
Tram. /Var. Acad. Science 
& Teclmol. 1983. 5: I -24 

AGRARIAN REFORM REVISITED: SOME POLICY IMPLICATIONS 

Amando M. D:tlis::iy 
C..•ntt'r for Po/ici· and /Jcvelopmcnt SFUtii<·" UP at I.o~ Halio5. Coll~{!£'. 

ragwia. Philippines 

Introduction 

More 1ha.n ten yc:irs have passed Sillt.:e the.' adopUon of Martial Law and the 
issuancL' of Prt•sidt>ntial Decree No. '27 libernting the farm wurkers from the bond­
age of tile soil. And ~1hout twenty years have elapsed si111.:c the approval of the first 
Agricultural Land Rcl'onn Code in IQ63. It is now time that our people look back 
and reassess the country's accompli~hrncnls in agrarian rcCorms in the light of 
polky goals set by reiorm legislation and the performance under martial Jav,,· admin­
istration. 

Thl' JH)li..:'y goals set by agrarian reform let;!iSlal i1111 approved in 1963 arc quite 
defini1e in r('ganl to \he redislribution of large landholdings Jnd the provision of 
assistance to small farmers and landless workers. However. the slow and unsatis­
factory implc111cntatiol1 or land redistribution and the l:i...:k of llnancing for refonn 
beneficiaries have forced the Congress to :imcnd and approve R.A. No. 6389. r1ow 

known as the Code of Agrarian Xei'onn. on September I , J 971. The new code 1e­

affirmed the goals of agrarian land reforms :rnd provided for !ht! organization of the 
Department nf Agr:.iria11 Refom1, which is vested \vith the powers <Jnd funclions of 
land reform implementation. 

The implementa1 ion pcrfonna11ce of the Ministry of Agrarian Reform is quite 
laudable and impressive in I.he setting of agrarian C\1ntlicts and soL'ial unrest in the 
bst decade or so. and quite outstanding and for-re:iching in terms of breaking up 
the huge larn.lholdings anJ redistributing them in smull p:ircels to their occupants. 
The massive brcak-ur or l<1rge landowner forms in ;ice and corn crops and their 
compu.lsory redistribution to their tiller-occupants is a distinct nationwide accom­
pLishment which. set against the objectives of lllarlial law adminislr:itiun. provides 
;111 exemplary manikst:ition of the political will in bringing ilhnut the rnuch-delaycd 
soci:il justice through agrarian rcfonus. Sut.:h rem:irkablt: :.l(cm11plislimenl must 
nevertheless be evaluated in relation to the primary goals of the Code of Agrarian 
Reform on 1971 and the socio-political dirn<."nsions of Martial Law adminiscration. 
or the avowed purposes of the New Society. Has agrarian reform served as the 
wm<>rstone of the New Society? Are the benefits of land redistribution likely to 
contribu tc lo an integrated rural development? Who are the real beneficiaries of the 
ugrarian reform programs? 
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In attempting to answer these questions we would have helped in arriving al 
a serious ::ippraisal of agrarian reform accomplislunents. as seen in the light of public 
policy objectives and the goals or the New Society. Perhaps an impartial evaluation 
of the land reform programs couJd lead to an examination of the desirable policy 
alternatives and the programs 01 measures that should concretize or operationalize 
a feasible unified strategy, either by policy concensus or by gradual increments to a 
policy option th:it would merit popular support. ln any case, :i careful exa111im1tio11 
and assessment or the steps taken in the late 60's and during the ?O's might lead the 
policy-makers an<l administr~tors 10 evolve action programs that would have rele­
vance in the 80's anti beyond. 

The Achjevements of Agrarian Reforms in the Decade of the ?O's 

The accomplishments of the agrarian reform program in the ?O's ;ire integral 
components of the performance of the marti;il law aJmi11istratiun inaugurated in 
1972, barely two years after the approval of the Code of Agrarian Refomi. These 
accomplishments, in their totality. form the cornerstone of the New Society . In ti 1e 
words of President ferdinand Marcos. 

"It (land reform) shall be the central point. the beacon to­
wards which all programs of government must converge. The 
other programs must provide support to land reform. Our goal is 
to effect the nwst equitable sharing or all the wealth derived from 
our lands . 1 

With the :ibove statement the Prcsi<lenl also made certain commitments. such as 
making the whole province of Nueva Ecija a land-reform ::irea. wrectJy to revise 
their rules and rcgula tions governing financial assistance to small fanners, creating 
a separate single-line department of land reform. and generating adequate funds to 
suppon !;ind reform. 

An evaluation Df the accomplishJTJents ur agrarian reforms in the New Society 
maybe made in the light of the socio-economic issues raised before the imposition 
of martial law and from the standpoint of the larger issues of an integrated 
approach towards ag1icultur:tl and rural developmen t without which no program f'or 
agrarian reforms could be successfuIJy undertaken. 

Perjbr111ance willer land refnrm impleme11tatio11 

The implementation of land redistribution in terms of landholdings transfer­
red to the tillers, the number of leaseholds completed, and the number of farm lots 
tilled, or granted CL T's and the amount or compcHsation made to farmer land­
owners. In additi\.ln. the number of settl~rs and areas occupied in land settlement 
projects are part of the land redistribution program. 

I From the address of President Rrdinand E. Marcos at the closing eercmoni~s of the 7th 
Anniversary of Land Reform at the SS Building. Quezon C'ity, August 8. J 970. 
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I . !'-lumber of CL T's completed 

Total area covered in ha. 
Number of CL T's issued to tenants 
Are<i covered by CLT's issued 

' Lant.I valuation and i:nmpcnsation 

al Claillls received and verified by MAR 

Clai111s verified and completed 
Are:i uf dai.J11s verified and compk1cd 
Number of landowners involvl'<l 

b) Claim~ l ra11s111il tctl to the Lrnd Bank of 
the Philirrrnes 

Number uf tcnanls with compklc'd rlaims 

(out of a total 3%.082) 
Arca ,if landlllJIJi11)!5 illvolvc<l 
Number of landowners involved 

c) Approved by Land B<mk for payment 

Number of tenants arproved for payment 
Arca of holdings involved 
Numhcr of landowners involved 
( 'osl or land transferred 
Cash payments made 

3. Lmancipatiun patents issued to those who 
have paid in full 

Number of tenants issued patents 
Number of patents issued 
Arca covered by patents issued 

4 . LcaschoJJ rontrac.ts for tenants 
( ..:ompletcd a~ well as incomplete) 

Numbi:r of tenants with contracts 
Arca with lease i.:ontracts 

S. Settlement projects administered and 
undertaken by MAR 

a) Number of projects adrni.J1iste1ed by MAR 
Estimated area of settlements 
Number of settler families 

S'it1.l l4 

730.734 
523.163 
6~4.723 

3% OK2 

11 9,22 1 
J <l2.7~P lia. 

6.949* 

113.704 
i84. 189 ha. 

b.59X * 

XK.32 1 
171 .236 ha. 

6.057 
f I .24JM 

t• I 82M 

1,684 
2.478 
1,539 ha. 

544.285 
590,455 

43 
708.750 ha. 

47,43 1 

'"Out of a total of 49.221 landown~rs a f!Cctcd by land trans for. 

3 

',::. of total 

94~: 

85% 

30'.:). 
26% 
14~', 

29')(. 
~5';7r 

13% 

22':;{ 
,.., ,/'11 
..__) '/ (• 

1)''.-' ... ,1. 

0.43'1i· 
0.43'/i 
0.21~~ 

g97;. 
81 % 
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b) Settlements established in Regions IX and 
XU for rebel-returnees and their families 

Number of settlements established 
Number of families resettled 

c) World Bank-financed settlement projects 
Number of projects 

Arca covered in ha. 

11 
5.092 

3 (Bukidnon. 

77.000 

Agusau dcl Sur 

& Capiz) 

Program components : infrastructure. land and forest development. rural 
health services. aml food rationing. 

6. Other supplementary projects 

a) Compact farms established by ACTA 
Number of compact farms 
Number of ranns involved 
Arca of compact farms 

b) Cooperative fanning 

685 
20.448 
37.%0ha. 

Two fully established cooperative settlements one in Nueva Ecija and 
another in Magalang, Pampa.nga 

Thirty agriculturists arc under training for the management of additional 
cooperaHve farms in different regions. 

c) (' · · · b · d · f d U1. tl1e ooperatlw orgamzatrnn - to c orgaml-e m compact arms an 
settlements to be consolidated later into cooperative federations. 

/nterpretatio11 of acco111plish111ents 

Although the transfer uf ownership to the tillers (tenants) on large holdings is 
deemed rnmpleted in I 980. much has yet to be done in the iss~ance of C' L T's as 
well as in the verification ol tenants' claims and the payment of compensation to 
landowners covered by land transfer. The capacity of the land settlements indicate 
that more ten:rn ts or landless farmers could be resettled through an aggressive and 
systemalic resettlement program under the MAR. 

