University of the Philippines
SCHOOL OF BCOHOMICS

Discussion Paper No. BEl3 Decenber 1936

n i OF LAND SETTLEMENTS IN THE PHILIPFINES
- 19200-1975

by

%W, Jr.

NOTE: TUPSE Discussion Papers are preliminary versions
circulated privately to elicit critical comment,
They are protected by the Copyright Law (BD Ko.
49) and not for gquotation or reprinting without
Erior approval.




’ Abstract

The history of land settlement programs in the Philippines from

1900 to 1975 is reviewed from secondary sources, including three case studies.
4 few similarities are noticed among all of the resettlement movements: (a)
the m‘_‘:l namber of families that are directly resettled by government programs,
asd (b} the large proporticn of spontaneous migrants that are attracted by the
government-stimulus. One conclusion is that while land settlement increased
t'nta.l. production of the country as a whole, it had unintended side effects such
as increased cultural conflicts. Heither land settlement can be expectad to
permanently solve agrarian problems although the presence of fromtier land can

temporarily delay acute conditions.
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A Review of Land Settlements in the Philippines, 19200-1975

by Cayetano Paderamga, Jr.* :

The Fhilippines has already had quite a substantial period of land
Isatthmgnt+ Since the pacification of the Muslim scuth, streams of migration
have been observed heading southward. At the same time another stream was
observable going in the cpposite direction, towards the sparsely populated
regions of Isghe;uﬂ Cagayan Valley and the neighboring provinces, This

process proceaded with government toleration and at times explicit encourage—
x E

‘ment even during the earliest American colonial pe:jind.l Twe types of

resettlement can be distinguished. The first is official, government
sponsored, formal public settlement programs. These were undertaken in
response to perceived conditions at cne time or another. Sometimes this was
an overcrowding in areas experiencing agrarian unrest, at tiﬁci-ig was a
need to- £ill up an empty frontier, The second type is spontanecus private
movements in response to various government policy changes including the
government's own resettlement programs. In most cases, Spontaneous resettle-

ment followed earlier (and at times initially "unsuccessful®) government

programs,

I. Purposes and Classification of Land Settlement Schemes.

. To alleviate population pressure in already settled areasz and to
increase food and agricultural raw material needs of the country, the
government went into new land development. Proponents of new land develop-

ment have pointed to apparent land reserves, to the increasing population

> ;
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pressure and to the burgecning numbers of landless rural families as

evidence of the need for govermment-assisted, or at least government—guided
resettlement. among the varicus chjectives of government-assisted resettle—
ment programe are the increase in agricultural production and the acceleration
of both national and regional development by improving the gquality of 1life

of the poor throwgh programs of ruoral development. This involvas thea
distribution of public agricultural land to landless families., Resettlement
has also been used by the government to encourage migration to sparsely
populated regions and to develop the hinterlands threough the building of new

commmities where the level of living of settler families may be ﬂpgradﬁd.z

Types of Land Settlement Schemes

The Philippine resecttlement program has evolwved from various soparate,
and sometimes unrelated responses to various problems that have cropped up
ocver the years, In this paper, we take a wnified view of the present
programs within the context of a natiopal response to population distribuoticon
problems even if these were not comsciocusly thought cut in these terms at the -
time the separate parts were implemented, FPopulation distribution problems
are varied. One type is that of rural overpopulation relative to the
resource base given the technology in use in that area. Conversely, thére
may be a problem of rural areas with too few people resulting in perceived
development lags due to a labor force size insufficient to attain appropriate
economic scales, Land settlement programs in these casesz can be sesh as a
policy effort to alter the resource combinations in certain places instead of

changing the technologr to better fit the existing resource ratios,




In ancther setting, some countries have cities or metropolitan places
that have more people than can be supported by the employment, housing,
infrastructure, and services. In some cases, the problem is that "urban
places may be too lightly populated or too short af skilled population to
attract and sustain economic activities.” (Demko and Puchs, 1979)., This is
frequently 'I:.ruEl of =mall or intermediate sired cities, leading to a lag in
the growth of regional urban center which are unable to provide services to
their hinterlands. The resvlting urban network is unable to service the

-

-lower hierarchy hinterlands which then lag while the primate ity continues

to attract an inordinate share of population and resources,

The Philippine settlement program is & combination of the responses to
the different types of population distribution problems listed abowe and to
other types of problems. During the earlier part of the pericd under review,
the land settlement scheme was typically rural in character. Settlers were
moved from areas where high man/land ratios and strained landlord - tenant
relationships resulted in uidcm_-_:raa.d agrarian problems to areas that the
government perceived to be sparsely populated {at least by standards of
settled farming that was predominant in the pacified Christian areas). A
good example of this program were the reszettlement of landless fa:-:me;:a from
troubhled ::eu;:tral Luzen ©o the large unfarmed areas of Central and Southern
Mindanac. In the 1..1tter part of the period, a second type of settlement
program appcared. This was the resettlement of landless families from the
{perceived) overcrowded areas of Hétrcpulit..m i“.ir.uli.lf; to nuflying towns and
prwinc:-es .c::r: tn other parts of the country. This chronological process is

summarized below. The specifics of some of the programs are discussed later.



A condensation of specific land settlement objectives throughout the

pericd under review provides the following taxonomy of goals for the settle-

ment program:

1, Ecomomic = an increase in agricultural production
a, by an abzolute increase in cultivated area; and
bh. by a transfer of agricultural workers from owverpopulated

regions to regions where the man=land ratioc was very low.

#. Bocial - the alleviation of social problems, especially agrarian
unrest, by the transfer of population from overpopulated areas

and regions where the tenancy ratio was high to the frontisry and

3. Political = the dual ocbjective of pacification and integration
of tribal groups living at the frontier by the introduction of

settlers in their midst,

Objectives of the Study:

This study seeks to determine the extent t2 which the aims of the
getblement program were met, as well as the possible reasoms for SDC.'EESS o
failure, and to check for unintended incidental effects of the program and
how these side effects affected the ultimate attainment of the goals,
Finally, we assess the unltimate economic, social and political impact of
the program on national development with a view to distilling lessons for
the design of similar programs in the future. The broad macroeconomic
effects of the program are first deduced by reviewing the economic policies
and developments during the period. The evolution of the settlement program
is also traced and the relationships are pointed out. More micro consider-

ations are then examined by reviewing thres previous studies.




II. ECONOHIC POLICIES AND LAND SETTLEMENT POLICY, 1200-F975

The first three gquarters of the century was characterized by profound
changes in the Philippine economy. Owver the pericd 1200-75 the country saw
.a more than fivefold increase in its population and the total number of
commercial and industrial establishments increased twenty times its original
nusber. This was accompanied by a radical change in the structure of the
cconomy as it changed from a largely agricultural to an industrializing one.
The agricultural sector shrank from a share of 55 per cent to merely 27 per
_ cent of estimated total output. These broad changes are swmarized in

Table 1.

Parallel and reflective of the broad economic changes of the economy
was the changing spatial distribution of its population and economic activity.
These changes were in response to the long=term influence of broad historical
forces and to the changing regimes of government policy. Each poliey regime
or pericd tended to favor some regions over others and this became imprinted
on the sociceconomic landscape. Among these policies wexre explicit government
population redistribution programs, changes in government policy regarding
land ewnership and transfer, as well as broad macroeconomic and trade policies

with indirect but nevertheless strong population diztribution effects.

A. The Colonial Period, 1900-39: Changes in Trade Policy and the Cpening
of the Frontier

At the turn of the century, the level of economic activity in the
country was relatively low and the pattern of settlements was generally
dispersed. The island of Mindanac was virtually unexplored and four hundred

Years of Spanish rule had left a traditional agricultural econooy oriented
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towarde the production of export crops. This was the setting of the special

trade relationship between the Philippines and the United States,

Three thrusts of American policymakers at that time are of particular
interest. First, they wanted to effect an integration of the Philippine
colony into the American market. This was done by systematically lowering
the barriers to trade between the twe countries. A series 1.:;£ .1-:.3....1-.i.ff laws
starting in 1902 and substantially completed by 1913 with the Underwood-
Simmons Act implemented this objectiwe. Although minor changes were
ﬂnutinuaLI} introduced throughout the colonial period, the ultimate result
of these policy changes was to allow the unrestricted flow of Philippine
and American goods. Because of historical antecedents and by virtue of the
Fhilippine economy’s cunparative advantage, the end result was a very strong
encouragement for the production of primary products, The Philippine .

Independence Act 1934 continued this trend, at least for the ten-year

transition period before independence would be granted.

The second thrust of the I'.mr:.q.nn colonial government 'H;'.B.E the attempt
at raticnalization of land ﬂwnershiéé During the Spanish era the  communal
ownership of land during pre-Hispanic times slowly evolwved towards formal
private ownership, aided by the initial introduction of the encomienda system
introduced from the Hew World whare large tracts of land were entrusted o

favored individuals {encomenderos) by the royval government for the exaction

of tribute in the form of labor, goods and cash, Owver time, private
individuals gained mnéﬁ formal ;nntrul over the pa?cels-nf land. However,
the process of acguiring land was not well defined outside of ocutright grants
from the crown or purchase from other individuals. The mixture of the

remnants of Spanish system with that of a different method of land managemsnt



TRELE 1: Percentage Distribution of Output, Industrial Employment, and
Fopulation by Broad Begicnal Grouping.

E.‘-uEut
1903 1975
Broad Econocmic Sector
Trimary 55,0 26,6
Secondary 13.4 33.3
Tertiary 21.6 40,2
1903 1975
Industrial Industrial
Employment Pop. Employment Pop.
Broad Region®
Naticnal Capital** 6.5 4.9 47 .4 21.8
Metropolitan Periphery 23.1 22,2 16.2 21.8
Traditional Agricultural Ly 59,6 22,2 35,5
Frontier 3.2 13.3 14.2 26,3

Sources: For 1903 output; see B. Hooley, "Long=Term Economic Growth in the
Philippines, 1902-61" in Conference on Growth of Output in the Fhilippines
(Los Bafios: Intermational Rice Research Institute, 1966); for 1975 output,
se¢ WEDA, The National Income Accounts, CY 1946-75 (Manila, 1978);: for 1503
ipdustrial employvment and population, see the 1903 Population and Economic
Censuses; for 1975 industrial employment, see 1975 Census of Eatahlisnmﬂnts,
for 1975 population, see 1975 Population Censusg,

"Note: The broad regions are {(see Figure 1):

T

1) Metropolitan Manila = Hational Capital Regicm (HCE)

2] Metropolitan Periphery (MP): Central Luzon and
Southern Tagalog.

