's failure to avoid the same
pitfalls. In formulating any other plan, the Regional
Government should consult broadly with LGUs and local edu-
cation officials such as division superintendents, district super-
visors, and school <ol and with communities themselves.
This would slow down the process, but local education offi-
cials are seeking greater participation in defining the Region's
education agenda and in determining the allocation of
resources for education. Broad consultation would  help
ensure that the diverse conditions, objectives, and needs with-
in the Region are fully 1.1l 1.1 in the plan—and would help
mobilize support for the agenda from the LGUs, the private
sector, and communities. In addition, any plan will need deter-
mined and trustworthy leadership, adequate fiscal resources,
and realistic goals and standards. It is also important to trans-

late the regional plan quickly into separate division-level
plans. with corresponding budgets and  rittin - allocations.
Political interests can get in the way of 4 rational planning and
budgeting process—and worse, obstruct implementation—but
early public disclosure of the process and its results might offer
some defense against capture.

Establish a policy regarding madaris" that is consisiont
with national eduication standeards. Tt has been argued that
the natonal education systent is irrelesant to Muslim Filipinos
in that it neither reflects the culture in which thev grow up nor
prepares them for the economic and social life in the Region as
an adult. Republic Act No. 9051 is an attempt to redress the
shortcomings of public education within ARMM. [t explicitly
states that Muslim culture, mores. customs, and traditions are
o be integrated and preserved in the curriculum of regular
public schools. In response. some of ARMM's public schools
are beginning to introduce Arabic language instruction into
their curriculum, as @ means to give students the skills needed
to read the Quran. According to interviews held hy the study
team with DepEd-ARMM. about 20 pereent of public schools
have recruited Arabic language teachers. Public school teach-
ers and principals are aware that teaching Arabic is a means to
attract more  students t  the regular school  system.
Nonetheless, Islamic education through incderis will probably
remain a relatively important part of the education system in
ARMM, especially if public schools are unable to mect local
cultural needs.

Metdaris comprise a diverse set of Islamic schools. The
common  muddruasah curriculum across the world includes
Islamic studies and the Islamic principles that are meant to
govern the daily life of Muslims, including Islamic law, the
Prophet's sayings, the Prophet's traditions, and interpretation
of the Quran—but in Bangladesh, Egypt, and Indonesia. for
example. many madaris have tied to achieve a balance in
teaching both religious and secular subjects (see hox 4.1 for an
example from Indonesia). According to a 1998 survey (under-
taken under the CMEP). ARMM has 1,141 identified madaris
{including traditional or orthodox maduris providing purely
religious and Arabic instruction, and developmental or graded
madaris). with only 45 being accredited. Many of these
madaris focus on teaching the Quran and operate only on
weekends or part of the day in order to supplement public

" Madarns (the plural of madrasah) are religious schools
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education with religious teachings. Other madaris are private,
religious schools that offer the national curriculum, augment-
ed by Arabic language teaching—but past studies show that
most of these madaris do not meet national accreditation stan-
dards. Judging from these numbers, transforming madaris into
schools that offer a standard curriculum including the basic
national curriculum—and with teachers who are able to teach
that curriculum—is not only a costly proposition but also a
long-term one. Are there sufficient fiscal resources in the
Region to undertake such a huge investment? Is it really more
effective, from the viewpoint of ARMM's educational develop-
ment goals, to use those scarce resources to transform madaris
than to upgrade the regular public schools so that they meet
the Region’s needs? These are policy choices that confront
regional leaders and managers.

An important challenge in ARMM is to formulate a coher-
ent regional policy of technical and financial oversight and
support for madaris that recognizes their role in ARMM's edu-
cation system. Some guidelines for such a policy may be con-
sidered:

¢ Traditional madaris that do not offer the national cur-
riculum should be free to obtain support from the local
community, but they would not receive public
resources. Many communities in ARMM are actively
supporting Quranic schools by donating land and
buildings, donating time to serve as a teacher, or con-
tributing toward the salary of the teacher. In many
cases, according to the study team interviewees, the
contributions are very small, but in others, the contri-
butions are sufficiently large to provide the teachers
with a viable secondary income. Children attend these
madaris after regular school hours or on weekends.

If a madrasah already offers the national curriculum,
then it might be appropriate to provide a subsidy to

upgrade it, provided that the madrasab can meet
national accreditation standards. Part of this process of
transformation would be the willingness on the part of
madaris to employ teachers who meet professional
standards to teach nonreligious subjects. This principle
is consistent with a policy of having a unified regulato-
ry system for public, private, and religious schools. The
country’'s "performance measurement system," aug-
mented in the direction of outcome measurement,
might be applied to keep track of those madaris that
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are attempting to offer the national curriculum.

e In areas that are clearly underserved, that is, where
children do not have a regular school within a reason-
able distance, the options are to build a new public
school, to help transform the local traditional
madrasab, if there is one, or to stimulate private provi-
sion. With only a few exceptions, after-school or week-
end madaris would not be easy to upgrade to a school
that offers the national curriculum. In addition to signif-
icant investments, such madaris should be required to
navigate the step-by-step rules of registration and
accreditation that apply to all private schools.

As a first step in implementing a policy on madaris, the
Regional Government, perhaps with the national DepEd,
should obtain more information about the conditions and
needs of the madaris in ARMM, keeping in mind the holistic
education needs of communities. It might then consider estab-
lishing an initial investment program of assistance to upgrade
existing madaris that offer the national curriculum so that they
meet minimum quality standards in teaching that curriculum.
As mentioned above, public investment in madaris will nec-
essarily come at the price of investment in regular public
schools, so this program of assistance would need to be prior-
itized along with competing demands for fiscal and/or donor
resources. Madaris that receive assistance from this investment
program would be expected to achieve clear performance
indicators, as would regular schools.

4.5.2. Increase the efficiency of the education sector

Addressing the education problems in ARMM requires
appropriate management systems and adequate resources.
Traditional investments for expanding access or improving
quality, such as school construction and increasing school
supplies, are needed, but to extract the benefits from those
investments, the whole system must be better managed.
This requires the =l g

Establish a policy of shared management and account-
ability in the system. Autonomy has increased ARMM's power
to manage its own education system, but according to the key
education officials interviewed by the study team, the
Regional Government has been reluctant to share that
expanded authority with the system's local managers, the
Region’s division superintendents, and district supervisors.
Superintendents felt excluded from information flows and




n Indonesia, support to religious schools has been a long-standing commitment that began in 1946. Since then,

government aid has flowed to these schools in the form of money, equipment, and personnel. There are three

basic forms of madrasah schools in Indonesia. The first are madaris that incorporate general subjects into their

curricula, the second are madrasah diniyahs that teach only Islam and Arabic, and the third are pesantrens,

which can be either of the first two types but offer boarding for students who want to live under the guidance
of kiais (instructors). This first type of madrasah has been formally recognized as part of the regular school system
under a series of laws enacted between 1945 and 2000. Efforts have been made to equalize the quality of madaris
with that of regular schools. Among - th=i rhiri, this integration means that subject area contents taught in madaris
have to be the same as those in the equivalent regular schools. At present, religious subjects constitute 30 percent
of the curriculum, while the rest is for the standard curriculum subjects. This integration has been an outstanding
achievement, since it ensures, at least in theory, that graduates of the primary-level madaris are able to enroll in reg-
ular junior secondary schools, and so on.

There are several reasons why enrollment in madaris in the last five years has grown faster than enrollment
in regular public schools in Indonesia. Madaris are often found even in remote areas and so are very accessible. They
tend to be less expensive than other types of schools, and so are preferred by .t fatil: . They are flexible enough
to hold classes at times that do not coincide with children’s work schedules. And they are particularly attractive to
parents who want their daughters to be "morally safe." The indonesian Government is seriously considering the role
that these schools could play in achieving the country’s Education for All goals. But the challenge for madaris in
Indonesia, as in the Autonomous Region in Muslim Mindanao, is to offer general education of adequate quality.
There is a widespread perception in Indonesia that these schools are of the lowest quality. Average student test
scores are lower in madaris than in regular public schools in 17 out of 26 provinces, although this difference is not
large. Other evidence indicates that madaris lack adequate school facilities, teaching and learning materials, and
trained teachers. But there is evidence too that madaris may, in fact, be more cost-effective, after one controls for
cost and the socioeconomic background of students (Bedi and Garg 2001, Aziz 2002). Average cost per learner in
these schools in Indonesia is only about 38 percent of the cost in public schools, while test scores indicate that these
schools perform 91 percent as well as general public schools (Aziz 2002). To improve quality, however, would appear
to be a more difficult challenge for madaris than for general schools. The madrasah curriculum is so overloaded that
there is not enough time for teachers to master the contents of the mathematics and science they teach and for their
students to understand them. To reinforce the message about raising the education quality of madaris, the Ministry
of Religious Affairs has established a “model madrasah” which is a public madrasah that meets a required set of
standards in terms of infrastructure and facilities, number and qualification of teachers, and selection of students.
Making this model a reality for many more madaris is going to require significant financial investment and a firm
commitment to good education.

Sources: Adapted from Anzar, Uzma. 2003. "Islamic Education: A Brief History of Madrassas with Comments on Curricula and
Current Pedagogical Practices; " and Aziz, H. Abdul. 2002. "Madrasah Fducation in Indonesia: Potential, Problems, and Issues.”
Symposium on Madrasah Education in the Context of a National Education System. Jakarta, Indonesia. 4 November, 2002.
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decision-making in the sector. reporting that, under regional
autonomy, they had lost rather than gained managerial con-
trol. Neither were they consulted nor il [ to participate in
the basic allocative decisions concerning their own divisions.
At the very least, the superintendents expect the Regional
Government to discuss the strategic direction of the sector
and to make known its vision and plans each vear: for their
part, the division superintendents indicated that they were
prepared to implement these plans.

There are many good reasons for sharing managerial
powers within an education system. The kev actors involved in
the education sector and the relations that bind them include
the parents and students, politicians and regional policymak-
ers, and the service providers such as teachers and school prin-
cipals. When authority is not shared, the principle of shared
responsibility and accountability has no meaning, and services
are bound to fail. Although a strongly centralist approach to
management works swell at fairly simple tasks. such as expand-
ing access to services, this command and control approach
tends to fail at more complex and subtle tasks, such as improv-
ing the quality of instruction in schools, and does so especial-
Iy in the unpredictable, conflict-ridden environment of ARMM,
Shared management, on the other hand. has the potential for
strengthening the forces that could help improve services—
bringing allocative authority closer to schools and the clients,
creating opportunities for communities and schools to supple-
ment available resources where needed and to innovate, and
enhancing local accountability for the guality of provision.
Experience in other countries suggests that increasing the
power of parents in school management—for example, by giv-
ing parents a say in the hiring and promotion of teachers and
other school personnel, or by allowing them to monitor
teacher attendance—can improve teacher attendance and per-
formance and, ultimately. student learning (Jimenez and
Sawada 1999, King and Ozler 2000). Especially in cases where
the usual system of school supervision and management is
hampered by sociopolitical crises, mustering the self-interest
of parents in their community schools may provide the only
reliable mechanism for improving school quality.

There is a clear need—and opportunity—for the Regional
Government to clarify how it wants to manage the education
system, and in particular, to define an 1w and clear func-
tion assignment between the region’s central authority and the
division and other local education officials. The Regional
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Government needs to set good policy direction in this regard,
and once it has done this, should take steps to develop appro-
priate systems that would provide the mechanisms for ensur-
ing accountability or responsible stewardship of public
resOurces.

Improve key management and operating  systems.
Developing management subsystems is a detailed and lubori-
ous task requiring leadership and sustained commitment.
Specific areas that require improvement include the following:

e Current and detailed information relevant for policy-
making tends to he scarce, a consequence of the
Region’s security situation. In order to raise the quality
of both delivery and financial management in ARMM, a
better information mechanism is needed to measure
and record the resources, inputs, and outcomes at the
level of the school and students. There is a need to
develop clear regional standards for information han-
dling and reporting, as well as mechanisms to ensure
that they are followed.

e Subsystems to deal with budgeting, procurement, and
finuncial management are needed at the division and
school levels. Systems are needed to address issues of
school funding via formulas and to simplify budgeting
formats. The main task would be to develop a set of
accounting tools that can track expenditures, both
budgeted and realized. down to the school level and
that can aggregate all forms of expenditure for each
school.

e Arrangements for training, hiring, evaluating, and pay-
ing teachers need to be assessed. If ARMM is to suc-
ceed in its education agenda, it will have to adopt
much more effective measures for mobilizing and uti-
lizing, to the best of their abilitics, the thousands of
teachers already in the system. It will also be important
to allocate sufficient supervision and material support
for them, especially to the most disadvantaged and
worst-performing schools.

e In hard-to-reach places. such as island provinces and
municipalitics, as well as conflict-affected areas, there
may be special needs requiring more innovative man-
agement systems and pedagogical methods. The diver-
sity within ARMM itself implies high dividends for local
innovations and pilottests. And for as long as there is
armed conflict in ARMM, it is necessary to find cffective




and affordable ways to minimize the impact of this on
instruction and learning. It would be usetul to review
the extent to which the relocation to evacuation cen-
ters can be improved and to explore the use of alter-
native delivery technologies, such as distunce learning,
self-paced learning, and multigrade teaching, in order
to reduce disruption to classes.

o Several of the people interviewed by the study team
raised the problem of corruption. They linked it to the
concentration of authority and to the lack of shared
information and transparency regarding personnel pol-
icy and budget processes throughout the sector.
Corruption imposes huge costs on ARMM's develop-
ment because it takes asvay resources from the schools
and students who most need them and it erodes the
public’s confidence in the education system. When the
implementation mechanisms of the regional autonomy
are being established. it is timely and strategic to
design systems now for oooneTin against and detecting

corruption, and punishing those responsible. The pub-
lic disclosure of information regarding. among other
things. personnel actions, procurement. and disburse-
ment is 4 means to build a culture of transparency and
accountability.

Finally., an important question to address is: Who will
develop or redesign these management systems? Undertaking
this task will require sustained political commitment and 2
willingness to 1l adequate national financial resources
and national talent. DepEd-ARMM may need to create a time-
bound facility that will focus on the tasks of getting the job
done—to convene systems and management experts; to work
with administrative staff: to identify needs and criteria for sys-
tems; to outsource systems development to the best talent in
the country (using procurement methods of open bidding and
proposd) testing); and to make systems available to all divi-
sions to test for a specified period of time, followed by an eval-
uation.

An important issue about the governance and manage-
ment of the education sector is the role of the National
Government in the Region. In principle. with autonomy,
ARMM has broad freedom of action to define and act upon its
intended level of performance, and when patterns of account-
ability have been established and sustained, the issue of what
role the National Government plays in service delivery is less

pressing. However, when such patterns have not been demon-
strated, then the pressure is greater for the National
Government to examine its role -+ _ g standards of quality
of the Region’s obligatory provision of education, « -« vl if
the National Government has committed itself to international

standards of delivery (as in. for example. Education for AlD.

4.5.3. Ensure adequate resources for educational
development

Regional autonomy has given ARMM's local decision-
makers latitude to act upon regional goals with funds that are
not restricted to one use or another. Tt is the responsibility: of
the Regional Government to allocate resources to education by
funding the operation and maintenance of schools, paving
school personnel, and supporting capital expenditures such as
the construction of schools. This arrangement assumes that the
funds flow o responsible Tocal leaders, that there is sufficient
accountability, and that it is neither necessary nor desirable to
intertere with regional government choices. Indeed. how
much of the total regional revenues would be allocated to edu-
cation depends on the = dhne -+ of the local governments
within ARMM to spend on education. The issue of resource
adequicy, however, is not independent of the fevel of per-
formance that the Regional Government aspires to or that the
National Government expects from the Region. As detailed
above. resources allocated to education in ARMM are inade-
quate to deliver - Lol equitably and at high quality.

It is tempting for policymakers to use legislaton to man-
date a level of spending for basic education. An alternative s
to base the budgeting and financing process on a clear region-
al agenda for improving education services that itself is the
product of a process of broad consultation and negotiation
with stakeholders. Such an agenda might include establishing
minimum service standards for divisions and districts in order
to upgrade public schools; a reform program of teacher devel-
opment and performance; school-hased management: a sys-
tem-wide information network: and demand-side programs to
reach the poorest children. Such performance-based resource
allocation might attempt to go beyond the school education
fund provisions of the LGC of 1991 and define the levels and
items of expenditures that could be assigned to ARMM LGUs.
In several countries, the amount of funds allocated to educa-
tion. and thus to schools, is driven largely by the number of
students who are expected to be enrolled cach vear and by an
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agreed-upon per student cost. Using a funding formula that
depends on the number of students rather than on the number
of schools encourages a more efficient school size, urges
under-subscribed schools to consolidate, and is potentially
more equitable in that every student is allocated equal, cost-
indexed funds. It also means that schools and their communi-
ties can predict the level of resources they are entitled to.
Equal resources for each school, rather than each pupil, wastes
funds, provides no incentives for school consolidation to
achieve cost-_ -t gl e e ratios, and is also highly
inequitable among pupils and families. Moreover, to the extent
that the per student cost parameter is defined on the basis of
delivery of an acceptable standuard of service, the formula is
likely to help schools make more effective use of resources
available to them.

