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“This book edited by Teresa Encarnacion Tadem and Maria Ela Atienza is very 
timely. It sheds light to one of the burning issues of our time, a better Metro 
Manila within the context of local governance, decentralization and equitable 
development. 

Indeed, the search for appropriate politico-administrative institutions for 
Metro Manila — then known as the Greater Manila Area (GMA) — continues 
to this day even after half a century of existence. Metro Manila’s experience is 
an excellent study of how institutions continue to evolve given the challenges 
of metropolitanization and rapid urbanization. These range from rapid popula-
tion growth, pollution, flood control, traffic, housing, urban decay, solid waste 
management, etc. The imperatives of robust inter-local cooperation among the 
component local governments, and clear lines of authority and responsibility — 
vertical and horizontal — are indispensable if metropolitan institutions are to be 
responsive. Similar concerns have been addressed by metropolitan institutions in 
Jakarta, Bangkok, Seoul and Tokyo. A continuing concern over the decades is 
the debate whether Metro Manila should evolve into a local government similar 
to its counterparts in the region. 

This book is a must reading for public administration and governance 
scholars and practitioners who want to understand the Philippine experience 
on metropolitan governance not only in the Philippines but in Asia as well.” 
—Alex B. Brillantes, Jr., Ph.D., Professor Emeritus and former Dean, National 
College of Public Administration and Governance, University of the Philippines 

Diliman 

“As Tadem and Atienza convincingly assert, the framework of decentralized local 
governance in the Philippines is at a crossroads. Urban governance presents 
particularly daunting challenges, and nowhere more so than in the megalopolis 
of Metro Manila. When the Local Government Code was passed in 1991, the 
Philippines’ urban population totalled roughly 30 million persons; today it is 
some 53 million. Since the Metro Manila Development Authority was created in 
1995, the population over which it watches has grown by roughly 50% (to some 
14 million persons). 

Across the chapters of this landmark volume, the authors present innovative 
and timely reform proposals across a range of policy realms: health, educa-
tion, housing, water service and water supply, flood mitigation and disaster risk 
management, solid waste management, urban farming and land use planning, 
and revenue generation. This volume thus offers a critical first step toward “a



better Metro Manila” as it provides policy guidance toward the goal of more 
responsible local governance and more equitable development outcomes. There 
are, literally, at least fourteen million reasons why the conclusions of the book 
should be closely heeded.” 

—Paul D. Hutchcroft, Professor of Political Science and Social Change, Coral 
Bell School of Asia Pacific Affairs, The Australian National University
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Preface 

This book emanates from the research project of the University of the 
Philippines Center for Integrative and Development Studies (UP CIDS), 
the Department of the Interior and Local Government-National Capital 
Region (DILG-NCR), and the Office of the Quezon City Mayor, the 
output of which was a report entitled “Federalism and the National 
Capital Region: Specific Governance Concerns,” which ran from 2018 
to 2019. Based on the 2018 DILG-NCR research project document, 
the study was in support of the DILG through the Local Government 
Academy’s (LGA) task in leading the development and implementation 
of information and education campaigns and technical studies during the 
time when the Duterte administration was promoting a shift to a federal 
form of government. The project was part of the National Capital Region 
(NCR) Peace and Order Council (PROC), which was then chaired by 
former Quezon City Mayor Herbert M. Bautista. 

Thus, we would like to thank DILG-NCR for funding the project 
and DILG-NCR Regional Director Maria Lourdes L. Agustin and Helen 
A. Verzosa, Division Chief, Local Government Capability Development 
Division. Special thanks also to Raymond Gerard E. de Asis, DILG-NCR 
Research Coordinator. Raymond shepherded this project on behalf of 
the DILG-NCR since its inception and until he went on study leave in 
2019. We wish to also thank Maria Jasmin D. Diaz, DILG-NCR Assistant 
Research Coordinator, who ably took over as research project coordinator 
from Raymond. We are especially grateful that DILG-NCR allowed us to
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develop and transform the components of our final report further into 
academic pieces for publication into an edited book. 

