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Executive summary

Scope and purpose

* This paper offers a critical interrogation of a ©he of Change (ToC) on hybrid
systems of conflict management, as formulated by A$ia Foundation (TAF) under
DFID Component 5: ‘Community-level efforts to impe local security in
Mindanao'.

» The core focus of this paper is an empirical ingasion of what specific
components and interventions a hybrid approactooflict management consists of
and where the specific added values and constrainthis approach should be
situated.

» As part of this exercise, the paper also locatesttbrid approach and its specific
conceptual underpinnings within a longer discussimm state formation and
governance in the Philippines; and Mindanao moeeifipally.

Methodology

* The Theory of Change was analysed by combiningvéewe of relevant policy
documents and academic literature with field-bammgirical data through open and
semi-structured interviews. More specifically, gagroups of respondents have been
selected: (i) TAF staff, (ii) a broad range of keformants actively involved in peace
building and conflict management in Mindanao, (iQuick Response Teams as
articulations of a particular hybrid strategy ofmflict management, in one specific
municipality: Midsayap, province of North Cotabato.

» For the actual fieldwork, three consecutive motiiaage been spent in the Philippines
from mid-February until mid-May 2013.

Key findings

» ltis argued that the socio-political landscap¢hie municipality of Midsayap can be
characterised as an exclusivist political order netre local state institutions and
officials play a pivotal role and where there exiathigh degree of collusion between
authoritative elite actors monopolising authoritydaboasting a coercive form of
governance and socio-political control

* The effectiveness of TAF's hybrid coalition approdies in in its ability to identify
local elite actors that defy distinctions betweennfal and informal and that are
deployed within a coalition which puts pressurevearring parties to refrain from
violence.

* However, the exclusivist nature of these politiceders limits the reach of conflict
mediation. These interventions raise important tioes with regard to neutrality and
inclusiveness as conflict management risks becomisyy another instrument to
cement elite rule.



Implications for further research/policy implicai®

A suggestion is made to move away from an indistoanceptualisation such as
‘hybrid’ to instead recognise the central role Gfts actors as representatives of the
formal-demaocratic order, and as both the meangtam@énd of conflict management
interventions. This could benefit the inclusive autainable nature of these peace
settlements and greatly enhance their sustainabilit
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INTRODUCTION

CONFLICT MANAGEMENT, HYBRIDITY AND INFORMAL INSTITUTIONS

Over the last two decades, a large number of asithawve argued that effective
conflict management cannot be confined to formatesinstitutions and that there
exists a need to involve non-state actors and nmébrinstitutions in successful
conflict management and broader peace-buildingesfims’ This view is also shared
by some prominent international organisations idiclg the UN, the World Bank and
USAID.? The arguments for this idea can be categorisedthree broad streams. A
first line stresses the restricted reach of confianagement initiatives within the
formal state, as they solely reach elites througlvgs-sharing initiatives. The best
known proponent of this argument is John Paul Lacewho criticises “traditional
statist diplomacy” and proposes a more holisticrapgh which puts human relations
at the centre of the analysin his view, sustainable conflict management aeacp
building requires changing attitudes, beliefs agldtronships through non-state actors
and institutions that are firmly rooted within seiyi. This approach is premised upon
a long-term interpretation of peace-building pagats, that is contrasted with
programmes focused solely on short-term outcomgssditling disputes through
power-sharing initiatives. With this long-term,atbnal approach, Lederach inspired
a whole range of peace-building initiatives all othee world working on programmes
of reconciliation and peace education. A seconeé lifi explanation stresses the
limited capacity of the formal state to deliver taiisable resolutions to disputes in
conflict-affected regions. Therefore, as an alteveato - or in collaboration with -
this weak state alternative and non-state conffiahagement institutions should be
supported. For instance, a study by Ken Menkhawssribes how in a Northern
Kenyan context characterised by weak state perfocem@and chronic, low-intensity
violence, an informal alliance sprang up, led byamen’s market group which was
instrumental in settling disputes. In the longemtethis informal alliance merged
with the formal state resulting in a “civic-goveramal partnership”. This kind of
partnership is a clear example of a hybrid politiceder wherein traditional and
informal governance mechanisms merge with formatesinstitutions. According to
Menkhaus, despite some shortcomings, the emergehdbese sorts of hybrid
political orders has resulted in “impressive gainspublic security and conflict
management®.A third line of arguments states that informaltitagions of conflict

! Lederach, J. P. (1997Ruilding Peace. Sustainable reconciliation in daddsocietiesWashington
DC: United States Institute of Peace; AndersonBML. Olson, and K. Doughty. 200@onfronting
War: Critical Lessons for Peace Practitionef3ambridge, MA: The Collaborative for Development
Action. For this paper, conflict management is ustt®d as part of a broader strategy of peace
building and which is particularly focused on diffat approaches and programmes aimed at
containing violence during the actual high-intepsionflict. This distinguishes conflict management
from other activities such as conflict preventionpmst-conflict reconciliation. See: World Bank
(2006. Civil Society and Peacebuilding. Potential, Ltiaions and Critical FactorsWashington:
WB/Social Development Department.

2 UN Secretary General (2001prevention of Armed ConflictdNY: United Nations; World Bank
(2006). Op. cit.; USAID. 2001The Effectiveness of Civil Society Initiatives ion@olling Violent
Conflicts and Building Peace: A Study of Three Apghes in the Greater Horn of Africa
Washington D.C.: USAID.

% Lederach, J. P. (1997). Op. cit. See in particciepters 5 and 6.

* Menkhaus, K. (2008), The rise of a mediated stat@morthern Kenya: the Waijir story and its
implications for state-buildingifrika Focus 21(2): 23-38.
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management are more socially embedded and therefore flexible and easier to
apply when compared to formal, state-led mechanigfos this reason, it is more
cost-efficient for international organisations tapport informal dispute settlement
mechanisms, instead of investing in formal instiog that is considered to be more
costly and time-consuming. For instance, in thee @#sSomalia, Menkhaus looks at
‘organic’ sources of local governance from whiclagtices of conflict management
and dispute settlement can emerge; and contrastsviitn ‘inorganic’ state-building
processes which are highly artificial, top-dowmetconsuming and ultimately bound
to fail.” In practice, this implies that a wide variety ot#l religious, customary,
indigenous (etc.) practices of reconciliation aeinly supported for settling disputes
and managing conflict. In many instances this lofeargument harks back to
Lederach’s relational approach; since these t@uhti institutions are also being
activated for healing conflict-torn and fracturetieties’®

Despite this diversity of arguments, these diffeuthors and organisations have in
common that they see huge potential in incorpagation-state institutions into a
broader strategy aimed at effectively managing ladsf This is no different in

conflict-affected Mindanao, where different reséars and a range of NGOs and
international organisations feel an urgent needsupport non-state or informal

practices of conflict management as a strategyrieeaat more sustainable solutions
for conflict resolution. While there are very fewqgple who doubt the importance of
successful peace negotiations between armed beltitgeand the Philippine state, it
is argued that these national-level talks shouldcbmplemented with efforts to

integrate different sections of Mindanao societyiholistic peace-building strategy.
As is stated in the 2005 Philippine Human DevelopimiReport: “Peace talks by
themselves are unlikely to prosper unless supportey a broad popular

constituency that desires peace and is wiliagundertake fundamental reforms
to achieve it” In a similar vein, different policy reports byettNDP have stressed
the need for a participatory peace process in whatfidence among the public in
general must be built by proactively involving astgsuch as pro-peace civil society
organisations and private businessesan International Alert publication, Lara and

®> Menkhaus, K. (2006/2007), Governance without Goremt in Somalia. Spoilers, State Building
and the Politics of Copindnternational Security 3B): 74-106.

® Abu-Nimer, M. (2001), Conflict Resolution, Cultyrand Religion: Towards a Training Model of
Interreligious Peacebuildinglournal of Peace Researcl38(6): 685-704; Brauchler, B. (2008)
Mobilizing culture and tradition for peace. Recdiation in the Moluccas, in: B. Brauchler (2008)
Reconciling Indonesia. Grassroots agency for peape, 97-119. For a critical evaluation on
traditional forms of conflict resolution, see: AlleT. (2007) The International Criminal Court and
the invention of traditional justice in Northern algla Politique Africaing 3 (107): 147-166.

"Human Development Network (200Bhilippine Human Development Report 2005. Peacenatu
Security and Human Development in the Philippiméanila: Human Development Network: 45.

8 Oquist, Paul (2000pptions for a Win-Win Solution in Mindanablulti-Donor Group Support for
Peace and Development in Mindanao: Third Assessildisgion Report, Manila: UNDP (United
Nations Development Programme); Oquist, Paul (208iRpdanao and Beyond: Competing Policies,
Protracted Conflict and Human Security. Multi-Dor@moup Support for Peace and Development in
Mindanao: Fifth Assessment Mission Report, ManildNDP (United Nations Development
Programme); See also: Santos, Soliman M., Jr. 20@elays in the Peace Negotiations between
the Philippine Government and the Moro Islamic kéimn Front: Causes and Prescriptions.”
Working Paper 3. Washington, D.C.: East-West CeWtashington. In his analysis of the numerous
delays in the negotations between the Philippiagesind the MILF, Santos considers civil society
participation in the peace process and the building true peace constituencys conditional for a
sustained peace. Importantly, both Oquist and Samtwlerstand this civil society participation in
relation to national-level efforts.



Chapman stress that peace building needs to beictaatat all levels of society since
“managing conflict is the responsibility of many/A similar argument is being put
forward by the Swiss based Centre for Humanitabatogue when they make a plea
to actively involve civil society organisations jmogrammes of conflict prevention
and dispute settlemetftin many cases, this positive assessment of nae-atiors
and institutions is accompanied by a rather negatiraluation of the capacity of local
state institutions. One example is the aforemertiodNDP report on peace and
development in Mindanao which openly speaks abwait‘deficient implementation
capacity” of local state institutions in the regign

INTRODUCTION TO THHHEORY OFCHANGE

The entry point for this paper is a critical integation of a specific Theory of Change
(ToC) on conflict management, as formulated by As& Foundation (TAF) under
DFID Component 5: “Community-level efforts to impe local security in
Mindanao”. More specifically the ToC that will béaborated upon is known as
“Hybrid systems of Conflict Management”:

By supporting hybrid or mixed systems that combioenal and informal
approaches to managing conflicts, we allow theediffit systems to draw
strength from one another, strengthen the confiisblution process, reduce
violence, and eventually draw the informal worksygtems into the ambit of
mainstream formal governance structures.

Two large claims are being put forward in this Té@st, it is stated that combining
formal and informal approaches of conflict managemaill help in successfully

settling disputes. Based on a reading of a compdaflict ecology in Mindanao in

which the causes of the violence often have a lglised character, combined with
the observation that these local disputes havetenpal to escalate into a wider
violent conflict, TAF detects an immediate urge goickly settle these disputes.
However, considering the Philippine state has atddhcapacity to tackle all these
micro-level tensions, the argument is being putvéod that local communities — and
particularly informal mechanisms of conflict managgnt within these communities —
must be supported in mitigating localised dispulidsese informal mechanisms can
include a diversity of institutions ranging fromwwils of elders, the Ulama or the
church, youth groups or other civil society grouyAthin this approach, TAF places
a particular emphasis on the building of coalitioasting as platforms supporting
peaceful dispute settlement. The second large dbaiimg put forward in this ToC is

® Lara, Francisco and Champain, Phil (200®lusive Peace in Muslim Mindanao: Revisiting the
Dynamics of Conflict and Exclusiphondon: International Alert, p. 23.

10 Centre for Humanitarian Dialogue (2014jmed Violence in Mindanao. Militia and Private Aeg
Geneva: The Institute of Bangsamoro Studies andCdmre for Humanitarian Dialogue, p. 54. The
importance of informal institutions for effectiverdlict management is also stressed by Philippine
research institutes. For instance, a local reseasthiute such as ‘The institute for Autonomy and
Governance’, at the Notre Dame University in Cotabety considers community-based conflict
resolution and inter-faith dialogue, particularlyrdugh moderate Church based organizations as
pivotal for a sustainable peace in Mindanao: BadBenedicto and Mercado, Elisio (2009) The
Southern Mindanao Context of Church’s Peacebuildiffgrts, Autonomy and Peace Review, 5:2;
For a similar argument on the role of non-statétingons and organizations in conflict management,
see: Mendoza, Merlie B. (2010) Humanitarianism onfplex Areas, in: Merlie B. Mendoza and
Victor M. Taylor (eds.) Challenges to Human Seguitit Complex Situations. The Case of Conflict
in the Southern Philippines, Kuala Lumpur: Asiad3ier Reduction and Response Network, p. 85.

1 Oquist, Paul (2000), op.cit, pp. 5-6.



the argument that combining formal and informalrapphes of conflict management
will reinforce these informal approaches by drawittgem into the ambit of
mainstream formal governance structures. A padrculanifestation of this hybrid
approach lies in the attempts to enforce cooperdigiween communities (informal)
and security forces (formal). This is being putafard in the second ToC formulated
under the DFID PPA Component 5, known as “Commuieitly Efforts to Improve
Local Security”:

By supporting community-led efforts to improve tedas with security forces,
violent incidents will be less common and sevamgrbved relations between
conflict-affected communities and security forcemd within communities
themselves) will reduce the risk of tensions aridients that result from poor
communication.