If LGUs commit to a regional agenda of educational devel-
opment, they need to budget more resources for achieving the
items on that agenda. But communities are not equal in their
ability to mobilize local resources for their schools, so this
argues that the Regional Government (and the National
Government) should assist poorer LGUs. The education data

i the ARV
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presented earlier in this chapter show that almost all of the
educational -l i of ARMM, when compared with
other regions, is due to low enrollment rates and high dropout
rates in the Region’s poorest communities. This finding persists
even when other factors have been considered, underlining
the importance of poverty as an obstacle to educational devel-
opment. For example, discussions with representatives from
Basilan. Sulu, and Tawi-Tawi indicate that these smaller, island
provinces need special assistance. In addition, conflict situa-
tions in Basilan and Sulu have made regional supervision more
it il and have increased these provinees' isolation from the
rest of the Region and the country.

Targeted assistance to poorer and disadvantaged commu-
nitics in ARMM might take the form of demund-side programs
for schools as well as houscholds. For schools, the first step
would be to identity needs, perhaps against a set of minimum
service standards, and o monitor the level of allocated
resources that actually reaches these schools. In poor commu-
nities where demand for education may be weaker, it is all the
more important that schools ure attractive to students and that
they are effective, as measured in terms of achieving certain
performance indicators.

Income supportt that is aimed to induce parents to send
their children to school is sometimes given as o direct subsidy
to cover the cost of schooling or as cash support that is tied
somehow to school enrollment of children in the household.
The experience of other countries shows that this type of pro-
gram succeeds in raising education outcomes. For example, in
1997, the federal Government of Mexico introduced the
Programa de Educacion, Salud y Alimentacion (Progresa) as
part of an effort to break the intergenerational transmission of
poverty. The program provides scholarships that are awarded
monthly to eligible children who attend school at least 85 per-
cent of the time, plus the cost of a once-a-year hook
allowance, plus the per family member share of 4 general sub-
sidy that Progresa provides to each eligible family on the basis
of a poverty-level proxy means test (Behrman, Sengupta, and
Todd 2002). Estimates of program impact on enrollment rates
at the secondary level, controlling for household and commu-
nity characteristics, range from four to six percentage points
for boys and seven to nine percentage points for girls. In
Colombia, the Government created a voucher program for sec-
ondary school students in 1991 to enable poor children to
attend private schools using public funds (Angrist et al 2002).




An evaluation of the program found that voucher recipients
completed 0.1 more years of schooling (primarily due to
lower repetition rates), were ahout 10 percentage points
more likely to have completed grade 8, and scored 0.2 stan-
dard deviations higher on standardized tests.

Lastly. current public spending on education ignores
the problem of the existing pool of illiterate and under-
schooled adolescents and adults in ARMM who are victims
of past education disadvantage. A case might be made that
this education burden is part of the responsibility of the
National Government and that a separate transfer mecha-
nism, with a provision that it must end by a given date in a
few years, should therefore be created to enable the ARMM
Regional Government to eliminate this underserved popu-
lation over an agreed-upon period of time. Such a separate
fund might then operate to support nonformal education
programs for out-of-school youths and adults. But this is
also an area that can benefit from the participation of the
private sector. Indeed, there appears to be a wide range of
programs funded by business groups, such as those coordi-
nated by the Mindanao Regional Office of Philippine
Business for Social Progress. The «lullrig is to coordinate
such efforts effectively in order to maximize impact, reduce
overlap, and ensure sustainability of these programs.

4.5.4. Strengthen links between basic education
and tertiary education institutions

In 2001. the Region had 12 public and 14 private insti-
tutions of higher education, with 86 percent of the total
enrollment in the public institutions. Historically, ARMM
took pride in the high quality of its universities, and stu-
dents from the area were known for preferring to enter local
universities. Ensuring that those universities maintain this
reputation is crucial because an increasing sense of social
and cultural isolation in the Region has intensified the need
for local higher education institutions that understand
ARMM'’s unique history and vyet that can provide their stu-
dents with sl relevant knowledge and skills, These
institutions are important to the Region in several ways.

First, higher education institutions train teachers and
supply those teachers with the pedagogical knowledge that
they need. Hence, the higher the quality of those institu-
tions, the higher the quality of the pool of teachers in basic

education. Efforts to upgrade quality at the lower education
levels depend on the potentially large benefits from investing
in the improvement of tertiary education in the Region. Such
investments could help break the cycle of poor quality in basic
education.

Second, higher education institutions are also the training
grounds for ARMM's technical and political leaders. This
argues for the ARMM Regional Government to develop a
strong research and development relationship with colleges
and universities in the Region so that the professional and
technical expertise available in these institutions can be put to
work in seeking solutions to key development issues. Such an
effort might be based on a rigorous review of current levels of
provision and the quality of existing higher education institu-
tions in the area. Then some policy actions by the National
Government and Regional Government might be taken to
improve the efficiency and quality of these institutions in
responding to the needs of ARMM.

The majority of regional leaders are graduates of local uni-
versities—and it is likely that future leaders will be too. Indeed,
these institutions appear to be strongly aware of the role that
they can play in engendering peaceful solutions to the
Region's troubled history and stalled development. Local uni-
versities, such as Notre Dame University and Mindanao State
University, as well as Ateneo University in Zamboanga, have
developed curricula that are aimed at promoting an under-
standing of the issues of conflict within the Region and at
developing skills and programs to spread that understanding.
For example, Notre Dame University offers masters and doc-
toral training in peace and development education, and an
interreligious dialogue program that creates a forum for
Christian and Muslim students to discuss common issues. The
Regional Government should consider adopting programs
similar to these in the curriculum for basic education.

In 1998. ARMM accounted for a disproportionately low
0.5 percent of the total enrollment rate at the tertiary level in
the country, despite the fact that higher education institutions
in ARMM depend only minimally on student fees.” There are
many ways to make higher education institutions more attrac-
tive, but one critical factor for raising demand for higher edu-
cation in ARMM is increasing enrollment and survival rates at
the lower levels and nurturing demand among those students
for further education. This closes the feedback loop between
basic education and higher education

" For example, the Mindanao State University charges only PUPSO per semester per student, m contrast to the Notre Dame Universaty . which charges PHP250 per unit per semester
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5. The Health System

in ARMM

= ringing the health of the people of ARMM up to the level of

- the rest of the country is a huge challenge. given how

- poorly the Region stands today. This chapter will examine
the health system in ARMM with the aim of better understand-
ing the factors behind this poor outcome and of identifving
opportunities for accelerated health development in the
Region. It begins with a discussion of the pattern of mortality
and the disease burden of the Region and returns to the two key
factors that explain the Region's exceptionally poor health
outcomes—extreme poverty and continuing el Tt then
looks at the health care system in the Region to examine the sys-
tem’s ahility to help compensate for the disadvantages imposed
by these two factors, This analysis is £ 1 hy a proposal for
a long-term strategy to address the problems in the sector.

5.1. Health status and its determinants

The low life expectancies and high levels of infant and
maternal mortality in ARMM indicate @ Region that is far less
advanced along the ~health transition curve” than the rest of
the country. Life expectancy in ARMM today is more akin to
life expectancy in the Philippines as o whole in the late 1900s,
before the country benetited from the fruits of economic
development and advances in public health programs. In fact.
the Region's health indicators are closer to those of poorer
countries of Asit and Africa in the late 1990s (table 5.1).

An examination of the main causes of mortality in the
Region further confirm this delayed  health  development.
Available data on the 10 leading causes of mortality in the
provinces of Lanao del Sur, Sulu, Maguindanao, and Tawi-Tawi

Table 5.1 Life expectancy in ARMM,
the Philippines (national) and comparable countries

ARMM, 2000 o 50.3 ‘ 555
Philippines, 2000 FAR 66.3
Philippines, 1970 59 56
Philippines, 1965 58 54
Madagascar, 1998 59 56
Lesotho, 1998 57 54
Nepal, 1998 58 58
Sources:

For ARMM: and the Philippines, 2000: 2002 Philippie Statistical Yearbook, National Statistical Coordination Board.
For the Philippines, earlier years: World Bank, Live Database for the Philippines.
For other countries” World Development Report 2000/2007, World Bank.

show diarrhed, malaria, and measles as major causes of death
in one or more of these provinees. These diseases no longer
appear in the list of top 10 il for the country as of the latest
available nationwide data for 1998, On the other hand, dis-
eases of the heart, the top killer nationwide since 1990 and in
the top three since 1975, does not appear among the top tive
in three of the four provinces. In the fourth province,
Maguindanao. heart disease is not reported separately but is
combined with all cardiovascular discases to rank  third,
behind unknown senility™ and “accidents.™™ As in the rest of
the country, though. hypertension is already among the top
three killers across the Region, probably pushed up by the
high seafood content of the diet and conflict-induced stress.
Available data on the common key determinants of
health outcomes in ARMM (table 5.2) suggest that poverty is a
main driver of health outcomes in the Region. A quick review of

™ hat unhnown seniliny - ranks fisst in Magumdanao is more likely the result of poor reporting than any thing else
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Table 5.2 Factors affecting health outcomes in ARMM (percent)

Prevalence of malnutrition,
0-5-year-old children, 1998
Stunted 5.4 7.1 6.5 6.4 9.7 6.9 10.1 16
Wasted 7.2 82 5.0 6.1 6.0 5.2 82 12
Underweight 9.2 111 17 93 1M1 10.1 9.2 7
Prevalence of anemia,
6-month-5-yr-old children, 1998 318 424 19.8 275 338 256 50.6 16
Prevalence of iodine deficiency
Disorder, 6-12-yr old children, 1998 65.3 79.6 853 68.3 65.5 79.0 48.8 2
Share of households with:
Access to safe water supply, 2000 763 73.7 90.4 75.0 785 755 61.6 16
Sanitary toilet, 2000 69.3 68.6 59.9 728 66.6 68.4 428 16
Functional literacy,
females 10-64 years, 1994 85.9 781 874 83.2 80.7 59.1 15°
Total fertility rate, 2000 {number of children) 338 3.92 3.84 3.76 3.97 3.49 12°
Population growth, 1995-2000 2.02 1.86 2.08 2.32 1.19 131 1.75 8
a. Arank of 1 indicates the most desirable outcome.
b. Shows rank among 15 regions; no data available for Region XIIi.
Sources:
On malnutrition- Philippine Nutrition: Facts and Figures (National Nutrition Survey 1998), Food and Nutrition Research Institute (from FNR! web site <www.fnri.dost.govph>).
On water and sanitation: Freld Health Service Information System 2000, Department of Health Nationa! Epidemiofogy Center (from Department of Health web site <www.doh.gov.ph>).
On literacy and fertility: 2000 Philippine Statistical Yearbook, National Statistical Coordination Board.

the data on factors affecting health outcomes indicates the
f- Al I
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Nutritionally, children in ARMM show signs of long-
term malnutrition with rates of stunting at almost double
the countrywide level, and showing the highest preva-
lence among all regions. Short-term malnutrition, meas-
ured by wasting, is somewhat less marked, but still
higher than national average. While the prevalence of
underweight children appears to be about average. this
can likely be explained by the fact that children are so
stunted that their weight-for-height would appear to be
relatively good. Levels of anemia among children are
much higher than national average, and again are the
highest in the country. On the other hand. levels of
iodine deficiency disorders are very low, most likely 4
result of high consumption of scafoods in the Region.

ARMM has the poorest indicators of access to safe water
and sanitation and of women's literacy among all
regions. In fact, the region with the second lowest rate
of functional literacy for women, Western Mindanao
(Region IX), is adjacent to ARMM and probably has
populations with similar literacy rates. Similar large
gaps exist in levels of access to water and sanitation

antd Frospeesing aoorne ARMM

hetween ARMM and the second-worst off regions
tseven and 17 percentage points, respectively).
Fertility rates in ARMM are relatively high, although
population growth overall is lower than the national
average. This latter may be a function of emigration due
to the conflict. It is notable that population growth is
-ul- tondl - higher in Maguindanao and Tawi-Tawi
(+.02 and 3.84) than in Lanao del Sur and Sulu (-0.58
and 0.14). These may reflect populution movements
either into Maguindanao and Tawi-Tawi (of displaced
Muslims?) or out of Lanao del Sur and Sulu (of evacuees
and possibly Christians seeking “safer” communities?).
It is also possible that the conflict is raising death rates
or pushing parts of the population into areas where
they cannot be counted during the census.

The impact of the conflict is apparent from the Region's

mortality statistics. “Traumasgunshot wounds” is the leading

cause of mortality in Sulu and the fifth highest in Lanao del Sur.

In Maguindanao, where “trauma” is reported together with

“accidents,” this cause ranked highest among the known causes

in the

reported list, suggesting that the conflict is having a

direct impact on mortality in Maguindanao as well. Only Tawi-

Tawi remains relatively untouched by the conflict in this




regard. Nationwide, “accidents” ranks fifth as a cause of death
but “trauma” does not appear in the tp 10,

Data on morbidity resulting from the conflict (stress-related
disorders and disability) are unavailable, and nearly all health
workers interviewed during field visits said they had received
no cases of rauma and knew of no such outcomes. On the
other hand. teachers met by the study team trequently men-
tioned the effects of the conflict on children as a problem in
schools, Data from a small study on psychological needs in
Pikit in the neighboring provinee of North Cotahato (Lopez et
al 2002y gives turther indication of the psvehological trauma
that may be present among those attected by the contlict in
ARMAL™ Among the 282 respondents in the sample, nearly all
of them experienced at Jeast one form of traumatic event. with
the most common form being evacuation (94 percent). Other
common forms of traumatic experience  included  looting
(59.8 pereent). lack of shelter (527 percent), and evacuation
due to calamitics (327 percent); 28 percent reported deaths
among relatives, 22,1 percent of which were violent traumatic
in nature. Among respondents, there was a high incidence of
hyperarousal (250 percent) and of intrusive  symptoms
(249 percent),” vde s that a large proportion of the
sample population were still in the acute phase of the stress
response svndrome, despite the fact that two years had passed
since the major hattle in Pikit. The study team attributed these
conditions to the continuing incidents which, though only
sporadic, present a continuing threat.

There is no information on physical disahilities that may
have resulted from the contlict. Tt should be noted that, unlike in
a number of other conflict-affected countries, the conflict in
Muslim Mindanao is not enmeshed with civilian communities,
but rather takes place in enclives camps located in jungles or
other remote arcas. When civilian communities are 11
incidents are episodic, and increasingly in the recent past, civil-
jan communitics have received warning of the imminent fire-

fight and have time to leave before the outbreak of contlict.

These factors may mean that direct physical injuries to noncoms-
batant populations are minimized. It is nevertheless important to
investigate the incidence of injuries due to the conflict.

The disadvantages of poverty—the high rates of malnutri-
tion, poor water and sanitaton, and low female literacy—are
inevitably exacerbated by the conflict, the result of displace-
ment of affected populations or of conflict-related stress and
traumit. Even the high fertility rates mav partly relate to the
conflict, as there appears to be some belief among men.
particularly, that it is important to have many children to
replace those lost to the conflict or to protect the numbers of
this minority population. Although no datt were found o
document the prevalence of this belief, staff and clients in the
health facilities visited by the study team mentioned it several

times during interviews,
5.2. Health care system

Except for fertility rates. the above proximate determinants
of health outcomes are largely influenced by factors external to
the health sector. And although the health sector leadership can
play an important role of advocacy and coordination, it can do
little to directly influence these factors, One factor that can have
an impact on health outcomes and that lies within the control of
the health sector is the performance of the health care system
itself. Access to preventive and basic curative health services, in
particular, could reduce rates of infectious discase, micronutri-
ent deficiencies, and maternal mortality among the poorest fam-
flies. Access to family planning services could reduce fertility
rates and illegal abortions. An « e and accessible health
care system is therefore un essential ingredient for aceelerated
human development in ARMM.

