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1. Executive Summary

In his July 24, 1995. State of the Union address, Philippine President Fidel V. Ramos said that one
of his administration's "most urgent measures” is to "Clean up the electoral system."”

With nearly a century of elections in the Philippines as a backdrop, elections were held throughout
the Philippines on May 8, 1995, for half the Senate, the entire House of Representatives and all local
offices. Many Filipinos had hoped that a moderized electoral system would be in place by the time
of those elections, but an omnibus bill to improve the system did not get past the discussion stage
in the session of the Philippine Congress that ended in June 1995. Following the May elections, the
Commission on Elections (Comelec) submitted several new bills to the Congress to modernize the
electoral system. At the same time, the Comelec went ahead with arrangements for the March 1996
election for the Autonomous Region of Muslim Mindanao (four of the country's 77 provinces), for

which the Congress had previously authorized computerization of the registration and counting
procedures.

Feeling the need for technical assistance, there was agreement between the Comelec and the USAID
Mission in Manila to invite the International Foundation for Election Systems (IFES) to provide
three experts who would help guide the Comelec in modernizing the electoral system and voting
equipment. IFES thereupon put together a proposal for (a) sharing its extensive electoral experience
with the Comelec, and (b) providing assistance to the Comelec on voter education, voter registration,
design of the ballot, and the voting, counting and canvass procedures.

An IFES technical assessment team conducted extensive research and interviews July 31-August 17,
1995, meeting with key officials from the Comelec, the U.S. Embassy and USAID, the Philippine
Congress, the Office of the President, principal non-governmental organizations, the media, Catholic
and Muslim religious leaders, former election officials, incumbent officeholders and recently
defeated candidates. The IFES team found that all individuals were very cooperative and eager to
participate in the assessment. These contacts are listed in Appendix B.

Although the IFES team was present in the Philippines for only two weeks, one member, Gilbert H.
Sheinbaum, had earlier resided in the country for four years and has closely followed Philippine
affairs for over 16 years. His primary role was to ensure that the political, economic, social and
cultural climate of the Philippines has been and will continue to be fully considered in drawing up
this report to the Comelec and, as appropriate, providing ongoing aSsistance. The other two team
members, Deborah Seiler and Emmett Fremaux, are experienced election administrators from the
United States who provided the technical expertise in election systems for the assessment.

In this report and in its discussion with Philippine officials, IFES does not pretend to propose an
ideal electoral system for the Philippines. Nor does IFES promote the sale of any specific electoral



products. It does, on the other hand, offer a number of observations and options for consideration
as the Congress and the Comelec move forward to improve the system.

The IFES team's conclusions generally paralleled the Comelec's views on the best ways to modernize
the system. At the same time, the team introduced a variety of technical considerations for the
implementation of the modernization scheme. In its recommendations, the team strongly urged (1)
swift action by the Philippine Congress on the bills before it because much must be accomplished
prior to the next national elections in May 1998; (2) greater emphasis on voter education: (3)
complete computerized re-registration of all voters; (4) introduction of pre-printed (rather than hand-
written) ballots; (5) automated counting and canvass procedures (another bill before the Congress);
(6) careful attention to protecting the integrity of the entire electoral system; (7) additional
comprehensive training of Comelec staff, especially in the provinces; (8) a cautious, selective
approach to the purchase of hardware; and (9) utilization of additional technical assistance. In
reaction to the IFES team's preliminary report, the Comelec appeared to accept all points and
expressed both its appreciation for the team's guidance and its intention to request additional
technical assistance.
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2. Background on the Philippines

A. Geography and Population

An archipelago of over 7,000 islands, the Philippines extends about 1,000 miles from north to south.
It lies between the South China Sea on the west and the Philippine Sea and Pacific Ocean on the east,
while the Celebes Sea lies to the south, separating the southern Philippines from the eastern end of
the Indonesian archipelago. Total land area is over 115,000 square miles, of which the two largest
islands in the archipelago, Luzon and Mindanao, make up 65 percent. Most of the islands have

substantial mountainous topography, but there are also narrow coastal plains are agriculturally rich,
as are inland valleys and plains.

Latest estimates indicate that the population numbers about 66 million: 45 percent live on Luzon,
35 percent on the central Philippine group of islands called the Visayas, and most of the rest on
Mindanao. The population growth rate is estimated to be 1.97 percent, as of 1993, as published in
World Factbook 1993. About 91 percent of the population is of Malay-Polynesian stock. Muslim
Filipinos represent about five percent and are the majority in two provinces in Mindanao and the two
provinces of the Sulu archipelago southwest of Mindanao. Chinese Filipinos represent about 1.5%
and are located in the major urban areas.

About 90 percent of Filipino adults are literate. Because of great emphasis placed on education since
the beginning of the American era, scores of colleges and universities can be found throughout the
country.