23 Traditi—onal Agricmltwural Reqgionm (TaAR): Ilocos,

Bicol, Bastern Visavas, Vestern Visayas, and
Central Visayas

4] Frontier Region: Cagavan Valley, Horthern
Hindanas, Western Mindanao,; Central sindanag
and Socuthern Mindanao

#%Tneludes the rest of Rizal Prowinoe.




and registration under the Americans, led to friction between landowners

and tenants and conflicting claims to ownership of parcels of land.

Under the Americans new laws regulating the possession and ownership
of land were passed. These laws provided for the disposition of public land
and introduced the homestead concept to the Philippines. The possession and
Iegisfiatinu of private land was also affected. The Philippine Bill of 1902
gave more specific conditions on the disposition of public lands. This
cpened up huge areas that hé& previously been closed to privaté exploitation
rfﬂr various reasons under the Spanish regiﬁe- The land opening was aided Ey
the introduction of systamatic registration of land titles under the Torrens
systﬁm undar the Land .R.Eg:';.stl::'aticm Act of 1902, And the Public Land Act of
1903 introduced the homestead concept to the Fhilippinﬁé. The latter laid
down the conditions for the sale or lease of public lands (which the United
states had inherited from the Spanish crown in the Treaty of Paris) and
provided for the confimmation of titles and the granting for free patents to
tenants who had cultivated the land for a period of time. This series of
land laws culminated with the Cadastral Ret of 13132 which specified procedures
for the surveying and delineation of parcels of land. It facilitated the
possession and transfer of land, It made the promiss given to landleszs
farmers under the Torrens system effective by providing for public funding
for the expensive cadastral serveys which had to be borne by applicants prior
to this time, The net result of all of these laws were to facilitate the
opening up of new land the ownership of which was also guaranteed. This
feature would stimulate land hungry families to set ocut for the frontiex

and claim their own portion.
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The third important plank of American colonial policy was the
pacification and amalgamation of the non-Christian portions of the population
especially the Muslims in the Seouth. A major strateqgy used to pursue this
objective was to epncourage people from the north and middle portions of the
country to settle at the frontier, close to and among the Muslims and other

tribal grouns.

The initial picture at the turn of the century as well as the profound
changes in the economy is summarized by Table 1. The 1903 census reveals the
gconomy at that time to be dominated by the agricultural sector, Ey region,
this reflected in the share of the traditional agricultural region (TAR) . IDn
the other hand, the initial underdevelopment <f the Froptier regicn is
indicated by the low share the region had of total industrial employment and
population. Table 2 also shows the population density of the Frontier regions
relative to other regions. This glaring imbalance in population densities led

to a series of projects to resettle people to the underpopulated areas.




TAELE Z: Population and Density by Region, 1903

ation Population

Region ; Densit
Wational Capital 370,851 190,67
Metropolitan Periphery 1,697,432 ' 26.59
Traditienal Agrieultural 4,552,911 47.52
Frontier 1,014,232 7.33

*Humber of persons per square kilometer

Eource of data: Census of the Philippines, 1903
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The Initial Opening and Settlement of the Frontier, 1903-1317.

There were hardly any Christian Filipinos in Mindanao at the turn of
the century, except in & narrow strip of Visayan settlements on the northern
coast of Misamis Criental and Misamis Qccidental, Mindanao's populaticn
consisted primarily of various Muslim groups and of pagan mountain tribes

such as the Bagobos, Mancbos, Bilaans and Bukidnons, During the earlier part

of the century, the land settlement policy of the government was one of

encouragement rather than of direct participation. The initial response of
the Filipinos to the new land policy, however, was disappointing to the new
rulers. ' Applications were relatively few during the early years. In 12132,

the Cablenews—Imerican commented editorially on this:

nThe framers of the homestead law . . . ilgnored the very patent fact
that the Philippine farmer does not live on the land he tills ard cannot be
persuaded to do so. The folly of this assumption has been abundantly proved
« = = by the wvery few entries that have been made under it.'3
Aside from the legal changes introduced by the new laws, the government,
therefore set up the Interisland HMigration Division of the Bureau of Labor
to assist and guide settler families. This office operated from 1218 to
1939. Although the assessments of the record of this office are miged, it
manifested the government's encouragement of frontier settlements. And after
1912, the number of homestead applicants grew slowly but steadily, no doubt
affected by the other land policy changes mentioned above. From 1312 to .
1825, applications increased annually from 5,000 te 10,000 averaging 12,000

per year between 1926 and 1930 before declining to 7,000 per year in 1974,

the year before the establishment of the Commonwealth government.
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Direct Government Resettlement Programs

Direct government land settlement programs started when the Insular
government adopted a policy of active encouragement of migration in 1813,
-It astahl{;h:d agricultural colonies which offered free transportation,
financial assistance, town sites and surveyed properties. From 1913 to 1917,
nine such colonies were founded: Seven in Mindanao and one each in the

-

Visayas (Bohol) and Cagayan Valley (Table 3}.

Tyis policy aro=ze because the young govermment was afraid of an influx
" of large scale MAmerican investment in the frontier areas and at the same time
sought to direct homesteaders from congested areas of the Visayas into the
interior and southern parts of Mindanac. It alsoc hoped that this would lead
to the amalgamation and Filipinization of the Muslims and pagans in these
areas {Pelzer, 1945). However, these¢ colonies by and large were unsuccessful.
Lack of funds, ill-chosen sites and unwise selection of settlers combined to
make the total number of migrants small. By 1917, the government, discouraged
by the high costs and lack of success retreated from its policy of sponsored
colonies. The prﬁg'ran wWas mplaced by cne that merely encouraged the movemsent
of migrants who could pay for themselves for at least six months at the
frontier. This was carried out by the Interisland Migration Division of

the Bureau of Labor. It offered free transportation to those settlers who
could support themselves for at least a yéar in the resettlement avea, Aside
from transportation and guidance regarding the final destination, no other

support was offerad.

The quantitative impact of these early programs were negligible. Up
to 1935, only 30,000 to 35,000 persons had been relocated by the government-—

eponsored programs. The main reasons given for the failure were the lack of



TRBELE 3:
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Agricultural Colonies Established by the Insular Government

1913 - 1917
Tear Area
colonwv Established {Hactares)

Fikit, Cotabato 1913 2,720
Silik, Cotabato 1513 2,708
Peidu-Pulangi, Cotabato 1913 1,380
Pagalungan, Cotabato 1913 4,475
Glan, Cotabato 1213 1,272
Momungan, Lanao 1914 2,344
Abulug, Cagayan 1914 2,677
Carmen, Bohol 1915 2,464
Talitay, Cotabato 1917 1,720

Source: Sitchon, Land Settlement Policies,

(Reprinted from Pelzer [1945)).
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astructure in the island of Mindanac, especially the absence of a road

metwork. Wernstedt and Simkine (1971} arque that they had. no noticeabls
;gfftﬂt on the crowded condition in Luzon and Visayas which they were designed
to relieve, However, the raw numbers understate the final effect by the
wolume of those who migrated on their cwn, The colenies also ﬂéﬁnns£rat&d
the aygilability of huge unexploited a?eas and the feasibility of migrating

to the frontier (Pelzer, 1945).

| The Commonwealth Period: 1935-1946

The Commomwealth Govermment maintained the policy of encouraging
settlement in sparsely populated areas. Conscious of past mistakes, it
concentrated on building up the infrastructure support of towns in Mindanao
and other fromtier regions, Funds originally alloted for direct expenditure
on agricultural colonies were diverted to road construction and public=land

surveying. (Pelzer, 1945 (page 135)). As a result of varions studies, the

government passed Commonwealth Act No. 441, which set up the Mational Land

settlement Administration (MLSAE).

The objectives of the MWational Land Settlement Administration were:
(a) To facilitate the acquisition, settlement and cultivation of
lands whether acguired from the gowvermment or from private pﬂItiEF;

(k) To afford cpportunity to own farms to tenant farmers and small
farmers from congested areas, and to trainees who have completed the
prescribed military training;

(¢} To encourage migration to sparsely populated regions, and
facilitate the amalgamation of the people in different sections of the

Philippines;
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(d} To dewvelop new money Srops to take the place of the present
export crops, which may suffer from the loss of preferences which they enjoy

in the American market.

The next step was the establishment of the Hational Land Settlement
Administration (HLSA) in 1939, &Among its functions were the acguisition of
private landsand settlement and cultivation of wirgin, public but dispo=able
and aliemaple lands. Its purpose was to provide displaced and landless
farmers with their own land and to encourage migration from congested areas
to sparsely populated regionz, HLEA opened three major settlement projecta:
Foronadal Valley and Allsh Valley I Cotabato and the Mallig Plains in Cagayan
Valley, Eight thousand three hundred families (8,300} were directly resettlad
by this office at the cost of eleven million pescs until it was replaced by

another government agency in 1950,

pecific requirements for settlesr selection were laid down. They mast
be {a) Filipino or hmerican of legal age, preferably under 40, married and
with children; (b} "fit for a pioneering life" with some agricultural
experience; (c) good character and reputation; and (d) be qualified to
apply for public lands under the Public Lands Act. However, when news of
the NILSA spread, many families moved to the settlement districts at their
own expense. Faced with actual presence of families, the administration

found it difficult €0 turn back any settler.

Perhaps the greatest success of these officizl programs came thrdugh
these external effects on the surrounding arcas of both the source and
destination. The new roads connected the important towns of MNorthern

Mindanas and with Davac and Cotabats where the main settlement areas were
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end the information that flowed back to the former homes of the settlars
induced a long-term voluntary stream southward from the Visayas and helped
to £fill up Mindanac. Pelzer {1945) documents the rapid growth in the

foepulation of Koronadal Valley, Cotabato during this pericd (Tabhle 4).

E. Immediate Post-Independence, 1946-1960.

T

Independence dictatad a different set of priorities. Whereas colonial
policy dictated close integration betwsen the FPhilippines and the United States,
political autenomy now decreed that the economy stand on its own as much as
possible. The era of free trade between the two countries was also drawing to
A close although "special relations" would persist for a while longer. For the
Fhilippines, this implied that a larger portion of the industrial products it

consumed would have to be generated frem within, The unifying aim was

industrialization with import-substitution as the main method to be followed.

