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Center and Locality: A Philippine
Experience mPolicy
Implementation

GAUDIOSO C. SOSMElilA, JR.·

Effective policy implementation transforms a formulDted policy into services
and programs which answer the intended goals. The President has stressed that his gov
ernment will go beyond the enunciation of policies with respect to local governments
but there are a lot of intervening bureaucratic structures which affect the translDtion
of such national policies. The operations of ministries, like that of Local Government
and Community Development. of Finance, and of the Budget, arediscussed to show how
they comply with a national policy to develop localgovernments. During the MartialLaw
regime, however. dualism affects the policy formulation and implementation processes
- a policy formulated once implemented produces two effects as the case with certain
Presidential Decrees and Letters of Instructions which when implemented produced
overlappingand conflicting results. The overall conclusion must be made that the central
government is not yet ready to implement a devolution policy.

•

Policy Implementation: The Central
Government Dimension

One central focus of viewing inter
governmental relations is in the realm
of policy implementation. This view
describes and explains the process by
which policies are transformed into
public services and programs, and pro
vides explanation for the realization
or non-realization of predetermined
objectives. It also allows the analysis
of the delivery of policies that require
the participation of various govern
mental units.

Practitioners in government have
realized that policy making and imple
mentation are two separate processes,
each with its own set of actors and

•Director of the Bureau of Local Govern-
ment, Ministry of Local Government and
Community Development.

each requiring different sets of skills.
A traditional orientation holds the
view that those who formulate policies
generally are comprehensive in their
perspective and less subject to personal
or sectoral bias as to the after-effect
of policies established. On the other
hand, those who implement policies,
because they operationalize policy,
are more inclined to inject their per
sonal value systems, self-interest,
organizational loyalties, or even exist
ing preferred relationships to the det
riment of policy delivery. Just as gaps
exist between theory and practice, so
do drifts and shifts between formula
tion and implementation of policies.

An effectively implemented policy
is one that achieves compliance in its
intended goals. This kind of imple
mentation requires several forces,
both administrative and political in
nature.
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The Presidency in Action

The Presidency is the center of the
highest source of political power, tra
ditionally commanding the respect
and obedience of the central and local
bureaucracies including the Interim
BatasangPambansa. It has gone beyond
the enunciation of national policies
with respect to local governments, to
the implementation of such policies
established. President Ferdinand E.
Marcos, reinforced by the customary
respect given by the people to the
man holding the position, not to
count his martial law powers, has con
vinced the people to support his reform
programs in local governments.

For the last seven years, some 500
presidential decrees and letters of in
structions were issuedwhich practically
touched on almost all aspects of local
government administration. A signifi
cant observation in this regard is that
these laws generally aim at the devel
opment of the administrative and fiscal
capabilities of local governments for
local development. The promulgated
laws introduced changes and innova
tions which will go a long way in devel
oping local authorities in the Philip
pines.

The President has stressed on several
occasions that reforms are necessary
to strengthen the structure and admin
istration of local governments so that
governmental powers and responsibil
ities. are effectively administered. On
March 3, 1973, President Marcos re
vised the internal revenue allotments
to local governments by signing Pres
idential Decree (P.D.) No. 144. The
revision allows amore equitable system
of distribution of allotments and,
more importantly, introduced the de
velopmental concept in the allocation
of funds to local governments.

Prior to this revision, local govern
ments generally used to lobby for
greater revenue shares from the central
coffers. In 1974, the President signed
P.D. No. 464, otherwise known as
the Real Property Tax Code. The Pres
ident explained that in spite of all
existing laws on local finance, local
governments still find difficulty in
providing adequate funds with which
to underwrite basic and essential pub
lie services. He explained that one of
the main reasons behind this is the
failure of local governments to fully
tap the income potentialities of the
real property tax; hence, P.D. No.
464.1 As a result of the promulgation
of this decree, the Ministry of Finance
started to improve real property tax
administration.

To strengthen the administrative
machinery for local treasury operations
in order to induce the judicious con
servation and management of local
government resources, Pop. No. 477
was signed. Officially known as the
Decree on Local Fiscal Administration,
it governs the conduct and manage
ment of the financial affairs, transac
tions and operations of provinces,
cities, municipalities, and barangays.
One salient provision of this Decree is
the introduction of performance bud
geting at the local levels.2

As a matter of fiscal policy to extend
greater credit facilities to local govern
ments in order that, through reason
able and moderate borrowings, they
may raise additional funds to meet the

IPresidential Decree No. 464, enacting a
Real Property Tax Code, signed on May 20,
1974.

2Presidential Decree No. 477, known as
the Decree on Local Fiscal Administration,
signed on June 3, 1974.
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capital outlay requirements of priority
projects, the President decreed a Credit
for Financing for Local Governments."
The law allows greater utilization by
local governments of development
funds offered by financial institutions
in the government and the business
sectors.

To meaningfully relate local budget
formulation with those of the central
government, the Ministry of the Bud
get assumed the review function over
local government budgets. This func
tion was previously exercised by the
Ministry of Finance prior to the pro
mulgation of P.D. No. 1375. One of
the primary reasons given for the trans
fer of the review function was to
project total local funds as part of the
overall public fund resource of the
entire Philippine government.

As part of the continuing reforms
in local government, the President
signed P.D. No. 1136 allowing the
practical application of the basic con
cept of position classification and
salary standardization as a management
tool to promote work efficiency in
local governments. Through this
Decree, outmoded salary laws and
other statutes were amended putting
local units on a much more competitive
level with the business sector in the
market for technical skills necessary
for local development."

The introduction of a more pro
gressive local personnel administration

3Presidential Decree No. 752, signed on
July 25, 1975.

4 See Presidential Decree No. 1136, Crea
tion of a Joint Commission on Local Govern
ment Personnel Administration, signed on
May 5,1977.

1980

through this Decree hopefully will
allow the formation of a pool of effec
tive administrators at the local level.
Experience has shown that personnel
movement has been from local govern
ments to the central government or
the private sector. Hopefully, with
this development the trend will be re
versed.