The two most prominent -- but not closely related -- dialects are Tagalog (most of Luzon) and
Visayan (which dominates the Central Philippines and Mindanao). Pilipino and English are the
official languages. The former is relatively new and is based mostly on Tagalog in an attempt to
instill a pan-Philippine language for all Filipinos; however, but it is generally resisted by speakers
of Visayan and other minor Filipino dialects.

B. Historical Overview

As the world knows, Ferdinand Magellan visited the Philippines (in the Visayas) in 1521 and
claimed all of what is now the Philippines (named after King Philip) for Spain. It was a land of
diverse communities with little relationship to one another. In the Central Visayas, Cebu (which
claims to be older than Manila and is now the country's second most populous city) was a populated
area where Magellan spent most of his short and fatal visit. The remnants of Magellan's fleet left
after his death near Cebu, and the Spanish did not establish a permanent settlement until 1565 when
Miguel Lopez de Legazpi arrived as the first royal governor.
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A small influx of Spaniards gradually created a new nation, especially with intermarriage with
Filipinos and the dominance of the Spanish (Catholic) clergy, Spanish entrepreneurs, Spanish
military and Spanish civil servants. Spanish became the lingua franca; few speak it now, and they
are mostly the heirs of the Spanish arrivals of the late 1800s, some having come in a new wave from
Spain and some from the Spanish colonies in the Americas that had gained independence.
Catholicism became almost the universal religion; the major exceptions are the Islamic areas in the

south and a few tribal groups, such as the Igorots in northern Luzon, who steadfastly retain their
identities.

Spanish domination of the political scene eventually caused resentment among the growing Filipino
elite, primarily the mestizos (the progeny of mixed marriages) who had benefitted the most through
education, landholdings and business. In 1872 a nationalist movement arose and smoldered for
several years. The execution of a few Filipino priests, the writing of several prominent Filipinos and
the emergence of an indigenous Filipino leadership resulted in call to revolution on August 26, 1896.

In May 1898, because of the Spanish-American War, the American Pacific fleet was dispatched to
neutralize the Spanish fleet in Manila Bay. The Spanish fleet was destroyed, which in turn led to
the (for Filipinos) unexpected takeover of the Philippines by the United States. Filipino resistance
to the American takeover emerged and continued for several years, but it did not impede the growing
American military, political and economic impact.

From almost the beginning of the American period, the United States government and private
organizations, many of which were missionary movements, began educational programs throughout
the Philippines. American teachers were recruited by the hundreds, schools at various academic

levels sprouted everywhere, illiteracy was markedly reduced, and English gradually superseded
Spanish as the lingua franca.

The revolutionary movement had sparked the Filipinos' interest in representative government at all
levels. The expansion of educational opportunities and the concomitant exposure to the American
democratic experience ensured that Filipinos would inevitably seek to rule their own land. The
United States was slow to recognize that trend, but at least the American government in 1907
permitted the holding of an election for an assembly. Nonetheless, the American Governor-General
continued to have virtually full control of the country's administration.

In 1916 the U.S. Congress explicitly stated - in the Jones Act - the intént of the United States to grant
Philippine independence as soon as a stable government was established. The act also provided for
a bicameral legislature to replace the assembly. As Filipinos rose to senior governmental positions,
various professions and the political sphere, the U.S. began to recognize Filipino yearnings. In 1934
it passed the Philippine Independence Act which created the Commonwealth of the Philippines,
provided for a president and vice president, gave more power to the Philippine Congress (albeit
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while an American Governor-General still exercised considerable executive power, and committed
the U.S. to grant independence to the Philippines in ten years.

Manuel L. Quezon was elected in 1935 as President of the Commonwealth of the Philippines, while
Sergio Osmena was elected Vice President. During World War II, both resided in the U.S. where
Quezon died in 1944, whereupon Osmena succeeded to the presidency. Despite the war, at its end
the U.S. honored its commitment, paving the way for the end of the American era. Osmena lost the
race for president, having devoted all his time and energy to rebuilding the Philippine government.
Manuel A. Roxas was sworn in on July 4, 1946, as the first President of the Repubhc of the
Philippines, the same day that the U.S. era ended.

The U.S. was permitted to retain its airbase at Clark Field and its naval base at Subic Bay, both near
Manila, but American influence was more pervasive than just the bases. Filipinos try to emulate the
U.S. in many ways, and thus the political structure was in the American image and the commercial
sector was dominated by American companies.

From the outset, two political parties alternated control of the Philippines’ political system: the
Liberals and the Nationalists. Corruption of various kinds, including electoral fraud, was notorious,
although President Ramon Magsaysay (1953-1957) managed to clean up much of the political side.
The cleanup did not survive his untimely death in an air crash. Violence, especially during electoral
periods, was another unsettling factor in Filipino political life, but this problem has diminished
gradually in recent years.

A major impediment to national stability in the republic's early days was a Marxist movement (the
Hukbalahops) which was founded before World War II, flourished during the war as an anti-
Japanese resistance movement, and came to terms with the government in 1955 during Magsaysay's
presidency. A successor Marxist movement (the New People's Army) emerged in the early 1970s
among bereft Filipinos in urban slums and poor rural areas. The movement benefitted from
widespread corruption among government officials, businessmen and the armed services, and from
violence and fraud at election times. A Muslim insurrection (the Moro National Liberation Front)
also emerged in the early 1970s because of Christian inroads into Muslim areas.