Our deepest appreciation also to Former Quezon City Mayor Herbert 
M. Bautista, the over-all proponent of this research project which was his 
“brainchild.” Former Mayor Bautista actively participated in the project’s 
conceptualization and provided valuable inputs to the various topics 
covered by this research project through a series of meetings with and 
presentations by the research project leaders. We are also deeply grateful 
to the former mayor in encouraging us to come out with academic 
publications based on our research report. 

It is with deep gratitude that Palgrave MacMillan has agreed to 
publish this book. We are particularly grateful to Vishal Daryanomel, 
Palgrave MacMillan’s Senior Commissioning Editor, who oversaw the 
review process and provided us with additional comments and sugges-
tions, and to Uma Vinesh for her professional assistance in the book’s 
production. Thank you also to the three anonymous reviewers of the 
original draft book manuscript for their valuable inputs in improving the 
manuscript. 

We started the project with many more governance topics and writers 
from different disciplines involved. However, due to multiple commit-
ments, the list of topics and writers who committed to the project until 
the submission to DILG-NCR became shorter. We are, thus, particu-
larly very grateful to the chapter contributors of this book for agreeing 
to transform their respective UP CIDS-DILG-NCR reports into book 
chapters and their patience in being with us in every step for this book 
project even as we were in the midst of a global pandemic and varying 
types of lockdowns which have affected our working and living condi-
tions. We thank them for their patience in revising their chapters several 
times to address all substantive and technical comments. 

Our special thanks also to our very hardworking research assistant 
Jesam Jimenez, from the UP CIDS Program on Social and Political 
Change (PSPC), who was with us in this project since the beginning 
until the book production. UP CIDS PSPC hosted the research and book 
projects for UP CIDS. 

Finally, our deep gratitude goes to the following past and present 
UP CIDS Staff who provided this research and book projects with the 
needed administrative, finance, publications, and library support: Joyce 
Dimayuga, Rose Punay, Dominador de la Cruz, Ellen Cometa, Ace Molo, 
Clarisse Culla, Klara Bilbao, Mikhail Aggabao, Joseph Cruzado, Virna
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Austero, Terence Estrella, Janus Nolasco, Mika Ramirez, and Nathaniel 
Candelaria. 
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September 2022 
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CHAPTER 1  

Introduction: The Search for Alternative 
Models for Responsible Local Governance 

Teresa S. Encarnacion Tadem and Maria Ela L. Atienza 

1 Introduction 

When Rodrigo Roa Duterte ran for the Philippine presidency in 2016, 
his battle cry was the “war on drugs,” i.e., to eliminate drug pushers 
and users in the country using what he did in Davao City, where he was 
mayor for 16 years, as the template. By doing this, he projected himself as 
the embodiment of how a city mayor from Mindanao is able to do good 
in his own constituency, giving him the political capital to run for the 
highest position in the country. His second battle cry, which also drew 
the attention of his supporters, was the underdevelopment of Mindanao, 
a situation they accused “imperial Manila” of propagating, that is, the 
resources of the south are being siphoned off to the capital city and region
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2 T. S. E. TADEM AND M. E. L. ATIENZA

as a form of “internal colonialism.” There was thus a need to give devel-
opment priority to Mindanao and consequently also to the Visayas. This 
earned the support of the Visayans and the Mindanaoans who through the 
years have felt isolated and/or even abandoned by the national capital. 

Both campaign slogans echoed the importance of local governance. 
That is, the drug war can be controlled at the local level so as not to esca-
late to the national level. Meanwhile, the marginalization of Mindanao 
highlights how local governance should be given impetus through institu-
tional changes at the national level, i.e., greater devolution and autonomy 
which will require amendments of existing laws like the 1991 Local 
Government Code and/or the organic act creating the political region of 
Muslim Mindanao or federalism which will require constitutional change. 
Federalism was also used by Duterte and his supporters during the 2016 
presidential campaign to address the problem of minority Muslims in 
the south. According to Duterte and his allies, there was a need to 
further localize political power at the grassroots and federalism was the 
institutional set-up which will address the pressing problems of Muslim 
Mindanao, particularly the need to find peace in the area. The Duterte 
Administration (2016–2022) also presented federalism as the panacea to 
addressing issues of poverty and underdevelopment elsewhere. This gave 
the incentive to the formation of both government and non-government 
initiatives to look into the different facets and features of federalism for 
the country. 

