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I. INTRODUCTION 
 
 
This paper focuses on the central question: How do governance reforms happen (or not 
happen) in “fragile” or post-conflict societies? In trying to answer this key question, it 
hopes (a) to understand the factors affecting governance reforms in “fragile” or post-
conflict societies, (b) to put forward a synthesizing framework that will reconcile 
governance reform efforts with the peace process, and (c) to offer recommendations 
for a more effective and appropriate governance reforms in “fragile” or post-conflict 
situations.  

 
Governance reforms refer to ‘good governance’ reforms or ‘open government’ 
reforms with the goal of improving transparency, accountability, responsiveness, 
effectiveness and efficiency. The concept of governance in itself is primarily 
descriptive, but soon becomes a normative model when coupled with the epithet 
“good.” A “good governance” is one supposed to be capable, accountable, 
responsive, participative, transparent and efficient (Agborsangaya‐Fiteu, 2009) and 
should be considered as the end goal of all governance reforms, such as promoted 
by a number of international agencies.  
 
All societies are however not in the same position to achieve meaningful reforms, 
and it appears that those which might need these the most will in fact have the 
hardest time reforming their governance structures. As stated by O’Donnell (2005), 
“countries emerging from conflict frequently have very high or endemic corruption, 
low state legitimacy, low state capacity, weak rule of law, and high levels of physical 
insecurity and residual violence” which are all factors that can undermine the 
achievement of good governance objectives, or reforms in that sense, especially 
where practices of power abuses and human rights violations are common.  
 
Here, fragile or post-conflict societies refer to those undergoing a transition from 
years of armed conflict or those experiencing disasters that render the society 
almost unable to run its affairs. The ARMM very well fits into the category of a 
fragile society with the peace process ongoing, a peace agreement still undergoing 
implementation, and volatility high.  
 
The governance reform being looked at in this study is a national program that is 
well recognized to have the potential to achieve good governance or to make 
government open. The national performance of this national governance program 
will be contrasted to its region-wide implementation, further zeroing in on a local 
government unit (LGU) that can be considered a “good practice.” The LGU-specific 
performance will then be compared to the region-wide performance. The 
governance reform program in focus is the Bottom-Up Budgeting (BuB), with the 
Autonomous Region in Muslim Mindanao (ARMM) as the focus region (which is 
fragile as defined above), and the municipality of Upi, Maguindanao as the case of a 
best practice. Looking at a best practice enables the research to identify factors that 
lead to a successful implementation of governance reforms and its limitations in an 
environment that may be considered fragile or post-conflict.  
The methodology employed is a process-tracing, an analytic tool to carry out within-
case analysis on qualitative evidence (Collier 2011). The analysis closely pays 
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attention to the sequential, fine-grained systematic description of the implementation 
of BuB in ARMM. Data for this study were gathered through documents review, 
interviews and focus group discussions.  
 
This study does not intend to make an assessment of the BuB as a program. It uses 
BuB as a case to discuss the many considerations that should be taken into account 
when pushing for governance reforms in fragile societies.  
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II. CONTEXT 
 

 
A. The ARMM 
 
There is a continuing struggle for self-determination in the ARMM. The long-standing 
armed conflict between Moro rebel groups and the government traces its roots to a 
history of injustices to the people in the region. Moments in Philippine history have 
created a divide between the Muslims and the rest of the Philippines and became the 
foundations of the conflict, starting with the forcible annexation of the Moroland 
into the Philippines under the Treaty of Paris in 1898, the military pacification that 
organized the Moro province and united Christians and Muslims under a single 
government, destruction if traditional political institutions of the Muslims, 
government induced land settlement and migration to the Moroland, land grabbing 
conflicts, cultural inroads and labels that hurt, the Jabidah Massacre in 1968, the 
Christian vigilantes (Ilaga) in 1970-72, and government neglect and inaction to Moro 
protests and grievances (Santos, 2005). 
 
During these many years of armed conflict, the ARMM has seen pervasive poverty. In 
the last official poverty statistics (2015; released by the Philippine Statistical 
Authority), three of the ten poorest provinces are in the ARMM. Looking at the 
latest human development indices released by the Human Development Network in 
2013, ARMM performs miserably again. Life expectancy at birth is worst in the four 
provinces of ARMM –Tawi-tawi (53.6), Sulu (56.8), Maguindanao (58.5), and Lanao 
del Sur (59.7) are the bottom four provinces. La Union has the highest life 
expectancy at 76.4, or 22.8 years greater than Tawi-tawi. 
 
Three of the bottom five provinces in terms of education index are in ARMM. Adults 
in Sulu only have 4.6 years of schooling, the lowest in the country, with Tawi-tawi at 
6.2 years, and Maguindanao at 6.3 years, compared to Batanes (highest) at 11.5 years. 
The school-age children of Maguindanao (lowest) are expected to have about four 
less years of schooling than those in Benguet (highest). 
 
In the overall HDI levels, four provinces of ARMM are in the bottom ten, with Sulu 
getting the lowest HDI at 0.266, or about a third of the HDI of Benguet (0.849; 
highest). Maguindanao is second lowest (0.300); Tawi-tawi is third lowest (0.310) and 
Lanao del Sur is tenth lowest (0.416). 
 
These are just some of the measures giving an indication of a dire state in the area. 
The prevailing poverty in Mindanao, especially in predominantly Muslim areas, is a 
major challenge in Philippine society that perpetuates inequality and marginalization. 
Such leads to a structural flaw that fuels conflict and animosity.  
 
The economy and politics of Manila and the rest of the country do not rest on 
interdependence but have been largely one-sided favoring Manila. The share of 
ARMM to the country’s GDP in 2012 and 2013 is a measly 0.76% and 0.73%, 
respectively. Smaller still is its contribution to the economic output of Mindanao, 
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which is already lagging behind in economic activity as seen in Mindanao’s share to 
Philippine GDP of 14.4% and 14.3% (2012 and 2013, respectively). In the same years, 
ARMM only contributed 5.26% and 5.15% to Mindanao’s regional GDP (in 2012 and 
2013, respectively). These low outputs of ARMM’s economy result in low income 
and more poverty, as discussed above citing results of human development index. 
 
This dire situation caused by the current governance setup and unresolved historical 
injustices keep the guns firing. President Benigno Aquino III, in his speech during the 
signing of the Framework Agreement on the Bangsamoro, perfectly captures the 
situation: “The ARMM is a failed experiment. Many of the people feel alienated by the 
system, and those who feel that there is no way out will continue to articulate grievances 
through the barrel of a gun. We cannot change this without structural reform.” 
 
Aquino’s Social Contract is the foundation of the governance reforms under the 
current administration. A regional version of this Social Contract, put forward by the 
administration of ARMM Regional Governor, Mujiv Hataman, also contains several 
points on governance reforms. Hataman likewise had the ARMM Reform Agenda as 
his guide for the first one hundred days of his administration. Progressive agenda is 
not new for the Regional Governor. Hataman comes from the civil society with an 
activist background before he crossed-over to government. 
 