The main policies used to implement this new policy were exchange and
import comtrels. Rather than adjust the overvalued peso, policymakers saw it
a5 an instrument to direct capital funds to preferred industries at subsidized
rates. To maintain the official rate, the use of foreign exchange had to be
coutrolled and a system of pricritiss instituted. Import suhstituling

industries like textiles and appliance manufacturing were favored.

Tax incentives and a Dﬂﬁgreh&nsive restructuring of the tariff structure
were alsc used to support the overall objective., Industries classified as "new
ind necessary” were typically exempted fzumftaxes.fur limited perieds of time.
The classification of new and necessary industries followed that used for the
irmort substitution strategy. Tariffs wers structured to discriminate betwsen

types of commodities. They were essentially biased towards the production of



BTN

TaBLE 4,

Population Growth in the Foronadal Valley Froject

February 1339 = February 1941

1939
March
Junea

Septembar

Decamber

1840,
March
JILEE
September
December
1241-

February

% Annual Increase

Scuree of Basic Data:

Employeas

and

Dependents

14
5&
&5

BE

o8
lag
221
282

340

392,81

Pelzar (1945).

Sattlers
arnd
Dependents Total
T3 B7
294 354
dd6 511
865 Q33
2041 2135
4961 5009
8376 B597
9641 9523
g,
10676 11016
1109, 32 1025, 26

118

2

Increasse

306,90
44,35

B2,58

129.26
132,17
Tl.63

15,42

11,01
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non-assential items and the importation of so-calied essential ones® and
reflected the prisrities of the exchange and :i.mpnrt controls and the tax
incentives. A host of other policies supported the major policy instruments
of the period, Selective credit instruments including long-texm financing
institutions set up by the novernment alss discrimingted in favor of "npew and
neceszary” industries. Still other instruments, although unintentional, were
measures to keep the price of consumption goods down. The firnal policy of the
period was the raising of the minimum wage in respense to agitation in the
vurban areag where standards of living and skill lewels ware higher. Its
vnintended result was to discourage labor-intensive industries and further

biaz investment toward the capital=intensive, it srt-gubstituting industries.

Hidden among all of these policies was a wery strong disincantive ko
Lt agricultural sector. The overvalued peso tooothes with tha bias of
foreign exchange controls towvard impo ' -substituting firms effectively taxed
the export-oriented agricultural cash crops oo walal e goowth of the
agricultural sector before independencs was based. Agricultural food products
were alse discouraged by policies intended to keep food prices to the vocal
urban sector low. Thus, the ability of the sector to shift forcefully towards
the production of food Zow +he dmostic nnwknt —r aSfactively choked aff Lo
the bias against the sector in the selective credit instruments and the officia’
policy of subzidized importation of "essential® cosmodities which included food

products to keep their price low (especially rice during bianmual electicn years) .

Partly as a result of the unintended biases against the agriculture,
techniques of production hardly changed in that sector. There was ralatively
little change in technology and total factor productivity (Crisostamo and

Barker, 1972). Until 1960 almost all agricultoral growth came from increases
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in the physical area of land under cultivation. And this was possible only
because of the intensification of the settlement of the frontiexr region,
especially that of Mindanao. Table 5 shows the relative growth rates of
agricultural output, per hectare vield and cultivated area for different

periods.

The second world war interrupted the settlement activities of the
covernment but it resumed soon after. In the Mindanac frontier areas,
applications accelerated sharply right after liberation as newly arrived
migrants squatted on former Japanese plantations claiming possession of these
parcels all throughout the war years (Simkins and wernstedt, 1971)}. In 1950,
the Agricultural Machinery and Equipment Corporation whose fumction was o
supply farmers with agricultural machinery and equipment at cost and on
installment was merged with the Rice and Corn Production Administration (RCPR)
to form the Land Settlement Develorment Corporation (LASEDECD) . Thiz new
institution became the implementing agency of the resettlement program of the
govertnment. By the end of ite existence, it had resettled 1,500 families at

the cost of 3.5 million pesos.

The resurgence of agrarian croblems manifested by the communist-oriented

Hukbe ng Bayan Laban sa Hapon (National Army against the Japanese), later known

as the Hukbalahap or Huks, necessitated some more reshuffling of government
ggencies. In 1954, the National Resettlement ond Rehabilitation Hﬂm;nistratiﬁn
{HARRA) replaced the LASEDECO. Within a peried of nine years this agency
resettled 20,500 familiez at the cost of 44.5 million pesos. The government
also formed the Economic Development Corps (EDCOR) which promised homestead

lands to Huks who surrendered. This program spent several million pescs and

resettled 950 families under the NARRA umbrella, Many of these families,




TLBELE 5,

=e- -+ - Some-Indicaters of Agricultural Growth

et Value Addred (total)

(% annual increase)

Per hectare cultivated, 1978

[% annual increase)

Cultivated area* (000 hectares)

(% annual increase)

Scurcer  ILD (1974),

21

*Fhysieal area refers to the maximm area which can be cultivated
at any one time as distinguished from cropped or planted area whi

incorporates the number of times a crop is planted in one year (or

the "cropping intensity™).

1850 1260 1985 1270
3629 53870 T131 8918
q4.9 3.4 4.6
978 1051 1157 1408
0.7 2.6 3.6
aTil S5ED 5958 E3§5
3.4 1.4 i.2
ch

EfE
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however, were not from Central Luzon where the Huks were active. Less than
250 of them were in the Huk movement. Thus, the program had no noticeable
affect on the number of tenant farmers in Central Luzon. The intent was to

steal from the Hukbalahap which had become the Hukbong Magpapalaya ng Bayan

(Mational Liberation Army or HME) the idea of "land for the landlezg"™

(Kerkvliet, 1977, page 239].

The Closing of the Frontier, 1962 and beyond.

The second major impetus to the government regsettlement program was
the alleviation of the agrarian prcblems in the more densely populated areas
of Central Luzon and the Visayas which alsc had a high tenancy rate. Ewven when

frontier development predominated the settlement program, laws governing agarari

relations were coantinually being promulgated in response to the increaszing strain
between landlords and tenants. During the colonial and commonwealth pericds the
most important laws in the area were the Rice Share Tenancy Eot [1933) and the
Tenancy Act (1934) which laid down the rights of tenants and landlords and
Commenwealth Acts 461 (1%39) and 604 (1240) which set yp arbitration and litiga-
tion procedures to implement the previcus laws. The Court of Agrarian Relﬁti&ns
was zet up in 1955 and on August 8, 1963 all existing laws related to agrarian
relations were codified under the Agrarian Land Reform Code. This wazs further
amended in 1271. Aside from cutlawing share tenancy and regulating land owner-
ship and agrarian relations, this law created the Land Authority. One of the
authority's functions was to administer the land resettlement program as part

of the general program of land reform. In 1967, four EDCOR farms were turned
over to the Land Avthority which would resettle 2,400 families from 1963 to
1971. By 1983, the Bureau of Resettlement of the Ministry of Agrarian Reform

would be able to report a total of 52,728 resettled families (Table 7)., This
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last figure, however, included the number of settlers inherited from previous
agencies. The number of settler families in settlements opened after 1963
amounted to a more modest 20,225 families by 1983 === gtill a wvery respectable

BuEer .

The change in machinery introdoced in 1963 manifested the narrowing of
the thryust of government resettlement programs to that of partially alleviating
agrarian programs. It implied the increasing perception of the cloging or
exhaustion 0% éh;_frnntier which had been a major impetus of resettlement since
the turn nEt‘h-c: century. The decreasing rate of expansion of the cultivated
area leading to a deceleration in the growth of agricultural ocutput supperted
thiz impression (Table 6}5. Bowewer, an international study mizszion in 1974 was
skeptical of the facile acceptance of this ideas, An inventory of Philippine

land use drawn at the request of the mission indicated an additional 8.6 million

hectares still available for agricultural use.

The implicaticn, therefore, is that appropriately designed projects can
still be of uze both for increasing agricultural output and for alleviating

agrarian problems,

C. The Regional Awareness Pariod, 1970s5.

Towards the end of the 1%260s, enunciated policy shifted from import
substitution to export prunqtion. At this_time._thq qove;nment displayed a
conspicuous awareness of the spatial dimension of development. The indirect
effect of the shift in policy was the renewed encouragement of the traditional
exports which are based in the traditional agricultural region. Explicit
consideration of the regional as;:::-e-.'_:ts of policies were also incorporated into

investment priority and loan granting formulas.
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TRELE &.
Land Use, 1974
Millien Hectares
Total Area 30.0
Forast 1327
Suitable for agriculture® 20,8
Existing agricultural area* 12.2

Unuszed gross potential of

agricultural land B.G

¥ Includes some land use now in agricultural use but unsuitable

for agricultural purposes for various reasons.

From Internaticonal Labor Organization.
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Major indications of the change in emphasis were the variocus investment
angd- export incentive acts of the late 1960s and early 1970s, especially the
Investment Ihcentives Act of 1967 which also created the Board of Investment
(BOI). This board explicitly included regional dispersal as one of the criteria
for the granting of incentives and loan priorities, Other criteria included
eXport promotion and employment creation, both of which have strong effects on
regional develooment. Included was the revision of the tariff structure to

 zemove the bias for import substitution, The govermment also undertook a
- massive natiopal infrastructure program which is expected to have strong..
- positive effects on regions ways from the Central Industrial Region (CIR).
FPinally, the govermment has forcefully encouraged agriculture in order to attain
self-gufficiency in food. Ameng other things, a reassessment of policies which

- penalized the agriculture sector was made,

The government's land policy during this last period may be characterized
as one of consolidation. The strengthening and the institutionalization of the
changes in land policy have been the emphasis. In a reorganization, the
. Department of Agrarian Reforms was uporaded to a ministry. In the.case of land
settlements, farms were turned over to the Ministry of Agrarian Reforms.  The
‘Barira and Genio farms in Cotabato province (in Mindanao), for example, were
turned over in 1972. Since 1972, sixteen new land settlement areas have been
opened for a total of 238,443 hectares. 13,285 new families are being

administered to be the ministry's Bureau of Resettlement.
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ITI. fCage Studies

In order to highlight the processes, the interactions and the problems
of land settlement, three resettlement areas are studied in more detail: (1)
The Digos-Padada Valley in Davao Prowince, (2} Central Palawan Besettlement
Project, and (3) Nueva Ecija Resettlement Project Ko. 1. These analyses are
based on separate studies done by other authors on different settlement areas,
This closer analysis of settlements is expected to provide a different =zet of
Insights which round off the lessons gained from a broader historical

diecussion of the phenomenon. Because these case studies are of different

places, of settlements started at different times, and done by different authors
no direct comparisons are implied. The particular emphasis of this exercise are
the characteristics of settlers, the processes of migration and the development

of farms.