Available data on health system outputs™ indicate that the
levels of utilization of basic health services are very low in
ARMM relative to the rest of the country (table 5.3). For almost
all common indicators, ARMM ranks lowest in service cover-

“Whilke not Tocated m ARMM. Pt s close o the border with Magumndanao and shates the same populaon group Pikit expernienced a0 magor outhbreak of contlict i 2000, tollowed by
spotadic madents in the o vears mmediately before the survey was conducted. Ttwas agan the site of magor conflict smee February 2003 after the sunvey was caried out
A1y perarousal includes startle reacions. by perdhieniness vigilanee tor the retum of danger: mightmuares, and psychosomatic complants Intisive symptoms dare <haractenzed by repeated
mterruption of thoughts by thoughts related to thie trauma
e teader s alerted 1o the wide ditterences mdata repoted Iy different sources: This study has accepted the Natonal Statsties Otfice Maternal and Cluld Health Susvey of 2001 as the
best possible source for mformation on-heath senvice fevels Data from servce statistios repotted n - the DO National Eprdenuology € enters Fueld Health Service Diformeation System
s published mthe DO web site ar <www doh gov phedas well as iom senace statsucs provided o the study team Iy Integrated Provinaal Health Othees o the four provinces of
Bastlan. Lanao del s, Maguindanao, and Tasw=Taw show considerably better levels of service outputs than data obtaned from the household sursey Although 1 s not unusua for such
dilferences o et between sarves data and sersice statisticos—and @ similar trend appears tor the nanenal data—what is disturbing s the marked ditterence n relative ranking of ARMM
service Tevels compared wath othier regions Where sunvey data show ARMA ankang Tast or almiost Last for most indicatons of maternal and uld care, the DOTTsen e statisiics show ARMAM
tanhing hetween second and Aith bestin the county for comparable indicators 101 difhieult o give credence o these results given what s otherwise known about the health systent n
the Region, i addimion 1o the generally aceepted princple thatsurvey dataare generally: mote relable than service stitistcs




Table 5.3 Health system outputs in ARMM (percent

Women with 4 or 653 66.8 7.8 60.4 64.6 37 4838 14
more prenatal visits, 2001
Children 0-5 months old
protected against neonatal
tetanus through mother's
tetanus toxoid vaccination, 2001 55.6 46.8 64.5 65.5 67.8 55.7 353 16
Women who received postnatal 64.5 62.3 62.9 54.5 63.0 55.5 69.1 3
care, by postnatal care provider, 2001:
Doctor 471 247 379 408 293 255 16.0 16
Nurse/midwife 39.9 438 48.0 40.3 51.4 53.0 36.4 13
Traditional Birth Attendant 12.8 30.7 14.2 18.9 193 215 476 1
Children 12-23 months
fully immunized, 2001 613 46.1 64.3 63.7 53.2 65.5 213 16
Children under 5 years who received
nutritional supplement during last six
months, 2001:
Vitamin A 756 744 734 785 67.5 786 372 16
lodine capsule 57.8 60.6 54.0 60.6 516 58.3 30.7 16
iron drops/syrup 68.2 66.8 69.5 61.0 51.6 69.1 405 16
a.Arank of 1 indicates the most desirable outcome.
Source 2001 Maternal and Child Health Strvey, Final Report, National Statistics Office.

age (third lowest for women receiving a sufficient number of
prenatal visits). The one exception is the share of women
receiving postnatal care, which is higher in ARMM than in the
country overall. However, a larger percentage of women in
ARMM receive postnatal care from traditional birth attendants,
rather than from professional health personnel. Service statis-
tics from the DOH (Field Health Service Information System
2000) show that 53.2 percent of deliveries in ARMM were
attended by health professionals, 35.7 percent by trained birth
attendants, and 10.4 percent by untrained birth attendants,
compared with 69.0 percent, 20.6 percent, and 3.9 percent,
respectively, for the country as a whole. Though comparative
data on place of delivery were unavailable for the study, one
could impute that more births take place at home, attended by
traditional birth attendants. which may be an important con-
tributing factor to the high maternal mortality ratio.

Another measure of performance of the health care system
is the access to family planning services. Information from the
national 2002 Family Planning Survey shows that the total contra-
ceptive prevalence rate among married women of reproductive
age in 2002, already low hy international standards for the coun-
try as a whole at 48.8 percent, was only one-third of this level in
ARMM at 16.2 percent. Use of more effective, modern methods
of contraception among such women was even lower at
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10.5 percent in ARMM, compared with 35.1 percent for the coun-
try as a whole. Although cultural and religious factors reducing
demand would explain at least part of this low contraceptive
prevalence rate in ARMM, a lack of access to family planning
services is also playing a part, as indicated by the high unmet
demand among married women of reproductive age in the
Region. This unmet need seems - - ..l desired for the pur-
pose of spacing children rather than for limiting the total number
of children (table 5.4). None of the other regions in Mindanao
shows levels of unmet need as substantial as that in ARMM.
Study team visits to health care facilities in Maguindanao
province and discussions with health care managers of all five
provinces indicate that the health care system is starved of
resources, The most frequently cited problems were lack of
drugs, staff shortages, and lack of funds to cover costs of travel
to remote areas. Deterioration of infrastructure and equipment
was not mentioned as often, perhaps because upgrading of
health infrastructure tends to be a popular form of support
among donors or even by the Regional Government itself.
In fact, the review of public sector expenditures on health
shows just how under-resourced the sector has been overall.
Per capita public expenditures on health in ARMM. including
expenditures by the National Government, the Regional
Government, and LGUs, add up to only 41 percent of per




Table 5.4 Unmet need for family planning, 2002
{percent of married women of reproductive age)

ARMM 35.0 28.0 | 6 9

1X 22.1 141 8.1

X 16.3 9.0 73

Xi 172 6.9 103

Xl 1438 76 7.1

Xiil PAN 103 103

Philippines 205 10.6 99
Source: 2002 Family Planning Survey, National Statistics Office

capita public sector health expenditures in non-ARMM areas.
If, in addition, it is noted that () these figures do not include
expenditures by PhilHealth on health care for its members,
which in ARMM are almost negligible compared with the rest
of the country, and (b) that there are few private sector facili-
ties in the Region relative to the rest of the country, then the
severity of the Region’s div- 1 i starts to become evident,

A closer examination of health system resources in the
L+ o 0oshows a more nuanced situation, however (table 5.5).

Consistent with earlier observations about the expendi-
ture bias in favor of personnel. the numbers of health person-
nel in government facilities in ARMM relative to the population
served is not particularly low compared with the rest of the
country. No data are available on health personnel in non-
government facilities, although there are likely to he fewer of
these in ARMM than in the rest of the country given the small
number of private facilities. Complaints about staff -
were heard frequently by the study team, suggesting that
absentecism‘nonreporting of staff and/or concentration of
staft in bigger cities and larger facilities is taking place, at least
in the more remote areas.

The number of hospitals per capita is significantly lower
in ARMM thun in the rest of the country (0.58 versus 2.23 per
100,000 population). That is explained largely by the very low
number of private hospitals in the Region (0.12 versus 1.4 per
100,000 population), although the ratio of government hospi-
tals to population is also relatively low. These data indicate
that there is one hospital in ARMM per 172,000 population
(compared with one hospital per 45,000 population in the
country « vl The majority of hospitals in ARMM are small

hospitals with capacities of 10 to 25 beds per hospital (as is
typical of rural hospitals in the rest of the country). It is impor-
tant to note, however, that the above statistics on hospitals in
ARMM. and probably on doctors and nurses as well, may
understate somewhat the level of access in the Region given
the fact that hospitals in Cotabato City, which is located within
the province of Maguindanao but is not administratively part
of ARMM, also serve the population of Maguindanao. Also,
Marawi City, located within the province of Lanao del Sur, was
not part of ARMM until 2001, and its hospitals were not includ-
ed in the above statistics.

There are a relatively large number of rural health units
(RHUs) per capita in ARMM, but a very small number of
burangay health stations, which raises the question of coverage
in the more remote areas in the Region. In addition. with only
74 doctors in the Region, it is clear that many of the 90 RHUSs are
not staffed with a doctor, assuming in particular that many of the
doctors would be based in the Region's 11 hospitals.

Finally, it is important to note that the geography of
ARMM—with large expanses of mountainous areas in the
mainland provinces of Maguindanao and Lanao del Sur and
particularly with the remote island provinces of Sulu and Tawi-
Tawi (the hoat ride from Tawi-Tawi to the closest mainland
city of Zamboanga takes 14 hours)—imposes especially
onerous burdens on the Region's health system that are not felt

ble 5.5 Health system capacity in ARMM

Number of government health

personnel per 100,000 population, 2000
Doctors 3.85 3.07 1
Dentists 254 2.20 7
Nurses 6.18 5.89 10
Midwives 21.50 24.00 7

Number of hospitals per

100,000 popation, 2001
Government 0.84 0.46 16
Private 1.40 0.12 16
Total 2.33 0.58 16

Number of rural health units per 3.4 3.73 5

100,000 population, 1997

Number of barangay health 18.84 13.39 15

stations per 100,000 population, 1999

Source  Author's calculations based on data from 2002 Phifippine Statistical Yearbook,

National Statistical Coordination Board
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in other parts of the country. The existence of isolated popula-
tions, either in mountainous terrain or on islands, requires o
larger number of barangay health stations, staffed with well-
trained midwives and barangay health workers, with a good
network of RHUs as back-up. Access to hospitals is difficult in
emergencies, in many cases simply impossible. It is also diffi-

cult to fill staff positions in remote facilitics—particularly
doctors in small hospitals or in RHUs, or midwives in remote

RHUs and harungay health stations.
5.3. Determinants of health system utilization

As was done in the education section of this study. a series
of multivariate regressions was run to examine the relative effects
of demand and supply variables on the use of health services.
Two variables were used to measure health service utilization:
whether a respondent’s child aged 1—4 years had received any
vaccination at all; and whether the respondent herself (women
aged 1549 years) had visited a health facility in the last 12 months.
Regressions were also run on outcome variables measuring
whether the child had completed the full set of vaccinations, as
well as whether the child had had fever or cough. but these
regression results yielded R-squareds that were almost negligible

(that is, very little of the variation in the dependent variable could
be explained by variations in the factors measured on the right
side of the equation), and these other results dare not reported.
The regression results show that a child living in ARMM
was 25 percent less likely to have received any vaccination
than a child in the NCR. No similar significant effect was shown
for children residing in other regions in Mindanao or in other
- of this ARMM effect is
eliminated, though, when household-specific variables are

parts of the country. The g nw

added into the equation. In the latter case, mother’s education
was shown to have a small but riene 1), significant positive
effect on vaccination of the child while houschold size and the
mother's religion (whether or not she is Muslim) had small
negative effects on vaccination, even after accounting for the
possible effect that wealth und the other reported household
factors might have had on the outcome. The family's weulth
status (measured by the wealth quintile into which the family
is classified) also had an impact on vaccination. A child
belonging to a family in the poorest wealth quintile was 9
percent less likely to have been vaccinated than one whose
family belonged to the wealthiest quintile. Smaller and less sig-
nificant negative effects were also observed for children in
families in the second and third poorest quintiles.

Table 5.6 Regression results—Determinants of receiving some vaccination and visiting a health facility

ARMM -0.25751*** 0.0593*** -0.01049 -0.10706**
Other Mindanao -0.00671 0.0593** 0.017315 0.058439**
Luzon and Visayas 0.000198 0.083281*** 0.00483 0.072392%**
Lowest Quintile -0.14062*** 0.115837*** -0.09048*** 0.041555*
2nd Quintile -0.04761*** 0.12034*** -0.03136* 0.067527***
3rd Quintile -0.02769** 0.077671*** -0.02226* 0.042272**
4th Quintile -0.00423 0.074136*** -0.00688 0.054945***
Age 0.090583*** 0.062373***
Age Squared -0.00135*** -0.00089***
Rural -0.02123 0.007426 -0.01618 0.002234
Household Size -0.00702*** -0.00525**
Child born 0.268061™**
Sick Chitd 0.202191™**
Migrant 0.016264* 0.008488
Mother’s Education 0.011097***

Muslim -0.020925™**

Pseudo-R squared 0.141912 0.077343 0.199919 0.126335

*** = significant at .01 level; ** = significant at .01 level; * = significant at .05 level.

Note: These regressions have been corrected for region-level weighting and clustering.

Source: Authors' calculations, based on data from the 1998 Demographic and Health Survey.

The reference category for the residence variables is the NCR, meaning that the coefficients indicate the difference of residing elsewhere relative to residing in the NCR.
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The mother's reported use of a health facility was also
el affected by a number of these household charac-
teristics. Residence in ARMM reduced the probability that a
mother used a health facility by 10 percent relative to mothers
in the NCR. even when variables on a variety of household
characteristics were added into the equation. This could imply
that supply factors in ARMM, specifically the relative lack of
general health services. were having an impact on access to
women's use of services. The absence of this "ARMM effect™ on
vaccination. after household-specific factors have been
accounted for (as mentioned above), is probably a tribute to
the strength  of the national Extended Program  on
Immunization, including its activities in ARMM, which has
heen one of the best-performing public health programs in the
country. The fact that living in non-ARMM Mindanao or other
regions of the country showed a larger probability of use of a
health facility compared with the NCR seems somewhat puz-
zling unless one considers that health facilities in the non-NCR
regions, particularly for the first level of care, are likely to be
less expensive than those in the NCR. Houschold size again
has a negative relationship with mother’s use of a health facil-
ity, implying that use of health services (whether for vaccina-
tion or other services) becomes more difficult for larger
families either because the mother has less time to access the
service or the cost of services becomes more difficult to bear.
It should be noted that living in a rural area, as opposed to an
urhban area, had no impact on use of a health facility, either for
child vaccination or for the mother, which seems to indicate
that there is really little difference in demand or supply condi-
tions between urban and rural areas. This is not particularly
surprising given the information (in section 2.2.1) on relative-
Iv low wealth status in urban areas.

5.4. Getting the health system to peak performance

The ol + to the health system in ARMM are sub-
stantial. ARMM receives a disproportionately small share of a
gravely depleted public health budget. Its population has
greater health needs than the rest of the country. caused by
extreme poverty and chronic contlict. The conflict, in addition,
constrains health system activities. The Region's geography
imposes special demands on the system. The various indica-
tors reviewed above tell of:

e houscholds unable to secure for themselves average

health outcomes attained by other Filipinos due to

physical isolation, poverty, low literacy, and poor
housing conditions;

¢ communities with living conditions marked by insecu-

rity, conflict, and lack of access to basic services; and

e i health care system unable to fully compensate for

these disadvantages at the household and community
levels.

Much of this picture is caused by factors that lie outside
the health sector itself, including the level of economic and
social development in the Region and the persistence of armed
conller, Yet much can still be done within the reaches of
health sector policy to improve the situation and bring better
health and health care to the people in ARMM. Plotting a clear
strategy for the future will be a critical step.

Fortunately, the health sector in ARMM enjoys the advan-
tages of a sector that, nationwide, has heen  introducing
improved measures in maternal and child health and other pri-
ority public health programs for the past couple of decades, as
well as having undertaken a substantial drug reform program
in the late 1980s. Although implementation of these programs
has been only partly successtul, and particularly less so in
ARMM, the technical know-how underpinning these reforms is
available and has been proven effective through scattered pro-
grams around the country. More recently, the national DOH
has been leading an effort to institute 4 comprehensive Health
sector Reform Agenda (HSRA) that addresses the systemic
issues of financing and service delivery that are expected to
bring i nfe nnimprovements in health care. DOH-ARMM
has participated in learning activities related to TISRA. and as a
consequence has been able to integrate many of HSRA's prin-
ciples into its strategic plans. In fact, the Regional Govern-
ment's health development program as presented to the study
team lies very much along the lines recommended below. This
study’s recommendations will, it is hoped. serve to validate the
identificd priorities, and add detail and bring fresh perspec-
tives to that program, which still remains in a sketchy form.

The health reforms recommended for ARMM include bring-
ing more funds into the health system, establishing an efficient
health care delivery system, . 1ild Tang efficient support sys-
tems for managing health operations, and promoting programs
that respond to the special health needs of the Region.