By the end of 1980. only 94% of the targeted teuant bencliciarics have been 
issued land transfer certificates. Of the 1<1tal :i.rca targd ted tor transfer lo tenant­
tillers, only 85% is covered by transfer certificates. 

It is sale to say the least that only 30% of the bc11cficiarics have claims to 
their lots verified and completed. This means that kss than I /3 ol 1 he target 
clientele have thei r lots' location and boundaries verified an<l completely surveyed. 
The area covered is only 26% of the target area. Only 14'i( of the landowners 
affected have completed land surveys and land valuation for compensation pay-
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mcnt. This indicates a very slow process of land survey" and valuation by the 1and­
reform authorities. 

Transmittal of tenants' claims and compensation payments by the Land Bank 
are slower still, hampered mainly by land valuation problems and the difficulties 
of land surveys and titles of lands transferred. Out of total verified and completed 
by the MAR, only l l 3,704 or about 27% have been transmitted to the Land Bank. 
The area covered by compensation payments is ahou tone-fourth (25'fr-) of the total 
area verified and completed, affecting only 13% of the total number of landowners 
(49,221 landowners) involved in land transfer. One critical problem remains: how 
to speed up the transfer or tenants' claims for compensating payment by the Land 
Bank. 

Up to the end of 1980. only 88 ,32 1 tenants or about 22% of total tenants 
targctted for land transfer. covering less than one-fourth (23%) of the area for 
transfer. have been covered by Land Bank compensation payments. A total of 
(1.057 landowners, or a little over one-tenth or the land-owners involved have 
received compensation payments amounting to f'l ,243M. Of this amout about 
'Pl 82.7M was paid in cash and the balance, in government bonds. 

The completion of leasehold contracts on existing tenancies is more en­
couraging. The vasl majority (89]r) of the i<lentilicd tenant farmers have lease 
cont racts. covering about 8 1 % or the total area. under tena ncies. This is about 
I 05% of the tenant farmers in rice and corn lands (Census 1971 ).2 

On the land settlements, much has yet to be done hy resettling :i larger 
numhcr of tenants and landless workers from the subdivided estates and the densely 
populated cot111nunitics and thus partly relieve the pressure on available cultivable 
lands. These setllers must also be provided technical :iml financial assistance in 
order to improve their producfoity and income. 

Issues raised be/i>rc the imposition of martiftl law 

In my paper read before the first seminar-sympos.ium on land reform in 
September 1972, l raised economic anJ social issues which arc directly related Lo 

land reform implementation.3 Among the economic issues are: ( 1) productivity 
of the small farms in terms of net income per lice tare or per farm: (2) the problem 
of equity, or equality of earnings from ocwpation on the land and equality of 
opportunity for employment in the various sectors of agriculture; (3) consideration 
of the factors that influence farm production , size, new technology, and mechani­
zation : and (4) the economics of institution-building in the rural communities. 

2 Apparently . more rice tenancies haw leasehold con tracts than the total number of tl" nants on 
rice and corn farm> covered by thC' Cl~nsus 1971. owing to a lar.i..-e number of form workers on 
small holdings who have been considered tenants under the Land Reform Ctide . 

3Dal.isay. A .M. Economic issues in land reform: the Philippines case. UPLB. Agrarian Reform 
Institute. Occasional Paper No. 4. 15 February 1976. 
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There are other issues that should have received proper a ttention, such :is the 
importance of development planning at 1 he regional a11d local levels. the decent rali­
zation of extension and other public supporting services. improvement and reorien­
tat ion of on-going sucio-ecunumic institutions to help achieve the objectives of 
rcrorrn, and the capability for political and aJministratiw functions for !he t:.isks or 
reform implementation. 

I said then a t the Agrarian Reform Institute in Diliman, Quezon City. that. the 
issues of farm productivity. "face rough sailing in the years ahca<l," mainly because 
of the slow development of outside 111arkel anti the paucity of cost-reducing inno­
vations and management skills most suitable to small farm units. R.cinfon:ing :.1 pica 
for more attention to the family-type l'ann. I pointed out : 

"The intensive utilization of family labor together wi1h tl1e 
improvement of traditional farming pradices could be the salvalion or 
the small farm uniL, or family-type farm. The shift to <liversil1ed or 
mixed forming and eventually to a high degree or prodtH.:tion speciali­
zation is not a matlcr of extension or program objectives: this wi!J 
depend mainly on the growth of the naLional ur regional economy and 
the further expansion of the urban or industrial marke1s.4 

Of course, it was also recognized tJiat during the early years of rcl'urlll. prov­
isions must be made for the effective dissemination of rcse:m.:h information (on 
new breeds or va rictics and improved technology t Jiren extension :.i~sistarn.:e on the 
use or improved technology and the adoptinn of cost-rc<ludng fanning tedinique. 
The main task. then and now. of the agrarian rcfonn authorities. is to l'.trnrdinatc 
the various projects an<l program at the local level and reorie11t the supporling 
services towanJ more cffe..:tivc reform i111plemcnt;ition. 

The problems of implementation were also discussed. particularly those 
n::lated to the organization o l a separutr Department ( llllW Ministry) or J\graria11 
Refonn. While these administration problems were di1cctly related to the atlai.n­
ment of higher productivity :rnd income ol' the sma.Jl parcels or farm lu1s transferNl 
to the 1:.ind-rcfurm beneficiaries. others had relevance to the attainment of human 
resources and imtitutional development towards a higher quaHty oi life.-' The 
eventual 1>rganiz:ition and operation of the Ministry ul' Agrarian Reform hnve 
pointed at the exten t of grnvity and the complexity of these problems for the 
realization of land-rcl'onn goals. Some of these continue to persi~1 up to the present 
time, underlining the inadequacies of the prognm1 now being i111pk11wntcd. 

flladequacics of tllr present land rcjim11 acco111plish111c111s 

The inadequacies of land-reform implementation in the last eight to ten 

4 Dalisay.op.cit .. p. t 5 

5 
Fo r further detail.~. sci: A.M. lJalisay. Land reform and problerns o f impkmcntation. Trade 

a11J /11J11.1·1ry Joumal. vol. I No. I. l'lece rnbcr t 963: also Cl/ :\'ell's Dixcsr. vol. XV!. No. 5 . 
. lanuary 28. 1964. 
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years are apparent in che low productivity of small holdings of the land refonn 
bcneficia ries, increasing income inequality in the rural communities, the disarray 
among the public s11 ppnrting system, and the low performw1ce in institution 
-building in the rural areas. 

Tile low productivity and consequent low incomes among the beneficiaries 
al"':' shown in recent surveys in different parts of the country. f or instance, in a 
study or 914 land reform beneficiaries distributed over 22 provinces, with fan n 
lo ts, of less than two hectares. the average i11come per farm family amounted to 
1"6.407: with average farm expenditures amounting to P3,376. Household expen­
ditures varied by the size of the family, with the average household ex penditures 
amounting to "P4.648 .00, thus resulting in a negative bala nee of ( Pl ,272.00) .6 

Even fur !EDI' farms covered by tJ1e study. with gross incomes relative­
ly higher than the average for all farms surveyed, the net income· coultl hardly 
cover the basic needs of the household for family members of farm and above. 
These would indicate that the land-refonn beneficiaries covered by the survey have 
not attninetl a level of viability for their fan11s. 

Jn a study comrleted by the Center for Polil:y aml Development Studies. U.P. 
at Los Banos for the La11d 13ank of the PhlJjppines, ·; results show that in the sub­
divilkd landed est.ates, with farms aver:iging I .. 6 1 ha. , the average illl.:ome farm 
productil>ll per farm amounted to f' 11 .8 18 .00 for two crops of rice. With farm 
expenditures averagi11g J ,858 per farm per year. there is apparently some gross 
returns from fann oreration. However. with household expe11ditures ranging from 
f' S.471 to Pl 2.961 per household, the avajJable gross returns from farm production 
would not be able to prnvide for the basic needs of the fan11 family, much less meet 
amorrization payments and other loans. 

Even granti12g that the lrighest average income fann production per individual 
farm was about P'8,252 from two crops of rice, on an averJge-sizc fam1 of 2. 12 ha. 
(Gabaldon Estute, Nueva Ecija); with farm expenditures amounting to about 
P4,000 per year. the gross returns from the farm was hardly adequate to pay for 
ltousehold expenditure:. amounting to P 19 ,253 per fam1 family. Again the viability 
of the family fann of the land-reform beneficiary is in question. unless income from 
off-fann and other services would be available in 1he future . 

