
(POPULATION AND DEVELOPMENT
PLANNING INTEGRATION:
THE CASE OF THE PHILIPPINES

•

•

The Philippine Government has
long recognized the need to more fUI~

ly integrate population concerns
into the development planning pro­
cess. However, until 1980, the ap­
proach towards such integration had
always been made on an ad hoc
rather than on an organized and sys­
tematic basis.' With the implementa­
tion of the Population and Develop­
ment Planning and Research project
(PDPR) beginning in June 1981, the
Government has been able to pursue
population-development planning
integration in a more coordinated and
sustained fashion.

The experience of the Philippines
in population-development planning
integration during the first three and
a half years of the PDPR project is
the subject of this paper. It discus­
ses the issues which had to be re­
solved in the planning of the project,
including questions abou t the opera­
tional meaning of population-develop­
ment planning integration and the
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appropriate strategy as well as orga­
nization for integration; cites the gains
made towards integration and indi­
cates a number of gaps and issues
which need further resolution; and
argues that, despite the inability to
quantify population-development
interactions at this time, opportu­
nities exist for population - develop­
ment planning integration at various
stages and levels of planning. Exam­
ples of how such integration can take
place in actual planning work are
given.

ISSUES FACED IN PLANNING
THE PDPRPROJECT

Objective

One of the questions that had to be
clarified before the start of project
implementation was the operational
meaning of population-development
planning integration. What specifi­
cally are envisioned to be accom­
plished?
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To simply say that the idea is to
incorporate population factors into
development planning is certainly not
enough. Population concerns inevit­
ably enter into planning at some point
or another, implicitly or explicitly.
Most planners would be hard put to
accept that they have not in any way
incorporated population considera­
tions in their planning activities. Ac­
cordingly, the manner, extent and
level of integration that is desirable
had to be further defined. Along this
line, population-development plan­
ning integration was taken to mean
the more explicit, more systematic
and more substantive consideration
of population concerns in the plan­
ning process. The "planning process"
in this context would refer to the
modalities by which national, re­
gional and subregional development
plans, policies and programs are for­
mulated, implemented, evaluated and
modified. "Population concerns"
would include not only the fertility
aspects of population, but also those
of mortality and migration. Moreover,
"consideration" would require that
account be taken not only of the
question of how proposed plans, poli­
cies and programs could accommodate
a given population situation, but also
of how the former may in turn affect
the population configuration.

Obviously, population-development
planning integration should not be
looked on as an end in itself. Rather,
it should only be conceived as a means
by which consistency and complemen­
tarity between development policies
and programs and population goals
can be ensured.
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Strategy

Having clarified the operational
meaning of population-development
planning integration, the next. ques­
tion was how such integration could
be achieved.

In essence, the strategy adopted to
attain population-development plan­
ning integration involved a set of
actions directed towards eliminating
the barriers to integration. What are
these barriers? Four major reasons
which could explain the inadequate
linkage between population and devel-,

opment planning in the Philippines
were identified, namely: (1) the weak
institutional set-up for promoting
population-development planning
integration; (2) the lack of awareness
and technical skills needed fori popu­
lation-development planning integra­
tion; (3) the lack of operationally use­
ful information on population-devel­
opment interrelationships; and (4) the
limited use of available population­
development information. The, proxi­
mate objectives and activities in the
project were designed to directly ad­
dress these bottlenecks.

Chart I shows the Philippine Gov­
ernment's approach to population­
development planning integration
schema tically. It indicates how each
bottleneck was proposed to 'be ad­
dressed.

Organization and Management,

The nex t set of issues that, had to
be dealt with involved questions of
organization and management. Who
should be responsible for the promo­
tion and coordination of population-
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BOTILENECKS

CHART I
APPROACH TO POPULATION­

DEVELOPMENT INTEGRATION

IMMEDIATE OBJECTIVES ACTIVITIES

Weak institutional set-up for popula- H To establish and strengthen institutions Establishment of Central and Regional
tion-development planning integration which can promote and support popu- I-i NEDA Population-Development Plan-

lation-development integration. ning Units and Area Research and
Training Centers.