5.4.1. Bring more funds into the health system

Section 5.2 showed the extreme degree to which the
health sector in ARMM has been deprived of public sector
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resources, when contrasted with the heulth sector in the rest of

the country. Armed with objective expenditure analysis to sup-
port their case, the Regional Government and DOH-ARMM can
be more forceful in demanding a fairer share of resources for
the health sector in ARMM. even in the midst of hudgetary con-
straints. The LGUs in ARMM are an . [« oll - promising
source of funds. Having been spared the responsibility for
financing health care while still enjoving the benefits of an IRA

formula that Twcaondll covers local health services, the

LGUs can—and indeed should—he called upon to add to the
health financing pool. In addition, greater than average health
needs, the impact of the armed conflict, and the difficult geo-
graphic conditions, all make for proportionately greater
requirements; arguing these points would strengthen the case
for larger vk« e ans from the National Government.
However, budget resources are only one potential
source of funds. The Regional Government should lobby for

a more rapid expansion of PhilHealth operations in the

Region. Establishment of local PhilHealth offices in ARMM
and provision of technical assistance to local health
providers, both public and private. would "1 il v aceredi-
tation and maximize utilization of benefits. Payment of pre-
miums for membership of poor families in the Indigent
Program of PhilHealth would be a natural vehicle for LGU
financing of health care, given that the National Health
Insurance Law mandates that LGUs are responsible for such
pavment. The national PhilHealth can also he asked to assist
in organizing consultations among local chief executives at
provincial, city, and municipal levels in ARMM to help them
reach agreement on who will finance premiums for the poor
as it has been doing all around the country. Local chief exec-
utives can be reminded that LGU sponsorship of Indigent
Program memberships will leverage counterpart funds from
the National Government as required by law. further increas-
ing resources for health. Those pavments to PhilHealth
return to the LGU in the form of capitation benefits to par-
ticipating RHUs as - « 1l as the full
package of PhilHealth benefits for
Indigent Program members. LGUs in
other parts of the country have found
these terms quite attractive.

User charges represent another
source of funds, and are already wide-
Iy applied in the Region (as in the rest
of the country). The small box for
"voluntary donations” is now ubiqui-
tous in RHUs and a variety of fees is
common in public hospitals. Many
hospitals, in addition, have private
rooms and other special perks avail-
able to those willing to pay more.
These user charges are particularly
popular among hospital managers
who then have more resources to
work with—to the extent they are
able to retain earnings and are not
required to remit them to the provin-
cial treasury—but they are also wide-
ly believed to be u deterrent to timely
and appropriate use of services by the
poor. Although most hospitals have a
system to identify indigents, swho are




then exempted from fees and may even receive free drugs (f
these are available). such systems are time-consuming, sub-
ject to political interference, or are simply ineffective at iden-
tifying the truly poor. Hospital managers also often claim that
revenues from paving patients are used to subsidize services
for the poor, vet it is often unclear how much of those rev-
enues do eventually reach the poor. In brief. user charges
should be applied with great care and only if solid assurance
can be had that public resources meant to serve the popula-
tion us a whole, and the poor in particular, are not siphoned
off 1o the better-off who can afford to pay the additional
charges.

One final source of funds, particularly relevant for ARMM,
is the donor and NGO community. Over the last few years, an
increasing number of donor agencies, including the World
Bank. have expressed interest in offering assistance to ARMM.
The Regional Government will need to give highest priority to
developing a systematic framework for development in the
Region, and in the health sector specifically. to guide donor
assistance and minimize the very real risk that such assistance
will end up being splintered., duplicative, inappropriate, or just
phain wasteful—as so much donor assistance has been in the
past. While it is true that many donors come in with an agen-
dua of their own, it is also true that most will welcome seeing
their assistance contribute to a bigger scheme for development
and will often show greater flexibility if the bigger picture is
presented to them.

5.4.2. Establish an efficient health care delivery system

No health system, however rich, will have -t
resources to meet all the health needs of the population it
serves, The managers or leaders of the health system there-
fore need to seek a system that is as efficient and responsive
as possible within the limits of the available resources. One
of the most important determinants of the overall cost-effec-
tiveness of the health system is the organization of the net-
work of health facilities. The number and types of facilities,
their geographic distribution, the types of services offered in
each facility, the number of beds in inpatient facilities, the
numbers and skills of health personnel in each facility, the
quality of care—all these factors together constitute the
health delivery system.

The health care system in ARMM is similar to that in the
rest of the country in that it has a primary care provision that

is mainly focused on public health services (maternal and
child care) provided mostly by midwives and with many
small hospitals. It is different from the rest of the country in
that there are few private providers, almost no large hospitals
(there is only one 100-bed hospital), very low bed capacity
(2.7 beds per 10,000 in the public sector compared with 3.2
for the country as a whole, in both cases. excluding beds in

The first task for health planners in ARMM
is therefore to develop a good plan to

rationalize the network of health facilities

in the Region.

retained hospitals), and very few specialist doctors. Like
many health systems worldwide, one problem with the sys-
tem is the self-referral to hospitals of patients who could be
treated at an outpatient primary care facility, resulting in
underutilization of primary care providers and an unneces-
sary and costly burden to hospitals. The large number of 10-
and 23-bed hospitals means that most hospitals are too
small to maintain the minimum required staff and infrastruc-
turesequipment for efficient and high-quality  operations.
even for a basic hospital. Yet, if all these hospitals were
enlarged, they would be too expensive to maintain and there
would be too many of them. Like the rest of the country,
ARMM has more hospitals than it needs and too many of
these hospitals are too small.

The first task for health planners in ARMM is therefore to
develop 4 good plan to rationalize the network of health facil-
ities in the Region. First, primary care must be enhanced. The
Region’s geographic configuration makes the role of the
barangay health stations especially critical, and concrete
measures must be taken to ensure that there are sufficient
numbers of these facilities and that they are appropriately
staffed. With only one doctor per 32,000 population, ARMM is
far from meeting national standards of one doctor per 20,000
at the primary health care level. While efforts must be made to
bring these doctors out to the RHUs (including offering incen-
tives for accepting assignments in remote areas), these must be
complemented with programs to empower nurses and mid-
wives in RHUs to take up a greater range of tasks, including
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providing basic curative services, that might normally be car-

ried out by doctors.

A good rationalization plan would then take up the
thorny issue of hospital care. To the extent that geographic
and demographic conditions permit, the ideal situation
would be to have fewer but larger hospitals, well dispersed
among the population, with special arrangements made
where access is particularly difficult, as in the island
provinces of Tawi-Tawi and Sulu, or the lake communities of
Lanao del Sur. The first task would be to identify which of the
many small hospitals should be upgraded to larger, better
staffed and better equipped facilities serving larger catch-
ment populations. Location, current patient flows, current
staffing, and existing infrastructure and equipment will all
tigure in the rationalization decisions. Taking into considera-
tion the Region’s geography, it may be possible to justify con-
tinued operation of a few relatively small (and therefore
inefficiently sized) hospitals, but such decisions should be
made with the aim of halancing conflicting objectives of mak-
ing health care v -+ while also maintaining standards of
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quality. In all cases, careful thought should be given to the
appropriate service mix, staffing mix, bed capacity, internal
organization, and level of specialization of the hospital. ctc.
Hospitals not selected for upgrading may be merged admin-
istratively with larger hospitals and converted into satellite
facilities of these larger hospitals (e.g., diagnostic facilities,
outpatient clinics) or converted into RHUs. Preparation of
such a health facility rationalization plan is strongly recom-
mended as a precondition for large-scale investments in
health facilities in ARMM, whether under government or
donor sponsorship (including the World Bank-funded ARMM
Social Fund Project).

It is inevitable that these proposed changes will draw fire
from local politicians, health care staff, or even local popula-
tions, as most people will not be happy about losing their local
hospital. Health sector leaders and local chief executives in
favor of change will find that managing the "politics™ of health
reform will be a major part of their job. The more successful
health system reforms in other countries have shown that, with
good communication, a transparent and participatory process,
one or more "champions™ among local politicians, and great
reserves of patience (on the part of those trying to usher in
change), people (and even more, local politicians) can even-
ol be made to understand that a - 1=ttt high-quality
hospital some distance away is better than a low-quality hos-
pital closer to home.

5.4.3. Establish efficient support systems for managing
health operations

Health and development planners tend to forget that a
health facility does not consist of infrastructure and equipment
alone. The proliferation of “infrastructure” projects that call for
construction or repair of barangay health stations, RHUs, or
hospitals but remain silent on the staff who will work in the
new structures or on the provision of drugs and other supplies
is testament to that. At times, the unrealistic assumption is
made that the new structure will attract the necessary staff. It
rarely does. Rationalizing the health care delivery system calls
for rational decision-making on staff deployment and drugs
and other supplies management, as much as on which piece of
physical infrastructure will be repaired and equipped. The
appropriate complement of staff, drugs and other supplies,
and effective management must combine with infrastructure
and equipment to complete the elements of what economists




call the “production function™ of health care. Tf these elements
are not brought together in the appropriate quality and pro-
portions, poor health care results.

When funds are limited, it becomes even more impor-
tant to manage health joputs responsibly. For drugs, for
example, enormous savings could he made by introducing
more efficient procurement methods. Pooling drug require-
ments among different facilities and even among munici-
palities. cities, and provinces would 1+ bulk purchasing,
and in turn improve prices. Transparent and competitive
bidding procedures tas opposed to the opaque one-on-one
negotiation processes commonly used in the country today)
can also lead to e ma savings. Together with improved
procurement, better drug logistics systems (stock manage-
ment, ordering, delivery. etc) will bring further gains.
Finally, transparent management of and accountability for

public funds that are allocated for drug purchase will
reduce “leakages.” Better systems for drug procurement,
logistics, and financing have been known and applied
worldwide—and in some cases in some parts of the
Philippines—for almost two decades. Health sector leaders
and local chief executives in ARMM with the welfare of the
population at heart would do - I to introduce such
systems in the Region as soon as possible.

More difficult to achieve and vet more critical. the proper
management of health human resources remains o big chal-
lenge. The quality of staff, and the need o upgrade and update
il —u e cinical, managerial, communications, and
person-to-person skills—are the most obvious issues. But
these are only the tip of the iceberg. Deployment of statf needs

to he reviewed and appropriate redeployment  carefully

planned and executed. Health managers should be able to col-




lapse and create positions. Most importantly, it is important to
“break the cvcle of poor performance.” This means correcting
flaws in the recruitment and selection process and empower-
ing health sector managers to reassign or even dismiss non-
performing staff.

As in the case of health facility rationalization, reforms to
a drug system or to a health human resource system will sure-
ly meet political resistance, particularly among those whose
personal interests are at stake. These reforms will need to be

The study on psychosocial needs in a
conflict area shows the need for immediate
psychosocial intervention to strengthen the
coping skills and to enhance the psycho-
logical resilience of individuals in conflict-

affected communities.

undertaken with firmness, fairness, and political savvy. Again,
strong technical analysis to underpin objective decisions,
transparent process, open communication and consultation,
and one or more influential champions will be necessary.

Finally. just as in the education sector, systems to improve
information management and to strengthen budget and finan-
cial management will be needed to improve operational
efficiency.

5.4.4. Promote programs that respond to the special
health needs of the Region

After being granted autonomy, ARMM continued to
implement the national programs aimed at managing major
public health concerns, including maternal and child health,
reproductive health, family planning, tuberculosis. and
malaria control. Given the continued prominence of these
public health concerns in the Region's disease burden, and
given the impact that extreme poverty still has on the health
of the population, the Regional Government will need to
continue giving full attention and support to these programs.
In addition, although food supply, water, sanitation, and
housing programs are not the direct responsibility of health
sector managers, it should be in their mandate to promote
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such programs actively and to work closely with their col-
leagues in other sectors to ensure that other sectors” policies
and programs support health-promoting measures (e.g.,
promotion of locally available healthy foods, education on
sanitary practices).

One example of a program response that is well suited to
the Region's unique characteristics has been the effort to use
tlamas as advocates for reproductive health, including fami-
ly planning, under the Fifth Country Program of the United
Nations Population Fund (UNFPA). Introduced in Maguin-
danao and now expanding into other parts of the Region, this
program draws lessons from successful programs in other
Islamic countries, (c.g., Egypt) that underscore to the wlamas
that reproductive health programs are consistent with, and
even promote, Jslamic teachings.

While health managers and staff in ARMM are - .1l
versed in the rationale and methods underlying these tradi-
tional public health programs. there is surprisingly little
effort, or even awureness of the need, to respond to the
health consequences of the armed conflict. The study on
psychosocial needs in a contflict area cited above (Lopez et
al 2002) indicating the widespread presence of acute symp-
toms of post-traumatic stress disorder (PTSD) shows the
need for immediate psychosocial intervention to strengthen
the coping skills and to enhance the psychological resilience
of individuals in -l 0T 1 communities. Delaying
intervention at this stage increases the risk that people go
into the more chronic form of PTSD, which is both more dif-
ficult to detect and manage and which creates greater social
dysfunction in the long term. Both health and social protec-
tion agencies in the Region should take the lead in calling for
immediate psychosocial intervention, particularly among
communities directly affected by the conflict. If further
investigation shows a high incidence of physical injuries and
disabilities as a result of the conflict, it will also be necessary
to introduce rehabilitation programs.

5.4.5. Autonomy: ARMM’s version of devolution?
Coming as it did several years after the creation of
ARMM, the nationwide devolution of the health system to
LGUs in 1991 was not implemented in ARMM. Even when it
passed its own regional LGC in 1995, the Region chose to
retain the full functions of the pre-devolution national DOH
at the regional level, with DOH-ARMM continuing to man-




age all publicly owned health facilities along with the budg-
ets and resources meant for those facilities. This unique sit-
uation brings both advantages and disadvantages. In
principle. devolution can lead to responsive, tlexible public
services, better adapted to local circumstances. This has
indeed happened in parts of the country where LGU leaders
have made efforts to focus on improving health care for their
constituents. However, devolution can also generate ineffi-
ciencies in the health care system by leading to fragmenta-
tion of services and to the hreakdown of the referral system.
The important exercise of planning a more rational delivery
system is particularly complex when the catchment popula-
tion for certain facilitics crosses administrative borders or
when neighboring LGUs maintain duplicative facilities just
across these borders. With management of the public system
still centralized at the regional level. ARMM may he spared
some of the cross-LGU complications that are common (and
serious) in the post-devolution health system nationwide.
On the other hand. staff at DOH-ARMM are particularly
troubled by the seeming indifference of LGUs in the Region
to the health needs of their populations, which is a
predictable conscquence, perhaps. of regional, centralized
management.

Autonomy has given the Region a unique opportunity to

study the advantages and disadvantages of devolution as it has
unfolded in the rest of the country, and to adopt its own ver-
sion of devolution, one that does not necessarily have to lie at
either extreme of centralized management or full devolution.
At the very least, greater consultation and participation by
local chief executives and other local authorities in the process
of health sector development could create a supportive con-
stituency for the sector. Local chief executives could, for exam-
ple, be asked to sit on a Regional Health Board to participate
in policymaking. Greater participation would also increase
LGUs' = e+, to contribute financially to health services,
whether in the form of direct funding for publicly provided
services or sponsorship of premiums for indigent populations
in PhilHealth’s Indigent Program. Alternatively, the Region
could consider devolving all health services to the provincial
level, preserving the advantages of size and scale while bring-
ing services closer to the beneficiaries. The recent entry of
Basilan and Marawi City into ARMM will make it necessary for
ARMM «tfe il to rethink their policies on devolution very
shortly, given that these two LGUs are entering with previous-
ly devolved health systems. It is an opportunity that should not
be wasted.
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6. The Social Protection

ystem in ARMM

w0 OVer three decades since the 1970s, social stability has
e been a hardly recognizable concept to the average Muslim

household in constant exposure to armed conflict and vio-
lence. On the one hand, armed conflict and violence are not
only cyclical in occurrence hetween the migrant settlers (from
Luzon and the Visayas) and the Muslims, but also among
Muslim clans and families clashing over unsettled  land
disputes and over local rivalries in the political and power
positions in government. On the other hand. the national
government forces invariably take the side of the migrant
settlers in the armed divide, transforming the conflict into an
ideological equation nurtured on both sides by geopolitics.
The cveles of armed contlict have also been creating signifi-
cant psychosocial impacts that impede human development
and stunt the formation of social capital and, in the long haul,
feed on social institutions that would eventually provide social
protection services. Throughout all this. people in Muslim
areas of Mindanao, particularly in ARMM, have had little more
than traditional family and clan support networks to fall back
on in tmes of psychosocial crisis or sudden income loss.
Organized government support in the form of reliet and reha-
hilitation has existed but this has been overburdened by the
enormous need.

Recently, however. a strategic shift from welfare to devel-
opment of self-reliant community networks has started taking
place under the leadership of DSWD-ARMM, with support
from the national DSWD, This shift is paving the way for
establishment of a solid social protection system that is partic-
ularly appropriate tor a situation of conflict and extreme
poverty.