Although this paper is not immediately focused bis second ToC, both ToCs can
only be understood in relation to each other; \th#n ToC on “Community-led Efforts
to Improve Local Security” representing one of thest pertinent manifestations of a
hybrid approach in which a combination of formaldamformal institutions of
conflict management is being put forward. It is oo, therefore, that the
relationship between security forces and communitias been one of the central
points of interest for our research in order tdetate deeper on ToC 1 in which all
possible types of interactions and collaboratiomtwkben formal and informal
mechanisms of conflict management have been studied

An initial reading of these ToCs immediately regetiiat their underlying rationale
corresponds closely with the arguments for theusionh of informal organisations
and institutions in conflict management as ideedifabove. However, as noted by an
influential World Bank report, despite the oftenedly positive reading of involving
informal institutions in conflict management, inpde empirical studies on the
conditions under which such initiatives are effeetremain scarc¥.This also goes
for Mindanao where the necessity to include notestastitutions in successful
conflict management has become a sort of ‘truiswhjle in fact there is little
evidence on the particular outcomes of such an omgpr Moreover, existing
knowledge reveals a serious lack of in-depth undeding about the social
legitimacy that alternative systems for conflictmagement command, how they are
embedded within broader authority structures, ahéthher and how they are being
instrumentalised by certain elites or other sogiaups. This resonates with a broader
academic critique of the hybrid governance liter@twhich fails to pay due attention
to the social legitimacy that non-state forms ofegmance command, and how this
(ihlegitimacy has historically come into beingdirectly, this critique implies that the
developmental and state-building potential oftertrilatted to these hybrid
arrangements might in fact be slightly overestimate

OUTLINE OF THE PAPER

Taking this fundamental criticismis-a-vishybrid governance approaches to heart, we
seek to critically interrogate the claims set fomvan the ToCs as developed by
TAF’s conflict management unit. After a brief eladtion on the methodology of the

2 \world Bank, op.cit., p. 2.
13 Meagher, K. (2012), The Strength of Weak Statesth-State Security Forces and Hybrid
Governance in AfricaDevelopment and Chang#3(5): 1073-1101.
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research in part two of the paper, in part threeawe to provide the reader with a
concise but critical introduction to the socio-pichl landscape wherein TAF's
interventions in the field of conflict managemenkd place. On the basis of an
historical overview of the evolution in local authy structures in Mindanao, it will
be argued that the socio-political landscape canhaeacterised as a ‘limited access
order’ wherein local state institutions and loctte officials play a pivotal role in
upholding this exclusivist order and where theneasclear separation between formal
and informal sources of authority.

The fourth part of the paper will provide an ovewiof current conflict management
practices. It will provide an understanding of hdlaese practices are severely
conditioned by the over-arching authority relatiomdiich are intimately linked to
control over the local executive and the coercivehanisms of the Philippine state.
This is not only the case for formal justice medhianrs but also goes for informal
mechanisms of conflict management, wherein eleoféidials play a pivotal role.
These observations lead us to identify particulaallenges and constraints with
regard to conflict management in limited acces®dwhich will serve as the basis
for our critical interrogation of actual TAF intemtions in the next section.

In section five we first try to understand the ligetual history underlying the ToCs,
i.e. how and why have they emerged; and how fahdg build on existing evidence
and programming experience? It will be argued tihat ToC as it stands today
represents a logical confirmation and further exdhenent of a highly flexible
coalition approach that TAF has developed orgalyidhfough years of experience
with conflict management. After a brief elaboratmm how the ToC has impacted on
the daily workings of TAF and its partners, whereia illustrate how it has opened a
space for critical self-reflection about the outesnand outputs of conflict mediation
programs, we provide an assessment of the dailkimgs of Quick Response Teams
as a specific articulation of the hybrid coalitiapproach. It will be argued that the
coalition approach allows for a flexible, efficieantd quick way of mitigating disputes
at the micro-level of society. On the other harasddl on the observation that ToCs
allow for a critical reflection on the long-term racts and changes in programming,
some questions will be put forward about 1) thetasoability of some of these
interventions and 2) the kind of change that isught about. More general, it will be
argued that the strategy for effectively buildingormal mechanisms of conflict
mediation into formal governance structures remkrgely unclear.

Therefore, in its sixth and final part, the papal wonclude with a request for a

renewed and critical reflection about how the steéen be approached as an
instrument not merely for the institutionalisatioh the relational and institutional

output of the coalition approach, but also as araptar of the participatory and

inclusive character of public service deliverythis case sustainable peace.

METHODOLOGY

This ToC was analysed by combining primary fieldwatata with a review of
relevant policy documents and academic literatéa. the actual fieldwork, three
consecutive months were spent in the Philippinesobg researcher from mid-



February until mid-May 2013. This three-month visitas complemented by
additional visits from two other researchers, etthlling about 5 to 6 weeks. Over
the three months, one local researcher providethdurassistance, facilitation and
orientation. The fieldwork was mainly conductedcamd around Cotabato City, capital
of the Autonomous Region of Muslim Mindanao (ARMBI the southern island of
Mindanao. Considering the explorative charactethef study, a decision was made
for a qualitative approach focused on gathering tlatough open and semi-structured
interviews. More specifically, three groups of resgents were selected. A first
group consisted of the actual TAF staff, given thaly were the ones formulating and
implementing this ToC in everyday programming. Fogwup discussions with TAF
staff were organised in three workshops in Maniléha beginning, the middle and
the end of the fieldwork. These workshops were dempnted by open interviews
with individual TAF staff, both in Manila and Cotale. A second group consisted of
key informants who provided general background aboe regional socio-political
landscape, with a particular emphasis on dynamicsoaflict management and
mediation. A third and last group consisted ofréspondents in our actual field visits.
In order to empirically test the basic claims lai¢ in the ToC on ‘Hybrid Systems of
Conflict Management’, an in-depth case study waslooted in the municipalities of
Midsayap and Aleosan, situated in the province ofttN Cotabato. These field visits
focused on the daily workings of Quick Responseni®as articulations of this
particular hybrid strategy of conflict managemengpldyed by TAF. More
specifically, two partner NGOs of TAF were studigghited Youth for Peace and
Development, Inc. (UNYPAD) and Magungaya for PALMAc.** These two NGOs
acted as the central nodes in the establishmeQRdfs in this region. A decision was
made to focus on the province of North Cotabatoréaisons of accessibility and the
fact that this region harbors a multitude of diéfier actors and groups, all involved in
a complex conflict ecology. Rather than opting #orstrategy in which different
regions all over the island would be researcheminmore general manner, this locality
case study allowed for more in-depth evidence awmmag complex power
constellations and social relationships, and tHéerdint ways in which a hybrid
approach to conflict management plays into this. ta other hand, due to this
specific micro-oriented focus, research findingsrea simply be extrapolated for all
regions within Mindanao.

Based on our reading of the actual ToC, fieldwarkorth Cotabato focused on three
sets of questions. A first set of questions core@rthe way in which the daily
workings of the QRTs were informed by the ToC. Qioaes were put forward about
whether the ToC was actually known, and by whond, lmow the formulation of this
ToC caused fundamental changes within daily woskioigthe QRTSs. A second set of
guestions focused on the ways in which informal dodnal approaches were
supported and how far this specific hybrid approads successful in settling
disputes. This forced us to collect basic data atdat sorts of informal and formal
mechanisms of conflict management were actuallgeprein this area and how these
have transformed over time, to make a baselineystudthe major disputes in the
area and finally to analyse how far these mechanmere effective in settling or
solving these disputes. The last set of questiargeted the claim about the ways in
which informal mechanisms of conflict managementeagctually drawn in the ambit
of mainstream formal governance structures. In rotdeanswer this last question, a
more general analysis about the broader socioigilitandscape in Midsayap and

4 Magungaya stands for ‘Concern’.



Aleosan was conducted, including questions aimeshdérstanding how far informal

and formal authority structures could be separdtech each other, whether elite
constellations attempted to control mechanismsaoflict management, and the ways
in which informal grassroots initiatives of conflimanagement interacted, conflicted
or coexisted with broader elite interests.

Table 1: breakdown of respondents

Respondents Number of Total
Persons hours

TAF staff: Manila 7 5h30
Cotabato 2 4h

Key

Informants:
Academics 7 8h30
Partner organisation TAF 22 21h10
Other civil society 8 9h30
organisations
Government officials 4 5h
Local government officials 21 12h15
Police 3 1h30
AFP 3 3h
MILF officials 1 1h30

QRT members: UNYPAD 16 11h30
Magungaya 11 7h

Total: 77 99h25

This primary fieldwork data was complemented byyatematic literature review,
consisting of two major parts. In the first part,sgstematic reading of policy
documents published by TAF Philippines was underiak order to understand how
this ToC builds on previous programming, ideas argliments circulating within the
organisation. These policy reports were then cometded by a reading of more
academic literature on state-society interactionthée Philippines and the conflict in
Mindanao.

RESEARCH CONTEXT

The conflict-affected areas in central and westdindanao are often presented as
areas where state power is weak, contested, east éxisting alongside alternative,
non-state authority structures. Traditional (claard religious authorities and rebel
movements in particular are often seen as infobmeaters of public authority. In this
section we seek to delve deeper into this mattgrbyiding a basic understanding of
local authority structures in Mindanao, more patacy in North Cotabato. The



central aim is to provide the reader with a battaterstanding of how local authority
constellations have historically evolved in intdrac with broader processes of post-
colonial state formation, state contestation armhemic modernisation. On the basis
of this historical overview it is suggested (1)ttlstate power is not necessarily as
weak or contested as often assumed; and (2) thed #@xists a high degree of overlap
and collusion between supposedly distinct (fornmal mformal) sources of authority.

NEGOTIATED STATE FORMATION AND THE FUSION OF TRADITIONAL AND FORMAL
STATE AUTHORITY

Colonial and post-colonial processes of state ftionan the Philippines have relied
strongly on a process of negotiation with locabsgmen, with the latter maintaining
a great degree of autonomy over their dealingawiss the central state apparatus in
Manila® Hence, rather than opposing and emasculating stateority, strongmen
autonomy should be understood as an integral gattr@ader strategies geared
towards maintaining state stability. Muslim Mindaisintegration in the colonial
state framework started relatively late, as then&peds never really gained a foothold
in Mindanao. American colonialism, starting in ttte 19" century, would duly
succeed in making inroads in Mindanao by integgatmaditional Muslim elites, so-
calleddatus,in the state administratidiWithin these embryonic state structures in
the Mindanao ‘frontier’, traditional Muslim authtas would henceforth assume a
crucial position as gatekeepers and as guaranfocslonial statehood. Their role
consisted in pacifying the locality and preventthg rise of symbolical or physical
opposition to the colonial state. At the same tithejr increased involvement in the
colonial state-building exercise (either as appmntiower- or middle-ranking
administrator or as elected official in a highlystrective electoral democracy)
significantly reinforced their local power, whiclow hinged on a fusion of traditional
and formal-legal state authority. This authorityswigpically passed on from one
generation to the next, thereby providing fertitound for the emergence of true
political dynasties similar to those found elseveher the Philippines’ In short,
processes of colonial state formation privilegedran of ‘decentralized despotist’
whereby local powerbrokers were granted a highekegf autonomy in return for the
maintenance of a social order. This practice ofotiated state formation persisted
after formal independence in 194Batuswere further integrated in a nascent national
mass democracy through alliances with nationalti@aeverbrokers entrenched in
national political partie&® As such politics in Muslim Mindanao increasingnee to
resemble ‘politics as usual’ in the rest of the lippines, with the further
entrenchment of political dynasties rooted in thaditional’ clan syster? At least in
the first decades after independence the legitinedidize Philippine nation-state was

15 Sidel, J. T. (1999)Capital, Coercion and Crime: Bossism in the Phiiigs. Stanford: Stanford
University Press.; Abinales, P. N. (200D)aking Mindanao: Cotabato and Davao in the Formatio
of the Philippine Nation-Statdlanila: Ateneo de Manila University Press.; Hutdfit; P. D. (2000).
Colonial Masters , National Politicos, and Provadiords: Central Authority and Local Autonomy
in the American Philippines, 1900-19Te Journal of Asian Studies9(2), 277-306.

% Mckenna, T. M. (1998Muslim Rulers and Rebels: Everyday Politics and édrBeparatism in the
Southern PhilippinesBerkeley: University of California Press: pp. 883.

7 Abinales, P. N. (2000). Op. cit.

18 Mamdani, M. (1996)Citizen and Subject: Contemporary Africa and thgday of late Colonialism
New Jersey: Princeton University Press.

¥ McKenna (1998). Op.cit, p. 6.

% Kreuzer, P. (2005) ‘Political Clans and Violenge the Southern Philippines’. Peace Research
Institute Frankfurt, Report No. 7hitp://hsfk.de/downloads/PRIF-71.pdf

8




hardly questioned in Muslim Mindanao, which wasteéasl marked by a relatively
high degree of stabilit§*

FISSURES IN STATE STABILITYHE MUSLIM REBELLIONS

From the late 1960s onwards this acceptance ofdtdminance of the Philippine
nation-state made room for increased dissatisfaadimong significant segments of
the Muslim population. Since the 1950s there haghle strong influx of Christian
settlers from the north of the country, resultinghe dispossession of large parts of
the native Muslim communities. In the late 1960s thspossession increasingly took
on a violent character, as Muslim communities wemased by Christian vigilante
groups known a$laga (rats)?* Simultaneously, the influx of Christian settlerenw
hand in hand with the rise of Christian politicialepresenting settler interests, to the
detriment of the different Moro clans and polititi€®> These developments left
different sections of the Moro population — fronsmbssessed farmers to Muslim
elites who had become accustomed to the privilageeciated with statehood — with
a strong sense of marginalisation. These emer@ngidns transcended the locality
with the establishment of the MNLF in 1969 and si@sequent declaration of open
war against the MNLF by the Marcos regime. Follayvthe proclamation of martial
law in 1972 — partly because of the increasingtylent Muslim rebellion — emerging
fissures in Mindanao came to a head. Marcos apyitalised on existing and
emerging political cleavages in Mindanao by appogipeople loyal to the martial
law regime, which was widely perceived by Muslineswork at the behest of the
Christian settlers. On an analytical level, thelitianal mechanism of social stability,
i.e. a high degree of autonomy for local strongm#o in return pacify the locality,
was increasingly being undermined by local elitenpetition, the emergence of new
competitors in the form of rebel movements, aneégime determined to establish
centralised contrd* As a result, subsequent decades witnessed largegfavestern
and central Mindanao being confronted with recurreaves of violent conflict
between Muslim rebels and the Philippine stateerAyears of high-intensity warfare,
peace negotiations between the government of thigpthes and the MNLF resulted
in the 1976 Tripoli Agreemerit. Yet, it was only after the fall of Marcos in 1986t
serious talks for the installation of an autonombluslim entity resumed. These talks
between the Aquino administration and the MNLF ltesuin the creation of the
ARMM in 1989. Ultimately it would take until 1996ebore all details were settled
and a final peace agreement between the MNLF aed gitvernment of the
Philippines (GPH) was installed. This peace agredresl to a notable reduction in
actual fighting between the MNLF and the Armed lesrof the Philippines (AFP) but
did not result in a total ceasefire, as the MNLEired a visible armed presence on
the ground. Moreover, already in 1977, differeraders within the MNLF were
disappointed with what they considered to be a-lnadfrted solution. As a result, a

2L Abinales, op.cit.; Rizal G. Buendia (2005), ThatStMoro Armed Conflict in the Philippines.
Unresolved National Question or Question of GoveceaAsian Journal of Political Sciencé3 (1),
p. 114.