Ferdinand E. Marcos was elected President in late 1965 on the Nationalist ticket. He had always
been a Liberal but switched parties when President Diosdada Macapagal decided to run for a second
term. Marcos was the first president to be elected to two terms, althdugh two vice presidents, who
had become president following the death of the incumbent presidents, subsequently ran successfully

for a full term of their own. (The present Constitution permits only one term for president and vice
president.)

When Marcos declared martial law in 1972 on the grounds of his perceived and some real threats
to national security, he dissolved the Congress, had numerous politicians arrested and effectively
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caused both parties to end meaningful activities. A new - but disputed - Constitution was adopted
in 1973 which provided for a unicameral legislature. Marcos then established a new party ("New
Society Movement”, or KBL - the Pilipino acronym) for his stalwarts and Liberal and Nationalist

defectors. Marcos won his third election in 1981, under the KBL banner, against a weak candidate
set up by the KBL.

Marcos came under increasing pressure because of the assassination in 1983 of his major political
rival, Benigno "Ninoy" Aquino, as well as corruption, cronyism and a rapidly declining economy.
He called a snap president election for February 1986 and appeared to permit more freedom.
Corazon Aquino, inexperienced in politics herself, ran for president on a coalition ticket that
included many Liberal Party followers of her late husband, "Ninoy” Aquino. Alleged manipulation
of the counting process led to huge anti-Marcos demonstrations, the declaration of Aquino's victory,
and Marcos's departure from the Philippines.

In the post-Marcos period, a variety of political entities has emerged, some based partially on the
earlier parties. However, these groups' policies are not clearly defined since - in usual Filipino
fashion - voters go for personalities rather than substance. Yet, there appears to be greater voter
satisfaction with the evolving political scene. It is open to all, the electoral procedures are improved

but still need to be modernized and simplified, and officeholders appear to be more responsive to
the electorate.

In 1992, a national election brought in a new president, Fidel V. Ramos, and vice president (both
elected for six-year terms), a new Senate (also six-year terms), a new House of Representatives
(three-year terms), and thousands of provincial, city and municipal officials. National elections were
held in May 1995 for all those offices except half the Senate (the terms were being staggered) and
the president and vice president. The next national elections are scheduled for May 1998.

C. Current Political Context
President Fidel V. Ramos, in his State of the Union address on July 24, 19935, stated that:

"Even as we seek peace and justice for all, we must reassure our people that our

political system works, and give them stronger voice in the affairs of our nation.
But this, our people cannot have --unless we change the mainspring of political
power in this country from money, influence and patronagt to talent and merit.
The most urgent measures are to:

. Clean up the electoral system, so citizens can be sure that their
votes are counted;
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. Open the positions of political power to all who aspire and are
willing to compete;

. And ensure that the wielders of power are accountable to the
electorate.”

The Philippines has the longest electoral history in Asia, dating from 1907, but the electoral system
has gone through several permutations over the years. Following the fateful 1986 elections, many
Filipinos urged a reform of the electoral system which had been noted for various forms of abuse.
A comprehensive vision of electoral reform has been formulated, and significant initial steps have
been implemented. Much remains to be done that is attainable given the deep commitment and
dedicated leadership that is available to meet the challenges of change.

The next national elections will be held in May 1998, and the Philippine administration and the
Philippine Congress should move swiftly if meaningful electoral reform is to be enacted and
implemented in time. Some of the reforms have already been instituted for the March 1996 elections
of the Autonomous Region of Muslim Mindanao {ARMM) and thus will serve as a pilot test for the
1998 national elections. :

The 1992 national elections -- the country's first "synchronized" elections consolidating all national,
provincial, and local offices -- are perceived to have been a distinct improvement over previous
elections in the Philippines. Yet, there was dissatisfaction with some aspects of the 1992 elections
that led to consideration by the Philippines administration and the Congress of steps toward
modernization of the electoral system before the May 8, 1995 elections. However, the Congress,
in the session that ended in June 1995, failed to enact a comprehensive bill for electoral reform that
had been favored by the Comelec and many members of the Congress. This failure may have been
because bill was considered too close to the upcoming election, there were too many far-reaching
provisions, some members of Congress used diversionary tactics, and insufficient leverage was
exercised by both Congressional leaders and the administration to obtain passage of all or at least
key parts of that bill.

The May 1995 synchronized election was for half of the seats in the upper house of the Congress
(the Senate), all the seats in the lower house (the House of Representatives) and all provincial and
municipal offices. Since the prevailing climate appeared to be in favor of continuing progress in the
country's political affairs, emphasis was placed on increasing votér maturity and discouraging
electoral abuse. Most of the results of the 1995 elections were acceptable to the public; however,
there were some glaring irregularities and less success in significantly decreasing the amount of
electoral abuse, although the level of election-related violence appears to be lower than in the past.