A scanning of the governance reforms in the ARMM shows many efforts to clean up 
the regional government. These reforms are seen to be mostly bureaucratic/ 
administrative/ functional. These reforms too are incremental, largely at the regional 
level and hardly penetrating the level of local government units in the region. A 
forum and focus group discussion on this topic surfaced this observation from many 
stakeholders in ARMM.  
 
B. The BuB as a Good Governance Program 
 
One of the governance reforms being done in the ARMM is the regional 
implementation of the Bottom-Up Budgeting (BuB). BuB is a national program under 
the Human Development and Poverty Reduction Cluster, and the Good Governance 
and Anti-Corruption Cluster of the Aquino Cabinet that seeks “to systematically 
engage the local communities by giving a “voice and vote” and a stake to citizens in the 
process of crafting the budget.” Citizens are given a voice in the budget process, and 
that voice hopefully reflects the needs of the people in the budget priorities. In a gist, 
BuB is a people empowerment and poverty-reduction measure. 
 
The proactive efforts of the government for BuB bring citizen groups to the process 
that starts with a CSO Assembly where the poverty situation of the locality is 
discussed and where participatory governance is highlighted. From among the CSOs 
present in the assembly, representatives are chosen to comprise half of the Local 
Poverty Reduction Action Team (LPRAT). The other half of the LPRATs are 
representatives of the offices under the LGU. The LPRAT is chaired by the Mayor 
and Co-Chaired by a CSO representative. A planning workshop takes place after the 
selection of LPRAT members. In this stage, a Local Poverty Reduction Action Plan 
(LPRAP) is drafted, containing priority projects identified from a pre-determined 
menu of projects to respond to the needs of the locality. The amount for these 
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projects has a cap of Php15 million per municipality. The LPRAP is to be signed by 
both the LGU and CSO representatives before submission to a regional level body 
called the Regional Poverty Reduction Action Team (RPRAT). The RPRAT is 
composed of representatives of the field units of national government agencies and 
some CSOs. This body reviews LPRAPs submitted for the appropriateness of the 
agency identified to implement the project; it looks into the sufficiency of project 
costs and LGU counterparts needed for the projects. The consolidated LPRAPs are 
then submitted to the national level for inclusion in the General Appropriations Act.  
 
Upon approval of the GAA, where the BuB budget is earmarked, funds for the 
projects are downloaded to the LGU for implementation provided that the LGU has 
the following: Seal of Good Housekeeping for the immediately preceding year, Public 
Finance Management Improvement Plan, required LGU counterpart for BuB 
projects, proper financial and accomplishment reports, and compliance to the 
processes of the BuB that ensures meaningful participation of citizens and grassroots. 
The national government agencies (NGAs) and the Department of the Interior and 
Local Government (DILG) check these requirements before the LGUs receive the 
BuB funds. There were instances in the past when the NGAs directly implement BuB 
projects, but this is supposedly discouraged in the succeeding BuB runs to empower 
LGUs. This feature of the BuB incentivizes good performance. In fact, in the most 
recent run of the BuB, LGUs get an additional Php5 million on top of their Php15 
million cap.  
 
The important steps in the BuB process are enumerated below: 
 

1. Conduct of CSO Assembly 
2. Convening of the LPRAT and conduct of LPRAP Workshop 
3. Submission of list of identified priority projects duly endorsed by the LPRAT 

to the DILG Regional Office 
4. Validation and review of the consolidated LPRAPs by the RPRAT, and 

subsequently by the NPRAT, and feedback of the review results to the LGUs 
5. Submission of the revised list of projects with the Sanggunian (City or 

Municipal Council) resolution adopting the list of priority projects to the 
DILG Regional Office 

6. Integration of the projects in the budget of NGAs 
7. Budget legislation at the Philippine Congress (GAA) 
8. Provision of LGU counterpart 
9. Project implementation 

 
In 2013, 609 LGUs participated in the first run of the BuB, with projects amounting 
to Php8 billion. There was in increase in the number of LGUs and amount of 
projects in 2014 -1,233 LGUs with Php20 billion worth of projects. In 2015, all 1,634 
LGUs in the country were covered with Php20.9 billion worth of projects. 
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III. BUB IN ARMM 
 
 

A. General Narrative Until Discontinuation 
 
In the 2013 cycle (pilot) of BuB, 51 LGUs of ARMM made it among the 609 where 
the program will be piloted. The big percentage of LGUs coming from ARMM 
reflects the poverty situation of the region. Among the criteria for selection of pilot 
LGUs is the poverty incidence. Php761.6 million worth of projects were included in 
the National Expenditure Program (NEP). For the 2014 cycle, 106 LGUs from 
ARMM were included and got a total of Php1.68 billion pesos in projects.  
 
The BuB process for the first cycle was facilitated by LPRAP Facilitators (LFs) hired 
by the National Anti-Poverty Commission (NAPC) through the Empowerment of 
the Poor Program.  
 
There were initial discussions by the officials at the national level to have separate 
guidelines for the BuB implementation in ARMM, along with a separate Project 
Management Office (PMO) for Mindanao, but this did not materialize. ARMM used 
the same guidelines followed in the rest of the country. 
 
For the first two cycles (2013 and 2014), ARMM participating LGUs were able to 
implement BuB projects with varying degrees of completion and with different 
modes of implementation. Given the peculiar setup of the ARMM, some BuB 
projects were implemented by Regional Field Units (RFUs) of NGAs in Region 12 
and Region 9. Some were implemented by ARMM counterparts of the NGAs.  
 
Many issues surfaced during the first two cycles of BuB in ARMM, as there are 
elsewhere around the country. For ARMM, the challenges for implementing offices 
include the non-liquidation of LGUs of their BuB funds that severely affect the 
performance of the RFUs). It was also during this period that the peace process on 
the GPH-MILF peace table has taken a quick pace, having the major actors in ARMM 
so much to deal with.  
 
For the third cycle (2015), all LGUs of ARMM participated, proposing priority 
projects worth Php1.8 billion. However, only 74 of these LGUs had projects 
included in the National Expenditure Program (NEP) that was submitted to 
Congress, with a total amount of Php313.9 million for projects that are under 
centrally-managed programs. 
 
It turns out, a decision to suspend BuB in ARMM was made prior to the publication 
of the NEP.  The decision to suspend was made by the ARMM Regional Governor 
and the BuB Executive Committee. There was no formal document on the 
suspension but stakeholders cite the following reasons: too many funds managed by 
the ARRM ORG, focus on the Bangsamoro Basic Law, and issues on liquidation of 
2013/2014 projects. 
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Stakeholders at the regional level claim to have not been consulted on the decision 
to suspend the BuB in the region.  
 