6.1. The datu system in Muslim communities—The
traditional safety net in times of peace
and of conflict

The major cthnic groups among Muslims in Mindanao are
the Maguindanaoans in the old Cotabato province, the
Maranaos in Lanao, and the Tausugs in the Sulu archipelago.
There are smaller cethnic groups like the Iranuns along the
border of the old Cotabato and Lanao, the Yakans in Basilan,
the Samas talso Samals) in Tawi-Tawi, and the Badjuos along
the coast of Basilun and the Zamboanga Peninsula. All ethnic
groups are governed basically by the detn system, some of
which federated into sultanates duating back centuries.

The detir system as o basic unit of governance is ruled by
royal families or clans (composed of intermarried families)
with a datir as the head. The elders among families or clans
form into a council that helps the danir in the governance of
the whole clan and the ethnic group. In the case of the few
sultanates, it is the sultan who serves as the head of the ethnic
group. The governance of the datir svstem or the sultanate is
highly feudal in character and form, where the heads and
council of elders are determined by royal blood relationships,
family ties, and wealth.

Whether in time of peace or « wlhet the datu svstem
dominates every social, political, or economic aspect of life.
The datir is expected to be the provider of livelihood and
emplovment, and assistance in time of need. Because the deati
system and the focal government meshed into one svstem
during the last century, the datis and the leaders of the royal
families and clans of the ethnic groups have also become the




local government officials. Elections of local government
officials become token formalitics of the decisions of the
council of elders from the various clans. In some instances
when decisions of the councils are divided, clections become
violent and conflicts are resolved once more in the councils of
the dati system rather than in the formal institutions of gov-
ernment. In many instances, LGUs have become employment
agencies for members of the roval family, the clan, and the
ethnic group, in that order. Nepotism and corruption are not
necessarily viewed as negative practices because the detiu
system is now superimposed onto the system of local
government.

In times of major ot such as the outbreak in 2000,
whole communities displaced by armed violence appear
10 be all accommodated in the government evacuation centers.,
But away from the attention of the media are the greater num-
ber of houscholds that are accommodated in rescttlement
areas within the lands of the daties. In the resettlement areas,
the internally displaced persons are provided with residential
land on which they build their houses and a fraction of a
hectare to be tilled as small farms. These people are also hired
as seasonal farm helpers, though labor standards may not he
observed. In Social Assessment of C.. ln.- 170 Areas in
Mindanao (World Bank 2003), it was observed that
employment as farm helpers increased -l il in the period
after the 2000 conflict. because the datir landowners had an
excess of farm laborers from among the displaced farmers who
resettled on the datu land.

6.2. Social protection—Traditional social
welfare services

Under the sustained and cyclical conditions of armed con-
flict and violence, social protection has been provided to
affected households and communities to a limited extent in the
form of relief immediately after conflict and rebabilitation
between episodes of < onther usually until the next conflict
disrupts the prior rehabilitation efforts that have bin. Il taken
root to prepare the ground for development. For the past
decade, the gap between episodes of conflict has become nar-
rower, and the conflict itself has become wider and more vio-
lent. In such conditions, the provision of relief services only is
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possible. This has kept DSWD-ARMM almost - Ll preoc-
cupied with providing such services to conflict-affected com-
munities since its establishment after devolution to ARMM,
especially during 2000 and recently, in renewed armed con-
flict in and around the Buliok Complex in Liguasan and Pikit
(skirmishes are still being waged in many interior barange)s
of Maguindanao, Lanao del Sur, and North Cotabato,
unknown to many and + wall, unreported to the media).

ARMM, through the devolved functions of DSWD,
has made an internal assessment of its performance over
the period 1998 to 2002 (DSWD-ARMM  20020). The
following paragraphs highlight some  elements of its
performance.

There are five major weltare service programs of DSWD-
ARMM being implemented that correspond to defined benefi-
claries, namely the programs in Family and Community
Welfare (for parents of disadvantaged families and economi-
cally depressed communities), Children and Youth Welfare
(for children and youth in disadvantaged and difficult situa-
tions), Women Welfare (for the prevention and eradication of
women's exploitation), Disabled Persons Mecltne- (for the
disabled among the elderly, children, youths, and women),
and Emergency Assistance (for victims of natural and human-
generated disasters, mostly rooted in armed - aathen

A total of 200,767 families were directly served by the five
major welfare programs of DSWD-ARMM over the period,
compared with a target of only 175,410 families. However, the
support system (and follow-up case work) to families that
were served has been il disrupted, largely because
DSWD-ARMM has also been at the forefront in providing relief
and rehabilitation to communities affected by the conflict. It is
one of the few government agencies, and in some areas the
only one, offering relief services for families in these commu-
nities, as well as resettlement sites and evacuation reception
centers. The spate of conflicts puts DSWD-ARMM on a con-
stant emergency footing. This also medns that its personnel in
the regular welfare programs are also regularly « Il 1 to work
in the conflict areas.

The programs have a service presence in 864 barangays, or
40 percent of ARMM barangays, most of which are the poorest
in ARMM (and in the country). Service delivery is hampered by
the inadequate road system in Maguindanao and Lanao del Sur,




and by the isolation of communitics due to the archipelagic
geography of Basilan, Sulu, and Tawi-Tawi.

The financial resources used in five vears amounted to
PG5,342.181 at a cost of P37 per family served. or an annual
cost of P03.69, which represents an efficient program in terms
of the cost beneficiary ratio.

In 2002, the Malaysian Government deported Filipino
workers in Sabah. Although not considered part of its regular
welfure and assistance services, DSWD-ARMM processed the
repatriation of 15,770 deportees in Tawi-Tawi, Basilan, and
sulu (including Zamboanga). and provided relief services in
receiving centers and transportation expenses for return to
their places of origin.

6.3. Evolution toward development of community-
based social structures

Despite the exposure to contlict situations, and « Il
maintaining the regular -+ Itae programs, DSWD-ARMM s
assisting in the development of the most economically
depressed and conflict-affected communities through special
projects that are not funded from regular government sources.
The use of these projects to focus on such communities has
been demonstrated in the implementation of the Country
Program for Children with funding assistance from UNICEF,
and the Comprehensive and Integrated Delivery of Social
Services (CIDSS) Program.

Both these programs use a participatory approach in
generating the profile of the minimum basic needs of the com-
munity in focus. This profile must be seen in the larger context
of extreme poverty and conflict viewed through the eyes of the
community, and the specific context of problems - l.vnfi.i
and prioritized with the corresponding action plans formulat-
ed into projects by the community. These community projects
are led and managed by smaller units of the community organ-
ization, which serve us the community welfare and develop-
ment structure engaged in @ continuing strecam of action
planning to address the problems identified.

In some areas, special projects are now also serving as
models for a convergence program among some of the different
local governments, ARMM, and national line agencies sharing
counterpart financial and technical support with communities to

address the multiple facets of poverty and conflict at the local
level. Thematic concerns heing addressed have gone hevond
welfare and basic social services, into community infrastructure,
livelihood., agriculture, and postharvest facilities. DSWD-ARMM
is working toward the harangay and municipal multiagency
structures operating in a coordinated manner, though it is expe-
riencing 4 variety of difficultics hbecause of the respective
bureaucratic protocols and inability of some workers in partici-
pating agencies to work <t o with other agencies. Despite
this, some projects remain community led and initial resources
are leveraged to attract more funds for community use
(see hox 0.1).

Some local governments contribute their share to the
community-led projects in various ways, by shouldering the
costs, for example. of the salary of the CIDSS worker (since
most workers are project hired), the production equipment.
the construction of a day care or multipurpose center, addi-
tional pitcher water pumps. or the counterpart share of the
community project fund.

Some hard lessons learned from the special projects
have provided firm ideas for replication. Most of the projects
identified are small, and because of their community-led
character, require small funds that can be supported by a
combination of initial external financing and counterpart
sharing (mostly in kind) from the community proposing the
project. The use of small funds that are readily accessible to
the community contributes to formation of social capital.
discourages  clite-capture, and reduces Gf not altogether
eliminates) corruption. It also helps local politicians  build
closer links to their constituents because of the social capital
formed by small community-led projects.

The implementation of the special projects has not been all
that successful. In fact, some projects are outright failures. But
the main approaches have been developed and some important
lessons have been learned. Today, special projects, especially
under the CIDSS Program, are implemented in 382 of the poor-
est barangays and in 79 of the poorest municipalities in ARMM,
Because of the promise of the special-projects approach as a
strategy for human development and formation of social capi-
tal, they should he fully assessed for their potential use as a reg-
ular approach to the delivery of welfare services and
development by looking at the actual field results and impact.
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he people of barangay Bulod (Sultan sa Barongis, Maguindanao)

used to be skeptical of any form of help promised by any government

agency. The barangay is nat only isolated because of the absence of

basic infrastructure connecting it to mainstream society, it has also
long been a neglected community in which government basic social services
are a rarity. But community members had not realized that, even with help
from outside, they would, principally, have to help themselves by learning to
work together,

Suspicious community leaders needed a lot of persuading to take the
initial steps of undertaking the minimum basic needs process to help iden-
tify issues that the community wanted to address first. All issues identified
appeared very basic, and all seemed a priority to be addressed considering
the extreme poverty condition as reflected in the minimum basic needs
benchmark results. There was a lot of “wait and see” and community mem-
bers expressed more doubts when for a while, the community failed to move
beyond deciding which of the needs requiring community action could be
undertaken, mainly by themselves, with the help of a few external resources.
Eventually, the need for a water system as a source of potable water for
daily household use was eventually agreed on.

Through the Comprehensive and Integrated Delivery of Social Services
{CIDSS) Program and through the representation of the barangay chairperson,
a small fund was provided to the community for a water system. A project plan
was then prepared, and pumps were installed with labor and some materials
provided as counterpart inputs from the community. Schemes were developed
and implemented for user charges to be collected from the community for the
required maintenance of the pumps and later for the eventual establishment
of more pumps.

The results achieved in community action planning spread to other
basic concerns, such as the need for solar driers among the farmers that
also served as a common sports area for the children of the community.
Parallel action planning was also initiated by women to set up a day care
center, which also served as a health center.

From the suspicious community that Bulod once was, it has become a
coping and initially self-directing community encouraged by the strides of
small projects, and aided by small funds. Gne community member quipped,
“we thought 'to-see-is-to-believe’ was about the government extending
help to us. | realize that seeing and believing is more about us (the com-
munity) trying to work together solving our problems.”

Sourcer Adapted from 7he CIDSS Mondorand interviews with Maguindanao DSWD workers,

6.4. Proposed steps in the delivery of social
protection services

To scale up the delivery of social protection services in the
particular and ditficult environment of ARMM, and based on the
above initial assessment of performance outcomes, the <l
steps are proposed:

o Compunity-based porerty mapping instrioments, such das

the mintmum basic needs instriment now widely wsed fo

Do tdegrees of should be inproved to

make it more wser-friendly, .. attractive. simple,
and casy to present. This instrument should also be used
by the community as 2 tool to tack poverty changes
over time. locate vulnerable households and identify
their vulnerabilities, target weltare and  development
services to vulnerable households, and identify commu-
nity resources to be used for projects. The use of this
instrument in mapping various poverty indicators
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engages many in the community, generating participa-
tion right from the start. Mapped poverty indicators in a
simplified presentation format increase community own-
ership of problems, encouraging debate on issues and
helping build social cohesion. The formal presentation
by the community of its mapped poverty indicators
should be made one of the important early requirements
prior to financial assistance to communities. To achieve
this, a standard gutide and pool of trainers who will train
Sield and communiity workers should be deceloped o
upgrade the .

conuntnitios. Once this is done, and after the trainers

wse of the mapping instrunient by

have gained more experience. and after the subsequent
review of the installation processes. it may become nec-
essary o adopt into law the requirement for all
hetrangans to use and satisfactorily present their poverty
profiles through mapped  indicators before the Tocal,
Regional, or National Government releases the barangdy




share of development funds or other forms of financial
assistance,

A cadre of barangay facilitators skilled in community-
led development processes should be developed per
nugicipality to scale up the delivery of welfare and
development services by communities to their mem-
bers generally and to vulnerable houscholds in particu-
lar. The number of barangay facilitators would vary
depending on the number and size of the barangays in
cach municipality. Tdeally, a facilitator can effectively
work on three to four contiguous harangays,

Using special projects such as under the CIDSS
Program as ¢ meuans of convergence for multiagency
services at the community level should be explored and
assessed in depth. The particular institutional arrange-
ments required for interagency coordination should
take advantage of the autonomous status of ARMM to
reduce. rather than add to, interagency protocols and
burcaucratic red tape and so help enhance service
responsiveness. The RLA should consider laying down
a policy hasis for interagency coordination and
resoirce sharing, and for programs such as CIDSS to
hecome vegular programs rather than special pro-
grans. Moreover, the Regional Governor might consid-
er an executive order for this purpose.

NGOs providing services in extremely poor com-

nunities, as well as post-c. ¢ rebabilitation and

decelopment in ARMM. should be used to fucilitate
participatory processes ut the barangay level to
complement DSWD-ARMM progrant redach. Some of
these NGOs can act as trainers in barangay facilitation:
others should also be tained in facilitation work to
achieve DSWD-ARMM program stanclards if they are
tapped as program implementers. Such NGOs include
the Community and Family Services Inc., Kadtuntaya,
and  Bungsa  Moro  Women's  Foundation
¢ Lignon o)y Al Mujadilah (Lanao del Sur); ACORD
(Basilan); and MUFTT (Tawi-Tawi).

The objectives of achieving social protection and
human development outcomes based on the earlier
assessment and proposed steps should feed into the
sustained planning and institutional capability develop-
ment initiatives of ARMM, and of DSWD-ARMM in par-
ticular. The strategic plan formulated by DSWD-ARMM

(DSWD-ARMM 2002b) may need subsequent updating
i gt i the darea of goals and strategies. The
organizational structure is top heavy and too lean at the
ground level where the demand for services is greatest.
Fuall | maintaining the program cost beneficiary ratio
for welfare programs at current performance is ideal,
and the regularization of the special projects, such as
those under CIDSS, should be promoted in the dificult
and unstable circumstances of the ARMM environment.
To gear up for the proposed steps, more resources
will necessarily be needed. Costing exercises to deter-
mine the projected resoirce requirements should he
based on realistic and sound  assumptions. Cuare
should be taken to consider recurrent cost implica-
tions of any project initiated to avoid the common
mistake of erecting service infrastructures  through
community-based approaches only to find that no
services can be rendered because of the absence of
service personnel or other necessary inputs. As in the
past, looking for funds from the national government
budget may prove to be futile in the short term, espe-
cially in the light of budget cuts in the IRA share of
LGUs, deficit spending at all levels of government,
and shortfalls in revenue collections. Tapping and
expanding existing grants or loans from exterial
sotrrces may show some possibilities. The World Bank
has two loan funds exclusively for Mindanao, namely
the ARMM Social Fund and the Mindanao Rural
Development Program (MRDP). The ARMM  Social
Fund has, among other elements. a financing window
for community demand-driven and community-led
projects in human development. It covers exclusively
all the ARMM provinces of Sulu, Tawi-Tawi, Basilan.
Lanao del Sur, and Maguindanao. MRDP also has
special window for community-led projects. especial-
ly in agriculture. For the first phase of the program,
MRDP has included Maguindanao as one of the
provinces of ARMM.
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oming Decade

revious chapters have highlighted several major facets of
# human development in ARMM, including (@) that ARMM

suffers from serious deficits in human development out-
comes compared with those in the rest of the country; (h) thut
these deficits have not been mitigated by compensatory levels
of public spending for this disadvantaged region: (¢) that, in
fact, public spending on education, health, und social protec-
tion in ARMM is substantiallv lower than that in the rest of the
country; and (d) that a combination of ~sigrticant increases in
public spending on human development as well us internal
reforms in governance and delivery systems for human devel-
opment services could he important to closing the gaps in
human development outcomes. Success on this last point is
going to be a crucial component of any sustainable peace and
development program in Mindanao, This final chapter looks at
the concrete steps that might be taken to carry out the recom-
mended actions.

One note before proceeding: for ARMM, no strategy for
human development would be complete without a call for a
humane and permanent resolution of the ongoing conflict in
the Region. The responsibility for this action lies with all
parties, from the country's leadership at the highest levels o
the Regional Government, the armed factions, and further
down to the communitics, families, and individuals resident
in the Region. It is hoped that the depiction in this study of
the costs of the conflict in terms of losses to human develop-
ment. particularly for the children of the Region, - Il serve
as one more reminder of why an end to the conflict in
Muslim Mindanao must be the overriding objective for all
concerned.