To implement the results of the
referendum held on February 27,
1975 which authorized the President
to restructure the local governments
of the four cities and thirteen munici
palities in Greater Manila, President
Marcos signed into law P.D. No. 824
creating the Metropolitan Manila
Commission. The initiation of the
metropolitan governance in the Na
tional Capital Region ushered in a new
era in local government administra
tion.P

The need to equalize and make
more effective the delivery of public
services in a metro-wide area spurred
the President to create a public corpo
ration known as the Metropolitan
Manila Commission. The increasing
urban problems of Metropolitan Manila
pose a challenge to public administra
tors in the Commission. While the
economies of scale, efficiency, and ef
fectiveness in government were the pri
mary considerations in the promulga
tion of P.D. No. 824, the creation of
Metropolitan Manila signaled the met
ropolitanization of highly urbanized
cities in the near future.

A parallel decision by the President
in this regard is the establishment of
the autonomous regions in Regions IX

5See Presidential Decree No. 1396, Creat·
ing the Ministry of Human Settlements,
signed on June 2, 1978.
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and XII. In response to international
commitment and imperatives, the
experiment in Southern Philippines
reflects the President's pragmatism
not only in his search for new political
ideologies but also in his bid to opera
tionalize a workable local political
structure peculiar to the Muslim re
gion." The creation of the autono
mous regions indicates the determi
nation of the President to give life and
realism to the policy of decentralizing
authority and government services in
regions where central government
efforts have not been very effective.
This development can also be viewed
as complementary to strengthening
regional administration."

All these, President Marcos claimed,
are clear manifestations in formal
form of the shift from Presidential
policy pronouncements to policy
implementation which have guided
the crisis government toward the
appropriate direction in the full devel
opment of local governments. During
his inaugural address on June 12,
1978, the President made clear that
the Presidency has gone beyond the
enunciations of policies. He declared:

And perhaps most noteworthy of
all, we committed ourselves to the
tasks of returning power to our peo
ple, of rebuilding our political life at
the grassroots through the creation
of the barangays and the citizens' as
semblies.

6president ial Decree No. 824, Creating
the Metropolitan Manila, signed November
7,1975.

7 See Presidential Decree No. 1618, Imple
menting the Organization of the Sangguniang
Pampook and the Lupong Tagapagpaganap
ng Pook in Region IX and Region XII and
for other purposes, signed July 13, 1979.,

In all of these areas, our actions
went beyond the writing of policies
to the implementation of programs
and the achievement of goals. And
the vision of our New Society did
not fail to touch the smallest sector
of the nation.

. Taken together, all these spell a
building of national capabilities, a
consolidation of the national will for
our development effort, which in the
event injected new dynamism and
purpose into our nationallife.8

Speaking for the central government,
President Marcos added:

In addition, the national develop
ment plans in every instance sought
the participation of the whole govern
ment machinery at all levels- nation
al, regional, and local during the stage
of preparation. Thus, there is a vital
regional dimension to our national
development program which ensures
that no sector and no region would
be left wanting of attention.9

The President, believing in the im
portance of the form, equally saw to
it that the degree of government which
can be effectively exercised to assist
national development efforts be insti
tutionalized from the central to local
hierarchy of the whole governmental
structure. Its effective realization,
however, greatly depends in the com
prehensive reorganization of govern
ment which includes the reform of
budget management, of taxation, and
of other public sectors.

President Marcos, in describing his
policy views on national development
and local government to the extent

8Extracted from President Ferdinand E.
Marcos, Inaugural Address at the Interim
Batasang Pambansa, Quezon City on June
12,1978.

9Ibid.
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that positive interrelationship is the on December 1979, asBatas Pambansa
logical conclusion, wrote: Bilang 54. 1 2
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Our current National Development
Plan embodies among its primary ob
jectiues the "decentralization of
authority" and the autonomy of local
government units. What seems to me
more important for political normal
ization than the mere calling of elec
tions is the strengthening of local
governments. For it is when powers
and responsibilities are effectively
shared by local governments that the
basis of participatory democracy is
established.10

In June 1978, the President told
the members of the Interim Batasang
Pambansa that he was not prepared to
speculate on the holding of local elec
tions at the time (nor did he express
at that time the immediate calling of
local elections) because the nation has
not recovered from the divisiveness of
the previous one.P

However, events that followed a
year after saw the President, on
December 15, 1979, declaring the
holding of local elections in 1980. The
President expressed that political will
is as necessary today as it was during
the previous six years to mobilize the
energies of the people for develop
ment and change. Considered as a giant
step towards political normaliz~tio.n,

the Interim Batasang Pambansa ill Its
Second Regular Session supported the
Presidential decision to hold local elec
tions and legislated Parliamentary Bill
No. 891 which was finally approved

l~rcos, op. cit., p. 81.

USee Presidential Decree No. 1296,
"The 1978 Election Code" signed February
7, 1978. Article I, Section 3 sets the elections
of the Interim Batasang Pambansa Represen
tatives on April 7. 1978.

1980.

President Marcos, deciding to hold
an election, believed that the demo
cratic processes, so uniquely embodied
in the parliamentary system of govern
ment, offer even at this stage of polit
ical transition an effective and speedy
means for the translation ofgoals into
programs, Qf policies into auiiling
answers to the problems of national
life.

The President has shown clarity in
policy execution. However, ,,:hat r~

mains is the fact that the President IS
still too high in the tier of political
power and authority to determine
compliance of policies implemented
and to be able to measure optimal
achievement of intended goals. Very
little' may really be decided by the
words of a decision or a statute, enun
ciation of national policy may just be
the beginning of the decisive process
of determining what will happen, and
understanding this stage is essential to
a full understanding of politics.

Compliance by the Cabinet

It is argued that a measure of an
effectively implemented policy is the
dezree of compliance it will generate
a;ong those who execute the policy
and the optimal achievement of the
intended goals of the policy being im
plemented. Compliance to a national
policy is influenced by a mixture o.f
interrelated policy variables. The clari
ty of the policy is critical to the full

12See also the following: Parliamentary
Bill 885 or Batas Pambansa Bilang 51; Parlia
mentary Bill 886 or Batas Pambansa Bilang
52; and Parliamentary Bill 889 or Batas Pam
bansa Bilang 53.
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understanding of its goals. The extent
to which policy deviates from customs
or traditions, and the prestige of both
policy makers and appliers greatly in
fluence policy compliance. Even such
facilitating or inhibiting environmental
conditions, either administrative or
political, determine to a great extent
how effectively a policy may be imple
mented.