The suspension was brought up in the BuB Summit for Mindanao conducted in the 
third quarter of 2015 where some CSOs from ARMM clamored to have it returned. 
In December 2015, Mayors and CSOs gathered in the ARMM BuB Summit as a signal 
for the BuB program to again be implemented in the region. ARMM fast tracked its 
BuB processes to be able to make it to the 2017 cycle. 

 
 
B. Performance Indicators (National vs. ARMM) 

 
In trying to look at how ARMM fared in the implementation of BuB, we are limited 
to only a couple of indicators. At this point, there is not much data on the quality of 
CSO participation in the BuB process at the ARMM level. An assessment made for 
the national implementation of BuB  in terms of CSO participation (PIDS, 2015) look 
into the inclusiveness of the CSO Assembly (invited CSOs, attendance of invited 
CSOs), quality of CSO participation in the CSO Assembly (representatives of CSO 
which attended the Assembly, the quality of their participation in the Assembly, 
selection of CSO representatives in the RPRAT, quality of Poverty Situation 
Analysis), and the quality of output of the LPRAP Workshop (provenance of long list 
of projects considered, participants in the prioritization, the conduct of 
prioritization). 
 
With only anecdotal evidence of positive and negative experiences, we can still say 
that the same issues on the level of CSO participation in the BuB process 
experienced around the country are present in ARMM. 
 
An interview respondent points to a positive side of the CSO participation in ARMM 
BuB –that such participation was secured, despite the challenging environment in 
ARMM, with many LGUs being made to engage the CSOs, and the latter asserting 
their space and achieving a good standing in the LGU. At this point, the LGUs have 
become familiar of participating CSOs.  
 
As both an empowerment (participation) and a poverty reduction program, BuB 
should also be assessed on the extent by which the projects have contributed to 
addressing the development needs of localities. This cannot however be measured 
yet at this point.  
 
Qualitatively, two indicators can be looked at where a national-regional comparison 
may be made –compliance to the development of LPRAPs and project completion 
rate.  

 
Compliance to LPRAP Development 

 
 

 

Cycle National ARMM 
2013 97% of LGUs 100% of LGUs 
2014 99% of LGUs 100% of LGUs 
2015 100% of LGUs 100% of LGUs 
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 Project Completion Rate (as of February 2016) 
National ARMM Cycle 

# of Projects Status # of Projects Status 
74% completed 19% completed 
7% ongoing 11% ongoing 
2% pipelined 0% pipelined 

2013 7,282 
(Php8.4B) 

16% proposed 

253 

70% proposed 
48% completed 11% completed 
22% ongoing 16% ongoing 
21% pipelined 14% pipelined 

2014 19,525 
(Php20B) 
 

9% proposed 

719 

59% proposed 
12% completed 4% completed 
25% ongoing 1% ongoing 
51% pipelined 31% pipelined 

2015 14,349 
(Php20.9B) 
 

12% proposed 

161  
(all centrally-
managed national 
programs) 64% proposed 

 
 

C. Accounts of Key Stakeholders in ARMM 
 
Stakeholders share that the BuB in ARMM had limited involvement of the regional 
government when it started. Much of the facilitation was done by the national 
government.  
 
When it mattered most to get a strong support from ARMM regional agencies, there 
was no clear mechanism by the national government to the get the buy-in of these 
agencies.  There was also no unique structure for BuB in the region, which should 
have addressed the peculiarities in the region. 
 
Some stakeholders also do not appreciate that the BuB Menu is too open and broad, 
when it could have just targeted high-impact big projects instead of small ones. 
 
Fund download has also been problematic causing backlogs in the implementation of 
projects, aggravated by non-liquidation of funds already downloaded.  
 
Overall, the program is good but is hounded by a lot of implementation issues. For 
the first time, LGUs do not have to make visits to the national offices to ask for 
projects. They get to propose projects and have their funds for the projects. For the 
first time too, CSOs are part of the decision-making process, although the extent of 
their participation is still in question.  

 
 



Ateneo School of Government, 2016 

_____________________________ 
 9 

 

IV. AN ISLAND OF GOOD GOVERNANCE:  
THE EXPERIENCE OF UPI, MAGUINDANAO 

 
 

A. Profile 
 
Upi a term derived from “Ufi”, is a Teduray name for a tree that grows abudantly in 
the area. When the American forces entered the empire of Cotabato, the barrios of 
Awang and Dinaig turned to be a center of agricultural production in the province. 
From then on, Upi was established to be an agricultural area. 
 
By the virtue of RA 1248 known as “AN ACT TO CREATE THE MUNICIPALITY 
OF UPI IN THE PROVINCE OF COTABATO”, Upi was established a separate 
municipality. It was signed by the late President, Ramon Magsaysay.  
 
Upi has a population of 65,444 (2010 Census), with 9,510 households (for an average 
household size of 4.8).  
 
The town mayor, Ramon Piang, Jr. is a multiawarded local chief executive who has 
been at the helm of the town leadership for several years already. Among the major 
awards that he received as town mayor are: 
 
• Top Ten Outstanding Mayor of the Philippines 2003 by the Senate of the 

Philippines 
• Kaagapay Seal of Excellence in Local Governance 2004 awarded by the Local 

Government Support Program-CIDA 
• Gawad Galing Pook Award 2004 for the Project Tri People way of Conflict 

Resolution awarded by Galing Pook Foundation 
• Top Ten Outstanding Mayor of the Philippines 2003 by the Senate of the 

Philippines 
• Kaagapay Seal of Excellence in Local Governance 2004 awarded by the Local 

Government Support Program-CIDA 
• Gawad Galing Pook Award 2004 for the Project Tri People way of Conflict 

Resolution awarded by Galing Pook Foundation 
 

B. BuB Implementation in Upi 
 
CSOs in Upi have taken a very active role under the leadership of Mayor Piang. He 
credits his first win as a mayor to the movement of CSOs that supported him and 
continues to support him until now. The business sector, 4Ps beneficiaries, farmers, 
health workers and children are among the most active CSOs engaged in BuB. 
 
The CSO LPRAT Co-Chair also gets himself involved in other participatory 
mechanisms in the LGU, covering the different stages of the Public Financial 
Management Cycle –from planning to monitoring and evaluation. This makes CSO 
participation in Upi really institutionalized. This said, CSO participation in the BuB 
process in Upi may be positively appraised. 
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In the three cycles of BuB, Upi has received 16 projects. As of November 2015, the 
completion rate is as follows: 
 
•  2 out of 9 completed (for 2013 BuB) 
•  0 out of 6 completed (for 2014 BuB) 
•  0 out of 1 completed (for 2015 BuB) 
•  of the total 16, 1 is pipelined, 1 is ongoing, 10 with no data, 1 is proposed 
 
This picture is the same as in many areas around ARMM.  
 