Lack of awareness and technical skills To increase awareness and strengthen Conduct of
..

andawareness-raismg
needed for population-development --'J the technical capacity of planners for 1---1 training activities, e.g., training, work-
planning integration population-development integration. shops, conferences, fellowships and

study tours.

Preparation of research agencies on
population-development research and
conduct of research and research utili­
zation activities.

To set-up a system for the planning,
coordination and conduct of popula­
tion-development research and for
maximizing the output of such re­
search

Lack of _infonnation about popula­
tion-development interrelationships

Inventory and synthesis of completed
ILimited use of available information ~ To collect and transform available in- population-development research in-

formation to usable term, set-up po- ---l ventory and data banking of popula-
pulation-development data bank and tion-development statistics, listing and
central file of relevant research reports compilation of relevant research and
and materials. materials.
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development planning integration ef­
forts? How should such responsibili­
ties be carried out? Should a popu­
lation-development planning (PDP)
unit be established? If so, what
should be its role and functions?
Should PDP units be created in secto­
ral ministries in addition to a centrally
located PDP unit? Should PDP units
be created at sub national planning
levels?

The answers to these questions de­
pended on anum ber of factors, the
most important of which were, name­
ly: (a) the existing institutional set-up
for development planning; and (b) the
amount of resources that could be
made available to support population­
development planning activities.

On the institutional set-up for plan­
ning, it was important to bear in mind
that planning functions in the Philip­
pines are dispersed among a large
num ber of ministries and agencies at
both the national and subnational
levels of government. Planning is de­
centralized, with the Planning Minis­
try (National Economic and Develop­
ment Authority or NEDA for short)
serving as the coordinator of all plan­
ning activities. The problem of orga­
nizing for population-development
planning integration is, therefore,
more complex in this case than in one
where planning is highly centralized
in one agency or ministry. The ap­
proach is simpler in the latter case,
since one has to work only within his
own organization. This is not so in the
Philippine case.

Who should be responsible for pro­
moting and coordinating population­
development planning integration? As

VoL 1 No.2

indicated above, one of the reasons
for the weak linkage between popula­
tion and development planning in the
Philippines was the absence of sus­
tained and coordinated efforts to im­
prove the state of population-develop­
ment planning integration. There were
a number of attempts in' the past in
this direction, but the activities organ­
ized for the purpose were largely spo­
radic and uncoordinated.

This was due to the fact that it was
not quite clear at the time which insti­
tution had the primary responsibility
for promoting population-develop­
ment planning integration. There were
two government agencies which could
have performed this role, namely: the
Planning Ministry and the Commis­
sion on Population (POPCOM). The
POPCOM is the Philippine Govern­
ment agency whose mandateencom­
passes all population activities, while
the Planning Ministry is the agency
responsible for the coordination of
development planning efforts in the
country. Both had been involved in
population-development planning acti­
vities, but neither considered these its
primary responsibility. The Population
Commission was too heavily occupied
with the family planning program and
related activities, while the. Planning
Ministry still considered population
not only as a separate sector but also
as an exogenous factor.

The very first action that was ta­
ken, therefore, was for the agencies
concerned to agree that popula tion­
development planning integration
efforts would be the primary respon­
sibility of the Planning Ministry. It
was but logical for the said Ministry
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to assume the task of promoting and
coordinating population-development
planning integration activities. It is
centrally located in the complex of
agencies and ministries involved in
the development planning process.
As such, it has both access to and a
certain degree of influence on these
agencies and ministries.

1. Central PDP Unit

Having clarified institutional res­
ponsibilities, the project then faced
the question of how to get organized
within the Planning Ministry. It was
clear that a population development
planning (PDP) unit had to be orga­
nized, but how it was to be organized
and what role and functions it should
perform had to be considered care­
fully. These questions were critical
because there was the danger that, by
setting up a PDP unit, population
would continue to be perceived as a
separate planning sector by the
various staffs of the Planning Ministry.
There is even the possibility that the
dichotomy might widen. Aside from
this problem, there is, of course, the
budget constraint.

It was decided that the PDP unit
should be small, staffed with only
three full-time technical personnel but
supplemented by a number of the re­
gular technical staff of the Planning
Ministry who would be assisting in the
work of the unit on a part-time basis.
The unit itself would be located with­
in the division in the Planning Minis­
try which has an overall view of devel­
opment planning activities at various
sectors and levels. The unit would 'be
responsible for the promotion of
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population-development planning in­
tegration and the coordination of acti­
vities to be implemented for this pur­
pose.