In the immediate post-1995 electoral period, the Comelec and key members of both houses of the
Congress are reviewing the urgent steps needed in order to ensure that the 1998 elections will indeed



IFES Phillipines Technical Assessment
September 11, 1995
Page 8§

improve upon the past. The Comelec has determined that the March 1996, ARMM elections, while
far from being exactly analogous to the national elections because they involve only four of the
country's 76 provinces, could serve as somewhat of a pilot test for some modernization of the
electoral process. Such improvements for the ARMM elections include a total re-registration of

voters and computerization of voter lists in those four provinces as well as computerization of the
counting and the canvass.

Not all interested parties are totally behind some aspects of the reform: some fear that costs of
computerization could be astronomical or will not justify the expense if they do not contribute
substantially to electoral reform; some fear that -- as in the 1986 elections -- computers.could also

be manipulated; and some well-entrenched political figures fear that reform would jeopardize their
"secure” seats.

In early August 1995, the Comelec submitted to the new Congress, whose members took their seats
in July 1995, new legislation for the major.aspects of reform. Not yet included among the draft bills,
however, are measures for country-wide computerization of the electoral process, as was enacted for
the ARMM elections. The Comelec has also requested bids for automating the counting process for
the ARMM elections and has expressed interest in having neutral outside expertise examine and
comment on Comelec's proposals to improve the electoral system.

3. Legal Basis, Structure, and Operation of the Electoral System

A. Electoral Legislation/Regulations

Philippine elections are governed by The Omnibus Election Code of 1985. Between 1987 and 1989,
this Code was amended substantially, by executive order and by law, to restructure the Commission
on Elections, to provide for local elections, and to revise congressional elections. It was amended

again in 1991 to provide for the first "synchronized" or consolidated elections, which occurred in
May 1992,

Specific provisions for each election are established by the Omnibus Code, by new laws passed by
the Congress, and by extensive regulations promulgated by the Comelec. Two significant
amendments were enacted in the Code this year. Republic Act No. 8046, adopted June 7, 1995,
establishes a pilot program to modernize the registration and vote c(t:unting process of the March
1996 elections in the Autonomous Region of Muslim Mindanao (ARMM). Republic Act No. 7941,
adopted March 3, 1995, provides for the election of 20 percent of the House of Representatives by
a party list system.
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The Omnibus Code assigns responsibility for election administration and governs voter registration,
voting, vote counting, challenges, political campaigning, and disclosure of political expenditures.
It also establishes penalties for electoral law violations.

Comprehensive reform of the electoral law was debated in 1994 in the context of proposed
legislation to enact a New Election Code (NEC) to support the modemization of the electoral system,
but passage of the omnibus reform provisions did not occur.

B. Commission on Elections (Comelec)

The Code assigns exclusive responsibility for the administration and enforcement of elections to the
Commission on Elections, an independent agency commonly known as "Comelec.” Comelec is

headed by a chairman and six commissioners, all appointed by the president for seven-year, non-
renewable terms.

Comelec is administered by an Executive Director and has a staff of approximately 5,000 employees.
Approximately 1,000 of these employees are in the Comelec headquarters office in Manila. The
remaining 4,000 are located in field offices at the regional, provincial, city, and municipal level.
Each of the country's 14 regions has a Comelec regional director who is responsible for Comelec
field offices in the provinces within the region. Comelec's 76 provincial offices are responsible for
administering elections, from the barangay to congress and president, which are conducted through
some 1,600 field election offices at the city and municipal levels.

Comelec staff are responsible for the procurement of all supplies and materials for elections.
Procurement is by negotiated or sealed bids. The organization may prescribe the use of the latest
technological devices, educate the public about election laws, conduct registration drives, cleanse
the rolls, and appoint poll watchers. The basic operating budget for the Comelec core staff and
programs -- i.e., not including election operations or modemization projects -- was P526.214 million
($20.6 million) in FY 1995. The budget for the May 1995 national election was about P935 million

{$36.7 million), while the modemization program budget for FY 1995 was P288.444 million ($11.3
million).

C. Elective Office Structure and Election Parameters

in 1991, election dates were synchronized to elect national and local officeholders every three years.
The president and vice president serve six-year terms, and elections for these offices are held in
connection with every other national and local election. The office of Senate is also a six-year term,
and 12 of the 24 Senate seats are on the ballot every three years. Barangay (village) elections are
held separately, and the next round of barangay elections is scheduled for May 1997. Special

elections to fill vacancies are called by Comelec for most offices and are held within 60 days of the
occurrence of the vacancy.
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A chief executive and legislative governing body are elected at each jurisdictional level, ranging
from barangay to the national level. All offices, except president, vice-president, and Senate, have
three-year terms, and officeholders are subject to a six-year term limit. The chief executive of each
jurisdiction, members of the Senate, and members of municipal councils are elected at large. All 24
senate seats were elected at large in 1992 but were divided in half to provide for staggered terms.
The 12 lowest vote-getters in 1992 were elected for only three years. while the ballot the 12 highest
will remain in office until 1998. From now on, all Senators are elected for six-year terms,

In addition to the elective offices above, the Omnibus Code also provides for the submission of
measures to the electorate in plebiscite and referendum elections consolidated with national and local
elections.