Breakdown of Allocation, All Cycles 

Agency # of Projects Amount 
DSWD 4 3,500,000.0 
ARMM DAF 3 11,000,000.00 
DepEd 4 

(2 had no budget allocation) 
3,000,000.00 

 
DA 3 11,400,000.00 
DILG 1 2,000,000.00 
DAR 1 5,000,000.00 

 
For the stakeholders in Upi, the BuB was able to respond to the needs and goals 
identified by the municipality of Upi in their Local Development Plan such as the 
expansion of water supply through DILG, provision of livelihood facilities, 
development of the rubber industry, construction/rehabilitation of farm to market 
roads.  
 
There is an appreciation from the CSOs on how involved they have been in 
identifying projects that would respond to their development needs. “Mas 
maganda…para talaga sa mga community dahil sila ang involved.” (It is better…it is 
really for the community because they are the ones involved). “With BuB, mas 
gumanda because it is based on the sentiments of the people.” said another CSO 
leader. 
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V. FACTORS AFFECTING  
THE BUB IMPLEMENTATION IN ARMM 

 
 

A. Peace and Order Situation 
 
The conflict situation in ARMM is always cited as among the factors that affect the 
performance of government service delivery. In the case of BuB in Upi, there is 
relative peace, crime rates are down, but the project completion rate is as much as it 
is in the entire region.  
 
The generally peaceful situation may not have contributed so much to keeping BuB 
project completion rates high, but it does contribute to ensuring stability that makes 
governance easier. The fragility of the situation in ARMM puts pressure on the 
progress of governance reforms.  
 
B. Leadership and State of Governance 

 
Many LGUs in ARMM have the notoriety for being non-functional, their local chief 
executives absent. The common practice before is that elected officials barely report 
to their office, and worse, reside somewhere else outside their LGU. During the 
administration of Regional Governor Hataman, the least that they ask is for the 
mayors to report and run the LGU from their offices.  
 
A strong good governance thrust within the Hataman administration may create 
some ripples within the region, pressuring the LGUs to be more functional, but it 
will not be enough. There is very little that the Regional Government can do – 
regional is only a layer between national and local, it has no fiscal authority and only 
has limited powers for it to effectively command the LGUs. The ARMM is limited in 
exacting administrative accountability because the Administrative Code of the 
Philippines was passed way ahead of the ARMM Organic Act.  

 
Absentee local government officials would mean projects and programs are not 
implemented well. At some point, stakeholders say, the BuB has actually pushed the 
LGUs to have higher functionality. The presence of CSOs in the process is a good 
enough pressure to make local government leaders attend to their minimum 
functions, particularly on the BuB program. 
  
The limited autonomy of the ARMM extends to its limited supervision over the 
LGUs. With such limitation, governance reforms would not come easy as they would 
not penetrate the LGUs. There cannot be piecemeal reforms because systems are 
integrated; hence the failure in one part can affect the overall success of a reform.  
 
In terms of leadership, we have seen a leader in Upi who has led his LGU to become 
a model in good local governance. As a recognized champion of good governance, 
Mayor Piang has been reelected many times, providing longevity and stability to 
governance programs in his locality.  
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His leadership also enabled the consolidation of the CSO voice in Upi, giving them a 
voice while still keeping their CSO identity strong, and capacitating them to 
meaningfully engage the LGU. As mentioned, these CSOs’ engagement with the LGU 
covers the entire PFM cycle. 
 
This leadership from Mayor Piang and the CSO engagement it has helped foster has 
earned the LGU and himself numerous awards and recognition from the regional, 
national and international level.  

 
C. BuB Design is not Tailored-Fit to the Unique Context of ARMM 
 
BuB was implemented in ARMM in much the same way as it was implemented in the 
other regions of the country despite the already challenging institutional setup. The 
initial ideas of having separate BuB guidelines and a different structure for ARMM did 
not push through. In an already tricky situation, the main stakeholders at the national 
level also did not coordinate with ORG in the early stages of BuB. For governance 
reforms to succeed, the stakeholders have to own them, becoming part of every 
stage of the reform process.  
 
Any good governance intervention may be not be readily accepted if the very 
government (the national government) that enforces it is seen as alien. There is the 
question of “who” is leading and participating in the reform process. As can be seen 
in the BuB, it makes available a mechanism for participation –but there is a question 
of who participates in whose governance. The BuB in ARMM is clearly a national 
government initiative that was “imposed” on the region that is still struggling for 
their autonomy.  
 
BuB, by its very design, assumes that CSOs are independent and capable, which is 
not the case in ARMM. The lack of capacity of CSOs is a common experience in 
many areas around the country, but it is made worse in the ARMM with a long 
history of disempowerment of citizens.  
 
Despite the inappropriateness of BuB’s design and initial implementation to the 
unique context of ARMM, Upi was was still able to perform a little better than the 
rest of ARMM. This is due to the fact that Upi’s strategy of governance and 
development is sensitive to the peace and order situation of the region. Mayor 
Piang’s tri-people approach, evidenced by the establishment of the Mayor’s Council 
composed of representatives from Lumad, Moros and Christians, enable his local 
government to respond to the critical issues of peace and development, at least 
within the locality.  

 
D. Problematic Monitoring and Accountability System of BuB 
 
BuB’s lack of accountability mechanism was seen in the decision for the suspension 
of the program in the region. The basis for such cancellation was not specifically 
spelled out, nor was there any document that explains such. The unclear standard by 
which a decision such as this had to be made has greatly affected the local 
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stakeholders who participated in the BuB process and have expected development 
projects to be implemented but can no longer be implemented after the suspension.  
 
The national government meanwhile has yet to clarify its performance indicators for 
BuB that will capture the citizen empowerment and poverty reduction goals of the 
program. At the moment, the best measure of performance of LGUs in the BuB 
program is the rate of project completion (proposed, pipelined, ongoing and 
completed). This measure does not really capture the quality of citizen participation 
and the impact of the BuB projects on the poverty situation of the locality.  
 
There are, however, monitoring mechanisms that BuB utilize –done by respective 
LGUs, the implementing agency, the DILG-ARMM, NAPC through its Provincial 
Focal Persons and the Citizen-Led Monitoring Program, and through the RPRAT.  
What has to be established though is how the monitoring process determines 
decisions such as the suspension of the program. The weakness in monitoring 
enables situations where a local government unit will dare change the beneficiaries of 
a BuB project, as was noted by some stakeholders.  
 
This weakness, stemming from the very design and implementation by the national 
government, negatively affected the progress of governance reforms in ARMM 
envisioned by the BuB.  

 
E. Structural Flaw Limiting Success 

 
The “success” of Upi in somehow maximizing the potential of BuB is not seen in 
many other areas of ARMM. It is a fluke, due largely to unique and external factors 
not present in most LGUs in the region. It enjoys strong leadership that has a strong 
relationship with capable CSOs. It also has linkages with national and international 
partners.  
 