The unit itself is not envisioned to
do the integration. The nature of the
existing machinery and process of
planning does not make this possible.
The unit's role is that of a facilitator
of population-development planning
integration. The unit's more specific
functions include: (a) preparation of
syntheses of completed population­
development research, emphasizing
the policy implications of said re­
search, and dissemination of this in­
formation to planners in various sec­
tors; (b) organization of conferences,
workshops and seminars in order to
raise awareness of population-develop­
ment planning integration and to help
in developing and expanding technical
capacity for such integration; (c) insti­
tution of a system for identifying,
developing and managing research for
population-development planning
integration; and (d) setting-up of a
data base for population-development
planning integration.

A question was raised in connection
with the research function of the unit.
Should the PDP unit conduct research
of its own? The PDP unit would not
be precluded from doing so, but in
view of personnel constraints, it
would be engaged primarily in re­
search management, in drawing out
and analyzing the policy implications
of the findings and recommendations
of available population-development
research, and in identifying ways and
means as well as opportunities for the
greater integration of population con-
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siderations·in the development plan­
ning process. The use of available re­
search manpower in the country
would be maximized.

2. Sectoral PDP Units
Should PDP units be established in

sectoral agencies and ministries? A
sectoral PDP unit would perform the
role of facilitator of population-devel­
opment planning integration within a
particular sector. Thus, a central PDP
unit operating with a network of PDP
units in sectoral ministries and agen­
cies appears to be an attractive idea.
However, for practical reasons, this
arrangement is not feasible. There are
budget constraints, for example.
Moreover, sectoral ministries and
agencies have their own work priori­
ties; hence, unless they see a compel­
ling reason to organize a PDP unit,
they would probably not do so.
Nevertheless, if there is any sectoral
ministry which is interested in setting­
up a PDP unit, it would not be dis­
couraged from establishing one.

3. Regional PDP Units

Should regional PDP units be es­
tablished? Although population­
development planning integration ef­
forts were started at the national
level, there was no presumption that
efforts at the subnational level are
less important than those at the na­
tional level. On the contrary, the
manner and extent of integration of
population considera tions in develop­
ment planning becomes more critical
as one moves down from the highly
aggregative macroeconomic planning
to the location-specific subnational
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program and project planning. I Ac­
cordingly, population developrent
planning integration efforts at l the
regional level formed part o~ the
plans for pursuing integration ,right,
from the very beginning of the ~DPR
project. It was decided, ho~ever,
to proceed gradually, focusing on
only two regional planning offic:es of
the Planning Ministry on a pilot basis,
rather than on all regional planning
offices'at the same time. 2 I

The regional PDP unit performs
a role similar to the central PDPiunit,
acting as the facilitator of population­
development planning integration
within a particular region. Ho~ever,
to speak of a PDP "unit" at thellevel
of the regional planning office may be
misleading, because this involves! only
one additional full-time staff, again
complemented by a number of regular
technical personnel of the regional
planning office. NED A's regiOnallplan­
ning offices are relatively smallr. and
they operate under strict budget cons­
traints. Thus, to think of a largkr re­
gional PDP unit is out of the qUeftion,
at least for the moment. I

One other aspect of the approach
to population-development plahning
integra tion at the regional level ~hich
was made part of the PDP projbct is
the concern for strengthening the
capacity for population-develo~ment
research and training at that levfl. In
a nutshell, the idea adopted was to
extend assistance to an existirlg re­
search institution (usually acadbmic)
within a region in order to devel10p or
strengthen its capacity for pOPuI~tion­
development training and res~arch.

I

This institution, which has been called
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"Area Research and Training Cen­
ter" (ARTC), would provide training
and research services to the regional
planning office or offices in a given
area.I

GAINS
What has been accomplished so

far? Obviously, it is too early to
speak of impact in terms of actual
effects on population variables. How­
ever, the more immediate gains made
by the PDPR project can be cited. On
the whole, the project has enabled the
Philippine Government to pursue a
deliberate, cumulative and coordi­
nated effort towards population and
development planning integration.
Without the project, the approach to
population and development planning
integration would have remained dif­
fused and piecemeal. Among the
major accomplishments of the proj­
ect are the following:

1. Establishment and strengthening
of national and regional institu­
tions which can promote and fa­
cilitate population-development
planning integration.