1. Closing the Gap in Human
Development Outcomes—A
Strategic Framework for the

7.1. Recommended strategy

The full set of recommended actions for achieving human
development in ARMM is presented in the Annex. Taken as a
whole. the matrix suggests a package of strategic actions—at
the political as - .11 as burcaucratic levels, in resource mobi-
lization as well as expenditure prioritization, in specific see-
toral issues as - -1 as broad institutional and management
matters—that are intended to reinforce each other in facilitat-
ing and securing progress. Two key points about the matrix
should be emphasized:

e There is ample justification for substantially increasing
the level of public expenditures for human develop-
ment in ARMM and the case has been made tor realiz-
ing such an increase in future spending to be funded
especinlly by the National Government. LGUs, and
donors. Yet the key stakeholders in ARMM governance,
particularly the Regional Government, should also
demonstrate that there is indeed a broad-based will to
reform internal governance and regional service per-
formance. which would greatly help secure increased
resources. Increased resources and internal reform will
reinforce cach other more effectively while the proba-
bility of increased resources would decline without evi-
dence of in-depth internal reform. Hence. one set of
recommendetions (section 1 of the Annex) revolves
arountd d sevies of oo ' slepivise dactions to incredse
public expenditures for human development and
increase regional autonomy in biudget mandagement.
while increasing transparency and daccotntabifity and
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demonstrating broad-based consenstts on key policy
directions in buman development.

There are a number of strategic actions in the individ-
ual sectors—education, health, and social protec-
tion—that reinforce as well as articulate and amplify
the larger message of increased public spending and
improved governance for human development.
Sectoral agencies in ARMM, with the support of their
counterpart agencies at the national level, have ample
opportunity to pursue sectoral initiatives that can help
the Region in moving out of its systemic constraints.
sector-specific initiatives will bolster actions on gov-
ernance and public financing issues even as progress
on the latter issues are likely to help accelerate and

sustain sectoral improvements. Hence, a second set of

recommendations (sections 2 to + of the Aunex)
revolves around sector-specific medsures {0 clarify
sectoral goals and service standards, strengthen nman-
agement and operdational capacities, and undertake
selective investments in line with sector-specific
priorities.

Given these two points, one can readily recognize that
implementation of the matrix of strategic actions is most likely
to occur in terms of simultancously achieving five separate but
interrelated concrete developments, namely:

L.A medium-term public - oo framework for
ARMM, which outlines an indicative plan for targeted
increases in public spending on human development
over a three- to five-year period, funded from all
sources,

[ SV

A regional policy agenda (backing the expenditure
framework), which establishes the framework for
human development spending and  demonstrates
hroad-based political consensus on key human devel-
opment sector policy directions and for greater trans-
parency and accountability in management of staft and

other resources.

(@S]

. A regional basic education plan, which outlines the hasic
goals, essential standards, critical improvements, policy
on madaris, key changes in management and operating
systems, funding policies, demand-side programs. and
links between tertiary institutions and basic education.

SN

. A rationalization plan for the regional health network,
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which provides for models of service delivery. facility
investment policies, sources of funding, support sys-
tems, and measures to meet special health needs.

N

. A social protection program policy centered on com-
munity-led development, which uses the experience
from successtful CIDSS projects and adopts community-
hased poverty-mapping instruments, such as the mini-
mum hasic needs, as its core targeting tool.

If vigorous and positive movement along these five areas
of activitics is seen, the chances of effective and sustained
action on the ground are increased considerably. Not only will
cach action create favorable conditions, but the success of one
action will also make other actions more successful.

7.2. Implementing the strategy
The agenda is vast and «hillooows but o logical
sequence and natural priority emerges from among the pro-
posed package of actions. In broad terms, the human devel-

opment strategic plan would unfold in two sequential but
overlapping phases. The first phase will be a period of

consensus-ta ol i and technical preparation. Engaging major




partners  to  mobilize additional resources  for human
development, preparing a plan for stepwise transition to
increased funding, greater budget awtonomy and greater
accountability in human development, carrying out a census of
government employees, resolving the debate on the appropri-
ate goals and institutional forms of an education system serv-
ing a minority [slamic community. and developing a health
facility rationalization plan are among the actions that would
fall under this category and that should be initiated immedi-
ately. This would also be the time 10 prepare technical studies
on improved procurement and financial management systems,

One set of recommendations revolves around
a series of parallel stepwise actions to increase
public expenditures for human development
and increase regional autonomy in budget

management, while increasing transparency

and accountability.

management and information svstems for health and ceduca-
tion services, and an improved poverty mapping instrument
for targeting community-based projects. This initial phase
would peak during the first two years of the strategic plan but
continue at a moderate pace as new issues emerge during sub-
sequent vears,

The second phase will consist of programs to undertake
specific policy measures and investments, as targeted and
framed by the consultations and technical studies. This phase
would start to pick up in the second vear of the imple-
mentation period and grow in intensity as consensus s
reached on priorities, as external funding becomes available,
and as implementation capacity in the Region grows,
It should reach a peak by around the third to fifth years
of the period, but should continue at a high level of
activity until the 1 vonhing gaps in service delivery
and institutional capacity are bridged. likely for another
decade.

The matrix of strategic actions presented in the Annex
gives an indication of timing and priority tor each individual
action proposed.

71.3. Key actors

Such an ambitious program. intervening as it does in a
setting of such immense need. can only be achieved with the
involvement of the broadest possible array of partners. There
is a role for every major actor in the Region—national, region-
al, and local governments; education, health, and social
welfare officials and staff, civil society and the communities it
represents; and external donors and funding agencies.
Although all these actors have their respective parts. the lead
role in this process belongs to the Regional Government,
which must motivate partners to take concerted action. Within
the Regional Government, leadership must come from the top,
in the Office of the Regional Governor, joined by other purts of
the Regional Government in “oe T, support to the three key
regional sector agencies. The matrix of strategic actions in the
Annex indicates the proposed lead agency or agencies for
cach individual action in the strategy.

7.3.1. Regional Government

Without -mlhom resources of its own, the Regional
Government nust nevertheless deliver on the promises of
regional wutonomy on the strength of its leadership and its
moral ascendancey. In exerting leadership, it must focus on
promoting coherent movement along the above five areas of
activities. Along with its technical agencies, the Regional
Government has specific responsibilities to:

L Build o national constituency for closing the hunean
development gaps. This study might be usetul as an
advocacy tool for building a national constituency for
closing the gaps in human development outcomes in
ARMM. Dissemination of the study might focus on
reaching members of the Cabinet, Congress, media,
academe, managers and professionals of key national
agencies (DepEd, DOH, and DSWD), national security
agencies (such as the Department of National Defense),
and the donor community. It might be useful to high-
light the fact that improvement of human development
outcomes in ARMM is a crucial aspect of peace and
development in Mindanao, which in turn is a high
priority issue of national security and political -111ahr .,

2. Exercise regional political leadership. The Regional
Government has shown an example in exercising
regional leadership in the implementation of national
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government programs and projects in ARMM through
helping secure the issuance of such exccutive policies
as Exccutive Order 124 (implementing the ARMM
Social Fund for Peace and Development) and Executive
Orders 125 and 125-A (further devolving functions of
national government agencies to the ARMM Regional
Government). Political leadership of the Regional
Government will be crucial in securing coherent
progress in all the five areas of activities outlined
above, particularly in the first two items, namely the
medium-term public expenditure framework for ARMM
and the policy agenda.

3. Exercise sectorul technical leadership. The regional
agencies for education (DepEd-ARMM), health (DOH-
ARMM), and social -+ Mo (DSWD- 41" 14 will need to
provide the technical leadership in their respective sec-
tors, though technical assistance from their counterpurt
national agencies would he constructive. Resources
and opportunities provided by existing foreign-assisted
projects in education, health, or social - ..M v, might be
useful for providing the technical Taldnn blocks for
the hasic plans of each sector. Existing projects - the
ARMM Social Fund Project or the Basic Education
Assistance for Mindanao Project, among others, can
provide the technical resources for regional agencies to
develop the plans indicated in the matrix of strategic

actions.

7.3.2. National Government

The National Government has a strategic role to play.
Representing the entire nation, it must secure the peace and
prosperity that are critically needed to enhance the country’s
standing among potential international investors and partners.
It must also provide all necessary support to the one among 16
regions in the country that has the poorest human develop-
ment outcomes, as 4 means to reducing disparities between
rich and poor across the country. And as the principal financier
of regional operations, it must share accountability for the
Region’s performance. The National Government's specific
1openealahine are to:

1. Act as the Region's champion in the national darena.
taking the lead in advocating to close the gap in human
development outcomes between ARMM and the rest of
the country, with Congress. among donors, and among
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the general population. Leadership for these actions
must come, as it already does, from the highest levels in
the Government. at the Office of the President.
However, in this regard, as in its other roles under this
agenda, the National Government must show defer-
ence for the Region's .. ill, mandated autonomy, and
endeavor to form a partnership of equals with the
Regional Government

. Increase national government transfers to the regional

goverinment budget and ensure that the human devel-
opment sectors receive 4 more than  proportionate
share of those increases. In the face of the evidence on
discrepancies in per capita spending on human devel-
opment between ARMM and the rest of the country,
even the tight budget situatior. cannot excuse the
National Government, and DBM in particular, from
seeking to s donnt, all pue el for reallocation from
less urgent or Jower priority items in the national
budget. Defense of ARMM's budget position during
Congressional budget hearings is an equally important
task.

. Concede increasingly greater budgetary autononty to

the Regional Government. True autonomy can only
come when the Regional Government has authority
over its budget. in the way that LGUs have autonomy
over their IRA shares. It is true that the regional gov-
ernment hureaucracy is voung, and lacking the experi-
ence that LGUs already enjoyed when the LGC came
into effect. Nevertheless, only hands-on experience will
provide the opportunity to learn, and the National
Government should  gradually but steadfastly yicld
budget management authority to the  Regional
Government, in the process providing the technical
support needed to build capacity in the Regional
Government.

. Provide technical assistance to regiondal government

line agencies. The national agencies for education
(DepEd), health (DOH), and social welfare (DSWD)
possess know-how and experience gained from
decades  of implementing human development
programs nationwide. With a vastly larger field of
operations on which to build its expertise, these
national agencies have much to teach the ARMM
counterparts. Both the national DOH and the national




DSWD have been providing substantial amounts of

technical assistance to ARMM counterparts, but the
national DepEd’s assistance has heen limited.
The urgent need to articulate a policy agenda for
education in ARMM consistent with national educa-
tion standards provides a unique opportunity for con-
structive cooperation between national and regional
agencies.

7.3.3. Local government units

LGUs are conspicuously absent from the human devel-
opment sectors in the Region. And yet local chief executives
have much to gain politically from close identification with
delivery of services that are so universally valued by political
constituents. Furthermore, an IRA formula that assumes
devolved responsibility for health and social protection serv-
ices and a Special Education Fund (20 percent of real prop-
erty taxes) earmarked for education expenditures ensure that
LGUs have room in their budgets for human development
services. The LGUs need to start sharing responsibility for
human development activities in their communities. Other
key actors—from national and regional government leaders,
to donors, to civil society——should combine to advocate for

g RS ER

this, if necessary working to revise the regional LGC to man-
date such a role for LGUs and negotiating for appropriate
sharing arrangements. Technical assistance to help LGUs
review their current uses of funds to identify possibilities for
reallocation from lower priority items would facilitate this
change. Comparison with similar LGUs in non-ARMM areas
of the country could help set appropriate targets. In the
longer run, LGUs would benefit from support to help build
local capacity in planning and managing human develop-
ment-sector programs.

7.3.4. Donor agencies

Substantial external assistance will be critical in the
Region for the foreseeable future, given the gap between
resource needs and availability, and muany donor agencies
are prepared to help fill that gap. A few are already active in
the Region. To facilitate donor assistance, the National
Government (specitically, DBM) will need to make appropri-
ate adjustments in the Region's budget ceiling to ensure
that the assistance is in addition to the existing levels, not a
replacement.  Counterpart  funding, to complement
donor support, will need to be accommodated within this
increased ceiling. Assistance from donors can take any of

: . c
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the following forms, separately or in combination, and is
intended to:

1. Fucilitate the dialogue among key partnersto generate
broad consensus on the main pillars of accelerated
human development in the Region. Tt is of valuable
assistance to provide the occasion and setting for nego-
tiations  and  discussions  among  the  National
Government, Regional Government, and LGUs; among
donors and NGOs; and between «hito i levels of gov-
ernment and the donor and NGO communities. For

“ LGUs are conspicuously absent from the
human development sectors in the Region.

And vet local chief executives have much to

gain politically from close identification with

delivery of services that are so universally

valued by political constituents.

example. support for discussions on formulating the
medium-term public expenditure framework would be
of immediate value. Also, sponsorship of a series of
workshops on the appropriate roles of public and pri-
vate religious education and corresponding prioritics
for public funding would help speed up implementa-
tion of badly needed improvements for the Region's

education systen.

[ 8]

. Give technical assistance for more extensive analysis or
technical development of key clements of the Region's
human development strategy. Donor agencies could
facilitate the flow of ideas from other arcus of the coun-
try or even other parts of the world where relevant les-
sons have been learned. The experience with Tslamic
education in other countries would be valuable, for
example, as would expertise on health facility rational-
ization. Expertise to help with systems development
and other aspects of planning and policy development
is also urgently needed.

3. Provide budget support, conditional on policy reforms.

Given the serious funding -1w -1l in human develop-

ment in ARMM, budget support would be an appropri-

v Dcchopient foo Podoe b nospento i che ARMA

ate intervention, particularly in the early vears of the
strategic plan. To ensure that systems are put in place
to enhance long-run efficiency and accountability in
the human development sectors, this support should be
conditional on  policy reforms, such  as  those
recommended in this study. For example, this funding
instrument could be used to finance a stepwise
transition to increased funding at regional government
level, greater budget autonomy, and greater accounta-
bility in the human development sectors. Budget
support could also be provided directly to LGUs that
agree to enhance their involvement in human develop-
ment (for example, by sponsorship of PhilHealth mem-
berships for the poor).
4. Provide funds for capacity biuilding and establishment
of new systems for management and e vl
(c.g., human resources management systems, procure-
ment, and financial management systems). Donor
funds could cover the cost of computerized informa-
tion and modern communications systems,

N

Provide support Jor larger-scale investments in the edu-
cation, health, and social protection sectors, including
upgrading these sectors” human resources, infrastruc-
ture, and equipment. This is the traditional role of donor
partners. To ensure that precious resources are used effi-
ciently, in accordance with sector-specitic development
plans, the Regional Government and its technical agen-
cies will need to actively coordinate with the donors, and

donors will also need to hold regular consultations.

7.3.5. Civil society

Where a government and its institutions are voung, as
with the ARMM Regional Government. and particularly when
a society is emerging from a period of contlict and instability,
active participation by civil society in the :olanl i efforts is
especially valuable. The NGOs of the Region can contribute
specifically, if they:

1. Advocate for better human development services and
more resources on behalf of the communities they rep-
resent, NGOs can advocate for increased budgetary
allocations for human development from LGUs by, for
example, helping local chief executives recognize the
value of human development services for their con-
stituencies and by helping the people recognize their




I

CMonzitor oo

rights to better services. Similar advocacy can take
place at the national level.

of all levels of government,
and buman decelopment sector agencies in particui-
lar. Civil society monitoring can apply to all aspects
of the human development strategic plan, including,
for example. monitoring of funding levels for human
development or of compliance with transparency
and accountability standards (e.g.. for procurement
and financial management reforms). or ensuring
that education and health personnel are in regular
attendance at their place of work,

A Fill the service gaps where government agencies aie
wnable to deliver. NGOs can themselves contribute to
the provision of human development services where
government reach is imited. Communitv-led activi-
ties, [+l in remote areas, are particularly suit-
able for NGO support. A critical part of NGO
involvement would he creating the social structures
for self-help that would allow communities to
become self-reliunt in the long run, and teaching
community members 1o assert their rights as well as

fultill their obligations vis-a-vis the various levels of

government.
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Annex

Annex. Matrix of Strategic Actions for Achieving Human Development in ARMM

1. Governance and Financing

Strategy: Negotiate and implement a medium-term governance and financing framework that would increase public expenditures for human development (HD) and strengthen ‘
regional autonomy in budget management. In parallel stepwise fashion, take a series of confidence-building measures to increase transparency and accountability in management

Putpose/Course of Action

1
| fiming '

Ease of Delwery

Potential impart

of staff and other resources, and demonstrate political consensus on key policy directions in HD. Involve civil society in monitoring actions of all governments.