Earlier field surveys have indicated that although a significant increase in 
yields per hectare has been attained in areas where land reform has been implemen­
ted (Nicolas, 1974 ), with the amortizing owners having relatively higher yields than 
the CLT holders and the leaseholders. the net income effects were not clear, owing 

6Project Sunshine - A study of factors affecting land amortization payment by agrarian reform 
benellciarie~. Land Bank of the Philippines Task Force. March J 981 (Mimeo). 

7CPDS. Integra ted Credit Delivery System for tlie Countryside. A study supported by the 
Land Rank of tl1e Philippines, U.P. at Los Banos, March 1981. 
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to increasing costs of inputs and the rising family or household expenditures. 
Studies by Mangahas et al. and by Sandoval and Gaon ( 197 1) reveal that the 
effect of land tenure on productivity is neutral, that is, the average production 
of rice per hectare was roughly the same for all tenure groups. Moreover . the 
increased productivity was more a result of the adoption of improved rice tech­
nology than any tenurial change. 

The low income among land-refonn beneficiaries in the fonner landed estates 
is due mainly to small fam1 size, Jack of credit facilities and other ::;upporting 
services, and lack of technical and management guidance. 

A later survey conducted in Central Luzon for the World Bank has shown 
that there is little or no difference in productivity hectares tenanted and owner" 
cultivated fam1s. The real constraint to productivity is the inadequacy of product­
ive services and lack of access to irrigation facilities. 8 

Even if the land transfer program has a positive impact on the level of income 
of the land-rcfom\ beneficiaries, 1.hc tenants are observed to have remained at the 
same subsistence level owing to the additional financial burden arising from the 
high amorlization schedules and lack of capital. Some 1enants still prefer, in spite of 
the land transfer certificates, to remain share tenanl~ because they are not sure 
whether they could afford to pay the amortization schedules. And they still have to 
consider the household expenses, including health and education expendit.ures.9 

Disarray of supporting seJ11ices. The increase in the number of extension 
service workers, or farm management technicians (FMT's). in the rural communi­
ties have not favored the land-refonn benefa:iarics. And the benefits of vocational 
and infom1al education courses in agricultural schools and coUeges have not yet 
filtered down to the conununities covered by land reform. Credit extension or 
financiil support for forming activities among land-reform beneficiaries is spotty, if 
not entirely inadcqua1e. In spite of the proliferation of formal credit institutions in 
the rural areas , including the rural banks. only l 0-15 per cent of the farmers and 
landless workers have had access to rural credit. 

The social physical infrastructures in agriculture, including the irrigation 
systems, have reached only a small portion of the land-reform beneficiaries. And 
the post-harvest marketing and processing facilities in the countryside arc accessible 
mainly to large and well-lo-do farmers. The land-reform beneficiaries have yet to 
build their warehouse an<l drying facilities, particularly for cereals, and possibly 
with the assistance of the Ministry of Agrarian Refom1, set up the marketing and 
processing plants in selected land-reform areas. 

8 
World Hank: Profile of the Rural Sector. Philippine Lahar Review V ] J N 4 9 . db Lb , o. , i o. . (1 76), as cite y i rero and Manud (1981). 

9sec Librero, Aida R. and P.C. Manuel. Socia.I services and institutions for improved income 
and equity. Paper presented at the 27th PAEDA Annual Conven tion , Makati, Metro Manila. 
June 5. 1981. 
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The protracted reorganization of the !\1inistry of Agriculture (MA) which 
emphasizes the decentralization of its planning, regulatory. and productivity 
functions, has delayed a more dynamic production and marketing thrust in the high 
productivity areas. thus ~lowing down the growth of productivity and i.J1comc in 
small agriculture. More important, the delayed reorganization and decentralization 
of powers and functios of the MA have held back the essential extension thrust for 

land-reform beneficiaries and the integration of productiun 3nd marketing activities 
for all types of fanning systems under various tenure changes or adjustments. Logic­
ally, the first to benefit from a decentralized MA administration would be the lease­
holders and new owners (or CLT holders). This set up would also give focus on 
program coordination and impleml'ntation at the form level. Without the prnper 

local planning and implementation orientation among MA field personnel in 
collaboration with field statfs of higher ministries, little assistance could be extend­
ed to land-rcfonn beneficiaries. Little or no accomplishment might he expei:ted in 
rurul development. 

More tlrnn eight years ago I attempted a kaleidoscope of future MA activities. 
in the face of an expanded agrarian refom1 program, prognosticating that sud1 
functions or activities as agricultural marketing admi.nist ration. collection and 
dissemination of a!,rricultural statistics, agricultural research, and managcmc!lt of 

n:ituraJ resources would remain with the MA. Other activities - promotional and 
cducatiunal activities in crops and livestock produ..:tion, development of coope­
ratives, further expansion of the rural credit system. the dcveiupment of handicral'ts 
and small rural industries, and the strengthening or economic supports for commu­
nity development - would be 1aken over by the MJ\R. This rested on the c01wic­
tion that the job of coordinating and integrating the activities of the regular public 
agencies at the community level is the primary task of the. Ministry of Agrarian 
Reform. Further, it is my firm bel ief that the economk: and sucial underpinnings 
of agrarian refonn must be realized through the integrative activities of the MAR 
if ni1al dl'velopmcnt in this country is to make any headway. 

Weaknesses of institution-building in the mral areas. The weaknesses of insti· 
tution-building. including those among the land-reform beneficiaries, are manifested 

in the slow, snail-pace growth of the agriculturaJ cooperatives. and the poor 
performance of the national marketing system. 

The pre-cooperative rural organizations or Samahang !-iayon (SN). were 
established under the auspices of the MLGCT> to assist their members carry out land 
reform operations and for other sel l~help purposes. While many of them are still in 
their organizational stage. o thers have become operational by engaging in activities 
pursuant to their objectives. However, some of them have become viable rural asso­
ciations in thl' se nse of fairly establishing their operations and making themselves 
indispensable in servicing the continuing needs of their members. ln fact, a recent 
study by the Agricultural Credit and Cooperatives institute (ACCI) at U.P. Los 

Banos, has revealed that the SNs continued to decline mainly because of loss of 
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intere~t among their members, lack of sustained training of their officers and 
members, and nq2Jcc1cu supervision by the M LCCD represcm;itivcs in the cotler­
tion of the barrio guarantee anu barrio savings funds. 10 It was shown that only 35·.:; 
of the 806 SN samples completed training in the rnajnr courses required for mem­
bers. Only a little half lif the 5.347 officers am! members <1ttcnded all the training 
sessions. and or the total samples only 19'/i- put up at kast one of the required pro­
jects while 80% did not have any. 

lmplcmcntatio11 or training programs for SNs was CO!lSlraincJ by lack or 
resource persons and logistical support for puhlic agencies L'llncerned. as well as lack 
of time for attendance among. f:inncr-mernbcrs. After the urganiLalit111al ,;tagl'. few 
of the SNs C<)Jllinued training activities for old and new members alike (Durnagal. 
1981 ). 

It should be noted that as of December 1978, therl' were 2 J ,Ok9 SNs or­
ganized with over one million rnc111bcrs. and 17 ,5ll6 were registered with 921,JS<'\ 
members. The bigger percenc:1gcs nr SNs organized ani.l registered were in rhc 
regions of Western Visayas. Sout ill'rn Tagalog and Cent raJ Luzon ; smaller percent­
ages \Vere i11 Western nnd Northwc~tcrn Mindanao and tl1e Cagayan Valley. 

111c organization and regislral ion or area marketing cooperatives (AMC) was 
the next phase of the cooperal ive <lcvelopment p1 ogram. As of December 1978, 
there were 52 <Hgani~.ed AMCs. most of which were found in Central Luzon. 
Western Visayas. Not unlike thl' s:--;s, the Al'v!Cs are generally in the opcra1 io11al 
stage. Hoth the AMCs and the SNs arc still trying to stabilize norms a11d operating 
procedures, l1ence very little is done towards the adiievement of organizatioual 
objectives (Durnagat. I 9H I). 

Dumagal has pointed out that the general inability of the SNs to maintain 
collcctio11 or !he barrio guarantee and savings funds has limited the resources of the 
AMCs. compelling most of the iatter to depend on loans for the CDLF of the 
Bureau of Cooperatives Development. l l Partly for this reason, AM C's a 1 e unable to 
save the marketing 11ccds of SN members. Moreover, AMC's tend to dissipate their 
capital resources and limit their business operations by permitting the increase of 
overdue receivables. big inventories, lugh cost of goods sold and operating expense. 
Subscqucn tly, this results in net losses. Hoth the AM Cs and SNs still have to find 
reliable market outlets for farm products. l\Iost AMC's usually make profit only in 
their trading or farm inputs. 