From the seat of the Presidency to
the smallest local government unit is a
maze of intervening bureaucratic struc
tures through which the implementa
tion of public policies is being carried
ou t. Through these interrelating agen
cies are assigned various degrees of
governmental powers through which
administrators exhibit different admin
istrative behaviors affecting policy out
comes. The possibilities of diverse
factors operating within this inter
organizational relationship is too great
to be ignored. Experiences have shown
that, more often than not, problems in
policy implementation is not in the
nature of policy but more in the ad
ministration, and in the operational
ization of such policies into workable
programs.

With this view, an analysis of the
Cabinet is a pivotal point to study
compliance to a national policy. Such
a study will show the underpinnings in
intergovernmental relations in policy
implementation.

Moreover, President Marcos, during
the Cabinet meeting held in Malaca
nang on January 2, 1976, stressed the
need for the involvement of the Cabi
net in problems oflocal administration
and advised the Cabinet members,
thus:

Members of the Cabinet will have
to involve themselves more and more

with the problems of the local admin
istration. We have created a situation
where the Cabinet no longer, or for
that matter, most of the members of
officialdom have no direct contact
with the sources of the sovereign
power. And this is what has been
bothering me. At the same time, we
have no means of politicalmobiliza
tion to meet any threat against our
Society of the nature which may
not be completely answered with
counter force through the defense
establishment and the military. There
will be instances in the future both
arising out of international situa
tion as well as the domestic
situation where Cabinet members
may have to participate in an effort
to politically mobilize our people to
eliminate any obstacle to our present
and future objectives.13

This paper will consider specific
ministries which are translating na
tional policies into specific sectoral
programs. While almost all ministries
exercise supervision over local govern-

. ments for and in behalf of the Pres
ident, no other ministry exercises
supervision over local governments
much more extensively than the
Ministries of Local Government and
Community Development, Finance,
and the Budget, in that order. These
ministries are cited to illustrate how
they translate national policies de
signed to promote local autonomy
and to develop local governments.

The first major administrative re
form measure during the Martial Law
period was the reorganization of the
executive branch of the central govern
ment under P.D. No.1 signed on Sep
tember 24, 1972.

13Extracted from Republic of the Philip
pines, Cabinet Secretariat, Office of the Pres
ident, Minutes of the Cabinet Meeting, Jan
uary 2, 1976, Volume VIII, pp. 16-18.
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Some of the basic thrusts of the re
organization plan which are directly
related to local government operations
are as follows:

(1) The establishment of an inte
grated system of development
planning with adequate sector
al and vertical linkages in the
planning process and the insti
tutionalization of regional
development councils in the
regions; and

(2) The substantial decentraliza
tion of government operations
through administrative decen
tralization in the various re
gions.

Undoubtedly, these are public con
cerns which will bring local authorities
into an integrated system of develop
ment planning for national develop
ment and, at the same time, allow cen
tral government ministries to operate
much more closely in the regions and
subregions, where public: services are
delivered in response to specific com
munity needs.

Because the continuing process of
political and social development cease
lessly exerts new demands and pres
sures on government, a fundamental
factor considered in the process of re
organization is the fact that govern
ment has ceased to be merely a dis
penser of services. Government has
become a primary reactor to the in
exorable phenomenon of change, and
has in time become capable of creat
ing and hastening change.

The reorganization effort went
beyond the dimensions of "simplicity,
economy, and efficiency" to embrace
the more meaningful objective of re-

1980

organizing for development.l ' One
major premise for the reorganization
was that while government incessantly
aimed at stretching the social and
economic' frontiers, it had done very
little to improve its administrative
capacities in pursuit of these goals.

In the furtherance of the policy of
government decentralization, President
Marcos issued Letter of Instructions
directed to Ministers, Bureau Heads,
Regional Directors and the Presidential
Commission on Reorganization to
strengthen the administrative capacity
for regional operations. 15

Ministry of Local Government
and Community Development

Among the first ministries to effect
administrative decentralization was
the Ministry of Local Government and
Community Development (MLGCD).
Being primarily a backstaffing ministry
to the President in his exercise of su
pervision over local governments, it
was the first among the few to imple
ment administrative decentralization
immediately after it was organized
on November 1, 1972. Most of the ad
ministrative and substantive powers in
the Integrated Reorganization Plan
pursuant to Republic Act No. 5435 and
implemented in P.D. No.1 were dele
gated to the Regional Directors of the
Ministry.w

14 Pr id tial CO. R .esr en 1 ommission on eorgam-
zation, "Organizing for Development," A
presentation prepared for the Interim Batas
ang Pambansa, June 13, 1978, p. 4.

15Letter of Instructions No. 448 dated
August 18, 1976.

16Letter of Implementation No. 449
dated August 18, 1976.
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As contrasted to the defunct Depart

ment of Interior which was control
oriented, the MLGCD fully imple
mented administrative decentralization
to substantiate its new role as a service
and development-oriented Ministry.
After the Ministry was organized per
Letter of Implementation No.7, new
programs aimed at improving local
governments and the rural communi
ties were immediately initiated.

President Marcos appointed Honor
able JoseA. Rofio as Minister of Local
Government and Community Devel
opment. Having been in the service of
the local government as governor of
Samar and as city mayor of Calbayog,
it was only natural for Minister Rofio
to favor full autonomy of local govern
ments. His wealth of experience, in
addition to his pragmatic point of
view in solving local government prob
lems, has greatly influenced policy im
plementation in the Ministry and in
the local governments.

The MLGCD had a two-pronged
program. First, the Ministry strength
ened its administrative structure and
managerial capabilities to assume ever
increasing responsibilities. It main
tained a regular staff development
program for the Ministry to assure an
effective program delivery. Field per
sonnel, since the establishment of the
Ministry, have been implementing
various programs of other ministries
besides its own responsibilities which
somehow required flexibility, skill,
and motivation to maintain this phase
of work at the local level. Secondly,
programs to improve the administrative
and fiscal capabilities of local govern
ments were launched in collaboration
with other government agencies, learn
ing institutions and even with the
private sector.

Local executives were called to
training courses authorized by the
MLGCD. Local administrators and
development staff of local units were
encouraged to undergo regular train
ing programs of the Ministry; technical
assistance and projects were initiated,
with local governments as cooperators,
in almost all aspects of local govern
ment responsibilities. Engineering
capabilities, local finance improve
ment, effective legislation and resource
management were areas in local admin
istration where innovations were
introduced.