L —
| Resources Needed

A. Increase public expenditures for human development, financed by a mix of sources including the National Government, local governments, and donors. Use increased funding to increase
shares of nonpersonnel expenditures, i.e., maintenance and other operating expenses and capital outlays ‘

Lead Agency }
-

A.1 Formulate proposed medium-term
financing and expenditure plan for HD

. based on principles of (i) substantially
increased overall funding from

| National Government {(NG), local
government units {LGUs) and official
development aid (ODA); and (i) more
than proportionate share of increases
reserved for maintenance and other
operating expenses (MOOE) and

! capital outlays (CO)

A.2 Negotiate indicative levels of
future NG transfers to RG for HD;
these should be substantially higher
than current levels

immediate Technically difficult and politically Multiyear guide to prospective budget Madest, for Political leader-
| complicated envelope available for HD actions and technical ship of Regional
] reforms assistance (TA) Government
Important to provide policy basis and (RG) with
justification for proposals Provides baseline proposals for support from
negotiations with financing sources Autonomous
ODA funding likely to concentrate on . Regionin
CO. Hence governments must ensure i Muslim
sustainable recurrent cost funding } Mindanao
| {ARMM) HD
i agencies
Civil saciety
to monitor
implementation
Immediate Subject to political uncertainties in Crucial catalyst for moving forward on l Modest, for TA Political leader-
2004; might be clearer with new ather sources of financing since this is } to RG and NG ship of RG and
administration after 2004. Start with currently the main source for HD " key support from
2005 budget expenditures in ARMM i Substantial NG leaders,
increases in NG Department of
| NG must recognize that greater needs allocations Budget and
in ARMM and HD contribution to Management '
country-wide “peace dividend" justify (DBM) |
increased NG funding levels }
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A.3 Formulate a negotiated formula

Immediate to

Annex. Matrix of Strg

Requires study on current uses of LGU

tegic Actions for Achieving Human Development in ARMM

LGUs have steady income source

Modest, for TA

Political leader-

local funds for HD expenditures

funds and political agreement between
Regional Executive and Regional
Legislative Assembly (RLA)

of RG commitment to HD from
resources within its control

to RG and RLA

for LGY cofinancing of HD as part of medium term funds to identify possibilities for (Internal Revenue Alfotment—IRA) to RGand LGUs | ship of RG and
revised regional devolution policy; reatlocation from less urgent or lower that could provide sustainable LGUs
this should be substantially higher priority items source of funding Substantial
than current levels increases in LGU | Civil society must
LGUs must be persuaded or mandated Based on comparison with LGUs in allocations participate in
to share responsibility for HD other parts of the country, ARMM advocacy with
LGUs could make potentially large LaUs
Subject to political agreement between | contributions to HD services
RG and LGUs
Could be mabilized immediately,
Requires legislative action to revise with strong political leadership
devolution policy from region
A.4 Negotiate with donors for Immediate to Crucial to obtain overall budget Could provide early response ta Modest, for TA Political leader-
indicative portion of expenditures medium term ceiling within which ODA projects can resource mobilization; offers greater to RG fine ship of RG with
likely to be covered by ODA be identified and prepared financing stability despite uncertain agencies and key support from
projects in HD fiscal position of NG LGUs NG leaders
Once budget envelope clear, project
pipeline can be established ODA assistance generally, though not Substantial Technical leader-
always, restricted to CO (infrastructure, | increases in ODA | ship from HD
Requires donor coordination within equipment) and other investment costs | allocations agencies in
a common HD framework {training, seed money for revolving ARMM to
funds, etc.) develop common
Project preparation and strategic
implementation capacities Government sources must provide the framework
will be essential corresponding sustainable recurrent
cost financing
A.5 Negotiate indicative levels of RG Immediate Subject to future levels of RG focal Amounts minimal, but important signal | Modest, for TA Political leader-

ship of RG with
support from HD
agencies and
RLA

B. Increase autonomy in budget allocation and management for the Regional Government

B.1 Negotiate with NG and Congress Stepwise Can start with 2005 budget. RG should | Regionat initiatives to improve HD No additional RG leadership
for less itemization of its budgetary transition over demonstrate efforts to increase outcomes supported by informed resources to negotiate
appropriation to ARMM immediate to accountability (see points D decision-makers in RG needed with NG/DBM and
medium term and E below) with Congress
Need monitoring system, initially Civil society moni-
toring
B.2 Define part or all of NG transfers Medium term Same conditions of accountability as Would provide more stable funding TA to develop RG leadership
to ARMM under IRA-type formula B.1 source than annually negotiated appropriate to negotiate
budget allocation with NG and
formula with Congress
B.3 Expand local revenues of RG and Long term Limited prospects for expanding tax Would reduce dependence on NG No additionat RG
LGUs base, except in fong term allocations resources in
immediate
future
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Annex. Matrix of Strategic Actions for Achieving Human Development in ARMM

C. Demonstrate political consensus in passage of key regional legislation or broad-based executive decision(s) providing policy directions in human development (see sections on education,

health, and social protection in this matrix)

D. Conduct organizational and staffing review and develop human resources development plan for human development agencies in ARMM

D.1 Conduct a census of RG
employees to update the staff rolls
and identify nonexistent, absentee,
or unqualified employees

Immediate

Technically complex and politically
difficult

Eliminate most egregious abuses in
public sector employment

Savings from elimination of "ghost
employees” can be used to (a) hire
"real" service providers, especially in
remote areas; (b} increase salaries;
andfor (c) finance MOOE and CO

D.2 Clanfy and enforce standards and
processes for hiring and firing of RG
employees

fmmediate

Policies must be transparent and
widely disseminated

Objective criteria set for human
resources (HR) actions

Sanctions for nonperformers

Moderate for TA
and costs of
census

Substantial, if
incentives for
voluntary
separation or
early retirement
needed

Modest, for TA

RG leadership
and managers of
HD agencies

RG leadership for
policy

Top and middle
managers in HD
for enforcement

t D.3 Develop staff deployment plans Immediate, part Crucial to obtain early decisions on Mare efficient use of HD resources Modest, for TA T Top and middle
for HD agencies consistent with of HD sector policy directions (e.g., decentralization, | (should be HD HR but sounds/looks managers of HD
strategic directions in each sector master plans devolution, priorities) to guide funny) Substantial, if agencies

i organization and staffing incentives for

Better coverage of underserved areas redeployment
needed
D.4 dentify prionties for capacity Immediate to TPan of HD sector master plans Improve the match between staff Modest, for TA Top and middle
building, training, retooling; and long term members and their job descriptions to HD agencies managers of HD
implement staff development agencies
programs Staff productivity and morale crucial Substantial to
to goals implement
training
programs
D.5 Proceed with planned reorganiza- | Immediate to Technically complex and politically Rationalize the regional bureaucracy Modest, for TA RG leadership
tion and restructuring of agencies to medium term difficult

rationalize the regional bureaucracy

D.6 Define and/or update job
descriptions for all positions in
government; define results agree-
ments for each staff member on the
basis of these job descriptions; insti-
tute regular performance evaluations
based on these results agreements;
and define region-wide policies for
rewards and sanctions linked to
performance evaluations

Medium to long
term for job
descriptions

Annually over
the long term
for others

Initial effort to define job descriptions
will be difficult; standard job
descriptions should be used
wherever possible

Key is to sustain attention and
effort over a long period as effects
are cumulative

Can be done for HD agendies only
or all government agencies

Objective criteria set for HR actions

TAto HD
agencies

Initially, RG lead-
ership and man-
agers of HD
agencies

Over the long
term, top and
middle managers
of HD agencies
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Annex. Matrix of Strategic Actions for Achieving Human Development in ARMM

E. Adopt measures to improve transparency and accountability in resources allocated and used for human development, starting with procurement and financial management

E.1 Implement the new National
Procurement Law (RA9184) and its
Implementing Rules and Regulations
(IRRs)

Immediate for
adoption of Law
and IRR

Immediate to
long term for
capacity building

Key is to sustain attention and effort
for enforcement

Will require extensive capacity-building
in competitive electronic procurement
procedures, planning, and monitoring

Will require establishment of a
regional procurement coordinating
and monitoring unit

Civil society participation in monitoring
public procurement activities needed

Demonstrates RG's commitment to
transparency to minimize if not
eliminate corruption

Considerable savings in costs of goods
and services purchased

Just-in-time procurement

Modest, for TA
to RG and HD
agencies

Advocacy TA
for civil society
participation

RG through its
Regional
Procurement
Monitoring Unit

Procurement
units in HD
agencies

Civil society to
monitor

E.2 Implement an automated
accounting information system

Immediate

Key is to sustain attention and effort
for enforcement

Link up with national Commission on
Audit (COA) to use [COA owns
software & needs to give permission
to ARMM] simplified bookkeeping
software, and TA if needed

Signals RG's credibility and trustwor-
thiness by demonstrating prudent use
of its resources

Reduce financial mismanagement and
corruption

Modest, for TA
to RG

RG leadership
and managers

.
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Annex. Matrix of Strategic Actions for Achieving Human Development in ARMM

2. Education

Strategy: Bring to rapid conclusion the ongoing debates on the goals and institutional forms of the Regional education system—both public and private—to enable the system to
proceed with the challenge of rebuilding and upgrading quality with the limited resources available. Institute a participatory management style and introduce improved manage-
ment and operating systems. Improve the links between basic and tertiary education institutions.

Purpose/Course of Action

Timing

Easa of Defivery

Potestial Impact

fesources Needed ‘ Lead Agercy

A. Articulate a clear and broadly shared agenda for education.

al development in ARMM

A1 Formulate a multiyear regional Immediate Broadly consultative process to prepare | Strengthen links between RG and Modest, for RG to initiate
basic education plan for ARMM that agenda; public disclosure about LGUs leadership, and other education preparing plan but need to
(a) clearly articulates broadly shared process important officials Substantial, for Involve LG and
goals and acceptable service implementing Department of
standards; and (b} defines a concrete Realistic implementation plan Persuade NG to allocate more plan Education
program for increasing availability necessary but may be more difficult, resources for education in ARMM {DepEd); donor
of schools in remote areas and given many needs in region assistance may
upgrading the quality of the public Persuade LGUs to mobilize more be needed
school system Agree on allocation of responsibilities of own resources
between RG and LGUs
Achieve coordinated effort toward
education goals and reduce
wastage in sector
A.2 Formulate policy on madaris, Immediate Need survey to assess condition of By upgrading quality of madaris, Modest, for RG, LGUs, and
reserving option of public support madaris relative to national increase enrollment and continuation policy DepEd, with
for madaris willing and able to meet accreditation standards; information rates, especially among the poor development possible donor
national accreditation standards, is not good now assistance;
particularly in areas not served by Substantial, community
public schools Consultative process is important; depending on groups
keeping political agenda separate the agreed
from education agenda will be a public role of
challenge madaris
B. Increase efficiency of the education sector by improving key management and operating systems
B.1 Establish policy of shared Immediate Response to division superintendents Improve initiative and effort by local Modest; needs RG with support
management and accountability in and other local managers; political education managers political from LGUs
system; devolve clear functions to will and support for democracy by RG commitment
local education managers with Improve sector decision-making to shared
corresponding resource transfers Accountability mechanisms needed; management
TA may be needed to experiment on
what would work; performance
may be difficult to measure
B.2 Improve regular information Medium term TA needed to design system; need Improve resource planning and Substantial RG with
collection and distribution system collaboration of local education budgeting assistance of
down to schools and students to managers DepEd
map out needs and track performance Improve sector decision-making t
B3 Improve budgeting, procurement, Immediate Assess existing systems; design and Increase operational efficiency Moderate RG and LGUs
and financial management systems pilot new system; train and implement with assistance
at division and school levels Improve transparency, reduce of DepEd
Related to current DepEd project corruption
Meet school needs better
L
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Annex. Matrix of Strategic Actions for Achie

Human Development in ARMM

B.4 Improve management systems Immediate Requires technical consultancy on Meet specific needs of schools in hard- | Moderate RG and LGUs
especially for hard-to-reach places system design and training of local to-reach areas with assistance
(such as conflict-affected areas and managers and school personnel of DepEd
island provinces)
B.5 improve teacher development Medium term Assess quality and deployment of Improve teacher attendance, Substantial RG with
and management systems teachers with respect to education instruction methods, and student assistance of
agenda learning DepEd
Improve teacher development Better deploy good teachers where
programs, as well as compensation, they are needed
evaluation, and promotion systems
C. Ensure adequate resources for educational development in ARMM
C.1 Amend school funding formula Immediate Formula to be underpinned by Upgrade public schoo! standards and Modest, {or RG with
to reflect education agenda and quality and service standards for improve school performance change in assistance
needs public schools funding formula | from DepEd
Reduce wastage by allocating
Identify and target under-resourced resources where they are needed Substantial, if
public schools implemented to
address needs of
under-resourced
schools
C.2 Mobilize NG, LGU and donor Immediate to Implement public school upgrading Improve school performance and Substantial NG, LGUs, donors
resources for education long term plan in A.1{b) above achieve educational goals for funding
RG takes lead on
LGUs need to take responsibility for Reduce out-of-pocket spending by poor implementation
specific education goals
{See point A under Governance and
financing section)
C.3 Design demand-side program for | tmmediate Ensure that these special support Reduce out-of-pocket spending by Moderate to RG and LGUs,
the poorest and disadvantaged areas, programs imply additional funds poor, linked to education behavior substantial, with NGO and
especially in conflict-affected areas depending on donor assistance
Monitor accuracy of targeting Improve disadvantaged-school level of support
outcomes
May need coordinated
nongovernmental organization
(NGO) and donor assistance
C.4 Set and implement policy for Immediate Assess size of problem in region, improve educational development Moderate RG and LGUs

outstanding pool of illiterate and
under-schooled adolescents and
adults

and set performance goals

for all




Annex. Matrix of Strategic Actions for Achieving Human Development in ARMM

D. Improve links between basic and tertiary education institutions

D.1 Develop close R&D relationship Immediate to find technical solutions to improve Improve quality of basic education Moderate RG with
between schools and tertiary long term education in hard-to-reach and assistance of
education institutions; especially conflict-affected areas; distance- Reduce dropout rates of students, and Commission on
for developing pedagogical methods learning methods may help evacuees improve learning Higher Education
for students in conflict-affected areas and others where schools are (CHED) and

and in remote islands disrupted or too remote Increase relevance of tertiary education Deptd

D.2 Use university capacity to train Medium term Regional universities already have Include peace and conflict resolution in | Moderate RG with
education personnel and political and existing inter-faith dialogue programs, education process assistance of
business leaders to find and promote but these need to be used in teacher CHED and DepEd
solutions for peace and prosperity development

D.3 Upgrade quality of tertiary tong term Determine public and private roles Improve returns to basic education Substantial RG with
education, especially in relation to for this assistance of
teacher development Improve quality of teacher supply to CHED and donors

May need coordinated NGO and
donor assistance

basic education
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-Annex. Matrix of Strategic Actions for Achieving Human Development in ARMM

3. Health

Strategy: Immediately correct the serious under-funding through a mix of funding sources (National Government, local government units, PhilHealth, donors, user charges). Develop
a master plan to guide strategic upgrading of primary and secondary facilities, ensuring that qualified staff are present before undertaking infrastructure projects. Increase support
for priority public health programs and programs to reduce conflict-related trauma.

: i
PumposelCourse of Actioh Tirming Ease of Delwery { Patential impact i Resources Needed | tead Agency
A. Bring more funds into the health system
L
A.1 Increase share of health in Immediate Health sector should receive more Increase resources to improve quality Substantial RG and NG/DBM
ARMM budget than proportionate share of any and reach of care
increases in RG budget. (See point A Civil society to
under Governance and Financing section) | Reduce out-of-pocket costs for poor advocate for
i increased
Meanwhile, RG and NG to identify resources
possibilities for reallocation from tess i
urgent or lower priority items within i
the existing RG budget.
A.2 Increase LGU financing of health Immediate Local chief executives (LCEs) must be Same as A.1 above Substantsal RG to Initiate
care through: {a} direct funding of i persuaded or mandated to allocate | dialogue with
health services; and (b} LGU greater share of IRA for health. LGU | LGUSs, lead devo-
sponsorship of indigents in PhilHealth share in health financing would be an lution discussions
Indigent Program {IP) essential provision of the proposed \
revised version of the ARMM Local | LGUs to allocate
Government Code {LGC) funds for health
. RG and LGUs could cosponsor IP Cwil society to
memberships . advocate for
increased
resources
A3 Increase PhilHealth activity Immediate for PhilHealth is already planning to do Same as A.1 above; especially, reduce Substantial National
in the Region through: (a} opening (@) and (b) (a) and (b). Need to accelerate action out-of-pocket costs for poor if covered PhilHealth for
of PhitHealth office(s) in ARMM; under IP (a) and (b}
(b) expanding IP coverage; Medium to long | (c) and (d) will require substantial
(c) upgrading providers to meet term for investment funds (see also B.2 below) Improve physical and financial access | National and
accreditation standards; (¢} and (d) to health providers \ local PhilHealth,
(d) encouraging private sector i RG, LGUs, and
providers donors for
{c) and (d)
A4 Mobilize donor and NGO Immediate i Donor coordination required, preferably | Same as A.1 above Substantial ( RG and/for LGUs
funding for the health sector within systematic framework for health Modest to subs- | lead coordination
system development Donor coordination required ta tantial (depends | efforts
! maximize impact on donor)
L l | .
A5 Institute user charges but only Immediate Difficult to assure conditions Increase resources to improve quafity Maodest to Health facility
with assurance that: (a) poor are {a) and (b) and reach of care moderate (fram managers with

exempted from fees and receive equal
quality care; and (b) revenues are
retained by facility. Preferably apply
only for nonessential aspects of care
{private rooms, etc.)