Though a best practice Upi seems constrained in achieving substantive outcomes. In 
terms of addressing poverty, Upi has seen a decrease, from 39% poverty incidence in 
2011 to 33% in 2014, but this is not much. The incidence of poverty is still high. 
While it is so, there is some sense of security and well-being among the constituents 
which local stakeholders say may not be felt outside the borders of Upi.  
 
This points to the structural flaw that limits even a locality as “progressive” as Upi to 
fully reap the benefits of good governance.  
 
The relationship between the national government and the regional government 
shows limited authority over local governments. The regional government is unable 
to get governance reforms to penetrate the LGUs. Accountability wise, it is 
constrained in making its LGUs accountable. Its limited hold on resources makes it 
unable to respond to the development needs of LGUs.  
 
A well-performing LGU like Upi may be hindered in its productivity when outside its 
borders are limited access to the market, making it unable to achieve economies-of-
scale.  Sparks of violent conflict that linger around the region may also affect stability, 
which affects daily life and business activities.  
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The fluke like Upi is indeed an “exception to the rule” when it comes to good 
governance in ARMM. There lies a question then whether this norm (of “exception 
to the rule”) in ARMM perpetuates inequality, with only LGUs like Upi being able to 
achieve development due to the presence of factors cited, and leaving the others 
behind.  
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VI.    REFLECTIONS, CONCLUSIONS  
& RECCOMENDATIONS 

 
 
The preceding parts of the paper already presented the context and a governance 
reform being implemented in a fragile society like the ARMM, looking into the 
factors that affect the implementation of a governance reform as seen in the 
experience of Upi, Magunindanao for the BuB program. One main objective of the 
paper is to present a synthesizing framework that hopes to reconcile governance 
reform efforts with the peace process. This part now ventures into achieving that 
objective, using the case studied –the BuB in ARMM.  
 
There are two points of view that look at governance reforms in a fragile society –
that it is detrimental to peace-building and security on one hand, and that it is a 
building block and a prerequisite of peace-building and security on the other. Given 
these two opposing frames, how then do we approach good governance when there 
is an ongoing peace process, hoping to avoid the pitfalls and contributing to building 
on the gains of the peace process?  
 
There will first be a presentation of the two perspectives on good governance and 
peace-building, then a framework that synthesizes these two into a more doable, 
hopefully, appropriate one for the present ARMM and future Bangsamoro.  
 
 
A. On Framing 
 
The concept of governance in itself is primarily descriptive, but soon becomes a 
normative model when coupled with the epithet “good”. A “good governance” is 
one supposed to be capable, accountable, responsive, participative, transparent and 
efficient (Agborsangaya‐Fiteu, 2009) and should be considered as the end goal of all 
governance reforms, such as promoted by a number of international agencies.  
 
All societies are however not in the same position to achieve meaningful reforms, 
and it appears that those which might need these the most will in fact have the 
hardest time reforming their governance structures. As stated by O’Donnell (2005), 
“countries emerging from conflict frequently have very high or endemic corruption, 
low state legitimacy, low state capacity, weak rule of law, and high levels of physical 
insecurity and residual violence” which are all factors that can undermine the 
achievement of good governance objectives, or reforms in that sense, especially 
where practices of power abuses and human rights violations are common.  
 
Furthermore, it has been said that governance reforms in post-conflict or fragile 
settings could actually be detrimental to other supposedly more immediate needs, 
such as stabilization and security.  One argument is that comprehensive good 
governance programs would put unbearable stress on the shoulders of the state 
institutions and of their international partners, while diverting aid and resources 
from security programs, thus counterproductively wasting potential outcomes by 
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contributing to the threat of conflict revival. (O’Donnell, 2005) Others also advanced 
that governance reforms, especially in the domain of anti-corruption, could have a 
more destabilizing than stabilizing effect and, once again, could fuel conflict or 
increase state fragility. (O’Donnell, 2005; Hussmann et al., 2009)1 
 
It could be seen from the suspension of a governance reform program like the BuB 
in ARMM, how other measures were “prioritized” as shared by some stakeholders, 
with the Regional Government choosing to focus on the enactment of the BBL, and 
implementing other peace-building work under the CAB. There were many other 
governance reforms in ARMM that came alongside BuB, and pursuing them was up 
to the government that already had its plate full, thus potentially showing how good 
governance reforms may be set aside in favor of other actions to stabilize a fragile 
society.  
 
Yet, more recent developments in both research and practice have embraced the 
opposite stance, and affirm that stabilization and good governance reforms can and 
should be implemented at the same time, as they are the two sides of a same state-
building “medal.”  
 
According to Brinkerhoff (2007), the three domains of governance (i.e. security, 
administration, politics) are intertwined and mutually reinforcing in the particular 
setting of post-conflict governance reconstruction. This view echoes Debiel’s 
affirmation (2005) that “good governance plays a key role in rebuilding post-conflict 
countries”, even on a short-term, since security governance will help “providing a 
minimum level of security to its citizens.” 
 
Jones et al., for their part, argue that “fragility arises primarily from weaknesses in 
the dynamic political process through which citizens’ expectations of the state and 
state expectations of citizens are reconciled and brought into equilibrium” and that 
this fragility can be addressed by political governance which should be the 
“overarching priority of state building.” (Jones et al. (OECD), 2008) 
 
Again, we can cite the experience of ARMM in how it traverses the road towards 
transition to stability. As the Hataman administration took over, the peace talks have 
seen big strides in progress, and many good governance measures, albeit mostly 
impacting administrative or organizational concerns, were taken. This was seen to 
prepare the governance structures in the ARMM to transition into the future 
Bangsamoro.  

 
 

B. Synthesizing Framework 
 
In trying to think through the actions to reform governance in the ARMM leading to 
the establishment of a “real” autonomous political entity and ultimately achieving 

                                                
1 O’Donnell (2005) particularly insists on the fact that anti-corruption measures might be used by the governments to brush 
aside political, ethnic, etc. opponents, or be used as a justification by military officers who “may feel emboldened to step in 
and “clean up” government.”  She also warns against possible economic destabilization, as “evidenced by the explosion of 
unregulated pyramid schemes and their subsequent collapse in Albania in 1997 and recent bank failures in the Dominican 
Republic linked to revelations of corruption.” She also repeats the arguments given by LeBillon, saying that “If corruption 
networks bridge […] divisions among elites, […] it might have some mitigating effects [on the conflict].”  
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peace and stability, while still faced with issues on peace-building and security, we 
may be able to reconcile the opposing views on good governance vis-à-vis peace-
building and security.  
 