22 Jennifer C. Franco (2001) Elections and Demoatitin in the Philippines, London & NY
Routledge, p. 223

% McKenna, op.cit.

24 Abinales, op.cit.

% Jacques Bertrand, ‘Peace and Conflict in the SwntRhilippines: Why the 1996 Peace Agreement
is Fragile’, Pacific Affairs, 73, pp. 37-54.



considerable faction seceded from the MNLF andbéisteed the MILF*® Only as
recently as October 2012 a GPH-MILF peace agreemastsigned. Whereas the so-
called ‘Framework Agreement on the Bangsamoro’ adadher fine-tuning, it has
led to a considerable reduction in fighting andharmalisation’ of relations between
state structures and the MILF.

FISSURES IN LOCAL AUTHORITY STRUCTURES DURING MART AW

The period of martial law had a notable impact tmuggles over authority and
political-territorial control, albeit one which ha®t received due attention in the
literature. Hence, part of the following account alkso based on our personal
interviews in North Cotabato. A first important ebpgation is that part of the reason
for the rise of first the MNLF and later the MILFa® the increased involvement of
disgruntled Muslim political elites looking for vees to reassert their political
authority.?” Simultaneously, rebel movements provided oppaiiesifor social
mobility and for the emergence of new authoritate@ders in Muslim society. This
social mobility did not necessarily take place witthe movement as such, which is
perhaps best understood as a coalition of ‘comnrahdetaining a high degree of
autonomy. As the military logic took over, thesermmanders’ came to occupy
pivotal positions in local authority structures)oaling them to stake claims at
political and territorial control. National goveremt counterinsurgency efforts also
offered opportunities for social mobility. They wenot merely aimed at fighting the
rebels but also involved attempts to integrate Musleaders to join the state
apparatus. For example, under thiealikbayan programme, scores of rebel
commanders joined the state security sector, wloibal datus were recruited as
official political representatives of the local comnity. Unsurprisingly this sparked
animosity within the Muslim community, with some it members siding with the
‘Christian-dominated’ state or the Muslim rebelli@spectively.

Thus by the end of martial law, local authorityustures in (Muslim) Mindanao were
marked by increasingly complex, shifting and oftaunter-intuitive (i.e. over the
ethnic divide) alliances involving commanders bwashew and militaristic forms of
authority; traditional Muslim authorities now oftemith a history in state- and/or
rebel politics; Christian politicians; and a stageurity sector that increasingly came
to incorporate sections of the Muslim rebel moveinkis this history of secessionist
rebellion, the resultant militarisation of localcgety, and last but not least, the multi-
ethnic character of (Muslim) Mindanao which earitgtie label of exceptionalism. In
fact, what we seek to argue is that on the looatl)edespite notable peculiarities —
not in the least the intersection between poliéind ethnicity — North Cotabato is in
fact (an admittedly extremely militarised) exemiphttion of ‘politics as usual’ in the
Philippines.

% Syed S. Islam (1998), ‘The Islamic Independencedieents in Patani of Thailand and Mindanao of
the Philippines’, Asian Survey 38/5, pp. 441-5@us11998: 449-450, Rizal G. Buendia (2005) ‘The
State-Moro Armed Conflict in the Philippines. Urok&d National Question or Question of
Governance’, Asian Journal of Political Science, 205 pp. 109-38.

%" Mckenna op. cit. Kreuzer op. cit.
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POSTMARTIAL LAW BACK TO POLITICS AS USUAL AND THE INCREASED PRCBNRE OF
THE LOCAL EXECUTIVE

After the end of martial law Philippine state fotioa reverted back to its traditional
pattern —temporarily but not entirely interruptettar martial la¥? — whereby local
strongmen were granted a high degree of local aantgnin exchange for upholding
the now formally democratic state framewG6tk\Ve have already indicated how being
part of the formal state hierarchy carries witbattain obligations, as local politicians
are expected to secure electoral support for highreking politicians, pay lip service
to the formal democratic process, take part inrttifdementation of state policies, and
confront organised opposition against the statearMaile executive control over the
local state also provides strongmen with importapportunities, which have
significantly expanded in the wake of decentraigsat® and economic modernisation.
Local state institutions are no longer simply arseuwf formal-legal authority and
resources for patronage and self-enrichnithtt instead come to represent highly
potent mechanisms for political-economic controhisT is essentially the core
proposition of Sidel's bossism thesis: while Phglipe state institutions might be
weak in terms of their ability to effectively andugtably deliver public goods, they
simultaneously represent a potent set of predaitmstruments which offer local
elected officials the regulatory and coercive stents necessary to enjoy near-
monopolistic control over the localif§.In the first instance the resource base of the
local state has significantly expanded in the wakdecentralisation, which not only
introduced internal revenue allotments (IRA) froine thational government but also
increased local fiscal-regulatory autonofBecondly, local chief executives (i.e. the
barangay captain, mayor and governor) came to @a&canomic and institutional
gatekeepers dealing with outsiders seeking to vatex in the locality. Executive
control over regulatory instruments such as zoranginances, building permits,
franchise- and licensing procedures and agrariformeimplementation converted
local politicians into leading economic brokéfsFurthermore, local government
officials retain a high degree of discretion oviee implementation of development
projects — whether initiated by government or NGQsd over who ultimately stands
to benefit from them. The strong presence of a daponmunity in North Cotabato
which typically works through the local state isteworthy in this regard, and has
been cited as one of the factors instigating malitelectoral competitioft. This role

2 Hutchcroft, P. D. (1991). Oligarchs and Cronieshia Philippine State: The Politics of Patrimonial
PlunderWorld politics, 483): pp. 414-450, p. 443.

2 Wong, P. K. (2006). Outline of an Anthropology tife Modern Philippine State: Political
Decentralization, Internal Pacification, and theoBgmen as State Builder§he Journal of
Comparative Asian Developmen(2h 247-277.

% Decentralization was initiated with the Local Gowaent Code that was passed by congress in 1991.
It represented a significant shift of resources antitical power (particularly over taxation and
public sector recruitment) to Local Government ©nftGUs; in descending order the region,
province, municipality and barangay). For a geneligstussion see Legaspi, P. E. (2001). The
changing role of local government under a deceangdlstate: The case of the Philippinesablic
Management Revie8(1), 131-139.

3 Magno, F. A. (1989). State, Patronage and Locaé&IKasarinlan (1), 10-18.; Hutchcroft, P. D.
(1991). Oligarchs and Cronies in the Philippinet&tdhe Politics of Patrimonial Plundéiorld
Politics, 43(3).

32 Sidel, J. T. (1999). Op Cit.

3 Legaspi, P. E. (2001). Op. cit.

3 Sidel, J. T. (1999). Op. cit.

% The increased availability of donor funding hasrebeen cited as one of the factors contributing to
the Maguindanao massacre. See Lara, F. (2010). Restr sleeps: the corrosive power of
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as broker-implementer of policy interventions exieninto the domain of
counterinsurgency, as we have documented casesewhbeal politicians have
instrumentalised counterinsurgency operations tthéu their own and their allies’
interests, for example by deploying army personinelareas controlled by rival
political-territorial alliances which were branded enemies of the state. This fact
points to a third important observation, namelyt ttantrol over the state coercive
apparatus is historically highly decentralised e tPhilippines. This allows local
politicians to rely on the state security sectoliotik after their and their allies’ private
interests’® In North Cotabato, access to the local executhabkes politicians, often
allied with local MILF- or MNLF-commanders, to titgn their grip over local
coercive formations by bringing their private armmyder the broad umbrella of the
state security sector. A first option is to tramsfothem into Civilian Volunteer
Organizations or CVOs, popularly known as barangagods, who are supposedly
unarmed auxiliaries of the PNP on the barangayl.féveypically the composition of
the barangay Tanod will change after the electicanmew barangay captain, who will
bring along his own people. A second potential clehns the CAFGUs (Citizen
Armed Force Geographical Unit). While supposediydemmilitary command, in
practice mayors and governors retain a high degfreééscretion over the recruitment
and deployment of CAFGUSs. All in all, the high degrof collusion between local
political elites and sections of the state secusiégtor give the current executive a
clear competitive advantage over his/her rivalstmggles for territorial control and
the political and economic spoils that come withQnhe specific illustration is the
barangay outposts: erected by the barangay andymenned by barangay Tanods,
they essentially serve as a mechanism to defingortal boundaries and regulate
mobility and security within these boundaries.

SUMMARY. HYBRID AUTHORITY IN A LIMITED ACCESS ORDER

On the basis of the overview above we can make dentative conclusions about
public authority in the areas under investigati@nfirst central observation is that
local authority structures are not static, but dtemconstant interaction with broader
processes of state formation, state contestatioiitamsation and economic
modernisation. This changing macro-environment reff@pportunities for the
emergence of new actors staking (rival) claims utharity. It has simultaneously
effectuated an increased blurring of boundariesvdet supposedly distinct sources
of authority, as actors sought to diversify the idasf their authority, either
individually or in coalition with other authoritag actors. This is epitomised by the
emergence of indistinct and constantly shifting steltations of elite actors whose
power is rooted in diverse sources of authority, they individual-charismatic,
traditional-religious, militaristic and/or formagdgal in nature. Furthermore, these
local power constellations typically maintain a higegree of autonomy from the
central state and the rebel movement. At the sameemembership of these broader

Mindanao’s warlord clangAutonomy and Peace Revie(l)$ pp. 60-77. Retrieved on 17/08/13 from
http://www.kas.de/wf/doc/kas 20657-1522-1-30.pdf

% The basic argument has been set out by Sidelitojpltas later been elaborated upon in Hedman, E-
L; Sidel, J. T. (2000)Philippine Politics and Society in the Twentiethn@ry - Colonial legacies,
post-colonial trajectoriesLondon: Routledge. See also Kreuzer, P. (200%ater Political Violence
and Boss-Rule in the PhilippindBehemoth2(1), 47-63.

37 See also Banlaoi (2010). CAFGUs, CVOs and the Nhagmao massacréutonomy and Peace
Review §1): pp.60-77. Retrieved on 17/08/13 from http:/fmkas.de/wf/doc/kas_20657-1522-1-
30.pdf.
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structures provides local actors with opportunittesassert and legitimise their
(coercive) authority. In combination with a stropgpliferation of weapons in the
region, this led to an overall militarisation ofcggty and politics wherein coercion is
a central feature of everyday modes of control mgililation. This can be seen as a
more extreme expression of the already coerciveacker of political and social
control observed elsewhere in the Philippines.

As such, local authority constellations in Northt&lmto can be seen as a potent
illustration of a ‘limited access ord&twherein a dominant coalition of elite players
purposefully limit access to political authority cagoercive resources. In as far as
these constellations represent hybrids, it is beegahey vary from one locality to
another and typically defy distinctions betweemfal and informal, state and non-
state, traditional and modern, bureaucratic andirpahial, etc. Simultaneously
however they are marked by a high degree of caliusietween authoritative elite
actors monopolising authority and boasting a ceeréorm of governance and socio-
political control. In such a context serious quassi can be raised with regards to the
social legitimacy of these hybrid constellationset espite the inherently hybrid
nature of authority, state institutions have grdigueome to play a pivotal role in
legitimising and strengthening limited access ddroth in the provision of
resources and as a source of formal-democratitireggy. This is no different in
North Cotabato, where competition over access é¢ddbal state (together with land
disputes) has become one of the main underlyingoreafor conflict between rival
and ever-shifting political-territorial coalitionds the one presiding over state assets,
local executives find themselves at the centreooéll authority structures, although
they will be compelled to negotiate with other awitative actors.

After having sketched the anatomy of public autiyom the region, whereby we
suggest the existence of limited access orders higthly questionable credentials in
terms of social legitimacy, we now turn to a disios of existing practices for
conflict management. As we will illustrate, conflmanagement inevitably reflect the
machinations and limitations of these rather exeistsauthority constellations.

EXISTING MECHANISMS FOR CONFLICT MANAGEMENT

In what follows we provide a critical overview okisting conflict management
practices, and try to understand how these areeshapd conditioned by the authority
constellations we have outlined aboleA crucial observation is that despite a
distinction between formal and informal mechanidarsdispute resolution (which
was upheld both by TAF and most respondents) ilitydhese supposedly different
mechanisms exhibit a high degree of similarity hbot terms of the actual mediation
process and its outcomes. This can be relatecetolikervation made above, namely
that dominant actors in these resolution practices, well as the authority

% North, D. C., Wallis, J. J. and Weingast, B. RO20Violence and Social Orders: A Conceptual
Framework for Interpreting Recorded Human bligt New York: Cambridge University Press.
39 Here we are indebted to Dr. Maguid Makalingkang of Mindanao State University, who provided
us with a rather exhaustive listing of existing mediation mechanisms and their relative

strengths and weaknesses during two separate interviews in Cotabato on 02/03/2013 and
13/04/2013.
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undergirding them, defy neat categorisation and iastead embedded in messy
authority constellations characterised by a higirele of elite collusion.

IN-COURT DISPUTE PROCESSING

Claims about a governance wasteland notwithstandegvariety of formal
mechanisms do exist to manage local conflicts. giclal entrance point is the formal
justice system. The municipal and regional triaic{at) courts have jurisdiction over
civil and criminal affairs as well as property disps. Meanwhile PD1083
promulgated in 1977 mandated the creation of shadurts in Muslim area®.
However, their jurisdiction is limited and pertaipsmarily to family law. On the
ground, the reach of the formal justice systenuisaidled by a range of factors. First,
formal adjudication is expensive; all the more swduse judicial procedures are
notoriously slow. Second, accessibility for ordinaitizens, particularly those in the
countryside, is hampered by mobility constraintd geographical distance. Thirdly,
the formal court system is said to lack legitimargongst the citizenry, particularly
amongst Muslim Filipinos. There is a perceived walk deficit, with local cultural
norms and legal concepts considered at odds watfctionial’ legal system, which is
seen to be biased in favor of the legally liteemtd wealthy (Christian) elitg.