Community monitoring advisable
for (a)

Increase out-of-pocket costs with risk
of excluding poor

Public investments in "private wings"
divert funds from priority public services

health system
clients)

guidance from
ARMM
Department of
Health (DOH)

LGUs to permit
retention of
revenues




B. Establish an efficient health care delivery system

B.1 Develop a plan to rationalize the Immediate J Requires TA on health network Provide blueprint to enhance access Moderate ARMM-DOH, in
| Region’s health network, especially at | (must precede planning to primary and secondary care of consultation with
i primary and secondary care levels step B.3) good quality, reduce unnecessary RG, LCEs, provin-
r Political consultation process is as hospitalization, and reduce cial health offi-
(The plan should consider staffing important as technical analysis inefficiency/wastage in health cers, municipal
and funding realities) investments and operating costs health officers,
! private providers
} and community
: representatives
‘ il
B.2 As part of B.1, develop cost- Immediate to Challenging task requiring inputs Expand the reach of the health system Modest ARMM DOH, in
effective and sustainable service medium term from experts in field operations to the poorest families consultation with
models for remote areas LCEs, MHOs
Will require active community
| involvement
- I i _— -
B.3 Invest extensively in pnmary Medium to | will require substantial investment Enhance access to primary and Substantial ARMM-DOH,
facilities; invest selectively in long term funds secondary care of good quality, LGUs, donors
secondary facilities in line with reduce unnecessary hospitalization,
rationatization plan Lack of qualified staff is a prime and reduce inefficiency/wastage in
I constraint health investments and operating costs
(All infrastructure projects must have |
ensured staffing and operating cost ‘ Political consensus must be Potential for enormous wastage if
funding) | maintained in support of facilities are without qualified staff
J rationalization plan {
- S - —

-

i C. Establish efficient support systems for managing health operations

C.1 Introduce systems to improve
health human resources (HHR)
management, including (a) staff
deployment in line with
rationalization plan; (b) reform of
HHR management system (part of
awvil service reform); and (c) skifls
upgrading

!
i Immediate to

C.2 Introduce systems to improve

drug management, including

(@) pooled procurement, using
transparent competitive bidding;

(b} improved drug logistics systems;
and (c) transparent and accountable
management of public funds for
drugs

Requires TA on HHR planning Health personnel more productive Moderate to ) RG for region-
medium term Substantial, wide civil service

Involve communities in HR planning, Health system able to produce more depending on I reform; ARMM-

especially for remote areas and better services without tncreasing conditions of J DOH for HHR

! osts. { civil service : reform if

Strong political leadership required reform centralized
i to pursue HHR {civil service) reform system; ARMM-

i J DOH and/or
LGUs if devolved;
community
representatives

Immediate for Requires TA on drug systems Less frequent drug stock-outs in health | Moderate ARMM-DOH in

(a); medium management facilities consultation with

term for (b) local health

and () Easier to do for centralized system; Lower prices for drugs managers if
requires LGU agreement to pool centralized
procurement Reduce out-of-pocket costs for poor system; ARMM-

DOH and/or
Reduce leakages/corruption LGUs in

consultation

with local health
managers if
devolved
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C.3 Introduce systems to improve Medium term Requires TA on information system and | Health system able to produce more Moderate ARMM-DOH in
(a) health information management financial management system designs and better services without increasing consultation with
and (b} budget and financial costs local health man-
management Will require moderate investment agers if central-
funds for software and hardware Reduce leakages/corruption ized system;
ARMM-DOH
Better monitoring of health inputs, and/ar LGUs in
outputs, outcomes consultation with
local health
managers if
devolved
D. Promote programs that respond to special health needs in the Region
D.1 Increase support for priority Immediate and Existing programs require increased Direct impact on health outcomes Substantial ARMM-DOH
public health programs including medium term resources with local health
maternal and child, nutrition, and managers
reproductive health, family planning, Programs should be culturally sensitive
tuberculosis, and malaria programs (e.g., involving ulamas in reproductive
health, family planning program}
Increase integration in program
delivery to fit broader health system
reforms
D.2 Undertake multisectoral health- Immediate to Requires interagency coordination Improve general health status; prevent | Substantial ARMM-DOH in
b 2R 1, food supply, long term itness coordination
water, sanitation, housing) with concerned
Substantial long-term impact on health agencies; locat
health managers
D.3 Expand psychosocial Immediate Pilot community-based program Reduce immediate and long-term Modest ARMM-DOH
interventions to reduce post- exists in Pikit, North Cotabato consequences of conflict-refated and ARMM
traumatic stress disorder (PTSD) psychological trauma Department
Needs modest resources to expand of Social
Contribute to peace effort Welfare and
Health staff not trained in PTSD Development
management (DSWD)
D4 Set and implement policy for Immediate Assess size of problem in region, Improve educational development Moderate RG and LGUs
outstanding pool of illiterate and and set performance goals for alt
under-schooled adolescents and
adults
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4. Community-Led Social Protection

Strategy: Promote continued evolution toward a system of community-based social structures that provide a vehicle for building social cohesion, establishing development-oriented
projects and participatory processes, and providing a safety net in times of crisis or sudden income loss. Use successful community-led projects as demonstration models for other
communities. Improve community-based poverty mapping instrument. Enhance capacity in ARMM-DSWD to lead the effort, and fully engage civil society as the principal partner.

Annex. Matrix of Strategic Actions for Achieving Human Development in ARMM

A. Select successful community-led best practices from Comprehensive and Integrated Delivery of Social Services (CIDSS) projects in poorest barangays to serve as demonstration and learning sites
A1 Assess and profile community-led | Immediate High degree of cooperation needed Community-led best practices in SP Moderate. First ARMM-DSWD
(DSWD or NGO guided) best practices among ARMM-DSWD, LGUs, and some | provide concrete and doable people- year resource and LGUs
in social protection (SP) in ARMM NGOs to support both the host and to-people solutions to SP needs in the requirements
visiting communities real environment of post-conflict and drawn from
A.2 Prepare selected communities Immediate extreme poverty situations regular fund
as models and hosts for immersion and sustained RG and LGUs to work out operational sources of both
and exposure for other visiting activity onward | coordination and resource sharing sup- | They also demonstrate powerful SP ARMM-DSWD
communities port system outcomes that rely on people-centered and LGUs
utilization of resources merely combined with
A.3 Manage replication activities by Medium term Community exchanges only possible in | complemented by limited external counterpart
visiting communities in priority target (second year relatively violence-free communities assistance. fund from
barangays onward national DSWD
Desirable self-help values become
manifested which replace dependence, Second-year
post-conflict depression, helplessness, resource
and social exclusion requirements
similar to first
year but with
more NG
transfers
Substantial.
Third year
onward needs
even bigger NG
transfers and
donor assis-
tance, in antici-
pation of
increased
project-driven
demand
B. Improve community-based poverty mapping instrument to be more user-friendly to poor communities
B.1 Review poverty mapping Immediate Strong resistance from some LGUs Its use is also the first funda- Collaboration of
instrument, make ts use more are expected, especially in making mental step in community-led ARMM and
participatory as a basis for prioritizing community-led profiling mandatory processes and a clear indicator LGUs in
the poorest communities for the for all barangays for community participation resource shar-
combined assistance of LGUs, ARMM, before any financial assistance ing should be
and NG Its use is also the first fundamental takes place the basis for
step in community-led processes and a further assis-
B.2 Pass a law requiring all Medium term clear indicator for community partici- tance from NG
barangays to use the improved MBN pation before any financial assistance and donors
mapping tool as basis for community takes place
profiling of basic SP needs; can be
expanded to other community needs
profiling
Humon Desvel anent o e RETH Prosporiy g rpe VRMA 101 L




B.3 Use the improved MBN tool to

Annex. Matrix of Strategic Actions for Achieving Human Development in ARMM

Medium term

profile all barangays as part of basis (second year
for release of IRA share to complying onward)
barangays including other forms of

assistance from RG and NG

B.4 Train barangay officials, workers Medium term
and facilitators on the use of the (second year
improved MBN mapping toof onward)

Subsequent steps in community action
planning rest on this fundamental step
(from SP needs identification all the

way to project development and imple-
mentation)

C. Develop the policy basis for social protection program coordination and resource sharing to support scaling-up of community-led projects

!
.{ C.1 ARMM-DSWD to consult with Immediate Besides the ARMM Governor as Resource sharing that contributes Modest. Al ARMM
LGUs on program coordination and champion of this revision to the ARMM | concretely to development of activities in the Legislative
resource sharing LGC, other champions per province in communities starting with community- | first year are Assembly with
the ARMM area should be recruited to led processes in SP should provide funded from ARMM Governor
.2 Formulate draft bill for further Immediate gain support in law making and in new ideas in constituency building regular sources as champion,
" consultations with LGUs {this may be actual resource sharing in SP projects. anchored on development of people with some ARMM-DSWD,
a component of the proposed revised Local champions wilt reduce resistance rather than on patronage and budget items LGUs ‘
version of the ARMM LGC) to resource sharing dependency politics realigned for the ;
purpose.
(.3 ARMM Legislative Assembly \ Medium term
passes draft bill into faw Budget realign-
ment should be ‘
 C.4 ARMM-DSWD and LGUs adopt Medium term done at the ‘
‘ CI1DSS-like and community-ted social (second year current period
! protection projects as a regular | onward 5o that realigned
program (rather than as a special i budget can be
program implemented by national \ used in time for
DSWD through ARMM- DSWD) the first and |
i subsequent ‘
l \ \ periods k :
. D. Update the ARMIM-DSWD Strategic Plan
D.1 Consultations on SP program Immediate Oversight body constituting NG, The interdependence of LGUs, ARMM, Modest. To i ARMM Governor, |
framework made coherent with | ARMM, and LGUs created for the and NG should wark as a unified speed up the NG, and donors \
overall HD strategy in ARMM purpose and to reduce and manage governance system for SP and HD in review process, |
resistance at all fevels of government the Region. This s reflected primarily donors, with
D.2 In parallel, review recent ARMM- Immediate in any written plan, such as the ARMM and NG,

DSWD Strategic Plan for 2003-2005
for coherence and rationalization in
resource sharing among LGUs,
ARMM, and NG

D.3 Review budget specifically on

Immediate and

can initiate and
carry the cost of
start-up
activities

strategic plan

Weifare and Devel HD = Human

Services; CHED = Commission on Higher Education; COA = Commission on Audit; DBM = Department of Budget and
Management; DepEd = Department of Education; DOH = Department of Health; DSWD = Department of Social

p P HHR = Health human resources; HR = human resources; IP =
Indigent Program (of PhilHealth); IRA = Internal Revenue Allotment; IRRs = Implementing Rules and Regulations; LCE

items for resource sharing among sustained

LGUs, ARMM, and NG to anticipate regular activity

needed medium-and long-term onward

resource requirements of ARMM SP

plan (including budget requirements

of ARMM-SF Project and other ARMM

focused aid/loan funds)

Note: ARMM = Autonomous Region in Muslim Mind CIDSS = Comprehensive and Integrated Delivery of Social = Local chief executive; LGC = Local Government Code; LGU = Local g unit, MOOE = A ce and

other operating expenses; NGO = Nongovernmental organization; ODA = Official development aid; PhilHealth =
Philippine Health Insurance Corporation, R&D = Research and development; Regional Legislative Assembly; RG =
Regional Government; SP = Social protection; TA = Technical assistance.
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f you want to know more about the World Bank and its activities

in the Philippines, visit our websites: www.worldbank.org.ph and

www.lguportal.org or our Knowledge for Development Center
(KDC) at the ground floor of our office building, which is open 1o
the public from Tuesdays to Saturdays, 10 a.m. to 6:30p.m. We wel-
come students, teachers, professionals from government and private
sectors, and development practitioners from non-government organi-
zations, civil society, and media.

The KDC has over 3,000 publications about the World Bank and
global development issues. The center offers the following services
for free:

e Access to World Bank project documents, publications, and
other development literature published by other institutions

e Access to development sites on the Internet

« Special collection of CDs and videotapes on development

« Online access to World Bank projects, documents and reports

e Glabal Jolis cataloguing system that allows users see the col-
lection of 60 World Bank Public Information Centers around
the world

THE WORLD BANK HAS SEVEN KDCs:

World Bank Philippines

Knowledge for Development Center

G/F The Taipan Place, Emerald Avenue
Ortigas Business Center, Pasig City

Contact Person: Ms. Chat Cabalang-Sanalila
Direct: (632) 636-2866

Phone: (632) 917-3034, (632) 637-5855
Fax: (632) 917-3050

E-mail: ccabalang@worldbank.org

Internet Address: www.worldbank.org.ph
Library Hours: 10:00 AM to 6:30 PM, Tuesday to Saturday

Asian Institute of Management

Development Resources Center-

Knowledge for Development Center

Joseph R. McMicking Campus

123 Paseo de Roxas, Makati City 1226

Contact Person: Mr. Virgilio Ramel Cledera

Phone: (632) 892-4011 local 254

E-mail: vcledera@mail.aim.edu.ph

Internet Address: www.aim.edu.ph

Library Hours: 8:00 AM ~ 12 MN, Monday to Friday;
8:00 AM — 9:00 PM, Saturday; 3:00 PM — 11:00 PM, Sunday

Notre Dame University

University Data Resource Center

Notre Dame Avenue, Cotabato City 9600

Contact Person: Ms. Sonia Dela Cruz

Phone: (064) 421-2698 local 325

E-mail: dsonia@eudoramail.com

Internet Address: www.ndu.edu.ph

Library Hours: 8:00 AM -~ 7:00 PM, Tuesday to Saturday

University of Southeastern Philippines

Obrero, Davao City 8000

Contact Person: Mr. Reymundo Ocenar

Phone: (082) 221-7741

E-mail: rey_usep@yahoo.com

Internet Address: www.usep.edu.ph

Library Hours: 9:30 AM — 6:00 PM, Monday to Saturday

Western Mindanao State University

College of Public Administration & Development Studies

Normal Road, Baliwasan

Zamboanga City 7000

Contact Person: Ms. Helen Directo

Phone: (062) 993-0944, 991-1231

E-mail: helendirecto@yahoo.com

Internet Address: www.wmsu.edu.ph

Library Hours: 8:00 AM = 12 NN, 1:00 PM - 5:00 PM, Monday to
Saturday

Silliman University

SU Library

Dumaguete City, Negros Oriental

Contact Person: Ms. Gemma Plasabas

Phone:; (035) 422-6002

E-mail: g_plasabas@yahoo.com, gemmap_su@yahoo.com
Internet Address: www.su.ecu.ph

Library Hours: 8:00 AM — 12:00 NN, 2:00 PM — 6:00PM, Monday
to Friday; 8:00 AM — 12:00 NN; 2:00 PM - 5:00 PM,

Saturday; 2:00 PM — 5:00 PM, Sunday

University of San Carlos

P. Del Rosario Street

Cebu City 6000

Contact Person: Ms. Maxie Doreen Cabarron

Phone: {032) 253-1000 loc. 126

E-mail: knc@usc.edu.ph

Internet Address: www.usc.edu.ph

Library Hours: 7:30 AM — 8:00 PM, Monday to Saturday;
8:00 AM — 12:00 NN Sunday
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THE WORLD BANK GROUP
The Warld Bank Office, Manila The World Bank Group
23rd Floor, Taipan Place 1818 H Street, N.W.
Emerald Avenue, Ortigas Center Washington, D.C. 20433
Pasig City, Philippines USA
Tel: (63 2) 637-5855 Tel: (202) 477-1234
Fax: (63 2) 917-3050 (202) 477-6391