Researches delving into local govern
ment problems were conducted in col
laboration with academic institutions
and centers for research. Both basic
and applied research results were found
useful by local administrators and
policy makers and legislators who
made decisions on matters affecting
local governments.

The MLGCD implemented all these
activities as a program of improving
local government administration and
ultimately preparing local units to
assume the fullest autonomy possible.

Ministry of Finance

Another central government instru
mentality that exercises substantive
supervision over local governments is
the Ministry of Finance. Traditionally
control-oriented primarily because of
the nature of its function and respon
sibilities over local treasury service,
the Ministry exercises great influence
over local executives through the
provincial and city treasurers who are
responsible for local revenue adminis
tration.

Being primarily the management
source of the financial resources of
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the government, the Ministry exercises
supervision over the taxation powers
and borrowing capabilities of local
governments. The Ministry sees to it
that local taxation and borrowings
shall be in accordance with central
government policy and that it shall be
geared to national development goals.
In this respect, the Ministry does carry
a lot of weight and influence.

Finance Minister Cesar E.A. Virata
is one of the most respected members
of the Cabinet. He held sensitive posi
tions in the central government prior
to his appointment as Minister of
Finance. A non-politician and a profes
sional public finance man, he over
sees local fiscal administration in the
overall context of the central policy
on public finance. He has contin
uously carried out a program of im
proving the overall performance of
local treasury officials and personnel
and in this respect, the Ministry has
shown firm resolve to succeed. As
an administrator of a Ministry which,
by the nature of its function, is tradi
tionally control-oriented, Minister
Virata can hardly make an alternative
policy with respect to local govern
ment finance.

Like other ministries, the Ministry
of Finance recently implemented ad
ministrative decentralization by desig
nating selected provincial and city
treasurers as concurrent regional
directors for the Ministry. This is an
attempt to "localize" the Finance
Ministry to the groundings of local
administration.

In collaboration with the MLGCD
and the Ministry of the Budget, it has
likewise initiated specific projects and
activities designed to improve local
revenue administration.

1980

Ministry of the Budget

When President Marcos promulgated
P.D. No. 1375, the Ministry of the
Budget assumed the review function
over the budgets of local governments
from the Ministry of Finance. The
President justified the transfer by say
ing that the Ministry of the Budget
assists him in the preparation of the
total national resources and expendi
tures budget which includes among
others, those of local governments. He
elaborated that the Ministry of the
Budget is the appropriate ministry to
oversee and evaluate the financial
budgets of local governments since
local government resources constitute
a significant portion of the total devel
opment resources of government. Re
public Act No. 992 as amended by
P.D. No. 999 provides for the formula
tion of a comprehensive national
resource budget which reflects all reve
nues, expenditures, domestic or foreign
borrowings, donations at all levels of
government, including service of gov
ernment-owned or -controlled corpora
tions and local governments. To attain
these objectives, the functions of local
government budget administration
were transferred from the Ministry of
Finance to the Ministry of the Budget
per P.D. No. 1375. To implement the
provisions of the decree, the Ministries
of the Budget, of Finance, and of
Local Government issued. a joint
Memorandum Circular addressed to all
local executives, council members,
and local treasurers regarding the
transfer of functions of local govern
ment budget administration.l"

17See Joint Local Budget Memorandum
No.1, MLGCD Circular No. 79-7 and Fi
nance Circular No. 5-79 dated January 2,
1979.
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Minister of the Budget Jaime C.
Laya introduced many innovations in
local budgeting. Being one of the
youngest members of the Cabinet, who
at one time was connected with the
National Economic and Development
Authority as Deputy Director General,
and Dean of the College of Business
Administration in the University of
the Philippines System, Minister Laya
brought technocracy and managerial
innovations into the Ministry of the
Budget. These innovations were visible
in the procedures he has established in
the Ministry, in the studies and re
search completed in the area of bud
geting and in maintaining a perspective
in the responsibilities of local govern
ments which are more directed to self
sufficiency and autonomy.

Like the other two ministries, this
Ministry also immediately went into
administrative decentralization by first
establishing regional offices in San
Fernando, La Union in Region I, in
Legaspi City in Region V, and in Zam
boanga City in Region IX. Finally, in
midyear 1979, the Ministry established
regional offices in the rest of the
country. As authorized by P.O. No.
1375, the positions of budget officers
in provinces, cities, and municipalities
were created subject to availability of
local funds and qualified personnel.P

One of the innovations introduced
by Minister Laya is the synchronization
of the national and local government
budgets formulation for calendar year
1980 as prescribed in Local Budget Cir
cular No. 2.19 Another innovation is

18See Ministry of the Budget, Local
Budget Circular No.2 dated January 5,1979,
for the duties and responsibilities, including
qualifications of local budget officers.

19See Ministry of the Budget, Local Bud-

requiring all local governments in the
preparation of their 1981 budgets to
align their development goals to the
fulfillment of the national objectives
and thrusts contained in the Philippine
Development Plan with particular
emphasis on livelihood and supporting
projects at the community level.

However, what is of concern to the
local governments in this regard are
the implementing provisions of Local
Budget Memorandum No. 3 dated
November 15, 1979 which read as
follows:

Except as may be authorized jointly
by the Ministry of Local Government
and Community Development, Minis
try of Finance, and Ministry of the
Budget, funds appropriated for local
government units in Batas Pambansa
BIg. 40 (CY 1980 General Appropria
tions Act) shall be released only when
these local government units have an
approved budget pursuant to the pro
visions of Presidential Decree No.1375;

(a) Failure of local government units
to submit their annual budgets within
the deadline set forth shall be con
sidered ground for the withholding of
the release of the following funds ap
propriated in Batas Pambansa BIg. 40.

(b) Bureau of Internal Revenue and
Specific Tax Allotments, Apportion
ment of Local Government Fund.

(c) Fund for barangay development
projects, Barangay Development Fund.

(d) Budgetary aid to local governments
authorized under Presidential Decree
No. 144 and approved pursuant to
Letter of Instruction No.G3G,Program
4.14 of the Ministry of Local Govern
ment and Community Development.

get Memorandum No. 2 dated January 5,
1979 for the new local government budget
calendar and Local Budget Circular No.3
dated March 1G, 1979 for supplemental
budget review, etc. Also see Ministry of the
Budget Circular-Letter No. 79-22 dated Nov
ember 15, 1979.
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(e) Assistance to provincial, municipal
city, and barangay schools, Progra~
1.1.2 of the Ministry of Education and
Culture.