As the financing arm of the SNs cooperative rural banks (CRBs) have been 
organized in tlifferent regions to provide operating loans and extend technical assist­
ance to the refonn beneficiarie~. As of March 1980, there were 22 CRBs operating 
with a combined paid-up capital of P28.l million. Affiliated with these CRB's 

lOs.ee ACCI, The Sa.mahang Nayon After the Plan II Development Training Program: an evalua­
hon. Unpublished Report, U.P. al Los Baiios, 1977. 

11 Dumagat. F.L., Some reflections on the factors or efti:ctiveness and viability of rural organ­
izations. Published in the .foumal o( AKricultura/ Economics and Development. January 
1981. 
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were 5 ,383 SNs with a total individual membership of 231,974.12 Not unlike the 
other rural organizations and the SNs, those CRB"s have hecome dependent on 
financing by the government and all suffer from the lack of compcten t management. 
L:ltcly, these CRBs have Jedincd in their lending opcr:nions because of high 
defaults on loan repayments from SN members and the consequent heavy operating 
losses. 

On the further development of cooperatives among the supplementary 
program in land reform, one may ask why most of the rnmpad farms have not 
b,•en organized intt) cnopcratives. One also wonders how Lhe marketing cooperatives 
can he expected lo grnw on the basis of' «vcak or cooperativ,' primary cooperatives 
organizatinll aml on inefficient or noll-()pernting SNs. II would be extremely si;>n­
siblc and indeed cconnrnic<J!Jy desirable to determine how past mistakes in organi­
zatilrnal and operational stages can h~ conc<.'ivcd and new approadlt'S adopleJ 
tllwarJs the reco11structio11 and further development ,if the rnarkc!Lng cooperatives 
as well as the cooperativt' rural banks. 

There is a growin~ recognition in our society that the development of local 
organizations and inst it ufoms for the effective implementation of agrarian reforms 
cannot be lcfl to government agencies alone. The public supporting services arc ex­
pecting to provide initiative in this regard. But if they are tv attain measure of 
sucL·css in ori:'.anizing and strengthening ctcvt'loprncnt-oricntc<l institu1ions, they 
mus: extend assistance to lucal llrgans of self-help, usually traditional organizations, 
and assist them in selecting and training local leadership p<HcntiaL 

Certain technical and financial inceniives must be- provided by the govern­
ment for the more rapid development of local leadership. In 1his regard, the public 
supporting services, p;Htil:u[;uly agricultural extcnsiun and rural credit. have a 
distinct role tu play in training local leaders for the growth and effcc liveness of a.II 
types of cooperatives and for the improvcmem of marketing, storage and processing 
facilities in the rural communities. While the regular ministries. in cooperation with 
the cxisti11g financial in>titutions, rnuld help establish and fi..nai1ce local organ­
izations as these are related w the problems and i.>sucs of land refonn, the 
lra<litiona.l ones 111ust he assisted in directing their activities towards increased p10-
ductivity and better living conditions among the reform beneflcinries. What I 

emphasized some eight years ago 1 3, may be worth rcpcati11g. at this time: 
''. .. definite 0utlays of public funds must be made available for the 
sustrnance or a systematic approach to inst it ution-builuing. It is not a 
question uf whelhcr public funds can be made available or not. TI1c crn­
cial decision is whether agrarian reform _ .. can afford to neglect the 
development of essential institutions." 

l 2Terso, Clemente E .. Jr. Participation of the Bureau of Cooperatives Development in Agrarian 
Reform. Paper prescnud at the Agrarian Reform Seminar sponsort'd by tile Agrarian Reform 
Institute, U.P. at Los Bai\os, January 24, 1981. 

13oalisay. op. cit., p. 9 
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Tile larger issues of agrarian ref onn 

The larger issues consist in the detemiination of a socio-economic framework 
for, and feasibility of, an integrated approach to agrarian reform. Such a framework 
should lead lo the adoption of an operation model or strategy. which would in­
corporate an action program towards increased productivity ;md a better quality of 
life for the reform beneficiaries. The approach would ensure in the Jong run the 
realization and effectiveness of countryside development. In the short nm. the 
transfer of small holdings to the tillers, together with the diffusion of improved 
technology a11<l essential support services would have become a reality. 

A Uitified, comprehensive framework for agrarian reforms in this country 
derives its rationale from the extensive experience in community devdopment 
during the last three decades. Public production programs in the last eight to ten 
years, notably the Masagana 99 and other production programs involving livestock, 
fisheries, and tree farming, have also yicldcJ results that butt1css community action 
programs in food self-sufficiency. Moreover. efforts in institution-building, parti· 
cularly in the organization uf agricultural marketing rnoperatives, credit units, and 
community-based rural banks. although fraught with weaknesses in several aspects. 
have yielded insights that should fortify the resolve to continue the development of 
primary cooperatives and other famicrs' associations at the community level 
and cstab!isl1 useful li.nkagcs among them. Lessons fr<l'n martial law adminis­
trntion would support, tu say the least, group action for local and regional develop­
ment by systematic, pragmatic planning in tile use of local resources and the 
alignment of local programs with those of the region and the ernire country. All 
these contribute to a rational approach to the development of a definite framework 
for agrarian reforms. 

The Framework of Agrarian Refonns 

The framework for the implementation nf genuine agrarian reforms may be 
derived from the clemcn ts or forces at work i.n Jn underdeveloped wciecy, a.~ per· 
ceived by authorities on agrarian refom1 in different countries or regions. Lt may 
also be conceived in tcn11s of the structural and institu1 ional support for effective 
land rcfom1 implementation. as prerequisites to comprehensive agrarian reforms. 
More important perhaps is the political will as expressed in public policy affecting 
land transfer and the infrastructure and institutional support U1at would bring it 
about. Jn the Philippine case, the political will is man.ifes1ed not only in the politi­
cal considerations which led to the approval uf land-reform legisla1ion (e.g. the 
Agr:.irian Land Rcfom1 Code), but also in the political decisions which brought 
Jbout effective land rcfonn implementation in the last decade. 

Elements and forces in a feasible agrarian reform framewurk 
Defining land refonn as the redistribution of property or rights in land for the 

benefit of small farmers or agricultural laborers, Doreen Warriner, an authority on 
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agrarian rcfom1 in the Middle East and in Central Europe, emphasized that land 
refonn should mean more than land redistribution, but it should at least mean that. 
What is the motivation of land reform? Warriner declares that it must be political ; 
without political will no effective land reform is possible, even if legislation is 
passed as in th e case of India and the Philippines.1 4 

What can land refonn expect to achieve? \Varrincr is positive that it can hope 
''to raise peasant Living standards by raising peasant incomes." Casting aside asper­
sions on the inability of peasant recipients to improve their lot, Warriner points out 
that small farmers can farm with knowledge and skill. often better than larger 
fam1ers. 

J\ more optimistic note is expressed hy W. R. Cline, an American economist, 
who sta ted tlut land refonn is "the most hopeful of all available policies for 
improving income distribution and production," based on the following conditions: 
(a} land is underu tilize<l; (b) land is carried through v,ith speed and certainly; (b) 
land is carried hrough with speed and certainty ; and {c) credit and modern inputs 
arc made available_15 

However, in a more cautious approach, Warriner maintains that there are 
other constraints which persist even after the structure has been refonned , and 
these may even cause a reversion to the old structure. She enumerates such cons­
traints as shortages of land and water. lack of infrastructure and others. 

On structure and tcclu1ology, (}Jle Adams, an American agricultural econo­
mist. questions the Hayami-Ruttan thesis that technological change produces 
structural and institutional adjustment, and expresses categorically that structural 
change is in many cases a prerequisite for development. He agrees with Warriner 
that the relative emphasis on reform and teclmological development depends on the 
circumstances of particular countries.' 6 

It is now recognized that land reform will take place in many countries for 
political reasons. Some or them will have socio-economic goals. and practically all 
will emphasize the importance of improving the living standards of poor peasants 
and landless workers. The particular emphasis in an underdeveloped country will 
depend largely on the type of approach to rural development. 