2. Raising the awareness of national
and regional planners" about the
importance of more fully integ­
rating population concerns in the
planning and decision making
process.

3. Broadening the knowledge of na­
tional and regional planners
about population-development
interrelationships and improving
their technical skills for popula­
tion-development planning integ­
ration.

4. Development of a core group of
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national and regional trainors for
population-development plan­
ning integration.

5. Development of instructional
materials for population-develop­
ment planning integration.

6. Formulation and implementation
of national and regional research
agenda on population and devel­
opment planning.

7. Strengthening of linkages be­
tween planners and researchers
involved in population-develop­
ment research at the national and
regional levels.

8. Provision of direct inputs in the
preparation of the Updated Phil­
ippine Development Plan, 1984­
1987, such as national and re­
gional population and manpower
projections and the results of
population development research
which are relevant to macro and
sectoral plans and programs.

9. Incorporation of population dev­
elopment topics into the curri­
cula of existing training programs
for government executives and
technical personnel.

GAPS AND ISSUES
While the project has made progress

towards population development plan­
ning integration, a number of gaps and
issues still remain. The most impor­
tant of these is the need to specify
more clearly how a planner can actual­
ly integrate population factors into his
planning activities. In many work­
shops and conferences, the question
often asked by planners is: "We are
convinced that we have to integrate
population factors into the planning
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process, but how do we do it? "
The question has been only partly

answered, the reason being that, while
planners would like to be able to
quantify the demographic impact of
their proposed programs and projects,
only the possible direction of the im­
pact could be provided to them. In
this connection, it has been suggested
that perhaps some measure of "popu­
lation rate of return" could be derived
and used as a guide to the selection of
development projects. Although the
idea is a useful one, the state of popu­
lation-development research at this
time would not make this suggestion
feasible. In fact, the prospects are not
that bright that this approach will be
possible in the near future. A major
problem is the difficulty of project
impact assessment, a problem which is
true even in cases where the interest is
on the more immediate impact on
incomes, employment and output of
development projects like feeder
roads, rural electrifica tion, etc.5

This is not to say that perhaps ef­
forts towards population-development
planning integration are futile because
the "technology" for operationalizing
it is still underdeveloped. While the
generation of more quantitative infor­
ma tion abou t popula tion-developmen t
interrelationships is no doubt impor­
tant for population-development plan­
ning integration, there are many op­
portunities for enhancing integration
even under the present state of know­
ledge abou t popula tion-devcloprnen t
in teractions.

The Philippine experience shows
that the mere provision of knowledge
to planners about demographic pat-
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terns and trends and generally ob­
served population-development inter­
relationships can be useful. Firstly,
this activity is generating a wider sup­
port to the country's population
goals, particularly at the regional and
subregional levels where the tole of
local leaders is critical to the achieve­
ment of both population and develop­
men t objectives. Secondly, planners
at national and regional levels who
have been reached by the project are
now beginning to show adeptness at
"handling" demographic data and to
explicitly determine, at least in terms
of probable direction, the. demo­
graphic impact of the policies and
programs that they formulate.

Opportunities for population-devol­
opment planning integration can be
further illustrated by considering
some of the stages of planning,
namely: (1) analysis of the situation;
(2) determination of objectives;
(3) formulation of strategy, and
(4) translation of strategy into speci­
fic policies, programs and projects.
Under each of these planning activi­
ties, greater population-development
planning integration can be practised.

The gap in situational analysis need
not be elaborated on. Suffice it to say
tha t, in many instances, there is a
tendency to gloss over the p'opula tion
factor and to focus more on economic
and financial issues. This can be partly
explained by what has been men­
tioned above as the tendency to per­
ceive population as an exogenous fac­
tor which is reinforced by the med­
ium-term time horizon of Philippine
Development Plans. 6 During a period
of five years, the impact of develop-
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ment policies and programs on popu­
lation variables may be considered too
small to be an important concern,
though this may not be true in the
case of migration. The Government's
announced intention to move towards
longer-term planning will make it im­
perative to give adequate attention
to population-development inter­
rela tionships.