&. The Settlement of the Digos-Padada Valley, Davaco Prnuin:eﬁ

The settlement of the Digos-Fadada Valley, Davac province was studied by

Simkins and Wernstedt (1971). In their study, the authors wanted to determine

{1} the reasons for the migration,
(ii) the history of the migration,

(iii} the origin of the migrants,

(iv] the financing of the migratiom, and =

{(v) the socioceconomic impact of the imﬁigratiun

movement on the Digos-Padada region.

The Digos-Padada Valley consists of a relatively large alluwvial plain

and piedment area along the western shores of Davac Gulf (Figure 2Z).

lowland begins approximately 30 miles along the shores of the gulf,

The

ar the
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beginning of the 20th century the Digos=Padada Valley and surrounding mountainp
foothills were occupied by four major trihal groups. Digos and Bansalan, two
towns in the valley had been sites of small settlements. The stimulus for

migraticn into Davao province started at the beginning of the 20th century whi
became more and more concentrated. In addition to several coconut plantations

cwned by Americans, large areas devoted to abaca, coconuts and ramie were

controlled by Japanese corporations,. By 191B; the Japanese had set up sinty
agricultural corporatiens in Davac, The presence of those plantations and theix
demand for imported labor had blurred many of the tribal zones.

The settlement of the wvalley was only incidentally influenced by the
government resettlement projects in the nearby province of Cotabato. Migrants
were mainly attracted by the presence of plantations and by the information
relayed by earlier migrants to government projects and nearby places. The
promise of land through the Public Lands and Homestead Acts was encugh incentive
for this spontaneous migration to proceed. The underlwing objectives of the
Digos-Padada resettlement project would therefore be, indirectly, those of the
government agricultural colonies and, later, those of the Hational Land Settle—

ment Administration (MLSR).

The volume of migration into Davac province accelerated befween 1918
and 1930, attaining a population growth rate of 4.9 percent per vear while the
country's population was growing at 2.1 percent per year and the southern part
of Mindanac had an annual growth rate of 3.8 percent. The pattern of new
settlements repeated the cne set earlier, expanding in belts around the old
established towms. Migration into the area continued to be very heavy from
1948 to 15960 after a brief hiatus during the second world war [15941-1945).
wer the years, though, the expanding belts staread gpilling into less and

less desirable land and homesteads became difficult to come by. Large in=-
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migration virtually ceased after 1960 when crude population density reached
650 persons per scuare mile although there was still considerable shifting

within the valley,

Origins and Characteristiecs of Migrants

Migration inte the valley was largely dominated throughout the period
by people from the central Visayan province of Cebuw. Since migration was largely
EElf-financEd, no significant prior screening was carried oukt, Government
- agencies vainly tried to establish criteria for selection. But often, faced
with an accomplished move, they had no choice but to approve applications for
land, Although all sections of the country contributed settlers, over &0 percent
of the total movement into the valley came from this province. Furthermore, more
than one-half of the Cebu migrants came from only lé towns (Table 8). There is
a strong concentration of migrant birthplaces to only few towns within the
province {(Table 9). Yet there iz no obvious economic reason for the patterns
ef cut-migration from Cebu to be as they were. Simking and Wernstedt noted that
there was no significant association between cut-migration from the towns and
‘#ither excessively high temnancy rates or the percentage of farm to total
population. The enly significant relation they found was between out-migration

‘rates and percentage of farms of less than 2-1/2 acres.

Bnother trend noted oy the authors was some indication of the influence
upon prospective migrants of the presence of relatives or friends already in
the Digos-Padada Valley. HNearly 90 percent of migrants reported acquaintances
‘already present in the valley at the time of their arrival (Table 10}, Besides
information links between migration source areas and destinations, previous

ivals also assisted new settlers with financial and real assistance. Table 11



TARLE E.

HMigrant Origins in Digos-Padada valley

Origins of Migrants to Digos-Padada Valley

A. Birthplaces of Migrants by Island:

Source of Data

Island of Birth Interview
Cabm &0.8
Bohol I2.3
Layte-Samar 4.7
Hegros 9.2
Panay I 4.4
Luzon e d
Mindanao 3.3

*From Land Applications filed by settlers.

Source: Eimkins and Wernstedt [(1971).

Gow

't Files*

B4, B

2.4

32
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shows that hill migrants spent a median length of six monthe with relatives
and friends before striking out independently. Migrants to valley locations

Spent a considerably longer t

The new settlers in the valley were mostly young upon arrival. Their
median age at the time of departure from their homes was 23 years (Table 12},
Other data led the anthors to conjecture that a substantial portion of migrants
consisted ﬂf‘familius. The age pyramid of the migrants and their descendants
(by" 1960) was already similar to the Fhilippine age distribution except for the
base and the apex. The valley has a higher proportion of persons 15 years and
below and a lnuer.pat¢mmtinm of persons 55 years and older. This is probably
an artifact of the rzelative recentness of the settlement and the selastivity of
the migration process for young adults and their families. The migrants also
dppear to be better educated than the average Filipino. The difference is even
larger when the comparisen group is the source province of Cebu. The median
number of school years completed for migrants into the Digos-Padada Valley was
higher than the Philippines or Cebu and the propertion of illiterates much

lower (Table 13).

The Migration Process

The settlement of the Digos-Padada Valley was spontaneous and unofficial
rather than sponsored. Migrants financed their own transfer with some help from
relatives. Money for the trip itself did not seem to be a big problem, A large
r of interisland ships plied between Luzon, Visayas and Davao City and
Ss5age was relatively cheap. In fact, the mother tongue of the migrants drawn

Davac as against those drawn to Cotabato correspond highly to the established
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Argao
Sibonga
Carcar
Tuburan
Moalboal
Todela
Barili
Toledo
Hinglanilla
Cebu City
Segod
Danad
Haga
Catmon
[umangas

Ormec:

Total

Origins of Settlers by Municipality

Fercent of Migrants

Prowvince Pre-1942
L ] 1d.2
Cebuy 11.8
Cebn 3.3
Cebn 3.3
Ceban 2.0
Celbu 4.0
Cehn 1.1
Cebg 1.2
Cebu 1.0
Cebu 1.9
Cebu 0.7
Cebu 1.5
Cabu 1.0
Cebu 2.7
Tloilo Tad
Leyte 0.7

54 .68

Source: Simkins and Wernstedt (1971).

1942 later

15.1

.6

4.2

3.6

34

Total

15,8

2.1
1.9
1.7
1,6

1.4

1.0

53.3
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IEBLE 10: Encouragement by Friends and Relatives

Already in the Valley

Relatives/Friends Present

2 of Origin Prior te Higration
i - Mo Total
Encouraged Did Mot Rogquaintances Fumber
Migration Encourage % Migrants
] 69.2% 1a.8% 12.0% 617
ol B3.6% 9.8% 7 122
~Samar T6.6% 12.8% 10.6% a7
ros 75.9% 11.1% 13.0% =L
ef.1% 25.5% G.4% 47
COE TL.5% 14,3 14.3% Z1
¥ Luzon T3.7% 13.2% 13.2% a8
ac 65 .0% 18.0% 16,.0% 50
Areas T1.7% 17.0% 11.3% 996

ce: Simkins and Toractsis 119713

(Migrant Interviews).
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TAALE 11: Length of Stay with Relatives/Friends upen Arrival

Fro:

in the Digos=Fadada Valley

Honths of stay Hill migrants Valley migrants
1 7 i}
2 4 5
3 3 2
4 1 1
5 w -
#] 1 1
7 & £l
B 3 1
g i =
LL - -
11 = £=
12 7 5]
24 2 =
3& 3 =
48 and over 1 &
TOTAL MIGRRANTS 32 i
MEDIRM LEMGTH OF STAY & months 1l year
LIVED cne year or more 4a0.6% 57.7%

SEimkine and Wernstedt (1971),




TAELE 12: Age of Migrants to Digos-Padada Valley
At First Mowve and Awvival

Percent Distribution

At First On Arrival

E _Age Mowve

O~4 1.9% 1.5%
-

5-& 4. 9% 3.0%
. 10-14 8.8% B.3%
15-1% 16,.9% 12.2%
20=24 22.7% 1g.8%
25=29 18.2% 21.2%
30=34 14,.0% 16.3%
35-35 5.5% - 1
40-44 3.5% b.l1%
45-419 2. 2% 2.6%
S0=5d G 1.4%
55-59 2% ol
G-G4a 2% A%
65 plus 1% - 3%

Unknown +5%
Tevkal 100.2% 100, 0%

Sample = 1,000
Source: Simkins and Wernstedt (1971%.

1964-63 Migrant Sample.
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shipping routes serving the large towns in Mindanao (Simkins and Wernstedt,
1971}. The cost of transportation itself was, therefore, relatively
unimportant. The most coemon means of financing the transfer was through
the sale of land, livestock, or crops and financial assistance from family
members. Borrowing and sponsorship by prospective emplovers was of minor

importance (Simkins and Ternstedt, 1971).