THE UBIQUITY OF ‘TRADITIONAL AMICABLE SETTLEMENT BY‘TRADITIONAL
AUTHORITIES

Due to these problems of inaccessibility, exclugiand illegitimacy in the formal
justice system, citizens in rural areas in paréicilave historically reverted to local,
traditional methods for processing disputes. Wttikre is a great degree of variation
in ‘traditional’ settlement practices, they havectmme broadly known under the
heading ‘amicable settlement’ — although in pracsettlement is not always reached
and the settlement process can be far from amicatde might instead involve a
significant degree of coercidfDespite this significant degree of variation, te t
basis of our own research some general observateimbe made with regards to the
mediation proces&® Amicable settlement typically involves mediatioy b third
party that typically commands an authoritative posiin the community. During the
negotiations proper a high degree of confidenyialt observed so as not to risk
degrading the honor of the warring parties. In ®wh settlement and punishment,
whereas some case studies mentioned more draroktimes such as lashing or even
the death penalt§ the more common practice is the payment of sonme fof

40 For full text of the presidential decree, see:
http://lawphil.net/statutes/presdecs/pd1977/pd 1083 1977.html.

41 Franco, ]J. C. (2008). Peripheral Justice? Rethinking Justice Sector Reform in the Philippines.
World Development, 36(10), 1858-1873.

2 Machado (1979). Politics and Dispute-Processinghin Rural PhilippinesPacific Affairs, 522):
294-314.

*3Here we can refer again to the case studies casionisd by TAF for its PPA (e.g. Latip, L. (2012).
Conflict And Community-Security Sector Relations Botabato Province: A Case Study.
Unpublished case study commissioned by TAF Phitippifor the TAF Programme Partnership
Agreement with DFID.; Libre, E.S.B. (2012). Rapi@dponse To Localized Violence In M’ranao
Communities. Unpublished case study commissioned Aly Philippines for the TAF Programm
Partnership Agreement with DFID) but see also THri&.M. (2007). Rido: Clan Feuding and
Conflict Management in Mindanao. Makati City: Thei& Foundation.

4 See for example Montillo-Burton et al. (2007). passes to Interkin Group Conflict in Northern
Mindanao: pp. 127-164 in Torres (EdRRIDO: Clan Feuding and Conflict Management in
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compensation by the offender. Where people hava kiled in a dispute, this will

typically be in the form of blood money, the actamhount of which hinges on a
variety of factors — e.g. the nature of the disptite number of deaths, the socio-
economic status of the offender — and is supposaabyect to negotiation. In some
instances however the mediator dictates the antbahheeds to be paid one-sidedly.

Traditional authorities, particularly the ‘counaf elders’, are often imbued with a
central role in amicable dispute settlement. Theg eeferred to as a highly
authoritative body rooted in the traditional claystem® Given their authoritative
position the scope of their interventions can aftenodoes transcend small conflicts,
since elders also deal with major issues suches aad even murder. In addition to
this traditional legitimacy, respondents claimeaditional mechanisms to be more
accessible (lower cost and presence in the logaltpre efficient (faster) and more
transparent (they use local dialects) than formetmanisms for dispute resolution.
These strengths provide a rationale for TAF aneisd\of its partners to support the
reinforcement of traditional mechanisms for disprégsolution. However, defining
traditional authority and distinguishing it fromhet authority structures is a difficult
exercise. This was also apparent during our inegrsj with respondents having
difficulties distinguishing between traditional,aol and religious leaders. This is in
line with our observations in the previous sectiwhere we suggested that colonial
and post-colonial state formation and economic musdation have served to blur the
boundaries between informal ‘traditional’ forms ambdern forms of authority.
Instead traditional elites have gravitated towapdditics as usual’, whether inside the
state or the rebel movement. The growing reachhefformal state on informal
mediation processes

The historical tradition of amicable settlementpinsd former president Marcos to
create theKatarungan Pambarangayr barangay justice, through PD1508 in 1978.
After the end of martial law, barangay justice veashrined in the LGC, with minor
modifications. Formally, mediation in barangay ijost takes place under the
administrative supervision of the Lupong, a bodynposed of 10-20 residents
appointed by and presided over by the barangayiraginy conflict lying within its
jurisdiction should pass through tKatarungan Pambarangaynd it is only where it

is incapable or not mandated to intervene thasputie will be referred to the formal
judiciary by the barangay captain. Any settlemeas@iched is also binding upon the
conflicting parties. PD1508 was meant to recogaisg as such reinforce the process
of amicable settlement, which could represent ailfle, culturally sensitive and
discrete alternative for the slow and congestedndbrjudiciary. Simultaneously
PD1508 was clearly geared at integrating amicabtdesnent within formal state
institutions, and the barangay captain came tomcelpivotal position at the expense
of other (traditional) political elite® This did not mean that traditional-religious
authority was completely sidelined. Instead thereften some kind of symbiosis —

Mindanao Makati City: The Asia Foundation; Interview wiltoraida, Senior Program Officer for
ARMM Reform Project, TAF office Cotabato (20/03/3)1

> The authoritative position of (the council of)diional elders was not just repeatedly referretiyto
respondents, but also in the locality case studasmissioned by TAF for its PPA: Latip, L. op.
cit..; Libre, E.S.B. op.cit.

“% Siliman, G.S. (1985). A Political Analysis of tihilippines’ Katarungan Pambarangay System of
Informal Justice through Mediatiobhaw & Society Review, 1@): pp. 279-302.; Golub (2003). Non-
State Justice Systems in Bangladesh and the FhiippDraft paper prepared for DfID. Retrieved on
17/08/2013 from http://www.gsdrc.org/docs/open/Dpad
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often defined in terms of ‘mutual respect’ — betwémditional authorities and formal
state authorities. The common practice is for tlaabgay captain to ask the
influential clans — or at least those supporting/lier administration — to endorse a
representative(s) to the Lupong. Furthermore, nanpday’s influential traditional
leaders and elders are (former) politici&hs.

Another body first created by the Marcos regimeudigh EO727, and subsequently
reorganised by democratically elected governmesitd)je Peace and Order councils
organised at different levels of government, inglgdthe municipal and barangay
level (in the case of the barangay it is calleddhengay Peace and Ordemmitteg
They are composed of the counterparts of governragaehcies operating at that
respective government lev&land chaired by the chief executive (the mayor or
barangay captain). Significantly, there is also andatory representation of civil
society. In theory the Municipal POC addresseseissaf security that concern the
entire barangay or that spill over the barangaydéxs. The legal mandate of the
peace and order councils/committee (in its lateshfi.e. EO773) is heavily informed
by counterinsurgency concerns as these “provideoranf for inter-disciplinary
dialogue and deliberation of major issues and bl affecting peace and order,
including insurgency™® This pre-occupation with counter-insurgency migamper
its work in terms of conflict resolution. Peoplesiding in the POC often lack
sufficient knowledge and turn to the local execaitior guidance. As such, the POC
becomes a political instrument in the hands ofntiagor, often referred to as part of
the ‘divide and rule policy’ of the municipal ex¢imes>® The same goes for the
barangay level where the effectiveness of the PaadeOrder councils again hinges
on the support of the local executive, who is bythe most powerful figure in the
council.®* This tendency toward executive dominance is alppaeent in the
institutions set up by some LGUs in order to previchore room for informal
(traditional) dispute resolution. One example is thayor's council in Upi, a tri-
peoples council composed of two Muslim represergati two Indigenous People
representatives and two Christian representativels was created per municipal
ordinance by the mayor of Upi, and was meant tengithen formal mediation
through the recognition and incorporation of tradial, more culturally sensitive
mechanisms for conflict mediation. Aside from ques related to the legality of the
mayor’s council from the perspective of nationaV,las the name suggests, the local

“"For a more general elaboration on the intersedbieiween clan and politics see Kreuzer (2005).
Political Clans and Violence in the Southern Philies. PRIF-report No. 71. Frankfurt: Peace
Research Institute Frankfurt.

“8 Important ones include the Department of Environnasmd Natural Resources (DENR), the National
Commission on Indigenous People (NCIP), the Depamtnof Agrarian Reform (DAR), and off
course representatives of the state security sé&k?, PNP).

“9 For full text of the executive order see
http://www.lawphil.net/executive/execord/ec2009/é63 2009.html

0 Interview with Sarra Guerrero, locality case studgsearcher for TAF on North Cotabato
(10/04/2013); Interview with Bing Constantino, ioffr at the Peace and Conflict Resolution
Network. (llligan City, 20.02.13) ; Interview withlaks Mangadta, Mindanao Human Rights Action
Center (16.04.2013)

L Interview with Sarra Guerrero, locality case studgsearcher for TAF on North Cotabato
(10/04/2013)

2 Husin, A.A. (2010). Healing Communities, Reclaimiffraditions: Legal Pluralism, Islamic
Revivalism, and Emerging Ethno-Based Peace andl@mwent Strategies in Mindanadutonomy
and Peace Review (B: pp. 103-127. Retrieved on 14/08/13 from
http://www.kas.de/wf/doc/kas 20657-1522-1-30.pdf
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executive in the person of the mayor retains a lighree of discretion over the
mayor’s council, and will be firmly in charge ofethsettlement process and the
selection of council members. The Muslim and IPrespntatives will usually be

traditional-religious leaders, while the Christiacan be represented by (former)
politicians, CAFGUSs, leaders of farmers’ cooperasiv- in short, a cross-section of
the rural Christian elité®

MEDIATION IN LIMITED ACCESS ORDERSTRENGTHS AND LIMITATIONS

On the basis of this overview we can clearly confihe existence of a variety of
possible venues for conflict mediation and settletyi® the extent that some describe
the situation in terms of legal pluralism, whichs&d to be rooted in the existence of
distinct legal-normative ordePsWhat we have instead observed is that despite the
existence of distinct venues for conflict managetntns distinction stands in stark
contrast with the indistinctness in terms of actmadiation and -settlement practices
as well as in terms of the authority structuresaulythg mediation. In terms of actual
conflict mediation practices, both supposedly fdrnta some extent even the
judiciary) and informal mediation is geared towardsnicably settling disputes
through third party mediation. Furthermore, in mdshot all cases mediation is
highly personalised and dominated by one or a fewepful individuals. An example
is that of NATULARAN MU a dispute resolution mechanism founded in 2007 by
Integral Development Services, inc. (IDS). This hedsm convenes the barangay
captains of those villages in Midsayap, which asavily affected by enduring
violence. Tellingly, the first president of this dowas the notorious commander
Tubog Pulalon, Barangay captain of Tumbras. He dated the entire area in his
capacity as an armed commander and barangay céptaneans of alliances, private
goons and CAFGU’s. Consequently he also dictatedrémues for conflict mediation.
Respondents emphasised that Tubog’s consolidatiopoaver enabled him to
function accordingly as president of the allianbereby appeasing and preventing
violent disputes® This example also illustrates how actors in chamgfe
mediation/settlement cannot be neatly categorizedording to mainstream
distinctions between formal/informal, civil/militgr traditional/modern, state/non-
state, etc. Instead there is often a high degreeobfision between elite actors
combining different sources of authority, which che formal-legal, but also
personal-charismatic, rebel-militaristic, traditabmeligious, etc. Whereas the formal-
legal legitimacy and the various financial (e.g thversion of IRA for blood money)
and coercive (e.g. the barangay Tanod) resourtesdnt to statehood have given the
local executive a clear lead over other actorbiegndomain of conflict mediation; this
does not make the local executive all-powerfultdad he or she will have to take

%3 Interview with Abdullah ‘Jun’ Salik, former vice-aor of Upi, current assistant regional secretary
for department of Science and Technology, ARMM 262013).; Interview with Dr Makalingkang,
Mindanao State University, (02/3/2013).

* Husin, A.A. (2010). Op. cit.; Dr. Makalingkang &findanao State University made a similar
comment about legal pluralism and the possibilftffarum shopping’.

* NATULARAN is an acronym which stands for the vijkes in Midsayap : Nabalawag, Tugal, Lower
Glad, Rangeban, Nes and Mudseng. All these villaayesrepresented in this body for dispute
resolution.

%% Interview with Djego Mangansakan, UNYPAD QRT cdoator in Barangay NES and Namdin
Masulut, UNYPAD QRT member Barangay NES (Cotabatity,C14/03/2013); Focus group
discussion with the Barangay Council of Lower Gladidsayap (28/03/2013); Focus group
discussion with members of the UNYPAD QRT in Bamndlabalawag, NES and Tugal (Cotabato
City, 22/04/2013).
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into account and negotiate with other authoritatastors. One illustration is the
practice of clan representation in the Lupong, wiie clan continuing to be an
important and fairly effective mechanism of so@ahtrol that cannot be sidelined by
the local executivé’

These observations about authority in conflict ragdh being both indistinct and
elitist are confirmed by our more general findimggarding the logic of authority in
limited access orders. Clearly, limited access mrdean be fairly effective at
managing conflicts within their territorial influea sphere. For instance, this was the
case in the village of Lower Glad where the bargngmptain successfully managed
conflict by equally distributing development prdgan the barangay in order to
appease conflicting parties. He also actively pridiantermarriage in the barangay
as a means of sustainable conflict resolutfoihis effectiveness can largely be
attributed to the limited access order’s abilitymi@no-/oligopolise the authority, as
well as the coercive and financial resources reguior conflict mediation, whereby
the local executive plays a key role. At the saimme tthe exclusivist nature of limited
access orders limits the reach of conflict medrgtiooth internally and externally.
Internally, conflict management in limited accesdens raises important questions
with regards to neutrality and inclusiveness adlmbrmanagement risks becoming
just another instrument to cement elite rYl&@his danger becomes particularly salient
where the executive, his family or one of his clalies (or enemies) has an interest
in the outcome of the mediation process. While isupposedly the job of the DILG
(Department of Interior and Local Government) to ntmr LGUs and local
executives, it is under-resourced and often ovedrbly the same local executive it is
supposed to monitor. Despite the due existence least where state-sanctioned
mechanisms are concerned — of provisions to gusgahe neutrality, inclusivity and
participatory nature of mediation and settlememtpriactice these provisions have to
yield for the far more secretive and indistinctghige of amicable settlement. This
observation becomes all the more disturbing whensidering that third-party
mediators often go beyond their supposed juriszhctty mediating and amicably
settling cases involving rape or even murder, whacé often settled through the
payment of blood money.

Whereas limited access orders may be fairly effectit managing conflict within
their influence sphere, persistent intra-elite Gotsf may be more difficult to solve
given the lack of an effective platform for negtita, and also because of their
complex ties with the bigger confli&t.Often, these intra-elite conflicts form part of a
continuous struggle between competing alliancespuding control over elected
office (i.e. political-electoral disputes) and tery (i.e. land conflicts). It is this kind
of conflict that qualifies as ‘celebrateddo’, targeted by TAF through its
interventions, which will be subjected to a critizdgerrogation in the next section.