Good governance in a fragile society cannot be equated to those in a normal 
environment where expectations of what is good are high. It may overwhelm state 
institutions and other governance actors if governance reforms are seen to be 
comprehensive enough to make governance as good as they should be anywhere 
else with different contexts. The introduction of a more nuanced notion of “good 
enough governance” which “specifically addresses governance objectives in settings 
that are not ideas, as is the case in fragile and conflict-affected countries” may 
address the issue on the state and donors to be overwhelmed with comprehensive 
reforms (Grindle, 2004;2007, cited in Agborsangaya‐Fiteu, 2009). In this perspective, 
reforms do not necessarily have to tackle all sectors of governance at once, nor 
achieve dramatic results in a limited period of time, but should focus on the sectors 
which will help reinforcing the basic state capabilities and legitimacy and thus will 
support the transition and, hopefully, a shift toward more advanced governance 
reforms.  
 
Postponing governance reforms to a later stage can be regarded as a dangerous 
waste of opportunities. The peace implementation stage or peacekeeping operations 
are indeed generally coupled with statebuilding projects – including key institutional 
reforms, attract an important amount of international aid and correspond to periods 
of increased social fluidity when the balance of power within the concerned society 
can be redefined.  

 
In the particular case of anti-corruption, recent studies criticized the tendency of 
international aid agencies to postpone governance reforms and highlighted the 
importance of introducing comprehensive anti-corruption programs from the very 
outset of statebuilding processes -- when not hazardous for the peace process itself 
though. (Mathisen, 2007) 
 
The idea of “incrementalism” and “connecting the dots” (Fox 2016) may also 
reinforce the difficult work of realizing comprehensive governance reforms in fragile 
societies by achieving small gains here and there and connecting and consolidating 
these small gains. Building on and linking the gains and consolidating the good 
practices, pockets or islands of good governance can bring forth something new or 
transformed. 
 
Effective governance programming is indeed a particularly difficult task in post-
conflict settings.  The international anti-poverty NGO OXFAM (2014) argues that, 
based on the outcomes of its Within and Without the State program (2011-2014), 
governance programming is not only possible but also essential. 
 
The greatest challenge here is to find a balance between supporting meaningful 
governance reforms and sustaining the transition toward peace, which most of the 
times requires patience and compromises with entrenched powerful actors that do 
not necessarily see their interest in undertaking good governance reforms. 
Governance programs have therefore to be based on a meticulous and context-
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based assessment of the factors, which can positively or negatively (or sometimes 
both) influence on the success of governance reforms.  
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VII. FACTORS TO CONSIDER IN  
IMPLEMENTING GOVERNANCE REFORMS  
IN FRAGILE / POST-CONFLICT SOCIETIES 

 
 
The last objective of this paper is to offer recommendations for a more effective and 
appropriate governance reforms in “fragile/ post-conflict situations.” For this part, 
three sets of factors will be presented –those that look into the institutional context, 
those that guide the incentives for good governance, and those that are specific to a 
governance reform program.  

 
 

A. Institutional Context 
 

1. Security situation  
 
In a fragile or post-conflict context, the security situation is certainly one of the 
most important factors influencing on the success or failure of governance 
reforms. Security issues impact on governance reforms at two levels. First, a 
minimum of security is certainly the primary precondition for the sustainability of 
governance programs. (Brinkerhoff, 2007) Second, the ability of the state – even 
when helped – to ensure civilian protection is the first step toward the 
reconstruction of the state’s legitimacy and the rehabilitation of the latter as a 
credible partner for governance reforms.  
 
Managing the security situation entails setting up mechanisms to prevent violent 
conflicts from erupting (meaning, beefing up security forces or in the case of the 
Bangsamoro, the close coordination between the security forces of the two 
parties). In other instances, this is usually not a question of a lack of security 
forces, but rather of the ability to place these under effective democratic control 
in times of peace” (Diebel, 2005). Such governance of security, as argued earlier, 
need not be separated or exclusive from instituting governance reforms that hope 
to achieve transparency, accountability and citizen participation.  
 
Diebel also adds that security governance must also cope with the “ready 
availability of small arms in post-conflict societies and the frequent breakdown of 
the judiciary”, as well as “activities of so-called warlords.” Finally, “the success of 
these measures not only depends on institutional conditions but also on the 
population’s ability to change violent behaviour patterns and deal with collective 
and individual trauma” (through transitional justice for instance). 
 

 
Corollary, threats to security such as armed conflict, proliferation of small arms 
and militias, warlords and/or private armies, as well as criminality and the spread 
of a culture of violence might be spoilers of governance reforms.  
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In adopting a pro-governance reforms perspective, Agborsangaya‐Fiteu (2009) 
argues that the security situation should ideally be addressed through political 
arrangements. 

 
2. Presence of a peace agreement and its content  

 
Peace agreements can have three crucial effects on future governance reforms. 
First, they ensure enough stability to proceed to the state-building phase, including 
possible governance reforms. Second, they bolster the legitimacy of the parties, 
who are supposedly also the actors who will be in charge of promoting good 
governance policies (state, revolutionary groups). Finally, they establish the future 
framework in which governance reforms will be anchored.  
 
Not all political arrangements entail (positive) opportunities in terms of 
governance reforms though. The content of the agreement itself is therefore 
another important factor of success or failure. The agreements which comprise 
provisions pertaining to power-sharing or which establish a caretaker transitional 
government are supposed to be those with the most important influence – 
whether positive or negative – on future reforms.  
 
To give an example, power-sharing provides an opportunity to expand 
participation and inclusiveness (e.g. through the introduction of a measure of 
proportional representation in a society characterized by multiple identities, by 
the establishment of a parliamentary system where the executive branch of the 
government historically tended to abuse its power, etc.). 
 
In some cases, the power sharing provisions of an agreement directly include 
references to good governance practices. This is for instance the case of the 
Bangsamoro Basic Law, which envisions that “the Bangsamoro Government shall 
be guided by the principles of parity of esteem and accepted norms of good 
governance (Article IV, Section 2) and that “decisions are to be made at the 
appropriate level to ensure public accountability and transparency, and in 
consideration of good governance and the general welfare.” (Article IV, Section 
6). 
 
On the other hand, power-sharing can also “present constraints to good 
governance and even contribute to a less effective government”, with leaders 
“holding government hostage to their veto power.” (Ljiphart, 2004, cited in 
Agborsangaya‐Fiteu, 2009) 
 
With regard to anti-corruption programs, O’Donnell (2005) affirms that peace 
negotiations are not an early stage to discuss corruption issues since, “because of 
the sensitivities involved, it may only be external actors … that can have the 
ability to raise the subject without scuttling the talks.” 
 

3. Current legal framework and the degree of rule of law enforcement 
 
As said, political arrangements in some cases foresee the restructuration of 
institutional frameworks and can therefore act as brokers of change. Yet, when 



Ateneo School of Government, 2016 

_____________________________ 
 21 

this is not the case, or when no political agreement was found, the existing 
structures will be the starting point for any state-building program -- and 
therefore for governance reforms.  
 