According to Simkins and Wernstedt, the selection of specific

destination within the Digos-Padada valley was mainly influenced by: 1) the
availability of land, 2} the accessibility to market roads, 3) the prese
of vater, and 4) the location of relatives and friends who had previocusly
settled in the valley, Awvailability of land was of little concern at the

start but with the valley filling up, it prograssively became more crucial

to the locational choice,

The occupation of the Digos-Fadada Valley has been dominated by
agriculturalists. After the initial sparse settlement by the indigenous
tribes came the large American and Japanese corporations which blocked out
large tracts of land for plantation development. The plantations started
the migration by providing temporary employment bases — and n;£en the cost
of moving whole families = for migrants. Settlers would work with the
plantations and, in later pericds, with earlier settlers until titey were
able to purchase or homestead their own land, Inspite of the initial push
of large nlantations, historical developments (the expulsion of the Japanese
after World War ITI and the various limitations of owrership of large tracts
of land) have led tu the pattern of small subsistence farms which now

characterize the wvalley,
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TAELE 13. _ . Educational Attainment
Perzons 20 Years Or Older
the Grade  FPhilippines Cebu pigos-Fadada
sence : Province Valley
] Hone 29.9 16,5 S
W 1 2.4 2.4 2.7
- 2 6.1 i B ' 8.5
. 3 1.7 8.4 ) 1.3
4 13,5 TV R i 72
5 7.7 5.4 ' 10.1
& 12,3 Tl 16.4
7-10 A ' 11.1 ' 17.1
11 or more 6.9 ' 6.8 ' 5.4

Bogree: Simkins and Wernstedt (1971},

(1964-65 Migrant Survey).
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The main crops of the valley are corn, coconuts, rice and others which
are often cultivated in combipnaticon with corn. The predominance of corn
reflects the origin of most migrants in the walley az well as the character
of the crops themselves and absemce of infrastructure at the start of the
settlement. The gestation pericd for coconuts is a minimum of zix years and
rarely did a settler arrive with funds for wore than six months or ocne year,

Former rice farmers who arrived were also forced to shift by the absence of

irrigaticn neceszary for that crop. It was therefore natural for the settlers

to fall back on the cormodity that was most familiar to the majority of them,

The migration of Digos~Padada valley was described by Simkins and
Wernstedt (1371, page 95) as among the more successful migrations as measured
in &Cﬂnamit terms. For example, while the gquality of housing of migrants isg
Eﬂscntiélly the same as iE was in the home pravjnﬁc, ovmership has now risen
fo 23 percent. Occupaticmal changes have also been beneficial. Almost
ggricultural laborers inter%iewed finally had access to land and of unskilled
laborers, three fourths are now farmers and the rest were distributed among
ether occupational categories. And, perhaps, & very important yardstick
becapze this was the most important reason given for migration was the size
of farms. The average migrant cultivated a farm of 6.4 acres prior to

migration. The average holding has now increased to 10.4 acres since

migration (Table 14).

specifically, the study concludes that:
(1} The migrant has achieved a relatively high degree of success.
a} He has gained access to a substantially larger farm unit

(Table 15}.
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b} land ownership has become more widespread
€} the average migrant family has a much more improved diet
d) has experienced higher cutput and entered intoc some phases

of commercial agriculture,
(2} Hnwevef, mistakes have héen.madﬁ+

(3) Migration cannot be viewed as a panacea for all Philippine
economic ills - only as a postponement or temporary relief.

B. Eattlements in Palawan Prnuince.?

The second case study centers on relatively more recent settlements in
Palawan province, The Central Palawan Resettlement area studied by James
(13978} was opened in 1950 by the Land Settlement Develhguent Corporation
(LASEDECO) and continued by the Hational Resettlement and Rehabilitation
Administration (NARRA) which tock over the functions of LASEDECD in 1954,
These settlements are located close to the provincial capital, Puerto
Princesa, which was still a relatively underdeveloped urban centre in that
period. The area was chosen because self-financed and gUVEITEent-sponsorad
settlers lived in close proximity. Interviews of 100 settlers, evenly divided
between self-financed and government-sponsored, supplemented by meetings with
key informants (community leaders, public land surveyﬁrs, local extension
workers, etc.) was the niin dats gathering technigue used. Available
secondary data on the area provided by various government agenciss were

alszo nsed,



TERL.E 14,

Occupation of Heads of Household (in Percent)
Digos—-Padada Settlers
occupation Prior to Migration Frasent

Agriculture 57.5 .5
Frofezsicnal and

Adwinistrative 5,5 4.3
Crafts B.8 Tad
Sales T8 4.5
Clerical 7.8 0.6
Unskilled 13.0 Py P
Fishing 5.1 3.6
others 1.5 0.l

Source: Simkins and Wernstedt (1971). -~




3 TABLE 15.

Total Humber of Hectares Farmed per Farm Family

Digos=Padada Settlers

HEEE;:EE Pricr to Migratios . After Migrationm
Mmber Feroent Humber Percent
<1 13 3.1 15 2.0
1.0=1.9 104 ; 24.8 100 13i.6
E.Q-E.é | lﬁE. 40.1 186 25,2
3+ﬁ;3.9 73 17.4 13a 1827
d._uu-.:;_g 27 .::'r..é | .TE iD.E
5...'3"?..1? .21 E.D. . | 1z3 | ..i.B..EI
> 7.5 _ 13 3.1 a7 11.8

From: Simkine and Wernstedt (1971).
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In the stpdy, James {1978)

(&) explores how profitable opportunities for land settlement may be best

axploited.

(b  secks to classify the mechanisms by which land settlement occours and

the factors that determine success and failure in such ventures, and

{(c] compares two main approaches to public land settlement and development:
(i} self-financed settlement through the homesteading system, and,

{ii} government-zssisted settlement.

Falawan is the least densely populated province in the Philippines.
It covers 5,751 square miles or almost 1.5 million hectares. #Rs of 1976,
less than one quarter of the area released for agriculture was occupied and
substantial room for futore expansion existed. & major government resettle-
ment project covered 25,000 hectares and four more large settlement areas
were under censideration, The main ohijectives of this et Tanaick: project
were those being pursved by LASEDECO, i.e. (a) the resettlement of settlers
from “overcrowded" areas; (b) the settlement of frontier areas, and (c) an

increase in agricultural output.

Criginsof Settlers and Feasons for Migrating, =

The majority of the settlers (B3%) are Ilocancs (a regional grouping

ococupying the northern part of Luzon, the biggest island which also contains

Metro Manila)l. The next major grouping comes from other Lnzon provisces while

Visayan settlers are only about one fifth of the total migrants (Table 1€).

Thiz breakdown is interesting because Palawan is ecloser in linear distance to
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the Visayas than to the Ilocano speaking provinces. It would have been
interesting to examine what role government financing played in this
phenomenon. However, the study does not provide further cross classification

of the settlers.

The migraniyy came from predominantly overcrowded regiong characterized
by high population density, high rent-wage ratio, minuscunle farm sizes, high
temant to land ratios and low agricultural incomes, In contrast, Palawan
has low Eppulatiﬂn density low rent-wage ratio, abundant public land and
‘relative gcarcity of labor. For example, James (1978) found that on the
average rice harvesters in Palawan earned 50 percent more than workers doing
similar work in his comparison area in Fapgaszinan (a province of the Ilocos
region, which is almost identical with Horthern Luzon region). BHe alsoc found
that landowners earned on average 42 percent in the source areas compared to
36 percent in PFalawan. Thus, the ratio of wages to land remt highlights the
different returns to functional resources in the origin and destination. He
also found significant changes in land ownership in terms of average sizes
(Table 17) and land tenure (Table 18). Prior to migration, almost three
fourths owned no land those who owned land had an average size only 2-1/2
hectares, Following migration to Palawan, almost ail owned land (or

possessed 1t} with an average size of B.3 hectares.

The main attraction to Palawan was, therefore, the availability of
land. FPifty-nine percent cited landlessness as the major reason for migrating,
and three fourths menptioned land availability as the reason for selecting
Palawan., Finan<ing for the move differed between the two groups delineated
by the author, Forty-six of the 50 government-assisted settlers were moved

at government expense and only 10 reported receiving aid from relatives or
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TABLE 1&:
Settlers in Palawan Field surby by
Geographic Origin
Province Humber Originating® Percent
From

Pangasinan {Luzon) 50 25
Zambales (Luzon) a0 15
Palawan (Cuyoc Island) 22 11
Other Luzen Provinces 61 0.5
Visayan provinces 37 ’ 18.5

Source: Field survey data, Palawan, 1978,

*Includes settler respondents and spouses.




IhBLE 17.
Awverage Area Owned by Settlers, Palawan

Before and After Migratiom

Before Migrationm

T,

Type of Settler # or AVerage

CRper 5™ Area

Government Assisted 11 2.64

Salf=financed 17 £.53

All types 28 2,57

*out of sample of 100,

Scurces: James (I1378)

{Field Survey, Palawan).

After Migration
# of Average

Cumera® Ares

49 8.01
& 2.34
23 B.e84d



B e L

TABLE 18 Land Tenure Chahges
Central Palawan Resettlement Project

Before and After Migration

Tenure Class Beforg
Migration
Lapdless 28
Tenants 43
Cvmers 24
Otherg® 5

*Includes squatters, mixed arréngEments and

land borrowers {in Falawan) .

After

Migration

a4

21

Wote: Refers to effective land tenure arrangements, Sihce some

settlers who had land could not afford to develop it right

away. Legal ocwpers numbered 93,

Sonroe: James {1973)

Field Survey, Palawan.
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friends. Twenty-seven of those claimed that they would never have moved
without government assistance. In contrast, 38 of the self-financed settlers

mentioned assistance from relative or friends.

The Satplement Procoss,

Very few of the settlers crrived in Falawan with enough resources to
cransroom wirgin fotest lnww wulciveble farms cu their own. Given the
éirtumstanEES, the result of an Initial crop failure would hawve been
catastrophic for the individual settler family. The process of Trocontractinm .
therefore, arose (Jamesz, 1978). Undar this arrangersnt setklers contract to
work on other lots or to have others assist them in developing their own. This
effectively shortens the development period for those farms currently being
work on and lessening the clisocce of oo mfinished cropping seazon. The author
also details the sﬁep@ in farm development and provides an estimate of their

coste (Table 19).

This case study also conmtzins walusable information on the comparative
costs of establishing a 5 hectare riss farm in the Palawan area between
government-assisted and self-financed settlers (50 sampies for each group).
lzble 20 shews the cost estimates by the alternative systems, The author finds
the cost of government settlemsnt to be "discouragingly high.” He also notes
that this does not ilivivic cecastrative or inicusicucture costs. Further,
¢ni? “ne percent of the total of interest-free, long-term assistance loans had
been repaid by 1978. &As a result of this, infrastructure in the resettlemsnt

ared was extremely poor.
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TABLE 1%, Estimated Cost per Hectare of Development of

Lowland Rice Paddy, Palawan (1378 pesos)

OFERATION COsT HMETHOD
l. Land clearing 500 Karmual labor
2. EBemoving tree stumps 1450 Hired labor with carabas
3. Rice paddy formaticn 1455 Hired labor with carabao
4. Dhgging irrigation canmal 200 Manual labor

Total cost 3&05

Source: James (1978). Field survey data, Palawan, 1978.

o
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Among James®' (1278) major conclusions were the following: (a) le
(government-assisted) settlement has inwvolved much higher costs than sponta=
neous settlement through the homesteading system. Yet, its accomplishments
are mach smaller in terms of settlers' incomes and farm development, and (bB)
the difference in results is mainly aque to the higher level of skills possessed
@nd the-greater facility with which self-financed settlers adopt institutionally
to the new enviromment and the negatiwve incentive features inherent in the doles
offersd to settlers in the govermment-sponsored efferts. Unfertunately, not

-
enough detail is furnished on the sociceconomic and demographic differences
between self-financed and government-assisted settlers prior to migration. It

would have indicated the role that self-selection played in the choice of each

type of settler.