As a result, task forces were constituted by the government and polit-
ical parties among others to look into the transition of the Philippines to 
a federal form of government. It was under this effort that the Depart-
ment of the Interior and Local Government (DILG), through the Local 
Government Academy (LGA), took on the task of “leading the develop-
ment and implementation of information and education campaign and 
technical studies for the transition to a federal form of government” (UP 
CIDS-DILG-NCR Terms of Reference 2018). Studies have thus emerged 
with regard to this. A Consultative Committee to Review the 1987 
Constitution was also formed through Executive Order No. 10 in 2016 
but whose members were only appointed by the President in 2018. The 
Consultative Committee (2019) came out with “Power to the People: 
Bayanihan Federalism, Power to the Regions (A Draft Constitution for a 
Strong, Indissoluble Republic).” 

Focus was also placed on Article X (Local Government) of the 1987 
Constitution, which the President of the Constitutional Commission
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of 1986 which drafted the 1987 Constitution, Cecilia Muñoz Palma, 
described as one which “devolves the powers of imperial Manila to the 
provinces and cities in the hinterland in a clear reversal of the colo-
nial policy of over centralization” (Mendoza and Ocampo 2017, 33). 
Furthermore, in one of the earliest Supreme Court decisions on Article 
X, the Supreme Court “echoed a political sentiment to add flourish to 
legal interpretation” (Mendoza and Ocampo 2017, 33). It wrote that 
while the 1987 Constitution does not usher in a regime of federalism,” 
it does “break up the monopoly of the national government over the 
affairs of local governments… to liberate the local governments from the 
imperialism of Manila” (Mendoza and Ocampo 2017, 33). 

All these efforts have brought calls to study the Local Government 
Code (LGC) of 1991 or Republic Act 7160 (referred to hereafter as 
the 1991 LGC), which devolves significant powers and responsibilities 
to local governments and which some have viewed as revolutionary, “not 
because it gives powers and responsibilities to the local government units, 
but because it does so swiftly” (Tapales 1993, 22; see also Republic Act 
No. 7160, Local Government Code of 1991). Arguments have also arisen 
to point out that there is no need for the Philippines to shift to a federal 
form of government, but what is needed is to do the following: (1) 
examine the provisions of the 1991 LGC to see whether these have been 
implemented or not; if not, what are the reasons for these; and (2) if 
indeed there are shortcomings to the 1991 LGC, to look for a recourse 
to amend these. 

Both advocates of federalism and those for reexamining the 1991 LGC, 
however, agree that there is interest in the general public to address what-
ever obstacles there are at the moment which hinder the empowerment 
of local governments. Devolution of power from the central govern-
ment to local government units (LGUs), as pointed out, continues to 
be the major pathway to further the country’s democratization process 
and development efforts. 

However, the shift to a full federal form that was promised by Pres-
ident Duterte was abandoned midpoint during his administration. Even 
the President’s economic managers argued against the cost of the shift 
to a federal form of government. The Consultative Committee’s draft 
Bayanihan Constitution was rejected by the President’s own allies in 
Congress with the House of Representatives overwhelmingly passing their 
own watered-down version of the draft Constitution, i.e., House leaders 
removed the progressive provisions in the draft Bayanihan Constitution
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like term limits, ban on political dynasties, and party system reform, and 
the Senate not even prioritizing discussions about a federal Constitution 
before the May 2019 mid-term elections. Even the President, in his July 
2019 State of the Nation Address (SONA), no longer discussed feder-
alism and later clarified that federalism may not happen during his term. 
Instead, an inter-agency task force he created and led by the DILG began 
focusing on proposing “surgical amendments” to the 1987 Constitution 
after his 2019 SONA (Atienza 2019, 2020, 133–134). 