As regards target-setting, the fol­
lowing excerpts from the Final Report
of the Special Committee to Re­
view the Philippine Population Pro­
gram (1978) can be cited an example:

Population targets in the development
plans have been usually set in terms of
growth rates with very little linkage with
resource availability. The implicit assump­
tion is that a lower growth rate is always
better than a higher one, since the former
means a more rapid approach to the point
where population growth levels off ...
there is a point in targeting population
levels in such a way that the question of
attainability is linked to the question of
what level of population can be sustained
at desirable levels of living at a certain
point in time ...

One of the noticeable omissions in the
country's Development Plans is the con­
tinued lack of numerical targets for in­
come redistribution. The estimation of
these numerical targets would have ren­
dered more precise the social and demo­
graphic objectives of the plans. It is wide­
ly recognized that in the long run, a
general improvement in income distribu­
tion may lead to a decline in fertility ...

In the formulation of strategies and
policies, the concentration of popula­
tion and development in Metro Manila
may be mentioned as a case in point.
Such concentration is largely the con-
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sequence of an import substitution
industrialization policy which crea ted
a bias against agriculture, rural devel­
opment and more balanced regional
development. The tendency towards
large-scale, capi tal-in tensive projects
has also partly accounted for this. In
the Updated Philippine Development
Plan 1984-1987, a deliberate shift in
strategy favoring agriculture and the
rural sector is set forth. Aside from
economic considerations, the poten­
tial demographic impact of this stra­
tegy is well recognized. About two­
thirds of the Philippine population re­
side in the rural areas. Their average
income is only one-half of the average
income of their urban counterparts.
Thus, policies and programs that
could raise the incomes of the rural
population would have a considerable
impact on equity and welfare and
"would help in bringing down the
country's population growth rate.
Moreover, the concentration of devel­
opment in such centers as Metro Ma­
nila could be checked as migration
patterns are altered by the transfor­
mation taking place in the rural areas"
(NEDA,1984). Certainly, this new
focus on agriculture and rural devel­
opment provides a good starting point
for population-development planning
integration.

At the program and project level,
integration can take on many forms,
involving decisions regarding the type,
location, design and emphasis of pro­
grams and projects. Thus, in the case
of the Philippines, greater integration
could mean the implementation of
more programs and projects directed
towards raising agricultural producti-
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vity , increasing farm incomes, expand­
ing educational opportunities particu­
larly in the rural areas, reducing infant
mortality, and expanding employment
opportunities for women in rural com­
munities. As for location, integration
would call for more rural-based proj­
ects as against urban-based projects

and probably smaller scale labor-inten­
sive projects as against large-scale capi­
tal-intensive projects. Integra tion
would also call for the critical massing
of resources where they are needed,
e.g., more program inputs in areas
with the highest infant mortality rates
as compared to those with lower rates,
etc. Integration could also take place
in the design of specific projects. An
agricultural or small-scale industry
ex tension project, for instance, could
be designed in such a way as to in­
clude women's participation in a
meaningful way.

Some planners have commented
that the only im plication of popula­
tion-development planning integration
is perhaps the need to have "more of
the same" development programs.
While correct to a certain ex ten t, th is
is an oversimplification because there
are many programs competing for
scarce resources. Expenditures for
education and health services, for ex­
ample, must compete with expendi­
tures for power, highways, ports, air­
ports, anum ber of industrial projects,
and national defense. Some programs
facilitate the achievement of popula­
tion and development goals simultan­
eously; others do not and sometimes
work at cross purposes with each
other. Thus, depending on the exist­
ing policy and program mix, "more
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of the same" can either hinder or en­
hance the attainment -of population
and development objectives. Even if
the existing policy and program mix
is assumed to be the appropriate one,
their continued implcmenta tion may
not take place automatically, in view
of the political processes involved in
decision making. Finally, the "more
of the same" prescription ignores the
qualitative changes that must be made
in on-going development programs
and projects to make them more ef­
fective.