(f) All other national aid to local gov
ernments, funds for which are appro
priated in the aforesaid Batas Pam
bansa. 20

The Ministry of the Budget has
only recently assumed a supervisory
function over local governments. To
date, it has not been able to look into
many aspects of local fiscal adminis
tration, like performance budgetting,
and measuring work output of local
governments and the local bureau
cracy. No doubt, however, in the years
to come, the Ministry, in collabora
tion with the MLGCD and the Minis
try of Finance, will start an analysis
of these areas of local government
administration.

Other Ministries

Almost all ministries of the central
government implementing programs at
the local level have in various degrees
shown compliance with the national
policy of administrative decentraliza
tion, which the Presidential Commis
sion on Reorganization recommended
as necessary for improving govern
mental performance at all levels.

Regional offices have already been
established by various line ministries
and agencies and the regionalization
concept is now recognized as a viable
instrument of both national and local
developments. What calls for further
clarification that will ultimately lead
to the formulation of new policies is
the definition of the relationship

2~inistry of the Budget, Local Budget
Memorandum No. 3 dated November 15,
1979, for local government units, Budget
Preparation Guidelines for CY 1981.

1980

between local governments and the
regional and sub-regional offices of
the central government. In the future
new policies will have to be formulated
on the basis of political decisions
arrived at based en the thrust of local
government structures.

Performance of the Central
Bureaucracy

Policy decisions of the Cabinet are
implemented by the central bureau
cracy, a hierarchy of authority, special
ization, rules, and regulations. The
central bureaucracy, being a highly
organizational differentiated group, is
a major instrument for achieving policy
objectives. It can facilitate, impede, or
modify policy outputs. Its bureaucrat
ic network composed of an impersonal
system of civil service personnel
through which ministerial policies are
distilled in the process of implementa
tion, the central bureaucracy is not
immune to the illnessand pathology of
large organizations which can cause
disparities in the implementation and
outcomes of public policies.

When bureaucratic illness exists, it
generally exhibits polar tendencies of
aggressiveness and recessiveness. The
central bureaucracy manifests its ag
gressiveness when its jurisdiction is ex-

.tended, causing friction in the inter
governmental relations. Overlapping
functions among ministries which
create confusion at the local level illus
trate a misplaced aggressiveness. The
Nutrition Program being implemented
by 24 different government and
private agencies results in low per
formance of program implementors
for lack of coordination, local leader
ship, and identity. The Population
Program at one time implemented by
32 government and private coopera-
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tors is suffering similar difficulties .,......
creating confusion among local offi
cials through whom these two pro
grams are being implemented.

The Ministry of Public Highways
which is administering the Barrio
Roads Program and the MLGCD
which, at the same time, is implement
ing the Rural Roads Program are other
examples of bureaucratic aggressive
ness resulting in:

(1) Confusion among local units
as to what ministry is imple
menting what projects;

(2) Problem of coordinating sec
toral programs at subregional
level; and

(3) Local programs and priorities
being subsumed by ministerial
programs negating local initia
tive in solving community
problems.

The central bureaucracy has used
its massive organizational size as a
springboard to. further functional pro
liferations. Almost all central ministries
in one way or another relate with local
authorities. Many of these agencies are
likewise performing closely similar
functions. The proliferations of coop-.
eratives which are locally based but
directly supervised by central or re
gional authorities are present realities.
The barangay-based SamahangNayon,
supervised by the MLGCD,hasno func
tional relationship with the barangay
government whatsoever. The town
centered rural elective cooperatives of
the National Electrification Adminis
tration and the Coconut Federations
of the Philippine Coconut Authority
are primarily extension units of central

government agencies without any func
tional relationship with the local gov
ernments. These have caused too much
departmentalization of functions and
much greater central supervision giving
the impression among local officials of
the expansionist tendencies of central
authorities.

Moreover, studies and experiences
in regional administration point out
that the central bureaucracy as a power
wielder is control-oriented. Except for
a few ministries, implementation of
administrative decentralization has
not really been effective as contem
plated in the integrated reorganization
plan by the Presidential Commission
on Reorganization. The reasons for
this are varied. One significant obser
vation is that power wielders at the
central office are not willing to dele
gate .authorities to the regional offices
of the concerned ministries. For exam
ple, the Ministry of Agriculture
approves local ordinance on fishing.
The Ministry of Human Settlements
determines the nature of town plan
ning and even controls land use in
certain local jurisdictions.

In spite of efforts of the President
to improve the performance of the
bureaucracy, recessiveness still exists
as the other end of the polarized ten
dencies of bureaucratic illness. This is
generally manifested by bureaucrats
and offices that shrink from innova
tions, a situation where inept, incom
petent, and even corrupt personnel
are implementing policy decisions
but are generally short of achieving
intended goals. Agencies hesitate to
assert operating policies because ad
ministrators allow social values to
dominate over organizational rules
to the detriment of achieving final
goals of public policies.
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Philippine experience shows that
central politics and organization, and
local power relationships are important
in the outcomes of policy implementa
tion. This interrelationship is relevant
in local government reform which
often requires commensurate changes
in central administrative structures. A
comprehensive reform program for
local governments has to be accepted
beforehand by central ministries exer
cising supervisory control over field
officers who constitute the bulk of
technicians that carry out central func
tions at the local level. Experience in
governmental reforms shows that
central' officials generally resist local
reforms that will result in a loss of
administrative control over their field
officers.

On the other hand, central develop
ment efforts risk failure if they do not
take full advantage of the potentials
of local government units as partners
in reform. Local units can provide the
basis for coordination among different
mUUstries.~oreover,localgovernment

units can create an awareness of local
needs and of the importance of their
incorporation into central develop
ment programs, promote the adoption
of a publicly acceptable system of
national priorities, as well as foster
meaningful popular participation in
the control of development programs.

The central bureaucracy does not
appear to be ready to implement
decentralization policies. Instead of
substantially devolving authority, it
merely advocates deconcentration and
dispersion of its own central personnel.
The implementation of decentraliza
tion policies is accepted to be difficult.
Without prescribing means of achiev
ing patterns of administrative behavior
which are both organizationally opti-
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mal and politically acceptable, the
central bureaucracy has not given
prominence to performance criteria
under the Martial Law regime.