Because of the move to synchronize elections, ballots have generally been long. To shorten the
ballot, Provincial Board members, who had been elected at large, from May 1995 are now elected
by district. However, these six-member Boards are not elected by single-member districts since each
province generally has only two to four districts.

Although cities elect councilors by district, municipalities elect councils at large. A Comelec
proposal would have municipal councilors ¢lected by district. Consequently, municipal councils are
elected by district only within Metro Manila, and the remainder are elected at large. Electing
municipal councilors by district would shorten ballots considerably.

Under the newly enacted party-list system, voters in 1998 will have two votes for the House of
Representatives. One vote is for a representative who is elected directly; the other 1s for a party,
organization, or coalition to be represented in the House. The purpose is to promote proportional
representation and to foster the participation of marginalized or underrepresented groups. Any party,
organization, or coalition which garners at least 2% of the total votes cast for the party list is entitied
to one seat. Those receiving more than 2% are entitled to additional seats in proportion to their total
number of votes; however the total number of seats any party may obtain is three. Party-list
representatives are chosen from a list of members nominated by that party or group.

In 1998, the top five parties will be precluded from participating in the party-list system in order to
give other groups a greater chance to gain seats and to establish themselves politically. It is
anticipated that the number of participating parties or groups on theallot will not exceed 10-20.

Elective office and candidate data are summarized in the following chart based on Comelec
information:



ELECTIVE OFFICES - Philippines National and Local Elections

OFFICE Number of Total Number Average No. Total Number
(TERM) Seats of Candidates Candidates by | of Candidates in
in 1995 office 1995 1992
atigna ice
(6 years)
* President | at-large -- - 6
* Vice President | at-large - -- 6
* Senator 12 at-large 28 28 163
District Offices
(3 years) :
* representatives 250 total seats 620 3.0 1,082
204 district
* 46 partylists
Provincial Offices
(3 years)
* gOVernors 71 at-large 214 3.0 387
* vice governors 71 at-large 237 33
383
» provincial boards 672 total seats 2,031 10.3
« 197 districts 3,284
(3 years)
* mayors 1,605 at-large 4,221 2.6 7,124
64/1,541
* vice mayors
64/1,541 1,605 at-large 4,767 297 7,840
* councilors (6-12 13,092
members each) at-large & by 48,513 30.2 74,286
720/12,368 district
Barangays
(3 years) Candidate Candidate Candidate
« Captains 41,919 information not information not information not
at-large available. avaifable. available.
» Councilors (6
member boards) 251,514 Barangays not Barangays not Barangays not
at-farge part of part of part of
synchronized synchronized synchronized
elections elections elections
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As the foregoing data imply, the scale of this centralized system is immense. Compiled data for
the May 1992 general election profiles a system with these orders of magnitude:

. 32 million registrants (36 million in 1995)

. 24 million voters

. 94,000 candidates

. 18,000 elective offices

. 170,000 precincts

. 1,600 local Election Officers

. core election staff of 5,000

. more than 1 million support staff for the election operation

Self-evident from these parameters is the fact that sweeping modernization of an electoral system
at this scale is a major undertaking that requires a long-term system development strategy.

D, Voter Registration Process

Those eligible to register include all Philippine citizens, who are not disqualified for criminal
conviction or mental incompetence, who are eighteen years of age or older, and who have resided

in the country for one year and in the municipality of registration for six months immediately
preceding the election.

The existing process of voter registration is based on a permanent list of registered voters, which
15 updated by periodic general registration on set dates which occur prior to each scheduled election.
General registration is conducted at the precinct polling places, by a Board of Election Inspectors
(BEI) consisting of public school teachers appointed by Comelec, on the sixth and seventh Saturdays
preceding a regular election, or on the second Saturday following proclamation of a special election,
plebiscite, or referendum.

In the general registration process, all unregistered, newly eligible, or previously cancelled voters
have the opportunity to register in person and be added to the permanent list of voters. At the same
time, the BEI confirms or cancels the names of voters already on the permanent precinct lists
prepared at the last election. Election Officers pertodically remove names from the permanent list
for failure to vote in two consecutive elections, and are also authorized to use postal and other means
to verify the permanent list on a biennial basis. Current statuté provides for a new general
registration of all voters in 1996, to create a new permanent list that would then be updated for each
election during the subsequent 12 years. This provision makes 1996 the ideal time to convert to a
system of continuous registration.
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At the present juncture, the non-continuous registration process is precinct-level BEI registration
combined with data entry by the Election Officer to produce the Computerized Voters List (CVL).
The current procedure is outlined below:

Voter Registration Process Qverview

1. Board of Election Inspectors

. Chairman and two Members, all of whom are public school teachers, one designated
as poll clerk are appointed by Comelec through the Election Officer. BEI has powers
to enforce order, authorize arrests, and issue legal summons compelling witnesses
and document production bearing on the registration process.