The main recommendation advanced by James (1978) is the reallocation of
puslic funds from continuing govermment assistance (after an initial resettle-
ment area set-up) towards infrastructure provision and depending on the
infarmation links between in and out-migration areaz=z to furnish a steady

stresm of settlers. Other recosmendationsz adwanced ape:

1) recognition and formalizing of the informal market that currently
alloested public land so that at least some revenue accrued to the
dJovernments

2) coordination of lvwhor and logging operations and settlers in commercially
valuable timber land as a means of generating income for settlers and/for
facilitating land clearing;

3) ﬁatching rural developmant programs to actual conditions in the targeted

settlement areas (recognizing for example, that some of the govermment
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TABLE 20, Estimated Costsof Establishing . a 5 hectare rice through

government—assisted and self=Ffinanced settlement,

I tem

1. Land survey
2, Land clearing
3. Direct assistance:
d. bhou=ing
b. work animal
C. & year's subsistence rations
d. medical assistance
2, seeds and seedlings
f. chemicals and fertilizers
g. farm implementa/handteols
h. land preparatiom
i. moving and transportaticn
4. Costs without infrastructuore
5. Infrastructure
im0 irrigation)

6. Total oozt

Estimated Peso Cost

{1978 Prices)

Morld Bank Bureau of Salf financed
Hesettlement Settlers
3740 425 &00
94,421 1,225 4,830
12,811 25,170
4,710 10,300 fed
1,130 2,000 1,432
S,052 &, 000 2,568
555 1,200 572
a7 1,500 85
377 3,000 415
none 00 F22
none 1,500 (by settler)
none 500 ) 711
22,602 27,720 12,347
13,842 4,900 18,842
41,444 12,620 31,149

Sources: IBRD [1973), ILOD (1974), Mimeo, Settlerz'" Affairs Divigion, Burean

of Resettlement, Ministry of Agrarian Reform, August 24, 1977, and

field surwvey data, Falawan, 1975.




cradit programs in the 1970's are unsuited to areas which lack basic
infrastrusture) s

4) . recognition that development of family farms appears to be at least as
vizhle az attempts to establish large-scale, mechanized farms in areas
avsh as Palawarny

5} reakization that attempts to use organized land settlement to achieve
income distribution objectives are excecdingly costly and, even then, are

likely to backfire,

e
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¥ueva Ecija Settlement Project No. 1.

The most recent settlement area analyzed as a case is the first Hueva
Ecija rezettlement project, also known as the Pantabangan project, The case
ftudy is also interesting because the résettlﬂmsnt had been brought about by a
massive govermment infrastructure project. The details given in the study are
scanty and are interspersed with data on two older settlement projects, one in
Bicol and another in Western Visayas. However, because the project is relatively

new and because of the special conditions of its inception, it is of interest,

The resettlement project became necessary when & massive hydroelectric
project in the mountains of Worthern Luzon — the Pantabangan dam complex - was

about to flood scme villages,

In ecmtrast to ‘I:hE two other :‘e"&atﬁlnt areas studied here, the
ebjective of this one was quite simple and immediate: the necessary resettle-
ment of families who were going to be displaced by a government project.
Incidental aims were to carry this out with minimm dislocation and

unhapoiness.,
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Several settlement sites in three towns of Mueva Ecija province (at
the bhorder of the plains of Central Luzon and the mommtainous Hnrtherq Luzon
regions)] were prepared. The size of the transfer can be gleaned from the
report of the Ministry of Agrarian Reform (MAR) that 1,553 families had been
resettled in the area by Januvary 198l. All in &all, the project comprises an

area of 5,400 hectares diwvided as follows:

Location® Size
Tanauan 1,686 hectares
Lob-lob 2,604 "
Bongabon stock farm 1,100 o
Total 2,400 hectares

*Location refers to the administrative division to

which the aresa balonged.

All of the sites are in the same general area of the province of MNueva Ecija.
Tananan is predominantly hilly but with sizable undulating and rolling terrain.
Lob-lob is predominantly mountainous but approximately 70 to B0 percent of the
area has undulating to rolling terrain. Bongabon iz nearly lewel and ﬂraiénqc
is not a problem. Of the three, Bongabon is the best suited for rice,
vegetables and sngar cane. The other two are less fertile and would need

some =20il supplements for good harvests. The infrastructure supplied by the

goverrment are listed below. Unfortunately, construction costs are not included.

1) Survey and Subdivision. Mumber Area (ha.) -
Bgricultural (farm) lots 70 184
Residentail (home) lots 1,559 350

Public lots (Tanauan)

&

2.9
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2) Infrastructure:
l. Roads constructed &1 km.
2, Bridges constructed =

3. Public buildings:

Administrative Office 1

» Warehouse emplovees' guarters 2
Settlers' houses (temporary) 359
Settlers' houses {permanent) 1,300

" Barrio Hall 1
Police Dutpost 1
School buildings 4
Fublic Market 1
Food Terminal WarehouSe 1
Municipal Hall 1

M sedm 1
High School 1

4. Waterworks:

Despwells 10

Chraracteristics of the Sattlers

Forty-three respondents from the Pantabangan project were interviewed
by the authors. While not a wery large sample, it gives some indication of
the types of people that were transferred by the project. Compared to other
resettlement projects, the present population of settlers are older, with a
Iﬂ!ff-fliﬂn age of 40-44 (Table 21). This iz probably a result of the wholescale

transfer of villages. The self-selection mechanism that makes younger
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migrants predeminate migrations and which we have come to axpect did not to
operate. The level of schooling was low (although this finding iz uncontroll
for the ages of the respondents, (Table 22) and the major portion of the set
were tenants, landless agricultural workers and rural neonagricultural workers
prior to resettlement (Table 23). However, contrary to expectations and in
contrast to the two other projects studied by Reinoso and Briones, farmers
constitute a very small proportion of the migrants in the Pantabangan project.
The family pattern was predominantly nuclear (72%) and the average household

aize was seven.

Decision to migrate and chanoges after resettlement,

The unigue character of the Pantabangan project is indicated by the
responses on whether it was the household's decision to migrate (Table 24).
The overvhelming answer given was "no", When pressed further, the main reason
given for their inducement to move was pressure from government agencies
[Table 24). Inspite of their unwillingness to move, some improvements in
their occupation status is seen. Table 23 shows that a substartial portion
of the migrants were tenants prior to resettlement. After the move, the number
of tenants was drastically reduced. The surprising finding is that nobody
became a landowner. Most of the migrants became landless agricultural and
nonagricultural workers. However, this may be due to the Fact that these towns
are close to a major public works project and jobs at the project site ware
used ag an inducement to mowve. Since labor market work does not entail any
investment (land improvement, soil preparation, etc.) on the settlers' part,

this was an easier change to make.




TABLE 21: Pantabangan Settler's Age Distribution

Rge of Household Head

Pantabangan Resettlement Project

hge Humber
25-29 3
-
30-34 B
35-39 &
40=-44 6
45-49 4
50-54 5
55=53 4
§0=64 5
85 & owver z
Total 43

Source: Reinoso and Briones (1978)

{(Field Surwvey).

6.928%
12,60%
13.95%
13.95%
o 9,30%
11.63%

9. 30%
11.63%

4.65%

100, 00%

57



TAELE 22, Educational Attainment, Pantabangan

Educational Attainment of Househoeld Head

Pantabangan Resettlement Froject

Educational Level Number Percent
Kone 5 11.63%
Grade I = & 1z 27.91%
Elementary Graduate ip 23.26%
1st-4th yr. High School 3 £.93%
High School Graduate [ 13.95%
Vacational Graduvate 1 2.33%
College Student 3 6. 98%
College Graduate 3 6.98%

Total 43 lﬂﬂ.ﬂﬁ;

S0urce: Reinoso and Briocnes (1978).

{Field Survey).
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TRELE 23, Land Tenure Status, Pantabangan

Land Tenure Status, Fantabangan Settlers

Before and After Migration

- Before Migration After Migration

Status Humber Percent Bumbey Percent

Landless Agricultural

Worker 1 2.33% 13 30,.23%
Rural NonAgricultural

Worker 15 J4,.B8% 23 51.1ls%
Urban Laborer 2 4,658 3 6.98%
Tenant 149 44 15%% 2 4,.65%
Landowner i 9,.30% 0 - 0%
wmer—caltivator 1] « D0% i « 0%
Other ' HEh g 4.65% 3 6.98%

Tobal 43 100.00% 43 100, 0%

Source: Reinosc and Briones (1978).
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TABLE 24: Decision to Migrate, Pantabangan
Higrafian Decision by Settlers

Pantabangan Resettlement Project

Decision to Migrate

Beasons for Mowve Own Induced
" ‘Pressure from Gow't 40
Ho Better Alternative 2
Hot Applicable 1
Total 1 42
% 2.33% 97.67%

source: Reinoso and Briones (1978)

Figld Survey,

Total

40

43

100,00%

&0

93,022

4.65%

2.33%

100, 00%
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In the.u.- cmclusim, the auwthors note thac t.here was an absence -:}f
U Sponsored m:ttlars or spuntmema migraticn in the areas studied and
ind.ic.'ate surprise at thia result. They attribute this finding to the tgpu of

resettlmu:nt in th-e: argas he:.ng st.m:h.ed {fm:::ve or "controlled® migratim} auﬂ
to the 'ﬂ"'h:.:l.-ﬂﬂ.ﬂf s.anple ared. h‘e may venture to add here that the reﬂentness
0f the opening of the resettlement area is one part:.a.l reason. A samnd ard ; .
perhaps, moreé important additional reason is the potential of the resettlement
area for farming. From the scanty evidence available, the .site does not possess
the gualities for agrienlture. The location of the area, at the periphery of
the most settled region of the country, provides indicative corrcboration of.

this point. Had the site had potential it would hawve been settled long before,
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I1I, bAsgesoment of Program Achisvements

It may be wseful to try to discern an ultimate cocherence out of the
disparate settlement projects carried out inm the first three guarters of this
century. The historical perspective provides the theme with which to view the
overall effect on national social and economic development even though these
projects are varying responses to different problems over the years that may

enly be indirectly related.

fuite frequently, individual projects had multiple purposes (like the
EDCOR projects which had both economic and political ohjectives) or a project's
main emphasis would gradually change as it progressed. It would be diffiecult
to reconstruct all of these changes even for individual projects. It would be
even much harder to replicate the modifications being introduced in all of the
projects at every juncture. What thiz exercise provides is an underlying
framework for assessing the effect of these projects on national, social and
economic development and at the same time lend some balance to hindsight as it
is brought to bear on the phenomenon. A distillation of aims found in wvarious

documents, studies, and project plans, provides the following objectives:

-

1} settling and development of the land frontier (which was
especially important at the early part of the program),

2} growth of agricultural output,

3) pacification and assimilation of minority groups,

4) alleviation of the agrarian problem in overcrowded
agricultural regions,

5) decongestion of overcrowded cities, especially Metro

Manila (which became more dominant in the later period).
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This list provides a convenient framework for assessing the program's effect
on national development.

a

A. Population Redigztribution and Agricultural Growth

The earliest resettlement projectzs had the colonization of the frontier
as the major objective. There was a feeling that the unexplored areas of
Mindanao, Palawan and Cagayan Valley represented resources that were being
ignored, This was also coopled with the hope that the influx of Christian

-
gettlers into these regicongs would lead to the assimilation of cultural
minorities in theze areas or at least blunt the immediate threat of raids or
warfare on other regions. This was an important aim in the early settlement
of the Mindanao regions, The initial projects, therefore, sought to cause a
transfer of emough population to change the economic and political character of
the frontier area. In this consideration,the settlement program was very
successful. Table 25 shows some of the crude estimates of the volume and
percentage of net in-migration into the different regions of the cnuntr?.g
Throughout most of the period 1900-1375, the frontier regions of Mindanao show
a steady acceleration in population growth that can only be explained by

massive rates of inmigration. The record for Cagayan Valley is miwed during

the same period.

Within Mindanao itself wariations in the timing of the tempo of
population growth indicate some of the reasons for the successes and failures
of land settlement schemes. During the earlier periods of this century,
provinces in MNorthern Mindanso (Misamis, Surigac and Agusan) were the fastest
growing areas in the country. Census figures from 1903 to 1948 show a slight

edge for these provinces over the rest of Mindanao. From 1948 until 1970,
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however, Western, Scuthern and Central Mindanas started to outstrip the
Northern portions of the island with figures eaven indicating net out-migration
for Misamis. During the period 194B-1960, Scuthern Mindanao which iz made up
of Davao and portions of Cotabato was growing at 10% annually, twice the rate
of growth for Mindanao which in tnrn was growing twice as fast as the whols
country. Vandermeer and Agaloos (1962} ascribe the later boom in the southern
areas of Mindanas to an initial absence of a good transport network in these
areas, They further point to the rapid settlement of the provinces thaere,
especially Davao and Cotabato, after two major highways were built conpnecting
the important settlements of Davao City and Cotabato City to each other and to
Cagayan de 0o in Horthern Mindanao. These findings are corrcborated by Pelzer
(1245, p. 235) and Simkins and Wernstedt (1965, p. 115) with the latter also
suggesting a substantial role to the flow of information between the origin and

the source areas of migration.

The ultimate effect of these changes was to chatge totally the demographic
profile of the Philippines. This is manifested most in the increasing proportion
of the population living in the island of Mindanao (and in the Metro Manila area)
and the relative changes in population density. From about one seyenth of thu
population density of the traditional agrisultural region at the beginning of the
century, Mindanao's density rose to just one-half by 1975, This change is
reflected in Table 26, This implied that the notion of Mindanao as a safety

valve for overcrowding in other parts was rapidly eroding. But it also implied

that a larger proportion of the labor force now resides in the "frontier® regions.

The change in the distribytion of population apd labor force had conse-
guences in the distribution of cutput. The frontier regions started to account

for a larger and larger portion of total cutput. This is reflected in the
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Fable 27: Regional Shere of Eaployment and Establishesnts
Y93, 21948, 1971472
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increasing share of frontier regicns in total employment and the number of
establishments (see Table 27). The most profound changes, however, were in
the distribution of agricultural output. This was, perhaps, a natural
conseguance because the settlement program and its corresponding migration
stream was for the most part of the period Pr&dﬂminantly.agricultural in
character. The distribution of agricultural output refiects the growing
importance of the newly opened regions to the agricultural production of the
Fhilippines. Table 28 shows the distribution of the wvalue of production in
1937 and 1960/6l economic censuses, This tabulation even undertakes the
tremendous spurt of agricultural output of the frontier region by using 1939
as the initial year when the base was already much larger than that in 1903,

(Data i=s incomplete for sarlier years).

The increase in agricultural output is the second major benefit of the
frontier migration. The settlement program induced and encouraged this move=
ment, as we shall show later. While providing land for a huge outflow of
population from overcrowded regions, the fromntier also supplied the additicnal
focd supply for a rapidly growing population. The ILO report in 1974, fng
example, point to the expansion of the cultivated area as a leading factor in
the growth of the agricultural sector (page 453}, This finding can be
regressed backward as far back as the colonial pariod in order to fully
appreciate the effect of land settlement on agricultural cutput. When land
expansion decelerated between 1960 and 1965, growth in agricultural output
alsc slowed down. The impact is magnified once it is taken in the context
of the country's economic structure. For most of the colonial period, the
Philippines enjoyed rapid export-led economic expansion under the aegis of

free trade with the United States. This growth was largely based on primary
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TABLE 28, Regional Distribution of Agricultural Output
!EEE.a,c To60™ 1972}
Central Industrial 29.2 24.39 . 22.3
- BCR 6.9 0.6 a.5
Central Luron 12,1 11.7 1l.6
Southern Tagalog 10.1 12.6 i 10.3
. Tr;ditiﬂnﬂl Agricultural < 5.0 43.8 40,3
Ilocos ; 9.1 10.6 9.3
Bicol : 16.8 8.3 7.0
Western Visayvas 19,2 g B ER 12,0
Central Visayas 2.5 6.6 5.7
Eastern Visayas 2.5 6.3 8.3
Frontier - 20.7 31.3 37.4
Cagayan Valley 1.8 &.0 B.d
Wastern Mindanao T2 i 4.3 4.8
Rorthern Mindanao 4.6 7.9 7.1
Southern Mindanac 1.9 d.6 3.4
Central Mindanao 5,2 8.5 10.6
PHILIFPIMES 100.0 100.0 100.0

a/ Valve of Production.
b/ Census Value Added.
¢/ Excludes forestry, logging and fishing.

Source: Economic and Agricultural Censuses (1939, 1960, 1971).
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product exporte to the American market (Paderanga and Pernia, 1983). wWhile
the traditional agricultural region Supplied mast of the exports during the
early period, the frontier areas also produced an increasing portion of this
increase (for example, abaca from Davao) at the same time that its production

of staple commodities raleased land for ecash crops in other places,

B. Effect on Owvercrowded Areas and Minority Groups.

The effect of the land settlement program on the alleviation of agrarian
problems in overcrowded or highly tenanted areas and the pacification of
minority groups was mixed, at best. The effact on overcrowded areas may be
wwo=pronged, economic (agrarian) and political. On the politisal aspect, the
government's land settlement program enjoyed a brief period of success as
Lamon Hagsaysay, first as the secretary of national defense and later as
president, promised "land for the landless" to undercut the appeal of the
dizssident Buks in the middle of the nineteen fifties (Kerkvliet, 1277). On
the whole, however, the impact of the government's settlement program on
agrarian unrest has been negligible and just a decade later, in the 1960s,
agrarian problems again feature prominently in the New People's RArmy's (HPA)-

appeal to the people, The NPA i= a Macist-oriented group which has supplanted

the BHuks in Central Imzon and has spread to other areas.

-

{m the economic aspent, the settlement program had no perceptible
effect on the proportion of land cultivated by tenants. The ILO (1974) study,
for example, reports that the percentage of farms cultiwvated by tenants was
T3% [or all types of crops (75% for palay, page 462). This was aven a
deterioration when compared to figures given in the 193% census for the same

area [Table 2%). Even pore discouraging is the perceived reversion of the
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pattern of land ownership in the frontier to that prevailing in the regions

of origin. Krinks (1974, p. 11) provides data which tend to show the rise of
tenancy in the town of Mawab, Davac province (which was settled about the same
period as the Digos-Padada vValley). One, of course, cannot conclude that
resettlement was absolutely useless in solving the agrarian problems in the
origin_areas of migration. For ocne thing, present tenancy ratios in these
arcas could conceivably have been much higher without the out-migration that
they experienced in the previous decades, The ultimate reascns for the
piruiﬂten; high tenant-farm ratios may be found in the high population growth
rates 95 the country and the absence of technmological and structural changes
which failed te {a) free lahar.frﬁi the farms and (b} create employment
nppurﬁunities outside the farms. Inspite of this gualification, the inference
is quite streng that land settlement programs cannot be expected to solve
agrarian problems by itself, At best, these are palliatives that buy them so

that correct policies can operate fully,

The pacification of minerity, especially in Muslim areas met with seeming
fuccess at the start. For three or four decades after the start of the settle-
ment program in 1913, these areas rapidly became "Christianized™ or "civilized,"
to use terms= that were cosmmon use in those days, As a result, together with
increases in economic cutput, these areas became more easily governable first
by the American colonizers and later -ocn by: indigenous officials. As the
frontier rapidly filled up, however, conflicts between the original tribal
inhabitants and the settlers started to appear. Early friction was present
back then (Vreeland et al, 1976) due to both cultural differences and land
conflict. But the early probhlems were few. These conflicts became acute as

land awvailable for homesteads became scarcer, At the same time, the building
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TRELE 29:
Percentage of Total Famm Area of all Cultivated
Land COperated by Tenants
Selected, Provinces, 1239
Operated by Tenants

Frovince % Total Farm Areas % Cultiwvated Land
Bulacan a0.5 BG. 5
Hueva Ecija 57:3 67,8
Fampanga 52.9 67.0
Coavrite 4.7 LB8.5
Tarlac 45.3 52.4
Laguna 41.3 44,3

Source: Census of the Philippines, 1939.
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@f roads into the deep hinterlands to accompany the much expanded logging
operations in the 1950s and 19605 brought new settlers into competition with
inﬂignnnua groups using different farming technigues (traditionally =lash and
burn asz contrasted with the more settled fa¥ms of the new arrivals). (See
for ewsmple, Hance, 1976). Land disputes ‘was an important part of the
accumulation of problems which culminated in the violent wprising led by
HMuslim separatists in the early 1970s. Thus, in the end the goal of

pacification -of eultural minorities was not attained after all.