A Case of Dualism: Centralism vs.
Decentralization

The decentralization perspective is
related to centralism in this section.
An observation is made that at no
time in Philippine history except under
the Martial Law regime have various
laws been promulgated to advance the
cause of local autonomy. However,
every time the central government
makes a policy decision, it triggers
opposing or dualistic results that in
the end, the policy becomes ineffec
tive. The decision-making process turns
into a dualism, whereby a policy for
mulated once implemented produces
twofold effects, one contradicting the
ultimate objective of the other. The
phenomenon of dualism in local gov
ernment policy decisions can be illus
trated by citing some effects of certain
Presidential Decrees and Letter of
Instructions relevant to local adminis
tration. Many of these laws have over
lapping and conflicting provisions and
purposes. (See Figure 1.)

One of the areas in local government
administration where the central gov
ernment has a very strong control is in
fiscal administration. P.D. No. 477 is
an example of dualism in terms of its
effects. While the law introduced in
novations to improve local fiscal
adininistration like performance bud
geting and strengthening the adminis
trative machinery of the local treasury
service, the same Presidential Decree
restricts the decisional areas of local
executives and local councils. Besides
the required review of the local bud
gets by the 'central government, the



194 PHILIPPINE JOURNAL OF PUBLIC ADMINISTRATION

Figure 1. Dualism ih Policy Formulation

[Policy Outcomes1
Positive (+) effect <E(''-------- ~ ------->>- Negative (-) effect

•

P.D. No.477 - Local Fiscal
Administration

(Ministry of Finance)

P.D. No. 752 - Local Credit
Financing Scheme

(Ministry of Finance)

1. Central supervision
strong

1. Introduction performance
budgeting

2. Strengthening admin
istrative machinery
of local treasury
service

~Neteffect
1. Availment of more

credit loans

2. Expansion of develop
ment credit facilities

-.
Net effect

1. Systematized local
personnel administration

2. Standardized local
salary administration

~Neteffect

1. Restricts/limits
decisional areas
of local executives
and local councils
with respect to nature/
percent of expenditures

Strong Executive Control /

1. Tight control of
financial institutions
on local development
efforts

2. Introduction of red
tape, impractical
requirements

Credit facilities not~
fully used

PD 1136 - Local
Personnel Admin
istration (Joint
Commission on Local 2. Local salary rates
Government Personnel require central
Administration) approval

Strong Central Supervision~

•

'.law limits to 55 percent of the total
annual appropriation for salaries and
wages (Section 28-G). The Presidential
Decree likewise limits annual appro
priation for discretionary purposes of
the local executive to not more than 1
percent of the real property tax collec
tions actually realized during the pre
ceding fiscal year or P100,000.00.
whichever amount is lower (Section,
28-H).

Presidential Decree No. 477 also
prevents the municipal councils from'
reviewing the annual barrio budget

(Section 32). At the same time, the
review of municipal budgets is given
as a responsibility of the Provincial
Treasurer (Section 30). While the func
tion of review can be localized and
given to local executives or other local
officials, yet it is being exercised by
central officials appointed by the Pres
ident of the Philippines. In the 1979
Annual Convention of the Provincial
and City Treasurers and Auditors
Association (PACTAA), the provincial
and city treasurers passed a resolution
addressed to President Marcos recom
mending that they be appointed by
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local executives as proposed in the
Local Government Code. 21 Minister
of Finance Cesar E.A. Virata talked to
the President regarding this and, as a
result, Minister Jose A. Rofio, Chair
man of the Committee which drafted
the Code, received a memorandum
from the President directing him to
exclude any provision that will em
power local executives to appoint
treasurers.

While Presidential Decrees, like 144,
464, 231 as amended, including P.D.
No. 1256, have definitely increased
the revenue sources of local govern
ments thereby improving their fiscal
capabilities, the central government at
the same time continuously devolve
its responsibilities. So whatever gains
the local units may have achieved in
local fiscal administration due to pol
icies formulated accordingly are lost
since the central government "sucked"
all the gains attained by continuously
devolving to local units, without the
corresponding financial backing, more
responsibilities, like population and
nutrition programs, BLISS, or environ
mental control. These are programs
which are generally central govern
ment responsibilities but are conti
nuously thrown to the local govern
ments.

The central government has also
encouraged local authorities, under
P.D. No. 752, to avail themselves of
credit loans from financial institutions
in order to allow them to pursue a pro
gram of local development. Yet, studies
show that local units have not really
taken advantage of the credit oppor-

21 See Office of the President, Memoran
dum for Minister, Ministry of Local Govern
ment and Community Development dated
October 30, 1979.

1980

tunities because of too much red tape
and impractical requirements imposed
by government financial institutions
before the loans can be granted. These
examples show a conflict of imple
mentation of policies having one single
objective, that of providing loans to
local governments.

The Ministry of the Budget, by
virtue of its power to review the an
nual budgets of cities and provinces
under P.D. No. 1375, has introduced
an effective system of local budgeting
and has also synchronized local budget
ing formulation with the budgeting
schedule in the central government.
Local Budget Memorandum No.2 of
January 2, 1979 provided the mecha
nism of how sychronization can be
effected. Ministry of the Budget Local
Budget Circular No.2 of January 5,
1979 institutionalized the Local Gov
ernment Budget Office with its func
tions defined and personnel require
ments spelled out. The Ministry is like
wise encouraging effective use of per
formance budgeting and is attempting
to evolve work measurements for local
government units. While all these are
positive efforts to introduce innova
tions in local fiscal administration
which lead local units towards local
autonomy, contradictory actions by
the Ministry render these positive
efforts ineffective. To cite a particular
case, Ministry Local Budget Circular
No. 1 dated November 28, 1978 re
quires that local government budget
priorities for CY 1980 be linked to
national and regional goals which
generally do not include most local
priorities. Areas of development sug
gested were the following:

(1) Social development and social
justice through the creation of
employment opportunities, re-
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duction of income disparities,
improvement of living stand
ards, and the enrichment of
social values;

(2) Attainment of self sufficiency
in food and greater self-reliance
in energy; and

(3) Attainment of high and sus
tained growth.

A look at these directed areas of
development will easily indicate that
these are mostly beyond the financial
capabilities of local authorities. .

To anchor local development pro
gramming in these identified priorities
merely to comply with the central
government will he a move defeating
local autonomy.