. Meetings of the Board may occur only at the polling place, must be public, and may
be attended by watchers from each registered political party and accredited citizens
arm. Board acts through Chairman, all decisions by majority vote, minutes taken.
The BEI is the same team that will conduct voting at the precinct on election day.

2. Registration Day

. BEI meets at the precinct on the designated Saturday(s) to prepare and certify
multiple copies of the new precinct list, transferring thereto all previous permanent
registrants and adding newly qualified voters who apply for registration.

. BEI meets again on the second Saturday immediately preceding the regular election

to revise where necessary and close the list of voters, following a period for
challenges to the initial list.

-

3. Registration Applications of New Voters

. Applicants identify themselves and their residence location; if not known to the BEI
may be vouched for by another voter of the precinct or by presentation of an
authentic document indicating the voter's identity.

.
. If BEI determines applicant lives in the precinct, indelible ink is placed on the

applicant's right forefingernail, and the applicant is given four copies of the
registration application.

. The applicant "accomplishes” the application and provides three original signature
specimens and the rolled imprints of left and right thumbs.
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Upon BEI qualification of the applicant, based on the completion of the four forms,

the voter's application is approved and the fourth copy of the form is issued to the
registrant.

4. Voter Identification Cards (current practice as of the August 1995 ARMM election

registration)

Each applicant must present four one and one-half inch square photos to the BEI, or
have his/her pictures taken at the expense of the Comelec, to be attached to the three
retained copies of the application form and the Voter ID Card.

The Election Officer prepares the Voter ID Card, which includes the remaining
photo, serial number of the registration record, signature, and thumbprint of the voter.
Voters claim ID cards later from the Election Officer, or pick them up from the BEI
on election day.

5. Preparation of List of Voters

BEI prepares three copies of the approved list of voters, two of which are submitted
to the Election Officer with the alphabetized registration forms, with the third copy
retained by the BEI for posting in the polling place.

The first copy of the list is retairied by the Election Officer; the second copy is sent
by the EO via rush telegram to the central file division of Comelec in Manila along
with the total number of voters in each precinct within the municipality.

The CVL is prepared by data entry and verification of the BEI manual list of voters
by the Election Officer, who returns printouts of the CVL to the BEI for any
correction notations on revision day, which annotated printout becomes the Final List
of Voters.

BEI retains one copy of Final CVL for use on election day, one copy goes to Election
Officer for photocopying by candidates/parties, one copy to the provincial office file.

Provisions for continuous registration were actually enacted in 1963,4inder Republic Act 3588, for

initial implementation in 1967 -- but delay and the imposition of martial law in 1972 caused the
reform to be abandoned before it was put into use. The explanatory note drafted by Comelec for its
proposed continuous registration legislation revealingly notes:

"By reviving and readopting the registration system embodied in Republic Act 3588, this bill
seeks to confront decisively the problem posed by the padding of the voters list, a praciice
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commonly resorted to by politicians bent on winning election at any cost. It was this
nefarious practice that spawned the flying voter, that electoral abomination that since time
immemorial has debased the ballot and reduced elections to a virtual charade in not a few
areas of the country . .. . The bill provides for registration to be conducted year-round and
allows voters to register as they qualify, thereby spacing out registration over a span of time.
With registration conducted at a leisurely pace . . . and by a body whose independence and
impartiality must be assumed, the officials composing it being from agencies shielded from
political pressure [i.e., the Comelec Election Officers), a closer and more thorough
screening of every applicant for registration is assured. Needless to say, this will minimize
the incidence of flying voters and their ilk gaining entry into the list of voters. In stark
contrast, chaos and confusion often mark the precinct level registration, a situation that
lends itself ideally to the evil designs of unscrupulous candidates. "

E. Voting, Ballot Counting, and Canvassing Procedures

The existing level of technology in the voting process is extremely low. Although ballots of uniform

size are provided, these do not contain the names of candidates. Instead, voters must write in the
names of qualified candidates -- and the manner in which they accomplish this is the source of many
election challenges.

Because names are exclusively written-in, there is no printed ballot in the ordinary sense -- only
an empty "grid" layout in which to write in candidate names. Printed lists of the candidates in each
voting precinct are posted, but most voters -- the team was informed -- bring their own list, or a
campaign's sample ballot listing, of the names they wish to write in. For the May 1995 election, a
new legislative directive required the Comelec to issue by mail to every voter the list of offices and
candidates for which he or she was eligible, along with precinct location and voting instructions.
This comprehensive piece of pre-election information (the "voter information sheet") is equivalent
to the "sample ballot" informational mailing used in many modernized electoral systems. It

represents a logical step in the direction of establishing uniform printed ballots for voting and
counting.