The technocratic vs. reformist strategy in mral development 

The type of approach to rural development detennines in many ways the 
emphasis or objectives of land reform. As emphasized by Griffin, the technocratic 
strakgy and the radical strategy are the extreme points on a spectrum, while the 
reformist strategy rests at the middle. These strate1:.ries differ in their objectives, the 
ideology used lo mobilize support and action, the dominant fonn of land-tenure 

14Sec lluntcr, Guy (ed.). Strategics for ag:rirn!tural development in the 1970's: a summary and 
critique. Food Research fll.1·1it11tc Swdics, Vol. XU, No. l. 1973. 

l SAsdtetl by lluntcr,oµ. cit .. p. 45. 

l 6Hunter, op. cit., p. 46. 
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institution, and the way the benefits of the economic system are distributed. These 
strategies of ruraJ development constitute differences in style.17 

The technocratic strategy, as exemplified by the Philippines, Brazil, and Ivory 
Coast. has the prime economic objective of increasing agricultural output by in­
corporating more conventional inputs such as land (Brazil) and encouraging fanners 
to adopt an improved technology (Philippines). Accmding to Griffin, its ideology 
is a liberal capitalist one, with emphasis on competition, free markets, and widely 
dispersed private property . fn practice, however, property ownership is highly 
concentrated, as reflected in the dominant forms of land tenure institutions: 
plantations, large corporate farms, various forms of tenancy arrangements. The 
benefits of technical change and increased output, as cited by Griffin, accrue to the 
landholding elite and other men of property. And the concentration of income and 
wealth is to be regarded as one of rhe ways by which increased output is to be 
achieved and by whkh the generated savings of the rich would contribute to fast er 
accumulation and growth. 

On the other extreme of the spectrum is the radical strategy which, as empha­
sized hy Griffin, has U1e first and foremost ohjective of achieving a rapid social 
change and a redistribution of political power. and the next priority the redistribu­
tion of wealth and income and, lastly. higher production. Jn case of conflict among 
these main objectives, the gruwt11 objective would give way to search for social, 
political, and economic equality. This strategy is exemplified by China. Cuba, and 
Algeria . 

Its ideology is that of socialism. And in Asia. agrarian socialism is based on 
the assumption that it is possible to mobilize an untapped resource potential, the 
human labor. Under this idclogy, institutional development aims at tbe establish­
ment of collectives, communes or state farms which tend to favor smaU peasants 
and landless laborers. As applied to China, this strategy concentrates attention LO 

the locality, with emphasis on local initiative rather than an outside assistance. This 
approach places relatively lirtle emphasis on national agricultural planning and the 
manipulation of macro-economic aggregates or price signals. 

With considerable experimentation on alternative means of organizing pro­
duction and consumption in each locality and with institutional changes and even 
morality considered as capable of change, or as independent variables in a process 
of change, the motivations and institutional reforms involved in a radical strategy 
seems to be beyond the reach or capacity of many LDC's i11duding the Philippines. 

One has therefore to place relatively more emphasis on a reformist strategy. 
ln the reformist strategy, as typified by Mexico and Egypt , the main object­

ive of rural development places priority on redistribution income to some sections 
of the community and lower priority to increasing agricultural output. According 
to Griffut, attempts arc made to reconcile greater equity with faster growth by 
changing agrarian institutions. 

17see Griffin, Keith. The political economy of agrarian changes (1974), pp. 198-203. 
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Basically, a compromise between two extreme positions in the spectrum of 
rural development, the reformist strategy manifests the tendency of governments 
adopting such a strategy to vascillate in the choice of policies. Thus inconsistencies 
frequently appeared between what a government proclaims and what it actually 
does. The reforms adopted are therefore partial, fragmented and incomplete, and 
these are concentrated in certain regions of the country. In the case of Mexico, this 
style has created a duaJistic or bimodal agricultural sector. And in Egypt, while the 
original thrust of reform was to encourage labor-intensive farming on cooperatives 
and small holdings, there has been recently a shift tu more capital-intensive tech· 
niques on larger fam1s particularly in reclaimed land. 

Under this strategy. the ideology is nationalist and occasionally populist. And 
the dominant land tenure institutions tend to be family farms. However, where 
dualism is pronounced as in Mexico, there are small cooperatives and minifundia 
confronting large capitalist farms. The beneficiaries of this strategy arc middle 
peasants on family farms and larger fanners on substantial holdiJ1gs. 

Apparently. some LDC's can move from the technocratic to the reformist 
strategy by the exercise of political will. And while the redistribution of income is 
largely from the upper income groups to the middle, those in the lowest income 
groups may he assisted in achieving higher income through greater employment 
opportunities :rnd t11c improvement and reorientation of rural institutions. This is 
perhaps the main challenge to the Philippines. 

Stmctural and institutional support for land reforms 

As emphasized recently by the United Nations Development Programme 
( 1979), land reform programs cannot lead to permanent agrarian reforms unless 
a range of agricultural support services. training opportunity and infrastructural 
needs are provided in sufficient quantity 18. Experience in several Latin Amcricall 
countries, more than those in Africa and other regions, has demonstrated that rapid 
expropriation of land resulted in production losses caused mainJy by loss of tradi­
tional credit sources, managerial problems in operating larger farm units, and a ten­
dency lo resent management advice of goverrunent-supported fam1 directors. 

Moreover. if gains from land reform are to he pennanent as the UNDP has 
pointed out, they must be seen in terms of their potential effects on agricultural 
employment and production and as a first step of a basic government strategy for 
agrarian reform and social justice.19 In other words, land reform in terms of land 
redistribution and tenure adjustments is only a first step in a series of reforms 
towards economic equality and social transformation, which are the primary goals 
of comprehensive agrarian reforms. 

18Rural Development: Issues and Approaches for Technical Cooperation. New York: U.N. 
Development Programme Evaluation Study No. 2. June 1979. 

19Ibid, p. 167. 
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It has also been observed that many reforms have stopped short of helping 
the smallest peasant and landless workers. As manifested in restrictive programs 
(including those in Pakistan , Thajland and the Philippines), the land reforms tend to 
favor the better-off sections and could actually contribute to rural poverty. 20 

Elements/components of integrated mral development 

In the last decade or so, the emphasis of rural development in any LIX~ is on 
increased productivity on small farms through the adoption of improved techno­
logy. Recently emphasis was made on the adilitional provision of essential infra­
structure and social services, (in order to assist the small producers to raise their pro­
ductive capacity and improve their standard of living), together with measures to 
expand their participation in the development process. Such a shift in rural devel­
opment strategy in Southeast Asia and other regions is due primarily to the dissatis­
faction with the low yields and income arising from (new technology on) srnaU 
holdings and from the tenure adjustments under land reform. Hence, the new em­
phasis in any rural development approach is to include institutional development 
and the significant role of human resources in such development. 

Herc in the Philippines, the strengthening of agrarian reform has come it1to 
the rural development strategy through the recognition of the importance of parti· 
cipatory mechanisms and the active involvement of the rural poor in rural develop· 
ment programs for community improvement. To raise the productivity and 
standard of li\'ing of the land-refonn beneficiaries, who comprise the majority of 
the rural poor, there must be measures to improve their organizational and manage­
ment capability. These are the same measures essential to the successful implcmcn· 
tation of a dynamic and realistic rural development program. 

I have always maintained that agrarian reform, besides its main goal of land 
redistribution, must cover such other essential elements as the difussion of 
iniproved technologies, the provision of extension, credit, and market services, as 
well as a mininmm of physical infrastructure (e.g. roads, irrigation, and water 
supply). While some of these measures have been implemented in some areas to 
transfonn small holdings into productive farms, certain shortcomings continue to 
persist. These are, among others, the inadequacy of extension and creilit services to 
provide for the immediate needs of the small cultivators; the t otal aspect of institu­
tion-building, including the organil,ation of farmers' associations and cooperatives 
which is slow and protmcted; and inefficient marketing and distribution services 
in the land reform areas, which arc not effectively linked to the production activi­
ties of smaU cul tivators. Together with weak or absence of participatory mechanisms 

20Ibid,p .167. 
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and the weaknesses of local government, these deficiencies arc identical to the 
primary obstacles to a more effect ive rural development program. 21 

From the standpoint of agrarian reform implementation, effective institu­
tion-building and the extension of all types of assis tance to the land-reform bene­
ficiaries wiU depen<l largely on the infusion of such values as well-being. social 
cooperation, and social justice or equality (as manifested in /v:1ginhawaltan. pagtu­

tulungan. and pagkakapantay-panury }. 

Political will ur commitment tu an agrari1111 refom1 package. 

The motivation for land refom1 in many countries is political: to change the 
wealtl1 and power structure and enable the mass of small fam1ers and agricultural 
laborers to participate in the economic and socio-political activities of the commu­
nity. The political will or commitment is expressed in terms of: (a) the political 
considerations in the passage of land reform legislation: (bJ rolitical .::onsiderations 
in the passage of land reform legislation: (h) political decisions toward effective 
land-refonn implementation: anc.l (c) the adoption of an administrative policy on 
the iJ1tegration of goverrunent acrivities in lanc.l-refurm areas :ind the celltralization 
of control through a department of ministry for agrarian reforms. 