The constitutional and legislative frameworks, which provide for the distribution 
of powers, the political regime and the electoral system, can be either facilitators 
or spoilers of governance reforms, depending on the evolution of the political 
landscape and the nature of reforming programs. (Anten, 2009) 
 
The general idea is that the constitutional and legal systems must ensure the best 
possible representation and participation, yet without inefficiently fragmenting the 
power – a model generally embodied by representative democracy, although 
interpreted in different manners according to one country’s specificities. A 
constitutional cadre, which already provides for such a structure but has been 
perverted by ill practices would therefore be certainly more supportive of 
governance reforms, if traditional élites are to be replaced or convinced to engage 
in reforms. This could be the case of the Philippines. On the contrary, the 
Myanmar example illustrates that a constitution which gridlocks the institutional 
framework will pose a real challenge to reformers, even when the new ruling élite 
has shown a strong commitment to introduce governance reforms.  
 
Good governance reforms will also be affected by the current legal framework 
and the degree of rule of law enforcement. This is true regarding the reform of 
the security sector – submitting all armed forces to the state through the use of 
the law and judiciary, and economic governance – providing a regulatory 
framework for economic transactions, but is perhaps accrued in the domains of 
integrity and accountability of the administration and political élite.  
 
In the particular case of anti-corruption, it is said that effective programs are 
those whose focus should be to make corruption a “high-risk and low-reward 
activity.” (Bolongaita, 2005) A strong criminal legislation, an effective judiciary and, 
in some cases, ad-hoc institutions, will therefore definitely affect the success of 
anti-corruption programs. Yet, most fragile and/or conflict-affected countries 
obviously fail to achieve these conditions. Anti-corruption programs therefore 
have to focus first on strengthening or sometimes creating these mechanisms – an 
arduous task in contexts where “bad governance” habits prove to be particularly 
lucrative and thus induce an important resistance to change. 
 
To give an example, several studies underlined the fact that ad-hoc anti-
corruption agencies have a tendency to become the most corrupt agencies. In the 
case of Pakistan, “with little or no power to investigate and prosecute, new 
institutions …  have in effect added other non-functioning layers to the 
bureaucracy” (O’Donnell, 2005), while providing a cheap but effective “good 
governance façade” to lawmakers. The judiciary itself proves to be among the 
most corrupt branches of power, a situation that raises the contradiction 
between the need to preserve the independence of the judiciary from 
governmental interferences and, at the same time, to dislodge corrupt justices. 
 

4. Economic resources 
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The economic resources of the state definitely affect the success or failure of 
governance reforms. First, fragile or conflict-affected states generally lack the 
financial, human and logistical resources needed to provide even basic services. 
Indeed, state weakness, armed conflict and mass atrocities might have conducted 
to a dramatic shortage of qualified human resources (due to mass killings or 
interruption of education of the youth), the destruction of necessary 
infrastructures such as roads and bridges, while it prevented the state to levy 
taxes.  
 
In this situation, advancing governance reforms will be difficult on both the short-
term (ensuring basic state functions) and on the long-term (strengthening a state-
society balanced social contract). Regarding this second point, the failure of the 
state to answer to the increasing internal and external demand for good 
governance will indeed hamper popular trust in the state’s ability to bring about 
changes. Yet, the legitimacy derived from popular support is essential to 
implement meaningful reforms. As put by Johnston (2011) “the second imperative 
(“Build trust”) is essential if complex collective-action problems are to be 
minimized, and if reform is to draw broad-based support.” 
 
The inability of the state to provide decent salaries to its employees also favors 
predator behaviors and nurtures corruption at the administrative level. This 
notwithstanding, international aid agencies are usually prompt to infuse post-
conflict societies with massive amount of aid, which could strategically be used to 
improve the state’s capabilities and reinforce its legitimacy, which will in turn 
allow the state institutions to levy taxes and later become autonomous enough to 
pursue their own governance programs. Small but quick-impact projects, such as 
providing “basic services—particularly those in which broad segments of society 
share a stake” with an important visibility can notably be conducted to create a 
momentum around state-driven reforms. (Johnston, 2011; Mathisen, 2007)  
 
Donors should however be extra careful in providing aid, since money can also be 
detained by ruling élites. International support to the local economy, especially 
when conditioned to the liberalization of the system, can also lead to increased 
corruption. (O’Donnell, 2005) 

 
5. Ownership and public support 

 
Governance reforms in post-conflict situations enjoy relative success when these 
are owned by the people who are directly involved in the running of affairs, and 
when the public provide the necessary support to them. As discussed earlier, the 
experience of BuB in the ARMM is not positive in terms of getting the buy-in of 
the officials in the region at the onset. The regional government agencies and  
 

6. Capacity of key actors (state and non-state) 
 
Usual promoters and actors of good governance, such as the media, the civil 
society, the police, the prosecutorial bodies and the judiciaries, are often weak 
after a conflict, or might, for some, even be part of the problem. It is nonetheless 
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essential that these actors are capacitated so as to be able to engage with 
governance stakeholders, either to promote good governance practices or infuse 
a degree of participation in governance structures. They should also be enticed to 
follow a good governance discipline.  
 
Independent horizontal monitors of corruption or non-transparent practices, such 
as constitutional bodies, civil society, and media, must more particularly be 
strengthened since it has been proven that initiatives emanating from these actors 
are “likely to make more impact than largely executive-driven approaches.” 
(Bolongaita, 2005) 
 
Governmental monitoring mechanisms must also be supported by political 
support, operational independence, trained personnel, and adequate resources, as 
well as a competent and accountable leadership, which should preferably not 
come from a political background. Barma et al. (2015) add that “institutions 
succeed in [fragile and conflict-affected settings] when they … intertwine skillful 
navigation of the broader sociopolitical environment in which they are embedded 
with deft micro-organizational management through a repertoire of particular 
tools and reforms.” Taking the example of Nur Misuari leading the ARMM, 
Bolongaita (2005) however insists on the difficulties encountered by former 
revolutionaries to cope with bureaucratic environment and therefore to be 
champions of good governance reforms. 
 
The strength of the civil society, the media, governmental mechanisms and leaders 
and their ability to promote and sustain good governance practices are then 
crucial factors of the success or failure of governance reforms.  
 

 
B. Incentive Framework 
 
A conducive environment, although crucial, does not suffice, per se, to ensure the 
success of governance reforms. It indeed appears that the success or failure of 
governance reforms in post-conflict or fragile societies will ultimately depend on the 
distribution of role and powers within the concerned society and the ability of a 
group to take advantage on or co-opt another. There is a need to understand and 
address the phenomena of “political will” and “survival strategies,” as well as 
negotiate changes and reduce incentives for bad governance behaviors.   

 
According to Debiel (2005), governance reforms are addressed by three categories 
of people, who are:  
 

- The reformers: “These drive socio-economic and political-administrative 
transformation in the direction of a sustainable post-war system.”  
 