The Ministry of the Budget in its
Local Budget Memorandum No. 3
dated November 15, 1979 further
instructed local governments that their
1981 budgets should support commu
nity-level programs of the central gov
ernment, such as the BLISS and, nu
trition programs. The same Local Bud
get Memorandum also provides that
unless the local governments comply,
the Ministry of the Budget will not
release the following:

(1) Bureau of Internal Revenue and
Specific Tax Allotments, Ap
portionment to Local Govern
ment Fund,

(2) Fund for barangay develop
ment projects, Barangay Devel
opment Fund;

approved pursuant to Letter
of Instruction No. 636, Pro
gram 4.14 of the Ministry of
Local Government and Com
munity Development;

(4) Assistance to provincial, muni
cipal, city, and barangay
schools, Program 1.1.2 of the
Ministry of Education and
Culture; and

(5) All other national aid to local
governments, funds for which
are appropriated in the afore
said Batas Pambansa.

It must be recalled that the internal
revenue allotment under P.D. No. 144
are to be automatically released to the
local governments, programming of
which is purely a local concern. And
yet control by the Ministry of the
Budget in its release is conditional to a
compliance with requirements in local
budgeting.

The dualistic nature of the policy
decisions of the Ministry of the Budget
is discernible in the above example.
While P.D. No. 1136 introduced
changes for an efficient local adminis
tration, like systematized local person
nel administration, updated local pay
plans to bring local personnel sys
tem at par with the central govern
ment or the private sector, sameestab
lished policy has encouraged the
central bureaucracy to design admin
istrative mechanism and promulgate
regulations that allow a centralized
supervision over local personnel admin
istration, which is highly contradic
tory to the pronounced policy of
decentralization.

•

•

(3) Budgetary aid to local govern- Salary rates of. all government
ments authorized under Pres- officials from the local executives,
idential Decree No. 144 and members of the local 'councils, depart-
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ment heads down to the rank and file,
are determined by the Joint Commis
sion on Local Government Personnel
Administration (JCLGPA), a central
agency.22 Creation of new positions
at the local levels are subject to the
approval of the MLGCD and the
JCLGPA.

While the local executives are held
responsible for multifarious local func
tions, they have no appointing power
over the treasurers, the police force,
health officials, and the city and pro
vincial fiscals. Yet, provincial gover
nors, city, and municipal mayors are
held accountable for all these services
in their respective jurisdictions. While
these officials perform their duties
they generally take instructions from
the central ministries but the same
officials are paid or draw allowances
from the local governments. This is a
case where local executives are ex
pected to perform defined responsi
bilities but have no control over those
who are to accomplish said services.

The central government implements
programs to improve the engineering
capabilities of local units; at the same
time, they are given responsibilities in
the construction of local roads. But
local governments are not allowed to
buy equipment unless authorized by
the Office of the President. 23

Formulation of policies on zoning
and land use are more of local func
tions than central government func-

22National Law No. 51 approved during
the Second Session of Interim Batasang
Pambansa. Also see Joint Commission on
Local Government Personnel Administration
Circular Nos. 1 and 3.

23See Letter of Instructions No. 667
dated February 2, 1978.

1980

tions. But again the Ministry of Human
Settlements established under P.D.
No. 1396 controls land use per Letter
of Instructions No. 713 and also issues
rules and regulations on zoning. Local
public markets have to be constructed
in accordance with plan specifications
made by the Ministry of Human Settle
ments and have to be within a pre
scribed distance from abattoirs as ruled
by the National Meat Inspection Com
mission. Once a local public market is
completed, it is placed under the
management of the local treasurer
who is centrally appointed. Yet, a
public market is constructed and capi
talized with funds of local govern
ments.

The central government also enjoins
local governments to adopt a policy of
continuous staff development among
its staff and personnel. Judging from
the amount of funds spent yearly tor
training programs, it can be said that
indeed the local units have increasingly
responded through the years. But the
central government will not authorize
sponsored training programs, where
possibilities of getting innovations or
new techniques of management are
greater than most government-spon
sored training course without the
authority from the Office of the
President. 24

The aforementioned are but few
illustrations of the dualistic attitude
of the central government in its policy
decisions over local governments.

A more intensive review of other
local government policies that pro
duce dualism will dramatically high-

24See Office of the President Memoran
dum Circular No. 951 dated October 27,
1976.
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light the ineffectiveness of such poli- -
cies. However, the examples cited show
that in many instances central govern
ment policy decisions are dualistic,
straddling between genuine objective
and expediency.

The reasons for the resulting dualism
can be found in a network of inter
related factors. Policy interpretations
of the cabinet can greatly vary with
the actual performance of the central
bureaucracy. On the other hand, inter
relationships between the central
bureaucracy and the local governments
are not that conducive for a single and
unified interpretation of a policy be
tween the time it is formulated by the
central government to the phase when
the same policy is implemented by the
bureaucracies at the local level. What
ever be the case, the dualism in central
local government relations has not
contributed much towards fuller auto
nomy.

Local Autonomy: Myth or Reality

Local autonomy, as mandated in
the 1973 Constitution, has been inter
preted by the Supreme Court of the
Philippines to mean that in substance
and in spirit, the provisions of Article
XI have made the adherence to the
basic principle of local self-govern
ment quite clear. Thus, as interpreted
by the Chief Justice of the Supreme
Court, the new Constitution guarantees
local autonomy and local self-govern
ment. Whether local autonomy is a
myth or a reality in the Philippines,
can be validated by analyzing two
views, viz.: (1) the legal-historical; and
(2) the political-administrative.

Constitution. The central government
is duty bound to espouse local auto
nomy which is a constitutional right
of local governments. In the same
light, local autonomy is viewed to
possess considerable political signi
ficance and consequence and the re
cognition local autonomy deserves
is made effective in conformity with
law.

Although a historical criticism can
be made that local autonomy has been
nonexistent and its legal hold is often
without basis in actual fact, neverthe
less the legal historical view is the pri
mary base of formulating local gov
ernment goals in the whole policy
process.

The political administration view
perceives local autonomy to mean
political decentralization. It means
a substantial devolution of authority
and power and goes beyond the
static legal definition of what con
stitutes authority, and views it in rela
tive terms of objectives and programs
which are areas of policy implementa
tion.