Pulitiu1! considerations i11 fund rej(m11 legislation. Political support or Jack of 
it affects the effectiveness of land-reform legislation. Political support is almost 
necessary for the approval of land-reform legislation. including expropriation of 
large estates, subdivision and distribution of small parcels to their occupants, and 
tenure adjustments in cxpoitativc tenancy systems. In some countries weak imple­
mentation of land-reform bas been due to rather high retention ceilings and 
cumbersome procedures provided in reform legislation. Particularly in Southeast 
Asia, ap,ranan reform programs have been impcdl'd hy land-owners' p olitical in· 
tlucncc. the harassment of tenants, and protracted court litigations. On the whole. 
agrarian reforms in the region have been of limitt'd scope and their implementation 
weak and frustrati ng. owi11g mainly to the governments' l:h:k of political will to 
carry tlllt rcfurms a11d their luw administrative capability for implcmentation.22 

In tbe Philippines the passage of the first agricultural Land Reform Cude in 
1963 required the full support of the Liberal Party under President Macapagal. with 
the assistance of the Manahan-Manglapus faction in the Senate. However, the 
resulting legislation lacked the provisions on the means of financing land-refom1 
operations as well as those pertaining to mediation of local land disputes, which 

21 Fm more details. see [)alisay. A.M. Values in policy fomrnlation for rural developmen t. 
Occasional paper ~o. 9. MA RD Program, U.P. at Los Baiios, 1980. pp. 2! -23. 

22see Asian Agricultural Survey 1976. pp. 97-101. 
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were omitted through the intervention of powerful landholding legislators. Accord­

ing to President Marcos, the political factors operating through the Conference 
Committee of the Senate and the House led to the removal of one whole chapter 
(in the original Land Reform Code) which provides for a tax on all idle land as the 
source of financing land reform and the Land Dank. 23 

At the 7 lh Anniversary of Agrarian Reform held in Quezon City on August 
8, 1970. before a large audience composed mostly of agrarian reform beneficiaries. 
President Marcos made certain pledges which. among others, he would carry out 
through this leadership and with the support of the Nacionalis1a P~my which he 
heads such as introducing amendments to the Land Reform Code to ~trengthen 
its implementation. declaring the entire country as a land-reform area, making 
land reform the epicenter of all government activities. cs1abhshment of a single-line 
department of land reform, providing additional sources of funding for the Land 
Bank, and organization of cooperatives among the reform beneficiaries. 24 

These pledges were carried out in succession. if not altogether, as shown by 
events in the next few years. First. the approval of the ne.cessary amendments Lo 

the original Code was made by Congress on September l 0, l 97 l. with the full back­
ing of President Marcos :mct the support of his party, barely a year after his Quezon 
City pledges. Secondly, the other pledges were fulfilled in a series of Presidential 
decrees25 issued after the declaration of Martial L<iw on September 21. 1972. The 
most significant or these 1lecrces was PD No. 27, which ern:rncipated t he small 
tillers from their bondage and transferred to them the land they till . The series of 
Presidential decrees during the martial-law administration not only strengthened 
the foundations of agrarian reforms, but also indicated the <lirt!ctil>n or :;ocial and 
political development in the years to come. 

23sec "Addrc~s o f the President at the do.,ing ccrcmonie~ nf thi: it11 Anniversary of Land 
Reform. August 8, l 970. p. 12. 

24 Address of the President, op. cit. 

25P.D. No. 57 November 19. J 972 - exempting landowners affected by land transfer from the 
ca pi ta.I gains tax. 

P. D. No. 84, Dcccmhcr 22 , 1972 ·authorizing the secretary of Agrarian Reform to s4,'11 lam! 
transfer certification (on behalf of the Presidcm of the Philippines). 

P. D. No 152, March 13, l 973 · prohibiting the use of share tenants in publk lands trans" 
furred or titled to the prcsen t owners. 

P. D. No. 239. July 9 , J 973 ·withdrawing the authority of the Land Registration Commission 
to approve original suncy plans (which had been solely exe.rcised by the Bureau of Lands). 

P. D. i..-o, 25 l , July 21. 197 3 · amending the provisions of R. A. Nc1. 3844 a$ amended to 
strengthen the powers of the Land Bank of the Philippines as th<~ financial arm of Land 
refurrns. 
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Polirical commitme11ts for strong administrative polic:r in agrarian reform. It 
took the passage of the Code of Agrarian Reform. as amended, on September 10. 
1971, to consolidate the six-agency implementation mad1inery of land reform in to 

a single-line, comprehensive agency. lhc Department (now the Ministry) of Agrarian 
Reform. This is about eight years after the approval of the original Agricultural 
Land Reform Code. during wl1ich a cumbersome administrative machinery 1.:arried 
on the task of bnd redislribution. the 1.:unvcrsiun of tenJncies into leaseholds. and 
settlements in selected land-reform areas. 

The issu:mcc of several decrees by the Presi<lenl after the prodarnation of 
martial law in 197.:' strengthened the government machinery fur the implementa­
tion of agrnrian reforms. The entire 1.:ount ry was first declared :1 land-reform area 
(PD No. 2) and the tenants-farmers were then crnarn:ipated from their bondage and 
made owners of their holdings (PD No. 27). Other decrees fol!owetl i11 the next 
three or four years that saw the restructuring of the Land Bank of the Philippines. 
as the financial arm of lanJ reform: the creation of additionaJ fund soun.:es for the 
fin:int.:ing. ot' reform implementation; and laying do\Vll the bases for tht> organization 
and <levelopmcnt of farmers' cooperatives (PD No. I 75 ). 

The above Presidential ads fulfilled the pledges made by President Marcos to 
land-reform beneficiaries i.J1 his Quezon City Address. ln practice, these measures 
created the u1Hlerpi1inings for the intcgrnted action of the Department of Agrarian 
Reform in the bre<ik-up of the land ed estates :rnd the transi'er of owncrs!t iµ to the 
te11a11t-tillcrs, the conversion nf othl'f tenancies into lcascholtls. and the related 

activities on the: tilling of the lands transferred and the administration ·of land settle­
mcnts. However. the principal s11pportive services remain outsiJc the jurisdiction of 
the MAR. 

Othtr decr~cs that followed served to provide adc.ijtiunal assistance to the 
]and-reform beneficiaries by prohibiting the ejectrnent of tenant-tillers from their 
holdings, by prescribing penalties for cjcctment ,,r rcnrnval (•f. tenant-farmers from 
their lands, by establishing the procedure for the acquisition by small farmers of 
shares of stock in rural banks. and by improving the structure of the Court of 
Agrarian Rcbtions for the se ttlement of land disputes an<l other mattcrs.26 

Countries in other regions have also experienced the inl1uence of top-level 
politil.:al commitment in reinforcing the administrative policy on agrarian reforms. 
In Pern. for inst:mce, the political commitment of ils kaders dynamized its 

26 For partil.:ulan. see the follo,,.ing decrees: 
P. D. No. 316, on October 22. 1973. prohibits the ejectmcnt of ten:mt-tillers limn their 
holdings. 

P. D. No. 583, on November 16. 1974 · p rest:ribes penalties for unlawful cjec tment or 
renewal of ten:mt-farme rs from their holdings. 

P.D. No 584, <>TI November 16 1974 ·establishes the procedure for the acquisition of shares 
o f s tock in rural banks. 
P. D. No. 946. on June 17. 1976 - reoiganizes the CAR by establishing 16 regio nal districts 
th roughout the country. 
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comprehensive land· reform legislation approved in the early 60's. Although the 
compensation provisions of the law were generous. the political opposition to 
implementation was widespread, and with poor administrative staff and inadequate 
f:nancing very little land redistribution could take place. By 1973, owing to poli­
tical commitment for accelerated rcfonn implementation, over half of the estates to 
be appropriated had been subdiv~ded, thus resulting in six times more land approp­
riated and redistributed and eleven times more land adjudicated for redistribution 
to landless farmers t11an all previous land reform lcgislation .27 These have demons­
trated the need for quick action to take advantage of the government's power and 
commitment as well as the efficacy of administrative organization created for the 
purpose. 

Here and in other countries of Southeast Asia, the political commitment of 
the ltighest level of leadership is necessary not only to improve upon the existing 
reform legislation, but also in effectively implementing land reform and other 
measures of rural transformation. As explained by Rondinelli and Ruddle .. such a 
political commitment must involve a strong, pervasive, and sustained determina· 
tion to achieve the goals of rural transfonnation, economic reorganization , and 
sncial equity. 28 A concomitlant must be a broad base of political support from 
government agencies, political groups, and cooperative a!>Sociations. 