2 The Continuous Search 
in Addressing the Shortcomings 

of Decentralization in the Philippines 

Despite Duterte’s abandonment of his federalism promise, however, the 
call for a federal form of government has opened up a Pandora’s box 
in reexamining the state of the country’s decentralization process. More 
specifically, to what extent has it indeed empowered LGUs to take charge 
of decision-making at the local level with regard to what they view are 
their development needs and the political structures needed to pursue 
this? This book, A Better Metro Manila? Towards Responsible Local 
Governance, Decentralization and Equitable Development , thus aims 
to contribute to the discussions and debates which emerged from this. 

Historically, the Philippines experienced a highly formalized centralized 
governance structure under a unitary state during the Spanish (1521– 
1898) and American (1989–1945) colonial periods. This includes the 
Commonwealth Period (935–1945) as the country transitioned into 
“independence.” With the granting of the independence by the Ameri-
cans to the Philippines in 1945, the country witnessed several attempts to 
decentralize power but only to be halted by the advent of the martial law 
period (1972–1986). The 1986 People Power which ousted the Marcos 
dictatorship revived the trend toward decentralization culminating with 
the enactment of the 1991 Local Government Code (1991 LGC) which 
couched decentralization as the embodiment of people empowerment1 

(Tapales 1993; de Guzman et al., 1998; Batario 2001).

1 A more detailed discussion of this is found in Tadem and Atienza, Chapter 2. 
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Continuing challenges to the Local Government Code of 1991.2 
Upon the implementation of the 1991 LGC, it would be only a matter 
of time when studies emerged in highlighting the continuing challenges 
which decentralization was confronting under the 1991 LGC. Studies 
revealed that although it has been said that the 1991 LGC has brought 
forth greater democratization and development from below, such efforts 
have also been greatly hindered by the continuing centralization of 
finances, human resources, and technical capacity which are not passed on 
to LGUs. LGUs continue to complain of inadequate financing which has 
undermined local autonomy. Furthermore, national development plan-
ning and budgeting continue to favor national agencies and the central 
government still determines the development priorities to be pursued by 
LGUs (Panganiban 1998; Legaspi  1996; Legaspi and Cabo 1996; Mehta  
and Buendia 2004; Atienza 2006). 

Aside from examining these obstacles to economic decentralization, 
studies also assessed the continuing problem of patronage politics at the 
local level where local politicians continue to perpetuate a problem of 
patronage producing a “culture of dependency.” At the national level, 
studies also pointed out that it also does not help that Congress continu-
ally provides appropriations for local programs and “pork barrel.” These 
also revealed that although the 1991 LGC viewed the important role 
of civil society with LGUs in counteracting political patronage, unfortu-
nately there is still much to be desired on this matter. This is because 
the relationship between these two parties are marked by animosities and 
mistrust. Although there seems to be inroads with regard to this, NGO 
representatives taking part in the decision-making processes in the LGUs 
seem to be more of the exception rather than rule. Moreover, research 
findings have shown that the representatives of NGOs and POs in local 
special bodies, e.g., local health boards, are sometimes determined by 
local officials themselves or those who are close to the local officials 
(Tapales et al. 1996; Legaspi  1996; Budd 2005; Batario 2001; Atienza 
2006; Hutchcroft 2010). 

Moreover, research on decentralization since People Power also 
focused on a reality that decision-making powers and financial resources 
were concentrated in Metro Manila, i.e., the National Capital Region

2 Further details of the shortcomings of the 1991 LGC will be expounded on in Tadem 
and Atienza, Chapter 2. 
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(NCR). An adverse effect of this was the failure of the government to 
adequately deliver basic services to the people in the peripheries. 