The legal-historical view serves as
the policy formulation base and the
political administrative view as the
policy implementation phase of the
continuum of the policy process. The
latter view allows an appraisal of the
extent of local autonomy as a result
of the decentralization policies imple
mented. In measuring the extent of
local autonomy, four variables can be
used as parameters: (1) adequacy; (2)
efficiency; (3) equity; and (4) central
control.

..

•

The legal-historical view perceives' Adequacy as a measurement variable
local autonomy to be a right and a focuses on the question of adequate
requirement as mandated in the new .authority and resources among local
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governments. Previous discussions and
definitions of local autonomy suggest
that local governments do not exercise
enough authority commensurate with
their increasing responsibilities. Local
executives have no appointing powers
over most local functionaries that, as
a result, the coordination of the mul
ti-agency efforts to provide public
services becomes difficult thereby
creating gaps between local expecta
tions and actual performance. The
lack of the right to suspend local offi
cials and to discipline them are critical
questions.

Local resources are limited as
shown in the income base and local
budgets. Most local units exist with as
high as 50 percent of their income
coming from central grants and sub
sidies, without which they cannot
provide even the barest governmental
services.The remaining 50 percent rep
resents locally-generated income which
comes from the real property tax
(approximately 25 percent), licenses
and fees (approximately 15 percent)
and other incomes like those from
public markets, and so on (approxim
ately 10 percent).

An analysis of local budgets also
indicate that most local units do not
really have much financial flexibility
to solve their own problems. More
than 70 percent of their total budget
goes to mandatory obligations, leaving
the marginal balance to local govern
ments' discretion, if not "sucked" by
the central government which contin
ues to devolve central responsibilities
without providing the corresponding
funds.

governments. When applied in measur
ing degrees of local autonomy, effi
ciency specifically refers to how local
governments provide a given service
with the least use of resources. Meas
uring how local authorities solve local
problems on their own initiative and
resources, getting community partici
pation as an opportunity for its con
stituents to get involved in local gov
ernment is not only a measure of
efficiency but also of local autonomy
expressed in the exercise of local
responsibilities.

The use of efficiency as a perform
ance indicator among local govern
ments is new in the Philippines and, at
present, has very limited application.
However, if efficiency is to be applied
to measure local autonomy by deter
mining local performance in the deliv
ery of public services, very few local
governments will live up to the meas
ure of efficiency. Inadequacy of
resources, the lack of authority and
well-defined local policy making
among local authorities are the primary
causes of inefficiency.

The equity factor when used to
measure local autonomy has two di
mensions. The central-local relations
aspect, which specifically refers to
function and power allocation, has
already indicated the bias of inter
governmental relations in favor of the
central government. Devolution of
central government responsibilities is
continuously increasing without the
corresponding authority and resources
which, in the ultimate analysis, negates
local autonomy.

•

The other dimension of equity
Efficiency is a performance variable involves the determination of local

which introduces the concept of high government capabilities to provide
and low performances among local services and distribute resources in a
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manner that is politically acceptable. local autonomy is more of a myth
This dimension connotes local accept- than a reality for local governments.
ance of political responsibilities as a
measurable gauge of local autonomy. Conclusion

Devising a methodology that will
validate the extent of local acceptance
of political responsibilities in the con
text of the equity variable may yield
interesting answers as to the prospects
and realities of local autonomy. The
Philippine experience may indicate
the cultural, political, and economic
constraints that inhibit local author
ities to enjoy full autonomy.

Central supervision and control is
the last variable proposed to measure
autonomy. The dualism in central
local government relations and the
continuous predominant central inter
vention in almost all aspects of local
administration readily point out high
central control. Central supervision
and control are highly visible in:

(a) Presidential power over local
officials;

(b) Central supervision over local
administrative and financial
affairs;

(c) Central control over develop
ment planning;

(d) Integration of the police force;

(e) Limitations on the use of funds
and restrictions on local gov
ernment expenditures; and

(f) Centralization of personnel
administration.

Interrelating the four variables as
they intertwine in the process of inter
governmental relations indicates that

From the above discussion, it
appears that in the Martial Law regime
the President is the principal actor in
the formulation of local government
policies. The others, like the cabinet
members and the central bureaucrats,
are secondary actors more concerned
with policy execution.

The paper suggests that an effective
local government system is most
achievable under conditions where
devolution policies allow the .fullest
development of local authorities.

Policies that recognize the need for
financial and functional autonomy for
local governments in a conducive
administrative political environment is
desirable in the achievement of an
effective local government system. All
these intertwined will encourage not
only local participation but also initiat
ive on the part of those who feel that
they are involved in the process of
local decision making.

The need to review present capabil
ities of local governments in relation
to their increasing development re
sponsibilities is urgent if a full utiliza
tion of local efforts is desired. Look
ing forward to what will be the most
effective role of local authorities in
national development in the future
and how inter-governmental relations
can be carried under conditions of
more local autonomy are possible
critical central thrusts in future policy
decisions. Considering all these as com
ponents in evolving policies on local
autonomy will guarantee an effective
local government system.
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Between formulation and implemen
tation of policies for local govern
ments, the central bureaucracy is a
major policy instrument. It has facili
tated and impeded policy deliveries
and, more importantly, altered policy
outcomes as shown in this paper. This
organizational network of human insti
tutions illustrates that compliance
with a national policy varies depend
ing on who makes the policy, the
authority of those who implement the
policy and what sanctions are available
to obtain compliance. Indirectly illus
trated is the theory that the ultimate
determinant to compliance is a per
ception of expected benefits to be
greater in comparison to what results
come out because of non-eompliance.

The paper also shows that variances
occur within the policy continuum
from formulation to execution. Poli
cies are established for predetermined
purposes; however, the execution of

1980

the same policies may cause dysfunc
tion that ultimately disrupts the
achievement of intended goals. This
explains the realization or non-realiza
tion of policy objectives.

The effects of variables in the deci
sional process influence public policy
outcomes. Accepting their influential
role operationalizes the realities that
exist between theory and practice in
public policy making.

While a devolution policy is advo
cated, its effect is nil due to a dualistic
policy decision process. Local govern
ment policies are positively premised
but their implementation generates
counter-productive results. While the
President formulates policy decisions,
the cabinet and the central bureaucracy
implement and interpret policies det
rimental to intended policy goals.
The conclusion is that the central gov
ernment is not yet ready to implement
a devolution policy.