SUMMARY AND CONCJ.,USIONS

This paper has reviewed the exper­
ience of the Philippines in population­
development planning integration over
the last three and a half 'years. I t be­
gan with a discussion of the issues
which had to be resolved in the plan­
ning of the PDPR project. These in­
clude questions abou t the, operational
meaning of population-development
planning integration and the appro­
priate strategy as well as organization
for such integration. Subsequently,
the paper cited the gains made to­
wards integration and indicated a
number of gaps and issues which re­
main.

On the whole, it can be said that
population-development planning
integration efforts in the Philippines
have made some headway, particu­
larly after 1980 when the PDPR proj­
ect enabled the Philippine Govern­
ment to pursue a deliberate, cumula­
tive and coordinated effort towards
integration. To a certain extent, the
Philippine case demonstrates that
much more can be done with a plan-
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ned program for promoting integra­
tion than by simply allowing matters
to "take their own course."

However, it cannot be claimed that
the Philippines has succeeded in fully
integrating population concerns into
the development planning process. A
number of gaps and issues remain,
including the lack of "hard" informa­
tion about population-development
interrela tionships and the skepticism
about the ability to operationalize the
concept of integration. Can it be
done?

Despite the lack of quantified
popula tion-development interactions,
opportunities do exist for greater
popula tion-development planning
integration at various stages and levels
of planning. But to be able to seize
these opportunities, a process of inter­
nalization of generally observed and
accepted population-developrnen t
interactions must occur among plan­
ners. In many respects. efforts to­
wards population-development plan­
ning integration can be looked at as
the Information, Education and Com­
munication (lEC) program for integ­
ration. And just like the IEC compo­
nent of family planning programs, the
ultimate test of success is effective
practice.

A paragraph or two in the devel­
opment plan document about popu­
lation-development dynamics do not
mean that integration has been
achieved. The real test of integration
is rather the set of development stra­
tegies, policies, programs and projects
that actually get adopted and imple­
mented.
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NOTES

I For a discussion of how population factors
have been incorporated in Philippine Development
Plans prior to 1980, see Pante and Morales, "Po­
pulation Policy and Development Planning: The
Philippine Experience," Journal of Philippine
Development (VoL V1I, No.1), First Semester
1980.

2There are presently 12 administrative regions
in the country, excluding Metro Manila, the Na­
tional Capital Region. NEDA has a regional office
in each of the twelve regions headed by a regional
executive director. Responsibility for regional
planning rests with the Regional Development
Council which is composed of provincial gover­
nors, city mayors and members of parliament
from the region. The NEDA regional office (NRO)
serves as the secretariat of the Regional Develop­
ment Council. As of December 1984, the PDPR
project has covered two additional regions, bring­
ing the total number of regions covered by the
project to four.

3The Philippines has three major island group­
ings, namely: Luzon, Visayas and Mindanao. The
scheme is to establish an ARTC in each of these
island groupings. Eventually, it is envisioned that
the research and training needs of regional plan­
ners for population-development planning integ­
ration can be primarily accommodated by the
ARTCs.

4The term "planner" refers not only to th ose
who formulate plans, but also to key officials
involved in the decision making process. Thus,
the target market of the PDPR project includes
Cabinet ministers, members of the legislative
assembly, provincial governors, and city and
town mayors, in addition to the technical plan­
ning personnel of national, sectoral and regional
agencies.

5The Philippine Institute for Development
Studies (PIDS) commissioned a series of impact
studies for a number of development projects
through the Economic and Social Impact Ana­
lysis/Women in Development (ESIAjWID) project.
Among the lessons learned were: (1) the difficulty
of impact attribution in view of the multiplicity
of development projects going on in a given loca­
lity; and (2) the relatively high cost involved in
impact assessment studies. See "Economic and
Social Impact of Development Projects", Philip-
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pine Center for Economic Development (mimeo­
graphed), 1982 .

6The first long-term development plan pre­
pared by the Philippine Government was the
perspective plan for the period 1978-2000. Po­
pulation development integration in that plan
was, however, limited because the level of aware­
ness and skills for such integration was still quite
low when it was being formulated. The next Five­
Year Development Plan covering 1988-1992 will
be accompanied by a long-term plan up to the
year 2020. A number of studies have been initiated
to assist in the preparation of the latter. One of
these is a study on the implications on basic needs
(food, housing, education, jobs, health services)
of alternative population projections.
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