" Kreuzer, P. (2005). op. cit.

8 Focus group discussion with the Barangay Couridibsver Glad, Midsayap (28/03/2013).

% Luckham, R. & Kirk, T. (2012). Security in HybrRolitical Contexts: an End-User Approach. JSRP
paper 2. For the Philippines see Golub, op. Stliman, G.S. (1985). Op. cit. A Political Analysi§
the Philippines’ Katarungan Pambarangay System of Informal Justiceugh Mediation. Law &
Society Review, 19 (2): pp. 279-302

®n Torres (ed.Rido: Clan Feuding and Conflict Management in Minda. Makati City: The Asia

Foundation.
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THE EMERGENCE OF A HYBRID COALITION APPROACH

In this section we will attempt to gain a deepedemstanding of TAF's conflict
management interventions, understood as the pahttamslation of the ToCs which
form the core focus of this paper. First, we siutite current interventions and the
theories of change undergirding them within a lonigistory of programming and
primary research conducted by TAF. This institudlohistory has given rise to a
particular reading of conflict in the region, whighturn provides the rationale for a
particular type of interventions, centered arourtdghly flexible coalition approach.
We then turn to an empirical investigation of theic® Response Teams as the
institutional fall-out on the local level of thisylrid coalition approach, whereby
central attention is paid to the way in which thateract with existing authority
structures. In a final part we briefly outline whaé see as the main strengths and
challenges of the current interventions of TAF siftict management unit.

THEORY AND PRAXIS FEEDING INTO THE COALITION APPRBAC

I. Primary research on conflict in Mindanao

When DFID introduced Theory of Change as a newdigna for communication,
monitoring and evaluation, the Conflict Managem®nit was the first unit within
TAF to engage with this new instrument. It forceém to articulate their objectives,
output and outcomes in order to see what had &gtbakn achieved and to what
extent their projects had contributed to these emdments. In that sense it
represented a shift away from the traditional lagfe which tends to be more focused
on short-term and tangible outcomes. The theorie® iormulated by TAF in 2011
and introduced to its partners in September 20R2such, their usage is still in an
embryonic phase. The ToCs did not appear out ofbthe however and instead
represent a logical choice, informed by a much éortgadition of programmes and
interventions under TAF’s Conflict Management Peogr Therefore, we will start by
tracing back the intellectual history of the ToC tte inception of the Conflict
Management Unit (CMU) in 2002. In this year, TARctuded a household survey
on citizens’ perceptions of conflicfunded by the William and Flora Hewlett
Foundation®® This survey aimed to uncover the root causes afflico in the
Autonomous Region of Muslim Mindanao (ARMM) and axgnt areas such as
Lanao del Norte, Cotabato City and Zamboanga @igoncluded that localised clan
feuding, orrido, complicated by separatism, banditry and militaryoliement, was
perceived by respondents as the most imminenttttogheir daily live$? Based on a
proposal informed by these results, TAF receiveading from USAID under the
Conflict Mitigation and Management Project 2004st&i up a Conflict Management
Unit. Its first objective was to conduct reseanctorder to help better understand clan
feuding, what appeared to be the most pertinensecafi local conflict. In turn this
would feed into the development of “strategic imgtions that enable communities
and government agencies to prevent the escalafiarpmflicts”.®® Understanding

¢l Dayag-Laylo C.CExploring Conflict Management in the Autonomousi&egf Muslim Mindanao.

Paper presented at the 4th Asian Regional Conferefdche Word Association for Public Opinion

Research (WAPOR) at the Asian Insitute of Managn@omference Center Makati, Manila. February

23-24 2004. Retrieved on 27/05/13 frawip://asiafoundation.org/publications/pdf/186

%2 The Asia Foundation. A survey on conflict managemia the autonomous regioof Muslim

Mindanao and adjacent areas. Unpublished document.

8 TAF, Timeline: the Rido project, The Asia Fouridat p. 1. Retreived on 27/05/13 from
http://www.asiafoundation.org/resources/pdfs/PHiideline.pdf
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TAF’s conceptualisation afido is vital to understand programming by the Conflict
Management Unit. This conceptualisation of locaiftot was further determined by
the results of the extensivielo research conducted in 2005 by partner organisifion
and local research centr&sThe study was mainly empirically oriented, and its
framing in academic (conflict) research was limitéadtoncluded that:Ridorefers to

a state of recurring hostilities between families &inship groups characterized by a
series of retaliatory acts of violence carried tmtavenge a perceived affront or
injustice”®® Rido is a generic term used to cover a variety of lacaiflicts such as
land disputes, political rivalries, crimes, resau@nd business related disputes or
family issues. For TAF the common denominators lintleese conflicts are the
kinship ties between principal actors in the fedmssically the clans or families and
the cyclic nature of violence based on vengeanteéhésame time TAF also relates
the ubiquity of local conflict to weak governanaedgroblematic law enforcement:
“rido is a consequence of the inefficiency and ineféectess of the justice system. It
also results from the lack of law and order (sushh& proliferation of guns, or non-
visibility of law enforcers)®’

It is this particular conceptualisation of localnflact — as feuding between clans as
primordial social institutions, aggravated by a kresss of state institutions that
blatantly fail to rein in powerful societal actorsthat would come to form the key
focus of the CMU's future interventions in the @gi With regard to the form these
interventions should take, thdo study had identified best practices on conflict
management, including the Joint Ulama Municipaldeeand Order Council in Barira,
Maguindanao, th&Valay na Bitiarain Sultan Kudarat municipality in Maguindanao
and the Mayor's Council “tri-people” conflict reswion body in North Upi,
Maguindanao. The success of these initiatives klirayethe incorporation — through
municipal or provincial ordinance — of traditiomakechanisms for conflict resolution
within formal government structures. This argumeas strengthened by references
to the resolution of clan feuding in other courgrierhich also involved cooperation
between traditional leaders and government officidhese best practices provided
the rationale for TAF to center its interventiomsund supporting formal-informal
cooperation as a flexible method adapted to théumll distinctness of disputing
parties and at the same time strengthened by tugméion of formal institution&®
As such, TAF’s intellectual rationale to supporthgbrid approach to conflict
management is more or less in line with the arguspro hybridity presented in the
introduction. TAF sees hybridity as a logical smatin a context where state power
is contested. Furthermore, while formal systems paneeived as ill-equipped and
illegitimate to accommodate traditional (Muslim)wes, hybrid systems can combine
traditional mechanisms and activate ‘local chamgidhat are widely respected by
local people and therefore better-placed to addoess grievances.

il Lessons learned from previous interventions

4 Mainly UNYPAD and CBCS.

® Amongst others: Institute for Bangsamoro Studidisdanao State University, Research Institute for
Mindanao Culture.

% Torres, W.M. (2007)Rido: Clan Feuding and Conflict Management in Minda Makati City: The
Asia Foundation.p12.

" Torres, op. cit., p. 24.

% Torres, op. cit.
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Parallel to the research project Ridg, in 2004 and with funding from USAID, TAF
initiated an action component to fund interventiamsthe ground. The outcomes of
the Rido studies were translated into recommendations fAF Tpartners that
prioritised a continuous dialogue in conflict-afied communitiesvherein a variety
of stakeholders are involved. In 2005, TAF alsotethcapacity building sessions and
trainings in conflict resolution for partners. Dagithese trainings TAF emphasised
the importance of understanding the local cultacaitext of conflicts and the value of
traditional resolution mechanisms as a powerful lm@ddressing local problems. A
pivotal moment for programming in the CMU was atffseding mission in Sulu in
2005 funded by TAF and conducted by the Mindanazeeeavers and the CBES.

It examined the escalation of a conflict in whicfamily affiliated with MNLF killed
one lieutenant-colonel of the AFP, after one ofirtfamily members had been
accidentally killed by the AFP. A dialogue was sgt between the AFP and the
family in question in which local CBCS-members figd as “neutral and respected
third party”.” First, the data from the fact-finding mission wesieared with the
conflicting parties, which resulted in a reductioh the tensions. Subsequently,
several other stakeholders were drawn into the atiedi effort, including community
members, the military, paramilitary groups and logavernment officials. This
approach ultimately proved effective in preventanfyurther escalation of the violence,
which made the CMU realise two important thinggst-ithat community members
are well-positioned to act as bridging figures bew warring families, and with
adequate financial support they could become éffeat preventing conflict from
arising in the first place. Second, “If you want @ahieve something in conflict
resolution you need a collective effort®. This intervention represented a first
experience with what would later become known urttler generic term ‘coalition
approach’. This ‘coalition approach’ would be fuathapplied and refined in the
following settlements, this time funded by USAID. 2007 UNYPAD intervened in
the long lasting rivalry between the Tayuan andMlamgansakan clan, one of the so-
called “celebrated casesrido”. "> ThisRido had flared up in 2006 after the killing of
a Mangansakan leader had led to a series of vi@eobunters in and around the
municipality of Shariff Aguak. This mediation effocontributed significantly to
ending a conflict which had lasted for some 21 geArsecond important intervention,
again funded by USAID, took place during the MOA-Adl-out in 2008. UNYPAD
initiated a successful dialogue between local leatle prevent escalations between
Muslim and Christian settlers in the village of Bchon, municipality of Pigkawayan,
North Cotabato. In both cases UNYPAD’s method cstedi of 1) conducting
research on the conflict dynamics, 2) identifyinglging figures who could bring the
feuding parties together and 3) employing tradaiononflict resolution practices
involving amongst others the payment of blood moaay the celebration of the

9 Mindanao Peaceweavers (20@8)lu state of war calls for peace. Report of théu Steace and
Solidarity Mission of the Mindanao Peaceweavétarch 27- 31, 2005.

% Interview with Rommel Dela Rosa, Project Officeorfllict Management Unit TAF (Cotabato,
20/03/2013).

" willy Torres, in the discussion with the Conflistanagement Unit during the midterm workshop
(Manila, 02/03/2013).

"2 Celebrated cases of Rido are long standing featlseen well-known families. The involvement of
supporting actors, such as members from rebel gtdhp army or local politicians, adds to the high
degree of violence and disruption these cases sseciated with. For a more detailed account of
these cases see: United Peace and Developmen{) (PBOTelebrated Cases of Rido in Magindanao
and North Cotabato. In Torres (E®R)do Clan Feuding and Conflict Management in Minaarpp.
291-3083.
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settlement with aKanduli (traditional celebration) during which the recded
parties signed a peace covenant.

In 2008 the coalition approach, which we now uniderd as having gradually
emerged from a combination of primary conflict @sf and practical interventions
in the field, would culminate in the establishmehtQuick/Rapid Response Teams
(QRT). The logic behind these QRTs is in line wiik broader coalition approach, in
that they form a community-level component of adoier network of civil society

organisations and respected community-based le#ftrsan quickly, and in varying

constellations, respond to outbreaks of hostilit& will return to these QRTs in

more detail below.

iii. The actual ToCs: what are they about?

It is this intellectual and institutional historyné the resultant coalition approach,
which fed into the ToC on ‘Hybrid Systems of CocifiManagement’. In 2011,

TAF's Conflict Management Program received fundirgm the UK’s Department

for International Development (DFID), a collabooatiwhich was institutionalised in

a Programme Partnership Agreement (PPA). Under @8Aponent 5, TAF seeks to
strengthen community-level efforts to improve locacurity in Mindanao. This

translated into two main objectives around whicé TloCs are built, namely 1) the
reduction of violence in the Southern Philippinesd a2) the improvement of

community-security sector relatioh$More specifically the following Theories of
Change were formulated:

ToC 1. Community-led Efforts to Improve Local Security. By supporting

community-led efforts to improve relations with gé@g forces, violent

incidents will be less common and less severe. dugar relations between
conflict-affected communities and security forcaad( within communities
themselves) will reduce the risk of tensions awdlents that result from poor
communication.

ToC 2: Hybrid Systems of Conflict Management. By supporting hybrid or
mixed systems that combine formal and informal eaghes to managing
conflicts, we allow the different systems to drarergyth from one another,
strengthen the conflict resolution process, redumdence, and eventually
draw the informal working systems into the ambitnedinstream formal
governance structures.

Basically, the claim made under ToC 1 is that Ibatéations between the security
forces and conflict-affected communities lead toprioved communication and
reduced misunderstandings, eliminating a commosecati conflict between the AFP
and armed groups and their supporters. Howeverpthheome of this ToC is not
limited to reducing violence between the securiiicés and communities. Rather, by
improving relations with the AFP, it can becomeusted partner that can be engaged
in local coalitions or security arrangements geatetvards the prevention,
management and resolution of conflict. Therefor€ Tofurther expands the coalition
approach with a specific focus on the security@eand is in that capacity closely
linked to ToC 2. TAF's partners confirmed that flexibility and openness of DFID

3 TAF Philippines (2012)PPA Year 1 Annual Component Report. Componentdmraunity-level
Efforts to Improve Local Security in Mindangmn 3. Unpublished document.
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towards the involvement of the security sector lbpéned up new opportunities:
whereas before they were hesitant to cooperate tiéhstate security sector, many
partners have now established a de facto partpevdth the AFP. However it is also
important to bear in mind that this rapprochemeast &lso been made possible due to
changes within the military, particularly the AFRisw Internal Peace and Security
Plan ‘Bayanihan’ which promotes communication anobperation with local
communities as part of a more holistic peace-buijdstrategy’* With this new
approach the army is expected to leave its barracics pro-actively engage in
community development and reconstruction, provismnmedical aid, or even
amicable sports games. This strategic shift towastsning the peace’ can best be
understood as an attempt to ‘normalise’ relatioesvben the army and MILF and
MNLF communities’ By and large, these efforts of the army run inaper with
those put forward in ToC 1.