Insights from other development and agrarian refonn experience 

ln spite of the above structures, the developing countries especially the 
Pltilippines, must continue to derive insights from development and agrarian reform 
experience in other countries under similar conditions. The rationale for this must 
be based on a socio-economic approach to the improvement of the development 
process itself towards efficiency and effectiveness and the creation and strengthen­
ing of organizations/institutions that will accelerate the process of growth and 
transformation. The over-riding goal is to forge a unified or comprehensive model 
(strategy) that can be implemented through a consensus among the sociaL econo­
mic and political interests involved and with massive par ticipation and support of 
reform beneficiaries. For economists and :idministrators, Guy Hunter (1978) 
expresses an encouraging and hopeful note : "Economists can at least join hands 
with administrators in working out .. . an economic and administrative tool kit 
which will help them to avoid the worst dangers of a political decision (to imple­
ment reform) and achieve the best economic compromise ... 29 He thinks, quite 
correctly, that a total retreat of economists from the frustration of reform is not 
necessary. 

27see Rural Development - Evaluation Study No. 2. op. cit., p. 166. 

28Rondinelli, Dennis A and Kenneth Ruddle. Urbanization and rural development. New York: 
Pracger Publishers. 1978. pp. 139-154. 

29Hunter. Guy (ed), op. t il .. p. 46 



Transactions National Academy of Science 21 

An Operational Model for the 80's and Beyond: Policy Implicatio ns 

An operational model or strategy for the 80's and beyond should now be 
adopted and implemented without further delay. It must be based on the following 
considerations: (a) the need fo r an integrated approach which requires cooperation 
among several ministries in a multipronged, multi-faceted thrnst towards national 
growth and structural transformation; (b) priority emphasis on institution-building 
and the socio-political aspects of peasant organizations and other participatory 
mechanisms iI1 the rural areas; and (c) a strong administrative policy governing the 
decentralization of the public supporting systems to the different regions and 
integrating those services with local and regional programs for overall development. 

1. An integrated approach to agrarian reforms involPes both the program for 
increased productivity and income among the agraril.m-reform beneficiaries and the 
social and infrastructural overhead essential to human-resource development and 
mass participation in development planning and administration. Such an approach 
must go beyond the present confines of land transfer and tenure adjustments, 
together with land settlement programs. 1t must deal directly with the problems of 
urban-rural linkages, strengthening and further extension of support services, and 
the creation of off-farm employment opportunities through cot tage and small 
industries in the rural communities. For effective implementation. this approach 
must be based unequivocally on. 

(a) active participation and involvement of the reform beneficiaries in the 
different programs and projects through participatory mechanisms organized for 
the purpose, and/or (b) goverrunent support for the creation of peasant organiza­
tions designed to strengthen the role of reform beneficiaries in the social , economic 
and political activities of their communities. 

2. fnstitutional aspects must be given more importance towards social and 
human-resource development. Higher priority should now be given to the develop­
ment of essential organizations/institutions in all the land-refonn areas. which will 
assist tJ1e reform beneficiaries in their efforts to increase their own communities. 
Farmers ' associations and all types of cooperatives I11ust be developed, based on 
need and the management capacity of the small farmers and lessees. 

Sometime ago l pointed out that the development of local institutions cannot 
be left to the government agencies alone.30 The private sector has a mutual respon­
sibility, particularly in the establishment of farmers' associations and various types 
of cooperatives. For the productivity and efficiency of the family fam1 do not 
result only from technological improvements an<l market forces, but also from the 
human values, attitudes, and the social institutions lhat give it recognition and 
support. 

It should also be noted that the motivation and aspirations of the reform reci­
pients arc quite as important, it not more so, as the in1proved technologies and 

30o alisay, Economic issues ... .. op. cit. , p . 9 
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management practices recommended for farm productivity and efficiency. And the 
institutions that develop reflect not onJy the aspirations and motivations of the 
agrarian refom1 beneficiaries, but also the social values that will ensure their res­
ponse to teclmological and social changes. 

Fortunately for this country, the people may now count on the realization 
of the President's pledge to implement a land-refonn program with massive support 
from the cooperatives. In this regard, the disappointing perfomiance of the MLGCD 
in the organization of viable marketing cooperatives and cooperative rural banks 
should not discourage the voluntary movement from trying again to build on the 
present meager gains. And the administrators of the Ministry of Agriculture (MA) 
designated recently to undertake the rehabilitation and reformation of the cooper­
atives should take heed from the recommendations of the leaders of the voluntary 
movement in the new an<l . lee us hope, more realistic approach to cooperative re­
organization and development in the different regions. 

Moreover. the integrated estate development program {!EDP) of the Land 
Bank, as a comprehensive strategy for the amortizing owners in the expropriated 
landed estates based on agribusiness concepts, need to be expanded to include the 
refom1 beneficiaries outside the landed estates. Built around management-trained 
manpower with a core of IEDP coordinators and supported by community banks, 
now known as Land Bank sa Bu kid (LBSB), the approach promises to be an effect­
ive implementation of integrated rural development buttressed by adequate fman· 
cing of farm business operations (through the LBSB) and the availability of support 
services and the necessary infrastructures_ The scope of this Land Bank strategy is 
mainly constrained by t he number and competence of lEDP coordinators and the 
speed with which LBSB's could be organized and made operational. 

3. Significance of a strong administrative policy for agrarian reform imple­
mentazion. The weaknesses of the MAR organization and administrative capability 
are now apparent. These wcalrnesses, particularly in the coordination of essential 
activities for reform outside its immediate jurisdiction and strengthening of farmers' 
cooperatives, must now be remedied if tbe country is to achieve an integrated 
reform approach in the 80's and beyond. 

The principal aspects of organization and coordination as tlley are brought t o 
bear on the productivity and efficiency of the individual fanilly farms among the 
agrarian reform beneficiaries must be given greater attention under a reoriented 
and unified administrative policy of the present administration, which should 
embrace the MAR and other pertinent ministries. Among the program and activities 
that should be coordinated and strengthened at all levels are the following: 

(a) The public supporting services, particularly agricultural extension and 
rural credit are still strongly biased towards well-to-do farmers and the larger towns, 
whereas the small farmers, amortizing owners., and lessees require special attention 
and assistance. The agricultural technicians, including the fam1 management speci:il­
ists, should henceforth concentrate their activities on the reform beneficiaries in the 
barangays. 
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(b) More attention must be given to the problems of unemployment and of 
job-generating enterprises in the rural communities; hence, the importance of small 
industries and cottage enterprises based on local materials and skills that can 
provide remunerative jobs to unemployed youth and adults. 

(c) The task as well as the credit for rural development is now splintered 
among several public agencies engaged in such community improvement programs 
as food production and nutrition, population control, public welfare services, 
public health and sanitation, and others. To minimize the confusion of goals for 
community development in the land-reform areas and get these public agencies to 
work as a team, a Presidential Order is necessary to place the agency representatives 
under a local development coordinator. 

Furthermore, special attention to the problems and needs of the agrarian 
reform beneficiaries demands that the following activities must be coordinated by 
the Ministry of Agrarian Reform: (a) diversification of agricultural production 
through intensive cropping systems, livestock and agriculture enterprise with 
emphasis on Lhe family-type farm, (b) tying up local production activities with 
marketing and processing facilities in the urban centers; (c) developing social and 
infrastructure service facilities in the subdivided landed estates and other land­
reform areas; and (d) local development planning to ensure both technology adopt­
ion and the necessary infrastructures for storage and marketing as well as farmers' 
participation in planning and implementation. 

All these would require expanded administrative and management capacity in 
the MAR and close working relationships with other ministries. Thus, a strong but 
flexible administrative policy for agrarian reform and related activities must cope 
with the problems and issues of higher farm efficiency and productivity, manpower 
trainings, and the reorientation of public ad.ministration to the improvement of 
rural life - the gamut of programs and projects for agricultural transformation and 
modernization. While the specific tasks of the MAR have to do with land redistri­
bution and tenure adjustments, its primary responsibility must be towards the 
development of social conditions and the infusion of social values among the 
refonn beneficiaries that would ensure higher efficiency on the individual farms and 
social stability in the communities where they live. These would mean the MAR 
ta.Icing on more of the functions and activities that now belong to the Ministry of 
Agriculture and linking them up effectively with other relevanl ministries. 

The continuing challenge to the MAR and the related ministries is to make 
good on the pledges made by President Marcos and the present Administration. To 
do less is to negate the goals and objectives of agrarian reform and obstruct the 
efforts towards agricultural growth and change. 
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Pedro Sandoval, Discussant 

Agararian reform is one program of development that indeed merirs periodic 
and continuous review, a "revisiting" as Dr. Amando Dalisay said. The objective 
of such ''revisiting" or review has also been clearly set by Dr. Dalisay for all of us 
that: "policy-makers and administrators might be led to evolve action program that 
would have relevance in the 80's and beyond." 