Because printed ballots are not used in the present system, manual counting of the ballots in each
precinct is extremely cumbersome. The vote count process is known as "appreciating” the ballots
-- 1.e., deciphering and tallying each vote. It is a chief source of imprecision, confusion and delay
in the voting and vote counting processes: voters' writing may not be elear, names of candidates may
not be complete, and names need not be listed in any particular order.

It is also one reason that precinct size was kept to an average of only 200 voters in the 1992 and 1995
elections, creating the need for a huge number (170,000+) of precincts and the associated increase
in administrative and logistical complexity. Plans to reduce the number of precincts below 100,000
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for the 1998 elections assume introduction of a printed ballot, which will greatly speed and simplify
both voting and ballot counting, whether manually counted or machine read,.

Once finally determined, precinct resuits are accumulated at the city or municipal level where
official election results for city and municipal offices are released and the winners "proclaimed”.
These consolidated results are then forwarded to the provincial, regional, and national levels for
further canvassing -- i.e., for consolidating final results and proclaiming winners for the elective

offices at these levels. In the May 1995 election, most of the allegations of election irregularities
occurred at this canvassing stage.

Under the existing law, no preliminary or unofficial results may be released prior to the official
proclamation of election results. As in the 1995 election, this unusual feature of the system
necessarily adds delay to the completion of the vote counting process, and works to increase public
speculation that manipulation of the votes may be occurring.

Yoting Process Qverview

1. Voting

. Because election day is a holiday, polis are staffed by teachers who constitute the |
Board of Election Inspectors (BEI). Polls are open from 7 a.m. until 3 p.m.

. In the presence of the BEI and poll watchers, voters locate their names on the
precinct list, sign in, provide a thumbprint, and receive a ballot.

. Voters manually write in the names of all candidates for whom they wish to vote,
using a list of candidates posted in the polling place.

. The ballot is folded for secrecy and placed in the ballot box. Each voter's right
forefinger is marked with indelible ink to prevent duplicate voting.

2. Ballot Counting

. When the polls close, the BEI removes the ballots from the ballot box and begins to
determine for whom votes were cast. Because of the handwritten names, an intense
and complicated process of "appreciation” (interpreting and tallying the votes)
ensues. Vagaries of handwriting spawn many challenges ("pre-proclamation

controversies") by candidates' representatives, delaying the count for hours and
sometimes days.
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. When all ballots are tallied, members of the BEI must certify the results, sign and
mark them with their thumbprints, and distribute copies to party representatives. If
quick-count watchers are present, the vote precinct totals are also given to those
representatives.
. The BEI Chairman and other official observers deliver the precinct returns and the

sealed ballot box to the municipal or city canvassing center.

3. Canvassing

. At the municipal or city counting center, a canvassing board undertakes the lengthy
process of transcribing and adding up the individual precinct sheets to produce
municipal results. These are used to "proclaim" winning candidates for municipal
or city offices and to convey the totals for provincial and national candidates to
canvassing boards at the next higher level where the procedure is repeated.

. The municipal or city canvassing board sends the results to the provincial canvassing
board which further accumulates precinct returns and proclaims winners of provingcial
offices.

. The provincial canvassing board then forwards the returns to the regional canvassing

board which in turn sends them to the Comelec headquarters in Manila for final
accumulation and proclamation of national office winners.

The precinct ballot-appreciating procedure followed by the multi-level canvassing process -- from
municipal/city through provincial up to national levels -- took up fo 29 days in the May 1995
election. The canvass process in particular was credited by most observers as the principal source
of delay and improper alteration of totals. In 16 of the 76 (now 77) provinces, according to an
extensive analysis presented in the media (Appendix C), the canvassed totals did not reflect the
outcome of elections as projected by the quick count results produced by NAMFREL from its
independent copy of the precinct-level returns. The manual appreciation of ballots and the manual

canvass present two separate problems/opportunities for computerization, as will be discussed from
a technical standpoint further below.

F. The Role of Non-Governmental Organizations in the ElectorakProcess

As noted, a critically important feature of the Philippine electoral system is the participation of
citizens in key components of the electoral process through religious or profession-based non-
governmental organizations (NGOs). The Comelec formally designates major NGOs through an
official accreditation process to perform such vital activities as poll watching, voter assistance,
training, and operation of the “‘quick count” reporting system to get unofficial election results to the
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public while the lengthy canvassing process used to compile the official results goes on. For
example, for the May 1995 elections, the Comelec accredited:

. The National Movement for Free Elections (NAMFREL) as the exclusive entity to
“organize, manage, operate, and be accountable for the Operation Quick Count,
including the reporting of results obtained from the precincts either using the precinct
tally form of NAMFREL or the official election return duly signed by the Board of
Election Inspectors”;

. The Voters’ Organization, Training, and Education Towards Clean, Authentic, and
Responsible Elections (VOTECARE) to conduct non-partisan voter education and
candidates fora, to operate voter assistance centers, and train volunteers to perform
poll watching and other electoral support services; and

. The Parish Pastoral Council for Responsible Voting (PPCRV) as a citizens' arm of
the Comelec to organize candidates fora, to “mobilize its members in the verification
of current lists of voters with the end in view of ferreting out voters involved in
double registration or other forms of registration shenanigans”, and to assist
NAMFREL in data gathering for Operation Quick Count.