The second ToC on ‘Hybrid Systems of Conflict Magragnt’ meanwhile is more
abstract, with the term ‘hybrid’ being perceived BAF-partners as vague and
indistinct. Within the CMU as well there was no faenm definition of what this
comprises. Instead the choice for ‘hybrid’ seemsrdpresent a legitimation and
further institutionalisation of TAF's highly flexie coalition approach to conflict
management, which prioritises above all the quedotution of conflict. In that sense
the configuration of coalitions is highly contextegific, and the local champions in
guestion can emanate from different ‘sectors’ (¢hg.local executive, AFP, MILF,
MNLF, traditional and religious authorities). TAR®mrtner NGOs play a crucial role
in identifying and communicating with local champgoand in that capacity they
become an integral part of the coalition. TAF emplano strict qualification
requirements for these champions, except for themmngb ‘trusted, credible
community members that can quickly respond to aralaing conflict through
personal efforts to mediat®and that are ultimately able to legitimately broke
settlement. There are certain limits to flexibilitpwever: Abu Sayyaf has no place in
TAF interventions; and following ToC 1 TAF seeke texplicit involvement of the
state security sector.

All in all, the actual formulation of the ToCs wagop-down exercise completed by
the CMU in the Manila office with little input frorpartner organisations. Moreover,
as indicated above, rather than a radical re-agastih its approach, the ToCs
represented a confirmation and a further instinaisation of TAF’'s highly flexible

coalition approach as it had gradually emerged oleryears. On the other hand,
DFID’s requirement for Theories of Change obligedFTto assess the rationale
behind its interventions and illuminate the assuomst driving its programmes. As

different TAF staff acknowledged, ToCs opened upcspfor critical discussions

about the specific outputs and outcomes of cegrgrams and how and why change
is actually brought about. As was mentioned by TAFeace building and State-

" Interview with Colonel Hermoso (Cotabato City, @&2013); Interview with Colonel Galido
(Midsayap, 10 /04/13). See also Armed Forced ofthiéippines (2010)nternal Peace and Security
Plan ‘bayanihan’Quezon city General headquarters of the Armed Forced of thipBhies. p. v-vi.
Retrieved on 06/06/13 frommtp://www.army.mil.ph/pdf files/bayanihan.pdf

> Interview with Colonel Hermoso, Division Inspect@eneral 6th Infantry Division (Cotabato City,
05/04/2013); Interview with Colonel Galido, 40tHadntry Batalion, 6th Infantry Division (Midsayap,
10/04/13).

S TAF Philippines (2012). PPA Year 1 Annual Compdn@eport — PPA component 5: Community-
level efforts to improve local security in Mindand&danila: The Asia Foundation Philippines: p. 23.
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building are complex social and political processesich makes traditional
monitoring and evaluation that is focused on attidn highly problematic”. For
many staff within the organisation, a traditionagjframe approach was considered
incapable of truly grasping these social and malitiprocesses while it was
acknowledged that ToCs allow for a more thoroughbetation on the specific
attributions/contributions to change envisioneddifferent TAF programmes. On the
other hand, many questions about the use of To@sined unanswered, not least
regarding conceptual tools being able to measusmgdh and different long-term
outcomes of certain programmés.

In September 2012 both theories were presentedhdopartners in an outcome-
mapping workshop. In interviews conducted with salvef these partner-NGOs in
guestion, most indicated that ToC 1 on the sectioityes was useful as it provided
them with clear objectives and guidelines. ToC 2amehile was perceived as far
more complex and abstract, and many respondentsdwad even heard of the term
‘hybrid’. When asked more generally about a ‘chaimga@pproach’, however, partners
did indicate that the involvement of a broad ranf§stakeholders had now become
more systematic, a ‘standard operating procedwdigre before such broad
involvement had been more ad hoc.

HYBRID COALITION-BUILDING ON THE GROUND: THE QUICK RESPONSE
TEAMS

As already indicated above, the coalition apprdadhinto the idea of forming Quick
or Rapid Response Teams (QRT/RRT) which would dmed specifically for the
purpose of community-driven conflict managementtiAeference to ToC 2, the
objective of the QRTs is to train local communitgtaas and non-state actors to
rapidly respond in order to prevent escalation®cdlised violence and to eventually
contribute to conflict mediation and -settlemendséntially, “the QRTs are the early
warning. If there is a potential flare-up, they asta referee, to stop. They might not
be able to resolve right away, but to bring the twaflicting parties to talk. Basically
facilitating negotiation™® As such (dixit the CMU) we should not understahe

" The Asia Foundation.Program Partnership Agreement: UK — Department listernational
Development Improving State Society Relatigsver point presented in Davao City, 02.10.2012.
Unpublished Document.

"8 TAF Philippines has now started formulating To6sgrogrammes funded by other donors, namely
the AUSAID Coalitions for Change and the USAID ‘Péoto People’ programme, while this was
not explicitly required by the respective donors. The People ¢plBgrogramme funded by USAID
aims at reducinglocalised violence through the improvement of ieted between influential
community leaders, including traditional, religioasd women'’s leaders. The programme puts local
leaders at the center of peace building and restdriter-community relations as they can fill the
gaps where formal mediation fails. Hence it tak&ssame approach as formulated in the ToCs under
DFID’s PPA, especially with regard to the importaraf local leaders and strong social relations in
resolving conflict. Obviously, different programeaot designed in a vacuum but interact with each
other. This allows TAF to maintain a certain coatin in the rationale of its work in conflict
management and the broader scope of TAF's programsee: The Asia Foundation. Transforming
Conflicts in Sulu and Basilan through People-tof#edEngagement (P2P Project). Unpublished
Document.

" Interview with Rommel Dela Rosa, Conflict Managem®fficer (Cotabato City, 17/03/2013)
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QRTs as hybrid institutions, but rather @b hocresponses to a certain problefhs.
TAF points out that the QRTs come in where the frmmechanisms of conflict
resolution fail to aptly respond to conflict or aegen the cause of conflict. The
formation of the QRTSs, the coordination of theiregions and the communication
between QRTs and other stakeholders are dominatatiebpartner NGOs, which
have taken slightly different approaches. In windibfvs we will focus on the QRTs
currently active in the municipalities of Midsayathe province of North Cotabato.

In 2008 the UNYPAD-QRTs were created with TAF fumgligranted under the
USAID Conflict Mitigation and Management ProjectefBre the inception of the
QRTs, UNYPAD already had a youth peace watch teitiavith the support of the
Canadian International Development Agency (CIDA)d anomposed of local
government officials and youth coming together tonitor rido disputes. UNYPAD
has opted to organise one QRT at the municipal,levith its 22 members selected
from four conflict-affected barangays (Tumbras, &lalwvag, NES and Tugal). These
QRTs are described as the “arm of UNYPAD in the momities”® Their main task
is to identify and mediate in local conflicts irder to prevent their further escalation.
In the case of larger conflicts, the QRT will make assessment of the case and then
forward this to the UNYPAD leadership in the cehttatabato City Office. In the
case of Magungaya meanwhile the QRTs were a spiriro the Barangay
Development and Security Planning (BDSP) projelsth éunded under the Conflict
Mitigation and Management Project of USAID in 2088Magungaya focuses
particularly on the interaction of the QRTs witle thnilitary as a key to ameliorating
the security situation in the barangays, consistétit what TAF has formulated in
ToC 1. At the time of the fieldwork, Magungaya h@®&RTs in seventeen, mostly
Muslim and MNLF dominated, barangays in the murltip of Midsayap. Each
QRT consisted of 43 trained members, although dwignty to twenty-five are
active®® Whereas the Magungaya-QRTs were trained to addrassal and man-
made disasters, they are also involved in livelchpoojects such as the maintenance
of fishponds. Only a minority of the Magungaya mensbhowever were engaged in
actual conflict mediatiofi!

With regards to membership requirements, in bofesaandidates had to be able to
read and write and be respected in the communityaddition, in the case of
UNYPAD, members could not be involvedriio cases. In addition, Magungaya is

8 Wwilly Torres, Conflict Management Unit, in the dission of the closing workshop (Manila,
25/04/2013)

8 Focus group with Rahib Kuoto, UNYPAD president,. Minwar Saluwang, UNYPAD Executive
Director and Tu Alfonso, UNYPAD Vice-President (@bato City, 04/03/13).

8 The programme is an example of TAF's efforts iniabpreparation that aims to identify the needs
of communities. This enables TAF to provide prageittat are most beneficial for the communities.
In addition, the BDSP urged the Barangay officimsplan the expenses of the Internal Revenue
Allotment (IRA) in a participatory exercise thatindes different ‘sectors’ in the community, sush a
the woman or youth (Here Magungaya takes overdleeaf the DILG).

8 The QRTSs convene only twice a year to discus®isauthe Barangay.

8 Meaning that they are sympathetic to their respecause but have not direct relation with theeteb
organizations. Interview with Junalyn Sumlay, thee&utive Director of Magungaya (North East
Sanunayan, 12/04/2013). She explained why QRT wepessary, also in barangays that had not
known conflict in 40 years “the QRT is more tharlyosecurity. They are also involved in the
implementation of projects because the Barangay€lbhas a limited capacity”.
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widely perceived as being MNLF-leaning, and UNYPAB MILF-leaning® This
has an impact on the constituency of the partngarozation, with UNYPAD being
active mainly in MILF territory whereas Magungayatdises on MNLF communities.
This bias is also reflected in QRT-membership. &rabhgays with a significant
presence of both MILF and MNLF there is a co-exisee of UNYPAD- and
Magungaya-QRTs, with little communication takingg# between them. This is the
case in Barangay Tugal, Nabalawag and North Easur@gan (NES}° This
observation already suggests some important questiegarding the supposedly
inclusive and hybrid character of the QRTs. Whetezh UNYPAD and Magungaya
claim that their QRTs reflect a wide spectrum ofistal groups, such as women,
youth and other peoples organizations, the teamsaetually dominated by a few,
mostly elder male members, often firmly embeddelddal authority structures.

Both Magungya as well as UNYPAD perceived a stroegd to seek local executive
approval for the creation of the QRTs. The barancgmgtain was given significant
discretion over the identification and selection@RT-members, resulting in a high
degree of overlap in membership between formal fggrgsanctioned mediation
mechanisms and the QRTSs. In the case of MagunpayQRT-president is invariably
also the head of the Lupong, whereas many QRT-membeboth UNYPAD- and
Magungaya-QRTs are (former) barangay officials enrhers of the Barangay tanod.
One QRT member recognised that “The QRT and theur@my Peace and Order
Council, it is basically the same, they are intéred because it's the same peopie”.
This overlap in membership is widely perceived @al ¥or the coordination between
the QRT and the barangay. Moreover, many of the -@®Rpondents admitted that a
failure to coordinate with the local executive wabuénder their work impossible. In
the case of barangay Kadigasan for example, a didgmiween the QRT-director and
the barangay captain paralysed the QRT for five theorFinally an agreement was
reached, allowing the Barangay captain to make estgms for a new QRT-director,
who was in turn elected by QRT-members and Barawoffagials. All this serves to
illustrate the firm grip that local executives halder the QRTE® In this regard it is
telling that QRT-members defined their role in teraf “strengthening the barangay”,
“lessening the burden of the barangay” or “the afrthe barangay®® Inevitably this
interlacing between the barangay and the QRT, whileight indeed strengthen the
mediation capacity of both the barangay and the Q#&Kks duplicating the same

8 Interview with Junalyn Sumlay, the Executive Dimecof Magungaya (North East Sanunayan,
12/04/2013); Interview with Mors Husain, VoluntegrUNYPAD (Catabato City; 22/02/2013).

8 Focus group discussion with members of the UNYP@RT in Barangay Tugal (Cotabato City,
12.03.2013) ; Focus group discussion with membetseoUNYPAD QRT in Barangay Nabalawag,
NES and Tugal (Cotabato City, 22.04.2013)

8 Interview with Djego Mangansakan, UNYPAD QRT cdagdor in Barangay NES and Namdin
Masulut, UNYPAD QRT member Barangay NES (Cotabadty, @4.03.2013).

8 A similar observation was made in TAF's localitgse study on M’ranao communities in Lanao:
“inclusion of the local government functionaries tire RRT is necessary because local conflict
resolution is the legitimate concern of the LGU @nahight create suspicion on their side if theg ar
excluded from the RRT". Further it is stated thHtWwould be difficult for the RRT to effectively
work without cooperating with the LGU” see: Librg,S.B. (2012) Rapid Response to Localized
Violence in M’ranao communities: a Case Study. Wiished study conducted for the Asia
Foundation Program Partnership Agreement (PPA) whin UK Department for International
Development. p.2.

8 Focus group discussion with the members of theuviggya QRT in Barangay Lower Glad (Lower
Glad, 28.03.2013); Interview with Saidi Gunanga, YIWAD QRT member of Barangay Tumbras
(Midsayap, 06.04.2013).
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problems and limitations with regards to politiciea and territorial reach that we
have identified in the existing conflict managemardtitutions. It also implies that
the QRT will be dependent on the goodwill of othmarangay officials when a
conflict transcends the borders of their baran@ay.the other hand it should also be
pointed out that in case of a strained relationstith the local executive, there is at
least some room to manoeuvre. For instance, bytithe Magungaya created its
QRTs it had a difficult relationship with the may@&ecause the municipality refused
to provide counterparts, a sum the NGO had to pteseorder to receive funding
from the Office of the Presidential Adviser on tReace Process (OPPAP) for the
PAMANA project that supports livelihood projects rfahe QRT members,
Magungaya decided to directly approach the govewfolNorth Cotabato, who
arranged financial support.

Turning our attention to the mediation process promost respondents stressed the
centrality of traditional dispute resolution. Whasea great degree of local variation
exists in traditional mediation mechanisms, sonmel kif generic form of ‘traditional’
settlement has seemingly taken the upper Rahdthis process the QRTSs function as
facilitators mediating between the warring part@sd stakeholders. In a first,
exploratory phase a willingness to talk is cargfydfobed. Once this willingness is
present, conflicting parties have to nominate regméatives who will then meet in a
neutral venue where negotiations take place ungersupervision of a mediator
acceptable to both sides. Ideally this mediator &asauthoritative position in the
community, while kinship ties to both conflictingpies is considered an additional
advantage. In some cases the mediator is alsdatd€ll to members of the QRT,
which increases their capacity to act. In practlee mediator will be a local elder
and/or a politician, but in the case of more ‘hgldfile’ conflicts it can also be an
MILF- or AFP-commander on friendly terms with bqihrties. It is during this first,
exploratory phase in which the added value of tRIQbecomes apparent. Because
of their low-profile position they can discretelyomk towards establishing a
willingness to talk. Moreover, their local embeddess is a benefit for the
identification of potential mediators. During thegotiations proper, a high degree of
confidentiality is observed, so as not to risk @elgng the honor of the warring parties.
This is particularly important when it involves séive issues such as rape. Whereas
QRTs might still play a role in this phase, theg anerely facilitating and the
mediator, as well as the warring parties, will tatentre stagé® Settlement will
typically involve compensation by the offender, aibuin the form of blood money.
The actual amount of blood money hinges on a wagéfactors — e.g. the nature of
the dispute, the number of deaths, the socio-ecanstatus of the offender — and is
supposedly subject to negotiation. While TAF does$ contribute directly to the
payment of blood money, it has no problem with rinediator asking third parties to
do so. In several instances local executives (bgrting IRA-funds) and to a lesser
extent also MILF-commanders have been known to spathie redemption sum. For
example, while TAF provided funds for the celelmatduring the settlement of the
conflict between the Dandua and Dalandas clans leosan, the MILF political

% e.g. Libre, E.S.B. (2012). Rapid response to Isedl violence in m’ranao communities.