- The preservers: “This is the group oriented towards the status quo who have 
made their careers within the existing system and enjoy a measure of 
privilege, power and income. While they do not reject improvements in 
governance, they lack incentive to actively support a process of change. Their 
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behaviour (“waiting out”, blocking far reaching changes by ignoring them or 
interposing formal obstacles) is highly predictable.” 

 
- And the spoilers: “Spoilers are actors whose status, power, prosperity and 

group identity are closely linked to existing circumstances in post-conflict 
societies. Spoilers become veto actors at the point where they use their … 
power to maintain the status quo or mobilise significant parts of the 
population to the same end.”  
 
In post-conflict settings, Bolongaita (2005) affirms that “ethnic political and 
economic dominance, diaspora pressures, residual resident grievances, and 
rent-seeking practices” are important factors of resistance, and would favor 
pro-community practices against the general interest and transparency. He 
also argues that “some officials may actually want corruption [note: or any 
other destabilizing bad governance practices] to persist precisely because they 
want the peace process to break down.” 
 

According to this typology, the main factor of change or, on the contrary, of 
resistance to change, would be personal or group interests -- which is generally 
civilly referred to as “political will” or “survival strategies”, although this last 
denomination mainly apply to lower-ranking officials, whose goal is to “survive” in an 
unpredictable environment (for instance, Debiel (2005) would say that “corruption is 
a widespread survival strategy for administrative employees with low and 
undependable salaries.”) 
 
Succeeding in making an individual or a group shift from being a spoiler or a 
preserver to being a reformer will then principally depend on the ability to provide 
enough incentives for change.  
 
At the highest level (i.e. with spoiler élites) this can be made through a constructive 
engagement, where a win-win solution can be negotiated.  Anten (2009) argues that 
“the crux of changing the interest/incentive structures lies often in taking actors from 
‘zero-sum’ games to ‘win-win’ situations, through solving collective action problems.” 
Similarly, Spector (2012), speaking of anti-corruption reforms or programs in fragile 
societies, insists on the need for all stakeholders to “buy into the idea that it is in all 
of their interests to reduce the negative impacts of corruption on society”, notably 
through a negotiation process targeting a win-win solution. OXFAM’s experience 
also shows that “in fragile contexts, demand-led advocacy (where citizens make 
demands of the state) may not be appropriate as the state may have neither the will 
nor the capacity to meet these demands.” The organization rather proposes to use a 
social contract approach, in which the parties agree on both rights and duties. 
(OXFAM, 2014) 
 
It however does not suffice that such negotiating processes exist. The gains derived 
from their involvement – or the costs of not participating – must also be high enough 
to entice the concerned stakeholders to participate. Engagement of an elected or 
prospective representative by his/her constituencies is a possible leverage since the 
prospect of electoral gains might be an incentive strong enough for him/her to 
participate in the dialogue. Platforms dedicated to negotiations, such as negotiating 
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tables, constitutional or legislative assemblies, etc. are also interesting entry points 
for discussions evolving around the social contract and governance reforms.  
 
At a “lower” administrative level, bad governance habits may be addressed through 
“institutional reforms designed to improve accountability and transparency” as well 
as “adequate wages” and the creation of “a climate of meritocracy.” (O’Donnell, 
2005). All these factors should reduce the incentives for administrative officials to 
sustain survival predator strategies, such as petty corruption.  
 
C. Program-Specific 
 
There are also factors that influence on the outcomes of governance reforms such as 
anti-corruption programs in post-conflict societies that are program-specific. It is 
necessary to think through these programs as Mathisen (2007) points out that 
“evidence … shows that neglecting the corruption problem from the outset is a 
dangerous strategy, as corrupt elites use the interlude to entrench themselves in 
politics and set up predatory schemes, which makes reform difficult to achieve at a 
later stage.” The factors enumerated below (especially those pertaining to donors or 
international aid agencies) are largely based on a list by Mathisen (2007). 

 
1. Assessment and understanding of context 

 
At the inception, governance reforms in fragile societies need to be designed 
considering the peculiar context. Mathisen (2007) says that being able to 
sufficiently assess the existing institutional context would avoid a bad 
understanding of potential spoiling effects of anti-corruption tools – i.e. 
strengthening groups with criminal links in the transition period, automatic 
setting up of anti-corruption agencies that in fact worsen the situation, systemic 
effects of divergent salary and benefit structures induced by anti-corruption 
actions on civil service incentives (e.g. seminars, travels, etc.). 
 
There is also a need to watch out on the following: favoring donors-oriented 
policies, with low level of public trust/public participation; and identifying a 
shortcoming somewhere and then trying to fix it without looking at the 
underlying causes. 

 
2. True ownership 

 
Programs that promote good governance must ensure local ownership by 
addressing tension with the priorities of external actors and conditionalities. In 
the case of ARMM, ownership must be established especially since there is a real 
struggle for genuine autonomy. How and by whom the contributions are 
designed and planned must be taken into full consideration, assessing whether 
there is true ownership in place.  

 
3. Strategy  

 
The program strategy should factor in the following:  
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• The entry point for a strategy must be carefully considered. (e.g. when state 
capacity is stable enough to enforce law for instance). 

• Non-interference of the donors should be balanced with the need to monitor 
alleged anti-corruption practices of national government (e.g. ensure that those 
sacrificed are not only political opponents.) 

• Ask more from national agencies, especially from security sector: “The standard 
reply by authorities in fragile states to counter such demands is the claim that 
they are too weak to do much. This is in most cases a false statement.” 

• Sequencing anti-corruption actions: security, prosecution, removal of key spoilers, 
dissemination of good governance, institutionalization of good governance.   

• Necessity to consider anti-corruption as multi-level game and donors need to 
merge an immediate response with a long-term approach to building capacity 
and improving national systems. 

 
4. Supporting Actors 

 
• Champions among the actors need to be supported; their standing raised and 

are able to command important resources. 
• Donors must make sensible choices about which framework to align to, or 

help authorities to reconcile these different policies. In post-war and disaster 
situations a reliance on non-state actors is needed in the initial phase, but we 
find that donors are over-tempted to go around even semi-functional national 
systems and award performance based contracts to firms and NGOs. 

• Ignoring islands of integrity: Analysts often conclude that there is “no political 
will” for reform, but when such elements exist international actors have an 
important job in raising the standing of such champions by making sure that 
they command important resources.  Another concern is that donors often 
fail to identify sectors or institutions capable of being reformed in an 
environment otherwise characterised by pervasive corruption. 

• Support civil society and organize “losers” into a system against status groups 
and predatory elites. 

• The level of capacity of actors need to be improved. For BuB, while the level 
of low capacity of the LGUs is seen elsewhere, in ARMM it is extreme. The 
structural flaws limit this level of capacity. In addition, the basic level of 
independence of CSOs need to be established.  

 
5. Communication 

 
• Publicize even small successes in order to build a momentum 
• Even if it is donor-supported, highlight the government’s efforts 
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