It cen, perhaps, be conjectured that the goal of pacification was a
victim of its own success. As settlers poured in and as the cultural minor-
ities became smaller proportions of the population in the frontier areas, the
frontier was also filling up. &And as the frontier becase crowded, conflicts
were bound to arise. This however, ignores some details of the later conflicts
which could have been avoided freom the start. While land disputes were an
important immediate cause of the break and the land settlement process (both
spensored and spontanecus) underlies the whole sitwation, cultural differences
were alse a substantial part of the minority grievances (Vreeland et al, 1976:
Chapter 4). And while the population density in the southern parts of Mindanao
were much higher tham what had prevailed at the turn of the century, these had
not even approached those of the rest of the coantry (ILO, 1974: Table 95).

The land problem itself was not purely the result of overcrowding. Rather, it
arose out of owverlapping spheres of competing technigues of cultivation inter-
twined with cultural differences., It now seems that with proper delineation
of areas and witp planning to anur; the observance of ;ultural differences;

the settling of the fromtier could have been carried out mere smoothly.
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IV. CONCLUSICNS AND POLICY IMPLICATIONS

The Fhilippines' experience in land settlements provides a valuable
opportunity to define the proper role of land colonization within the matrix
of available policies for future programs and for other countries congsidering
gimilar approaches, The Philippine experience is somewhat unigue and other
goals and functions may apply in other countries, not to mention different
circumstances. On the other hand, as a developing country, it is reasonable
to expect that the Philippines shares common characteristics with other

developing countries,

The main conclusion that canh be distilled from the Philippine experience
is the inability of the land settlement pruqiam to solve social and economic
tasks by itself. As a result of the complexity of the aims that have been given
to the different projects or during certain phases, the program failed most
where it was depended upon most. In the preceding chapter we saw how land
settlement brought about changes. Yet if compared with the stated aims, the
program typically fell short, except perhaps in the literal interpretation of
population redistribution. Ewen here, it can be argued that a deeper meaning
of redistribution iz what is meaningful. $Still, the changes that are traceable
te land settlement indicates that in conjunction with other policies, it can
be a significant tool available to countries still blessed with this option,

The appropriate role of the land settlement P:ugrém is discussed with the total

package of which it can be part of is attempted a little bit later.

One of the functions in which land colonization can still have an
important role iz the increase in agricultural output. The ILO mission report

of 1974 shows that even with conservative esfimat-as a suhstantial p-nztu:m af




unused agricultural land still remains to be exploited. Given the demlll‘l.:'
tion in the growth of agricultural output in the late seventies and early
gighties (NEDA Mational Income Account, various years), land settlement can
pﬂﬁ;ide a major portion of ‘the increass in thé medium term even if this means
reverting back to the old pattern wﬁéiﬁ.thn country increased agricultural
output mainly by bringing more land under cultivation. But land settlement
':-'ﬂ-TII\‘DT- 1::.- .'mnn as the only option. To ms& aqr:.cu.‘l‘.tural cutputs, other
_:i.nstnmnts must be considered, "I-'i;.-ar'a ie for example intensified cultivation
which wounld" tntn;l ;uv;;;;en;;ﬁzg;;;;l-infrastructure {irrigation, rural
roads, etc.). The optimal mix will depend on prevailing prices and conditions,
Table 30 :ha-_w-c:. th;-l.};;:E.it-mt ratios EE‘I'_i.I:IlE..'I.:E-d b}r both the World Eank and
the Bureau of Resettlement, Ministry of Agrarian Reforms. The benefit-cost
ratios Enr.irrigatia; of ¥ica land are higher than those EDI I;ndJrE:Ettlatent
althuugh the latter still has a ratio greater than one if MAR's Eatlmates are
useﬂ. These are average computations. Final project decisions will d&p&nd on
more specific assumptions. In qene:a.‘l. as the land area gets .‘.illaﬂr.l;:p. )
resettlement costs start to increase rapidly. The prospects for the madium
term, given the wm.la.h:.llt}r of U.IJ.HJ'I.P].-DltEd land, would point to a muﬁarate
pursuit of land colonization in combination with 1nfrastructuIE additions in

settled areas,

The continued use of land settlement as an instrument for increased
agricultural production will alsc automatically fulfill the goal of population
redistribution. But instead of emphasizing the numbers, this goal should be
Mﬂaﬂ in A more general analysis of regional development. Population
transfer could, of course, be tied to the balancing of densities between the

remaining frontier and the high man/land ratic, low-productivity areas which
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TABLE 30: Estimates of RBelatiwve Costs of Land Settlement

and Irrigation

Cost in pesos in 1970 prices Benefit=-cost rati
Par Per man=day FPer metric ton  Palav Maize
hectare Palay Maize Palay Maize rice
rice rice
Land settlement:
World Bank estimates 3,500 109 55 4,300 3,200 0.76 1.12

Buresy of Land Resettle—

ment estimate 2,500 78 33 3,100 2,300 1.08  1.56
Irrigation (NIA systems) 1,200 i . . - .
Traditicnal = O H s 52 4 1,800 . 1.6l
Traditional - 15 B : 48 5 1,600 . 1.G69 .
HYV - 30N 3 34 A 250 b -
HYV - 60 W ; 3l : 790 ; 3.33 ;

From: ILO (1974): 448,
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Mo rEin af Cost

Time

Figure 3 - Comparative costs of increasing agricultural cutput by opening

up new land and by increasing irrigation. (Adapted from ILO 1974),

characterize the lagging regions (Pernia, et al, 1983). But this balancing
should be pursued in conjunction with the overall goals of regional development
if the original problems are not to be repeated in the new areas. The
delineation of target destinations should, therefore, consider the potential
for area developmént which in turn will entail locking at available (or
rotential) physical infrastructure like roads and irrigation, as well as
intangible structures like credit, marketing and health fa'ci.litia'a.'-' The 'lIZ-';EL‘]&.
studies: (e.g. Digos-Padada) show that a minimum of these :infnisi-_m.:ture
facilities are required and information about them should filter back to the
areas of origin before public settlement preject can induce the ::pnnt.ﬁmnua
mowements which have been much more numerically significant. Considerations
of interregional development may alsc require investing in infrastructure in

the origin areas. This type of planning also requires a more careful exam-
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ination of the systems of central places st both ends in order to fully
exploit the initial benefits of resettlement. The choice of projects flowing
ot of this wholistic exercise may turn ocut to be radically different from
those coming out of a mechanical balancing of population dengities {no mattc_;:
how broadly defined) or the response to a narrow interpretation of agrarian

problems in congested Arcas.

The soluticn to agrarian problems by itself is a much more complex task
than can be addressed by the physical transfer of tenants or surplus population.
The plethora of other agrarian programs and laws undertaken by the government
owver the same three guarters of a century of land settlement attest to this.
Recent studies also show that land tenancy is the result of a cm:hplex cembination
of environmental and institutional factors such as property rights, inheritance
laws, and other aspects of the prevailing sociceconomic structure. »Among others,
the phenomenon of tenancy may be the response of tenants and landlords to these
factors (see for example, Scott, 1976, Bardhan, 1977 and Braverman and Stiglitsz,
1983). The hapharard introduction of land settlement projects is bound to make
no lasting impression on the tenancy problem and may even have unintended effects,

The poverty and maldistribution of income often identified with tenancy
may also be substantially influenced by broad macro—econocmic policies that
penalize the agricultural sector as it encourages import-substituting induse
trialization as what happened in the Philippine case (Power and Sieat, 1971).
With the ecomomic atmosphere that prevailed after World War II, agriculture
was unable to invest in infrastructure that would have raised labor prniiu{:t.-
ivity within the sector. At the same time, dependence on a slow growing,

protected domestic market prevented the industrial sector from absorbing the
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surplus labor from farms that was being augmented by a high population growth
rate. The upshot was & growing rural (and industrial) reserve army that greatly
limited the bargaining power of tenants and farm workers vis-a-vis landlerds.
‘Unless these and other more basic conditions are removed, it is doubtful that
land settlement will have any long-lasting impact on agrarian problems. What
the land colonization program can do is bBuy the time within which tenants and
landles® rural workers are aided until the effects of more basic changes begin

toe be fele,

One of the first reasoms for the settlement pregram and one that was
apparently fulfilled at first — the pacification of the cultural minorities -
now locks to be one of the more palpable failures of the program. The rectifi-
cation of the grievances on all sides which led to the Muslim uprising and other
related problems in the early 15980s is now out of the pale of the program. What
% still under the control of program administrators is the design and implement=
ation of present and future projects. The recognition of the complexity of the
situation that a settlement Program is asked to address should lead to the
avoidance of "single-issue" projects (which treat only decongestion of over-
crowded areas, for example). Embodied within a broader scheme of regional
deve lopment , agri-:ul:tm:al growth and other goals, land resettlement should
antomatically consider the effects of all projects in the receiving arcas.

This includes the possible effects of the projects on indigenous populations,
The proper delingation of reserved areas for minorities and procedurss for

coopération should be mandated in resettlement plans.

Finally, the most important lessen from this analysis may only be
indirectly related to land settlement schemes. Throughout the historical

review and the summary of the country's experiences, an underlying theme
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)

o)

" E)

F)

The examination of physical and intangible infrastrocture investments in
resettlement projects as part of the regional development program in order
to fully exploit the potential of the projects for

i. increasing output, and

ii. alleviating poverty and the maldistribution of income.

The mandatory consideration of cultural and cther differences in planmed

resettlement areas in the design of projects.

.

The systematic examination of macroeconomic and trade policies for
unintended effects on the cobjectives which land resettlement is often
called to alleviate. For example, the hy-product of a nationwide program
to raise productivity may have much more benefit on agrarian problems
than the piecemeal palliatives offered by resettlement projects. Other
policies, by increasing industrial employment may alse raise the
opportunity cost of agricultuoral labor and contribute most to solwing the
agrarian problem. The removal of policies which work in the opposite

direction may be even more promising.

The examination of the institutional framework of agrarian relations

should also be continued.

The continuing review of the national urban system. This ties in with
the national integration of regicnal programs. But this weuld leck more
towards the strengthening of small and mediumesized cities so that they
will act as alternative magnets for migration while supporting the growth

of their regional hinterlands.



G) ‘The final and summarizing lesson from this survey is the call for a
¢hordination of policies. Even a program as apparently unrelated ag
land colonization is influenced hy and a.ffucts. the other Pniic:i.u. This
integration can perhaps be best achiesved by using the national settlement
policy a necessary part of the planning process. Thiz examination of the
resettlement program emphasizes the interrelatedness of the different

aspects of the economic structurs.
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