Unpublished case study commissioned by TAF Phifiepi for the TAF Program Partnership
Agreement with DFID.; Torres, W.M. (200/RIDO: Clan Feuding and Conflict Management in
Mindanao. Makati City: The Asia Foundation.; United Youthr f®eace and Development, Inc.
(2012).Mitigating Local Conflict in Midsayap, Cotabatderminal Report. Unpublished Document.

*Lwhile at all stages TAF is funding the intervensioof the local partners, TAF is not directly
involved in the mediation process as such.
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committees of Aleosan and Pikit Il, provided an amtoof P25,000 as blood money
for the losses of the Dandua famifyAfter a settlement has been reached, it is
typically consolidated through the signing of a qeeaovenant and a traditional
celebration (Kanduli). During this final phase, thetive involvement of a broad
range of authoritative actors is actively pursudtese actors commonly include local
executives (particularly the mayor and barangayaiap relevant to the conflict); the
state security sector (PNP and AFP); NGOs (inclgidiAF-representatives); but also
representatives of the rebel forces (MILF and MNLFhe main reason for their
involvement is not so much their constructive citmition to the mediation process,
although several amongst them might have playedctime part in it. Rather, their
participation as witnesses is instrumental to imthgesettlement process with public
legitimacy, making it difficult for the actors inled to renege on the terms of the
settlement. TAF explicitly recognises that thisifiagating exercise is a crucial step in
the settlement process: “it means so much for lactdrs to have big people around
when they are reconciling” (...) “during the recoratibn that is when the little
people melt away and make room for the bigger meadpis the public aspect, it gives
more prestige™. It should not come as a surprise then that thgitimation phase’
and the Kanduli in particular absorb the major mdrthe budget it allocates to its
partners.

To further illustrate the machinations of the média process and the role of the
QRTs therein, we will now briefly elaborate on twnoterventions in which
UNYPAD-QRTs have played an important part. Thetfose followed a series of
conflicts in barangay Nabalawag between the Mafsgaily on the one hand and the
Salim and Adam families on the other. Conflict heed around land disputes that
escalated as part of a broader power struggle ketwso barangay captains who
were simultaneously acting as commanders in thee &idlings and land grabbing by
both sides had widened the gap between the fam@iBS members, who were also
Barangay officials, cleared the ground for negadie between the two parties by
approaching the family elders and -commanders #o theeir demands. Hereafter, the
QRT met with the barangay captain in order to dsfaba strategy for further
negotiations between the parties; and differenkestalders such as the Barangay
officials, the municipal Mayor, the MILF and AFF alere drawn together to push
the parties towards an agreeméhtEventually the settlement was sealed by
intermarriage between the Masgal and Adam familwo enabling factors played a
crucial role in the successful intervention of tQ&RT. First, the fact that QRT
members were part of the Barangay council reinfbriteir position as mediators.
Second, the recognition and approval of the QRT&kwby the MLGU and the
security sector added to the credibility and retgility of the mediation effort

Whereas this case demonstrates how the involvemikeltdcal executives can be
crucial for the QRT in resolving conflict, the ctaf between the Sugod-Mangadta
versus the Namil-Musa families in barangay Mudsélgtrates how a failure of

%2 Moro Women Development and Cultural Center, ISeptember 2011 — November 2012) Conflict
Mitigation Program: The Case Of Dandua & Daland&n€§, Barangay Luanan, Aleosan, Cotabato.
p. 2.

S Willy Torres, coordinator conflict management umitiring the discussion of the closing workshop
(Manila, 25.04.2013)

% United Youth for Peace and Development, Inc. (300p. cit.

%In case of the municipality, an event was orgahisepresent the QRT members to the Mayor of
Midsayap, to seek approval for the QRT’s work frbisipart.
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local executive support can hamper the mediatimtgss. These families have a
history of disputes that can be traced back toedmy '90s and mostly revolved
around land. Both families were allied to differecdbmmanders in Mudseng
struggling for political-economic control. In 201barangay elections drove the
conflict to its climax. The incumbent Barangay Gapt an MNLF-supporter allied to
the Mangadta family was challenged by an ally ef Kamil family, supported by the
MILF. The barangay captain deployed armed CAFGUd &VO’s, which led to a
notable escalation of the conflict. When inhabsgasit Mudseng fled the violence, the
QRT attempted to negotiate with the barangay captaier the return of these
civilians. However, this negotiation was unsucaalsghccording to the Magungaya
QRT-members the failure was due to extensive vadethat hampered human
mobility; but more fundamentally also to the lackaapacity and legitimacy they
have as a QRT towards the local executive, whais tase was involved in the
conflict. Ultimately, the Joint Ceasefire MonitoginPost® of Mudseng had to
intervene in order to facilitate a dialogue betwedye families, whereby the
Magungaya QRT together with LGU politicians, MILRdABMNLF commanders, and
AFP commanders acted as mediators. Such a coalasnperceived as vital to give
more weight to ‘impartial mediators’ such as theTQRembers, who in their own
capacity have little resources, legitimacy anduefice to intervene in the conflict.
The QRT members in Mudseng recognised that “the @3Ranh option for mediating
conflicts, but this has to happen in cooperatiothvather legitimate organizations.
On its own, the QRT has too little capacity anduefce over the families”.

To conclude, the QRT’'s main objective lies in faating conflict mediation and
settlement by establishing lines of communicati@ween warring parties. Their
method relies on gathering support and forging itoat that involve all relevant
stakeholders in the conflict but also within thencounity. This coalition can then
pressure the parties to settle the conflict an@ gieight and legitimacy to the final
resolution. However; the examples above also ¢laHuistrate that, as was the case
with the other conflict management mechanisms dsed in the former section, the
local executive usually maintains a critical pasitiin the mediation proce&$and
this inevitably has an impact on the kind of catfthat can be dealt with and on the
outcome of the mediation process. Where the logalcwive himself/herself is
involved solving a conflict becomes particularlyfidult.

THE HYBRID COALITION APPROACH : STRENGTHS AND CHALLENGES

The CMU’s number one priority is to pacify the lbgaand prevent the escalation of
conflict. TAF’s coalition approach is fairly efféee at resolving specific disputes, as
illustrated by the resolution of ‘celebratedtio cases’ A first important factor in
accounting for this success is TAF's ability to nlisk authoritative actors in

% Joint Ceasefire Monitoring Post are part of thasedire mechanism and consist of both AFP and
MILF members. Their local staff monitors and mitiggoutbreaks of violence.

" Interview with Alex Montani, QRT member of Magurygain Barangay Mudseng and Nurredine
Musa, QRT member of Magungaya in barangay Muds€ontppato City, 19.03.2013).

% This argument is also confirmed in TAF's lateatdlity case study on conflict mediation in North
Cotabato. See Corpuz-Guerrero, S. (20BBA Locality Case Study, Province of North Cotabat
Study issued by TAF for the DFID%ound of case study. Unpublished Document.

% United Peace and Development (2007) The Celebr@asks of Rido in Magindanao and North
Cotabato. In Torres (EdRido Clan Feuding and Conflict Management in Mingarpp. 291-303

29



conflict-affected areas on a flexible aad hocbasis. The precise configuration of its
coalitions depends on the specificities of the anét hand. In this regard there is
also a remarkable discrepancy between the institatised nature of QRTs on the
ground (usually a PO-structure) and the way thesevpeesented by the CMU: ad
hoc groupings that are convened every time there isoaflict management
intervention. As such, even the supposedly mositutisnalised part of the coalition
is subservient to the flexibility of the coalitioapproach. This prioritisation of
flexibility raises important questions with regatddong-term sustainability: how can
— and should — TAF’'s approach towards conflict ngamaent be institutionalised
without jeopardising its ability to respond to sifieconflicts?

A second important factor accounting for the effestess of TAF's hybrid coalition
approach is its ability to identify (through itsrpeers) and its willingness to engage
with local elite actors. The CMU, despite a rhetakicommitment to building
‘inclusive coalitions’, simultaneously acknowledgés explicit choice to work
through authoritative ‘community leaders’ or whiagy call ‘local champions’. On a
more analytical level, it might be argued that T&\Ebnflict management approach is
fairly effective precisely because of its flexibyli- notwithstanding its reluctance to
work with ASG and its preference towards the ssaurity sector — in working with
limited access orders on the local level. Whileeptil partner organisations are
carefully scrutinised through consultation with kejormants in the field, standard
guidelines for the selection of partners organisetiseemed to be lacking. Where
necessary, particularly in the case of conflictsted in persistent elite divisions, TAF
tries to ‘mend’ or expand the limited access ordgrencouraging rapprochement
between elite players. The settlement of the catedRido between the Tayuan and
Mangansakan families illustrates how broken alle@ncan be mended for a renewed
political engagement. During the conflict, tractdamd owned by the warring parties
were taken over by Christian settlers. As a consece, the two parties were open to
a settlement brokered by UNYPAD whereby both parteuld form an electoral
alliance against the Christians. A member of thguéa family became mayor and a
member of the Mangansakan family became vice-maydtikit.'°° TAF’s focus is
also reflected in the QRTs. Despite their instruraky in (1) identifying local
champions at both sides of the MILF/MNLF divide af®) paving the way for an
initial rapprochement between warring parties; rthadded value in terms of
inclusivity was not immediately apparent. Insteheit membership was heavily
informed by local authority structures, particwathe local executive. Ultimately
there seems to be a looming trade-off between teféseess on the one hand and
equity on the other. Through its direct engagemeétit local elites, TAF leaves the
exclusivist basis of political authority and assbed political-territorial control
untouched, despite the observation by differerditeascholars that this highly elitist
nature of the local political economy lies at tletrof persistent conflict in the first

place!®*

19 |nterview with Maks Mangadta, Mindanao Human Rsghction Center (16.04.2013)

191 Eric Guttierez and Saturnino M. Borras (2004). Thero Conflict: Landlessness and Misdirected
State Policies. Washington: East-West Center.z8i¥ellema, Saturnino M. Borras and Francisco
Lara, (2011) ‘The Agrarian Roots of Contemporaryolgnt Conflict in Mindanao, Southern
Philippines’, Journal of Agrarian Changé&1(3) pp. 298-320, Kreuzer, P. (2009). Private tiRali
Violence and Boss-Rule in the PhilippinBghemoth, @), 47-63.
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THE WAY FORWARD VENUES FOR ACONSTRUCTIVEENGAGEMENT WITHFORMAL
STATESTRUCTURES

We suggest that part of the solution for the loamitrade-offs between
flexibility/effectiveness and sustainability/inclusness lies in a more sustained
engagement with formal state institutions at tlealdevel. Throughout this paper we
have emphasised that local state institutions camdnizoth the formal-democratic
mandate and legitimacy, as well as the coercivefaaahcial resources required for
successful conflict management. At the same timedulg acknowledge the often
problematic character of local government. For TAfd governance’ by ‘warlord-
politicians’ — who in their capacity as electedicls form an integral part of the
formal state system — is one of the main reasorsspport hybrid forms of conflict
mediation, in which informal mechanisms of conflmanagement are put at the
forefront. Nevertheless, a constructive engagemetit formally democratic state
structures is perhaps the only viable way forwand guarantee the long-term
sustainability of conflict management. In what dolls, we will first try to provide a
synthesis of how TAF interventions currently de&hwhe question of the state, after
which we make some suggestions about how such gagement might feed into
more sustainable and more inclusive conflict maneayg.

TAF INTERVENTIONS A RHETORICAL COMMITMENT TO THE FORMAL VERSUS HIGHL
PRAGMATIC REALITY

Through its ToC, TAF explicitty commits itself todfaw the informal working
systems into the ambit of formal governance stmestu Different stakeholders
operating at different level¥ confirmed this necessity to institutionalise ekigt
interventions in order to guarantee their sustaiiabAt the same time, the vague
formulation “into the ambit of formal governanceustures” leaves many questions
unanswered with regards to the precise modalitiesigh which such an engagement
could and should happen. Within TAF-Philippinesvadl as between TAF and its
partners, big differences could be discerned baothterms of their normative
perspective on, and their practical interactiornwitte state.

Where the conflict management unit is concernetinewith its first ToC it attaches
great importance to the systematic involvement tif AFP in its interventions.
Meanwhile its engagement with other (local) stats is far less systematic, and is
dictated by its flexible and pragmatic coalitiorpegach. It is mainly geared towards
tapping the personal authority, legitimacy and veses of the local executive in an
ad hocmanner. As far as reference was made to a mdes®predictable strategy to
deal with the local executive, it was geared towaehcouraging an organic
rapprochement and a spontaneous learning procdssdre formal and informal
practices. Supposedly this would then contributa beehavioral change on the part of
local politicians. Hereby the CMU seeks to captalon the opportunist nature of
local politicians who are always on the lookoutays to enhance their visibility. It
is expected that successful conflict managementiives and the ‘photo ops’ that
come with it could serve as bait to involve localificians seeking to boost their
popularity. Although this may seem plausible, realidence supporting this
hypothesis could not be found.

192 This includes people within TAF-Manila and TAF-@bato as well as those within partner
organisations and within the QRTSs.
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We try to draw in the state actors, so slowly theals will see that the state is
helping them. Slowly but surely they will convergg.

If the state supports local conflict resolutionteyss seen as legitimate by the
local population in contested areas, the state lveilperceived as functioning
in terms of providing security and justice to itszens, resulting in more buy-

in from the locals and more opportunities to reakksh governance and

security via a bottom-up approach, which will ewetity feed into mainstream

governance and strengthen the formal systém.