Federalism as a panacea to the shortcomings of the 1991 LGC. 
It is within this context that the proposal for a federal form of govern-
ment to contribute to a more enhanced and effective decentralization 
emerged from some sectors, including the Duterte administration. Conse-
quently, studies have examined as a probable solution to addressing basic 
issues of local government, e.g., inefficient and ineffective social services 
and the persistence of inequalities in development which exist between 
the national and local governments and within LGUs despite devolu-
tion. Moreover, some studies assessed whether federalism is indeed the 
cure for the lack of genuine autonomy of LGUs which is stymied by the 
inadequate fiscal transfers from the central government. Studies have also 
zeroed in on the federalism advocated by President Duterte. Aside from 
highlighting regional inequalities, he sees a federalism which will recog-
nize socio-cultural, ethnic and identity differences with special attention 
on the Muslim areas in the south but also including other regions outside 
Metro Manila. Thus, a major difference of the proposed federal structure 
of the Duterte administration is to move from the devolution structure 
of the 1991 LGC under the 1987 Constitution, which still recognizes 
the existence of two special autonomous regions, i.e., the Bangsamoro 
and the Cordilleras, to a full transformation of the entire country into a 
full federal arrangement (Araral et al. 2017; Pimentel 2017; Tigno 2017; 
Brillantes 2017; Manasan 2017; Miral  2017a; Hutchcroft 2017; Atienza 
2019, 2020). 

Elsewhere in the country, the major concern continues to be political 
decentralization whereby the LGUs or regions will play a bigger role in 
national decision-making particularly in accelerating economic develop-
ment. There is the view that federalism should also address the problem 
of patronage politics and the dominance of the elites in both politics 
and the economy; together with breaking up the overconcentration of 
political power in the hands of a few is also the persistent monopoly of 
fiscal resources in the center (Araral et al. 2017; Pimentel 2017; Tigno 
2017; Brillantes 2017; Manasan 2017; Miral  2017a; Olivar and the FEF 
Study Group on Constitutional Reforms 2017; Oxales  2017; Hutchcroft 
2017; Atienza 2019, 2020). However, what many of the proponents of 
federalism as well as those who advocated greater devolution and more 
powers to the special autonomous region in Muslim Mindanao created 
by law in 1989 (which eventually led to a new autonomous law passed
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by Congress in 2018 and approved in 2019 through a plebiscite that 
created a new, geographically larger Bangsamoro Autonomous Region 
in Muslim Mindanao [Atienza 2020, 133]) missed were more legal and 
institutional reforms. Furthermore, there should be focus also on more 
agency-related reforms as well as efforts to address inequality of access 
to public services and development even within the so-called highly 
urbanized areas, including Metro Manila. 

Although the Duterte Administration succeeded in having Congress 
pass the Bangsamoro Basic Law in 2018 to further strengthen the 
autonomous region of Muslim Mindanao, there emerged the lack of 
public support and awareness for federalism. As mentioned earlier, the 
President abandoned the federalism project in 2019. It nevertheless 
opened up opportunities to (re)examine the current shortcomings and 
limitations of the 1991 LGC and how to address this given the current 
governance structure. Moreover, debates about federalism became an 
opportunity to examine what governance measures currently exist in 
a multilevel form of governance which can be further enhanced, e.g., 
metropolitan arrangements as well as new ones which can be learned from 
experiences of countries with forms of federalism. 

3 Background of the Book 

Based on the above context, A Better Metro Manila? Towards Respon-
sible Local Governance, Decentralization and Equitable Development 
thus aims to contribute to efforts to examine the strengths and limita-
tions of the 1991 LGC and the 1987 Constitution’s Article X in light 
of the Duterte administration’s initial push for federalism and contin-
uing quest for more responsible local governments. The book’s chapters 
emanate from the outputs of the research project of the University of the 
Philippines Center for Integrative and Development Studies (UP CIDS), 
the Department of the Interior and Local Government-National Capital 
Region (DILG-NCR), and the Office of the Quezon City Mayor, to 
study the advantages and disadvantages of federalism in the context of 
NCR or Metro Manila. The research project was part of a set of research 
projects which fed into the DILG-NCR study on the “The Administrative 
Region of the Republic of the Philippines: A Study on the Implications 
of Federalism in the National Capital Region and Considerations for 
Forming the Federal Administrative Region” (DILG-NCR). This research