The core programs of agrarian reform are the leasehold and the land transfer 
programs. The Ministry of Agrarian Reforrn's position is that the operative act of 
transferring landownership to· the tenant-farmers is PD 27 itself; which means that 
the tenant farmers became owners of the land they are tilling as of October 21, 
J 972. It is the documentation of this transfer which is the task of the Ministry 
of Agrarian Reform. It is the slowness of this documentation process that Dr. 
Dalisay and other evaluators of the program point out. Th.is commentary on the 
implementation phase of PD 27, it may be noted, has not been lost on the Ministry 
or Agrarian Reform and some steps had been taken to remedy the situation. On the 
leasehold operation, Certificates of Agricultural Leasehold (CAL) has been issued 
since 1981 to farmers working in landholdings of 7 hectares and below - in effect 
strengthening their land tenure position as lessees. Parenthetically though, only 
8.54% of the targeted lessees has so far been issued the Certificate of Agricultural 
Leasehold by the end of 1982. l On the Operation Land Transfer, the generation/ 
issuance of Emancipation Patents was accelerated during the year by virtue of 
MAR'S New policy of allowing its generation upon payment of two annual land 
amortizations. TI1Us, the Ministry of Agrarian Reform reported an increase in the 
number of Emancipation Patent recipients totaJ!ing I , 799 or .42% of its target 
beneficiaries i.11 1981 to 34,9 J 3 or 8.16% at the end oi 1982. '.! Despite this reported 
accomplishment, the effort needed a push if the momentum gained by the 
program is not to be lost on the farmer-beneficiaries. However, the structural 
change brought about by tenure reform is only a beginning of concerted efforts in 
uplifting the plight of the farmer· beneficiaries. Desired increases in farm produc­
tivity become possible with sustained institutional support granted by the cooper· 
adng agencies in the program. 

While the problems of agrarian reform are not new, as many have noted and 
as summarized in Dr. DaJisay's paper, they have gained in perceived importance 
with the availability of new high-yielding grain varieties. The new plant varieties 
hold the promise of increased yields per hectare, while on the other hand, requir­
ing improved farm production conditions such as complementary chemical ferti­
lizers. increased irrigation and water control, and appropriate weeding, to offset 
the dwarf features of the new varieties. 

Attempts to deal with the institutional requirements of the new technology 
have genera.Uy fallen into three categories. First, Dalisay argues that production 

1 Ministry of Agrarian Reform 1982 Annual Ri:port, p. &. 
2Jbid. I'· 9. 
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constraints must be lessened so that farm productivity levels can be increased. He 
suggests the need to provide basic production support services and increased access 
to irrigation water. 

The second approach suggested by Dr. Dalisay is the promotion of integra­
tive activities in the planning and implementation of agrarian reform, along the 
lines of integrated rural development programs. Participatory schemes for mobiliz­
ing rural beneficiaries of land reform are cited as the means by which equality of 
opportunity through employment-generating projects is made. 

The third approach focuses on the development of institutions that rely more 
on local systems of cooperation and control with respect to a~cess to credit , mar· 
keting, storage, and processing facilities. The increased use of traditional com­
munity cooperative groups is proposed as an alternative to formal, often bureau­
cratic-type, of government sponsored organizations. 

The conceptual framework presented hy Dr. Dalisay follows what he labels 
as a "refom1ist" approach, in the economic tradition set by Griffin (1972). In 
carrying out the refom1ist approach, Dr. Dalisay recommends a re-examination of 
the "political will" as the basis for the land refom1 program. These are sub-divided 
into the political aspects of development affecting (I) legislation and the legal 
fo undations of nationwide re-distribution, (2) implementation of, policies that 
encompass efficiency as well as equity objectives, and (3) the administration of 
programs that facilitate the conduct of (1) and (2). 

In the last sect ion, Dalisay suggests three major program revisions. First , he 
advocates a strong, integrated · approach to agrarian reform that has, as its final 
goal, increased income and output levels. Secondly, he calls l(1r an expanded insti­
tutional development program that is geared toward the improvement of social 
and human resources. Lastly, he considers the crucial role of "administrative re­
form" especially in the implementation of land reform legislation. In particular, 
he cites the need for the MAR to absorb some of the extension and credit fund ions 
of the Ministry of Agriculture, and the strengthening of institutional linkages with 
other line ministries, in the conduct of post-refonn acthrities. 

As suggested above, a large variety of organizational and administrative 
arrangements for implementing land reform arc possible. Dalisay's use of local­
level solutions, rather than bureaucratic and macroeconomic :i.pproaches, offers 
some important insights regarding the direction that agrarian reform should follow 
in the future. Within this range of choices are many issues that require a re-examina­
tion in the light of Dalisay's suggested framework for integrated rural development. 

Two issues wiU be discussed that may help clarify some of the points raised 
by Da1isay. These arc (1) the need to evaluate the dynamic interrelatkrnships of 
tenure reform and productivity, and (2) the necessity of broadening the rural 
agricultural base that benefits from the agrarian reform program. 

Reform and Productivity 

TI1e studies of Schultz ( 1940), Ready (194 7), and Drake (1952) have qucs-
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honed the logical deduction among neo-classical economists that owner-operated 
systems achieve a better system of pricing factor inputs, and reduces the constraints 
of decision-making on the use of technological inputs. The Philippine case studies 
of Estanislao ( 1965), Sandoval and Gaon (1972), and Mangahas, Miralao, and de los 
Reyes (1976) support the hypothesis that in an economy, such as the Philippines, 
share tenancy does not act as a "restraint" on growth of output (Ruttan: 1965). 

However, it has also been pointed out that share tenure limits the landlord's 
incentive to invest in productivity-increasing projects. This has had its historical 
roots. Mclennan (197 3) notes that 18th century tenancy relations affecting the 
development of irrigation in Nueva Ecija have dearly been in terms only of main­
taining the landlord's network of dependents. Mcle1man describes it more suc­
cinctly: 

Capital investment focused upon one element only - land ... the 
easiest path by which landowners will increase their income was by the 
acqui~ition of more tenancies, not by investment in the improvement of 
land with the goal of increasing yields, for that would involve them in 
the managerial problems inherent in introducing and supervising more 
intensive land use practices ... Irrigation canals were a means to gua­
rantee annual production and expand the tillage within a hacendero's 
holding, not essentially a means to increase yields (p. 415). 

Furthem10re, Clark ( 1905) observes that Central Luzon landowners increase 
their income not only from rent collection and interest rate payments, but also by 
manipulating rice production activities. One method has been to capitalize on an­
nual fluctuations in the price of rice. The other method is by compcUing tenants 
to use the tilyadors or threshers and to transport rice in the landlord's truck, 
where exorbitant transport rates are charged. 

The 18th and 19th century documentations of landlord-tenant relationships 
(Pelzer, 1945 ; Takahashi, 1969) are not \'.oithout present-day counterparts. In 
arguing for the productivity hypothesis of tenure reform, these historical conditions 
have ofteu beecn set aside and essentially technical and economic approaches have 
heen applied. The result is a list of production support services which have litllc 
value when viewed merely in the context of yield-increasing goals. 

Expanding the Agricultural Ba<>e of Agrarian Reform 

By extending Dalisay's argument for institution-building, the alternative 
approach to increase productivity using tenure refonn is to analyze, first, the 
social and economic factors underlying share tenancy and agricultural lease sys­
tems, then provide support services that address the social problems of unequal 
access to production resources directly. 

In expanding the agricultural base of agrarian reform, attention has been 
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focused on including crops other than rice and corn in the reform program. While 
decisions towards this end are yet to be made. serious studies in the meantime 
are being undertaken which hopefully would help in evolving desirable reform 
programs. 

Another sector of the agrarian society that deserves immediate attention is 
the group of agricultural landless laborers. 

The initial efforts of the agrarian reform program had focused on the tenant 
farmers in order to uplift their deplorable conditions. After a decade of implemen­
tation, the time has come when the program of rural development has to extend to 
the landless agricultural laborers who constitute a greater portion of the fanning 
population. 

Landless agricultural workers form a social class which is, almost always, 
found at the base of the social pyramid. They emerge as a group more disadvan­
taged than farmers in tem1s of employment and income. Fam1ers can supplement 
their income by hiring out their services while those mai.n.ly dependent on income 
from hired labor have to compete with an ever-increasing number of entrants in the 
labor market. If development means reaching the poorest segments of the popula­
tion, and if the reform efforts are aimed at narrowing the visible disparities in our 
society, then agricultural laborers are a logical target of such efforts. 

Constituting one-fourth of the country's labor force, the landless agricultural 
workers should be the focus of more serious concerns particularly their status, life 
conditions, problem and constraints. Hopefully, a beginning to a determined 
endeavor towards more systematic efforts at trying to meet the plight of this rural 
group could be made, if it has not begun yet, by concerned government agencies. 