Meanwhile the partner NGOs, and to a lesser extenTAF office in Cotabato, are
confronted with the ubiquitous presence of thellstate on an everyday basis. The
CMU'’s focus on improving relations between the A&l the local community has
clearly trickled down and was clearly felt as ampartant step forward by the partners.
Partly, this is due to the straight formulationtlois ToC and the clear communication
to the partners. ToC 2 about hybrid systems oflicbrmanagement however was
perceived as complex and vague as it provides ear ctecommendations or
guidelines with regards to how partner organisatishould deal with local state
institutions. In practice, the NGO partners retairhigh degree of discretion in
shaping this interaction. Unsurprisingly this résuh a high degree of local variation,
which crystallises in the relationship between@iTs and local state institutions:

Interfacing between RRT/QRT traditional mediatorsid a mainstream

institutions (i.e. the LGUs, local prosecutors’iodfs, public attorney’s office,
the PNP and AFP as well as LGU-recognized bodiek as the MPOCs and
Council of Elders) could involve coordination, ceogtion, collaboration,
information-sharing, and perhaps even some formstitutional partnership —
the specific arrangements of which would depend eath locality’s

situation®®®

In North Cotabato, Magungaya as well as UNYPAD hiaken different approaches
towards their engagement with the local state. WhédYPAD rhetorically commits
itself to safeguarding its political independen@agungaya sees nothing wrong in a
close coordination with the local executive. As /e explained in our discussion
on the QRTs, most NGO interventions hinge on sayma bf local executive support.
Partner-NGOs have no choice but to engage withidba executive and to some
extent comply with his/her demands, which usuatiynt part of broader political-
electoral strategies. We do not suggest that tigis tiegree of involvement with the
local state is wrong a priori. However, we do perean urgent need for TAF to not
only explicitly recognise the central position bétlocal state and executive, but also
to reflect about how it can make use of the fordehocratic provisions and
resources inherent to state power in a more sysiemanner.

On a more theoretical level this suggestion resmatith the critique being raised
against Sidel's rather fatalistic bossism thesikictv depicts local state institutions

193 willy Torres, Coordinator Conflict Management Uriit the discussion of the closing workshop
(Manila, 25.04.2013).

193 TAF Philippines (2012). PPA Year 1 Annual Compdri@aport — PPA component 5: Community-
level efforts to improve local security in Mindanddanila: The Asia Foundation Philippines: p. 23.
The two citations above were recorded during oscusions with the CMU in Manila.

195 ibre, E.S.B. (2012). Op. cit. p. 10.
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and the behaviour of local politicians as immunetiangée®® In doing this it glosses
over important vectors for transformation in lopalitics. First, under the right set of
circumstances (local) elections, even where ‘lassHdemocratic’, can be defining
moments with real transformative potentidl Amenable circumstances include 1)
elite divisions on the local-regional level, 2) aited democratic opposition, and 3)
the existence of an alternative outreach networkioe established elite structures.
Secondly, the post-martial law era has withessedritreased entry of (civil society)
reformists in the state who seek to make use of democratic spaceSe The
presence of these reformists, in combination withatwvis considered a highly
progressive constitutional framework, provides apyaties for civil society
engagement with the state, either through existintprough newly-created linkages.
Such a “symbiotic interaction between autonomougesal groups from below and
strategically placed state reformists from abova$ Iproven particularly fruitful in
land reform implementation, where recalcitrant Idaadowners and politicians have
been ‘sandwiched’ by forces from above and béfG\Finally, the good governance
agenda with its rhetoric of accountability and s@arency which has been making
leeway in recent decades is not an empty shellcanchave a genuine impact on the
machinations of local politics*® More generally, whereas the Philippine polity
continues to exhibit authoritarian features, tlamsition from martial law to a formal
democratic system and subsequent decentralisdtmmtsenave opened up democratic
spaces which provide civil society with significasgportunities to push for popular
empowerment* On the basis of these and our own observationshat follows we
suggest some possible pathways for a critical exrgagt with state actors. Such an
engagement should be aimed first and foremost goesring those within limited
access orders that are — for whichever reason linéacto work towards enlarging
these democratic spaces, as the basis for a mofeupd effort to transform the
machinations of politics.

A MORE CRITICAL SELECTION OF LOCAL CHAMPIONS

A first suggestion is that TAF and its partnerswdtaeflect more profoundly about
the criteria it applies in selecting its local chmams, particularly where elected
officials are concerned. As indicated earlier, adidm a reluctance to engage with
Abu Sayyaf and a strong predisposition towards AR®, the CMU sets no real
gualifications for local champions, and insteadwadi its local partners significant
leeway in their selection. Unsurprisingly, mosttbé ‘champions for peace’ who
ultimately become involved in TAF interventionsrfor constitutive part of what we
have earlier designated as limited access ordengr&¥s these orders and the actors
involved may be highly effective in containing aiditing local violence because of
their ability to monopolise coercive capacity andtharity, they are often
guestionable in terms of their participatory andusive character. Where the CMU
involves state officials —and they usually do—gtds one amongst several in a

1% gjdel, J. T. (1999). Op. Cit.

197 Franco, J. (2005Elections and democratization in the Philippinkiew York: Routledge.

198 ewis, D. (2013). Sideways Strategies: Civil SogciBtate Reformist Crossover Activities in the
Philippines 1986-201@ontemporary Southeast Asigb(1): pp. 27-55.

199 Borras J. (2001). State-Society Relations in Ldeform Implementation in the Philippines.
Development and Change, (3%, pp. 545-575.

19 Kawanaka, T. (2007). The Robredo Style: Philippineal Politics in TransitiorKasarinlan, 183),
pp.5-36.

11 Quimpo, N. G. (2008)Contested Democracy and the left in the Philippiafer Marcos.Manila:
Ateneo de Manila University Press.
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‘coalition of champions’. We would like to make tvemiggestions here. First, TAF
could pressure its partners to more closely sasdtithe kind of champions it engages
with, and be more pro-active in identifying and goting those champions that are
‘true’ champions in the sense that they are gemgim®mmitted to a more
institutionalised, participatory and long-term apgch towards conflict management.
Secondly, to move away from somewhat indistinctcemtualisations such as ‘hybrid’
and ‘the ambit of the formal’ and to recognise éast the central role of state actors
as representatives of the formal-democratic or@leis implies that central attention
must be paid to working with local politicians asthte officials, particularly those
willing to openly tolerate, or even support, cortfimanagement. Clearly such an
approach implies an active learning process antragyus pressure on state actors in
order to ensure their commitment. While we duly ensthnd the difficulties for TAF
and its partners to openly engage with electorétiggy it may also be important to
(discretely) secure the commitment of those paditis who are currently not holding
power.

THE QRTAS AN INCLUSIVE FORCE FROM BELOW

While TAF and its partners are well-placed to idgnand monitor ‘reform-minded’
actors within the state, a second suggestion woelltb pay more attention to the role
of QRTs — which are currently being treated in astrumental manner within the
broader coalition approach — as bottom-up and smntuforces for change. Whereas
the QRTs were often presented to us as apolitiedlas ranscending the tumult of
local politics, such political autonomy is illusi@ny; in reality political-electoral
strategies conditioned the scope and machinatibr3RT -interventions. Instead of
approaching this politicisation as a problem, ightiinstead be interesting to look for
ways in which it can represent a venue for changedal politics. Existing linkages
to politicians — whether institutional (e.g. thréuthe NGO or barangay council) or
otherwise - might be nurtured to feed into a preagfsconsultation and participation
in conflict management. Without underestimating plosver of traditional strategies
of socio-political control, which often involve amgon and patronage, there exists an
added value in the selective use of electoralesjras as part of a critical engagement
approach. QRT-members and their relatives coulgp@uphose politicians closely
involved in conflict management. Hereby they coaldo attempt to capitalise on
existing divisions within local-regional politicalites, as Magungaya did when it
skipped the municipal level and sought the diregipert of the governor for its
interventions. Finally, aside from supporting thaséors within limited access orders
willing to support QRT action, the involvement @veral QRT members in electoral
politics (particularly on the level of the baranyjjagan also be an important
opportunity to imbue the local state with a moremninded and inclusive approach
to conflict management. Moreover, the QRTs theneselare not immune to the
trappings of ‘traditional politics’ and attentioreds to be paid to safeguarding their
democratic character in order for them to be geglyittcommunity-led’. Inclusivity
might also benefit from closer and perhaps instinglised connections with other
QRTs —and in an ideal scenario with other civilisgcactors — which in the case of
Midsayap reflected the kind of persistent eliteislons (i.e. MI/MN and associated
politicians) TAF is seeking to mend in the firsapé. Finally, the sustainability and
effectiveness of QRT-interventions in conflict mgement ultimately hinges on
external support, both intellectual-moral and ficiah in nature. TAF, through its
partners, clearly has a role to play in generasngh support and building the
resilience of the QRTs.
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CLAIMING THE DEMOCRATIC GOVERNANCE SPACE

Ultimately the longer-term sustainability of TAF@terventions in conflict
management hinges on some kind of institutionatisahrough a critical engagement
with formal state structures. In this regard thaygmate strategy for such a critical
engagement is to claim the democratic space crégt@dogressive and participatory
provisions that exist in the legal framework. TA&\drealises this and a lot of its
work in the Philippines is actually focused on pdivg assistance to local
governments in order to strengthen their capatignsparency and inclusivenéss.
Two important observations are in place howeveastHn geographical terms, TAF's
governance agenda is much less prominent in thasaoé central- and eastern
Mindanao, where its focus lies mainly on conflicamagement. Secondly, and
perhaps somewhat more disturbing, TAF formally s&ges conflict management and
by extension the enforcement of peace and orden fte local governance agenda;
although we must add that not all TAF-staff assérte this choice. Within the
organization, there is not only a clear separaboh also a lack of coordination
between the local government unit and the coniliahagement unit. Yet our research
has demonstrated precisely that local governancg@ ewnflict dynamics are
inextricably intertwined and should be understaodlose relation to each other. Part
of the reason for this relative reluctance to deh local governance in central- and
eastern Mindanao might be its supposed ‘excepigmalwith political dynamics on
the local level being perceived as culturally inampiate and militarised following
decades of conflict. Moreover, an open (and selectngagement with local state
actors could be considered too sensitive consigenia politicised nature of the peace
negotiations and the institutional uncertainty uhdeg them.

Earlier in this paper, we pointed out that suppbs®&eeak’ state actors actually fulfill

important roles in existing conflict managemenbd# (including those supported by
TAF) within their legal mandate under the local gmument code. Institutions like the
barangay justice and to a lesser extent the peadeoeder councils existing at
different LGU levels represent potential entranoes for advocacy and reform, all
the more because they have formal provisions taramtee their inclusive and
participatory character. Furthermore, LGUs are kmaw be quite inventive and
willing to capitalise upon their mandate under t@&C through the promulgation of
local ordinances and executive orders. In the domshiconflict management, this
was illustrated by the creation of institutionselithe ‘mayor’s council’ in Upi. The

LGC also includes provisions for the LGU to entdpijoint ventures with - and offer
financial support to people’s organisations, whrefpresents opportunities for the
institutionalisation of the QRTs. In this regardetiBDSP process started by
Magungaya is an interesting experiment, not justabse it envisions a broader
mandate for the QRTs (including both security artletbpment planning) but also

because it seeks to explicitly integrate the QRIienLGU-structure™*

12 The Asia Foundation (2010). Local Governance Rmogt Retrieved on 12/06/13 from
http://asiafoundation.org/resources/pdfs/LocalGpnaace4Pager8.5x11.pdf

3| fact, BDSP can be instrumental in the impleragan of opportunities, provided the LGU code
to further integrate the QRT's at the barangay llewdter all, the code foresees a compulsory
representation of civil society of minimum 25% amdximum 50% in the Barangay Development
Council. The representation of tf@RT at the Barangay can then be formalised witesalution of
the council. Interview with Rommel Dela Rosa, PeaxgrOfficer Confict Managenment (Cotabato
City, 20.03.2013).
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SUMMARY OF MAIN FINDINGS

In conclusion, this paper we will provide a summafyits main findings and the
suggestions we have made to take the theory forward

1.

The socio-political environment wherein TAF seeliarttervene is characterised
by the existence of ‘limited access orders’. Thesders are dominated by
constantly shifting coalitions of elite actors segk(and often succeeding) to
monopolise access to authority and to coerciveuress. Despite the hybrid
nature of these coalitions and the authority undgirgg them, which defy clear-
cut categorisation for example in terms of fornmddimal, (local) state
institutions fulfill a pivotal role in upholding anegitimising this order.

Because of their ability to monopolise authorityd azoercive resources, limited
access orders may be fairly effective at contairgagflict and violence within
their respective influence sphere. However, confianagement in limited access
orders has its limitations. Given the often coe¥cand exclusivist nature of
political authority in the Philippines, these liett access orders have highly
guestionable democratic credentials.

The conflict management unit's approach can bessuremarised as a highly
flexible ‘hybrid coalition approach’. It aims attablishing coalitions of ‘local
champions’ in an ad hoc manner i.e. depending ersplecificities of the conflict
at hand; although in recent years the Quick Respdieams have imbued the
conflict management process with at least someedegf predictability. It is this
approach which has formed the rationale for TAF&CT ‘hybrid systems of
conflict management’, which in turn formed the antre point for this paper.
TAF's coalition approach has been judged fairlyeefiive in solving specific
conflicts. The main factors contributing to thixsess are 1) the flexibility of its
approach, allowing TAF to mobilise ‘local champiboa an ad hoc basis; and 2)
the CMU’s pragmatism in working with local elite taxs. These strengths
simultaneously point at the weaknesses of the temalapproach as it stands
today. First, its flexibility risks jeopardising éhlong-term sustainability of the
coalition approach. Second, pragmatism in workinghwelite actors risks
legitimising those elite actors with highly questadle democratic credentials.

It has been suggested that an important part ofstiation for these looming
trade-offs lies in a more constructive and simudtarsly critical engagement with
state actors. In the first instance TAF should ndosely scrutinise the kind of
‘local champions’ it engages with, particularly wédelected) state officials are
concerned. On the longer term however we invite TtAFmove away from
somewhat indistinct conceptualisations such asrilyland ‘the ambit of the
formal’ to instead recognise the central role @ftestactors as representatives of
the formal-democratic order, and as both the measthe end of its conflict
management interventions. This implies that cerdtgntion must be paid to
working with local politicians and state officialparticularly those willing to
openly tolerate or even support conflict managepsmas to ultimately guarantee
the democratic and inclusive nature of a sustagpbhce.
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