(There are also local NGOs in a few, mostly urban areas, some of which may play key roles in
elections, either independently and or to complement the activities of national NGOs. One of these

is the Cebu Citizens Involvement and Maturation for People's Empowerment and Liberation, or
CCIMPEL.)

The national-scale NGOs, with grassroots capability to cover most of the country’s 170,000+
precincts, provide a tremendous resource to the Comelec and, indeed, represent a unique strength
of the Philippine electoral system. In the team's interviews, leaders of these NGOs strongly

expressed the deep commitment of these organizations to be a continuing force in the full realization
of the Philippine electoral democracy.

On the other hand, there was some criticism of some NGO representatives for "having their own
political agendas”. Also heard was the assertion that the electoral authority itself (i.e., the Comelec)
should have greater core capabilities to perform critical functions that are largely "farmed out” to the

NGOs -- so that there is not undue dependence on citizen groups for basic operational support of the
electoral process.

How the Comelec can best utilize the considerable asset of the NGOs in helping to bring its

modernization program to fruition is a question the team does not feel qualified to answer. Yet some
avenues seem fairly self-evident. These include:



IFES Phillipines Technical Assessment
September 11, 1995
Page 19

. involving NGOs in the early design of information programming for the introduction
of computerization to the voters. The existing NGO role in voter education would
be strengthened by gaining their input early and making sure they share the full
picture of what the new changes will be and how the process will work.

. enlisting NGO representatives in the planning and evaluation of ongoing projects to
assure that key leaders in the organizations fully understand and are supportive of the
modernization objectives -- support that may be helpful in building consensus for
decision-making that favors Modex in both the legislative and executive arenas.

. in the case of the quick-count application, the team heard the comment several times
that the quick count may not be necessary with the early release of voting results by
the Comelec that is anticipated from computerization. However, the team feels
strongly that while the purpose of the parallel count may shift from one of speed to
one of independent confirmation of the computerized vote totals, this will initially
be an equally vital need. Over the longer term -- with increasing Comelec capability
and more effective safeguards -- the need for a parallet count may be less essential.

G. Electoral Manipulation Issues

The implementation of modern technical systems and electoral reform programs in the Philippines
must of necessity address the pervasive problem of electoral manipulation that is endemic to the
existing system. A sense of its impact on electoral realities today is felt in the following excerpt
from a speech given by the Secretary-General of NAMFREL assessing the May 1995 election (full
text is contained in Appendix C).

"Qbservation No. 4: Cheating Reached Levels of Sgphistication: Traditionally, election
anomalies were characterized by poll violence, individual vote-buying, ballot-box-snatching
and other tried and tested means of cheating and intimidation. And to varying degrees, these
traditional practices were present in these elections. Significantly, however, more
sophisticated forms of cheating emerged this year to overshadow the traditional forms . . .
representfing] this new genre of cheating. 1t is wholesale rather than retail cheating.
Rather than individually buying voters to cast a ballot in someone's favor or paying a voter
to stay home (giving him or her a dab of indelible ink on the finger the night before the
elections to ensure that he does not change his mind after receiving the pay-off), it became
Jfar more efficient to change the results of canvass reports."

In planning for reform, the Congress and the administration must overcome efforts to defraud the
electoral process at each procedural stage and every level of the system. The team heard many
accounts of electoral cheating before the election, during voting, and during the counting and

canvassing of the votes. Because both the reality and the fear of fraudulent practices are such strong
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factors in the operation and perception of electoral functions, in-depth consideration of their
implications in designing appropriate administrative and technical safeguards for modern systems
is a must. Additional information on electoral manipulation techniques reported to the team may
be found in Appendix C.

4. Overview of Planned Electoral System Modernization

The comprehensive plan that defines the blueprint for the modernization process is the Comelec’s
Operation Modernization and Excellence (*Modex™), which sets out eight substantive areas of the
reform effort and is budgeted at P1.4 billion ($56 million) over five years {1994-1998). The Modex
plan provides the framework against which to assess the status of current progress. Its many
elements can be grouped into the following major categories:

. achieving comprehensive reform of the electoral law;
. establishing computerized voter registration and vote counting systems;
. strengthening electoral and institutional capabilities.

In each of these areas, as discussed below, significant effort but uneven achievement of critical
objectives has put the overall timetable for Modex in jeopardy, vis-a-vis its goal of having a fully
modernized electoral system in place for the May 1998 synchronized elections for national,
congressional, provincial, and local offices.

The thrust of Comelec’s immediate efforts to keep these key components of the Modex program on
track toward 1998 objectives has the additional near-term focus of :

. achieving a successful pilot test of the computerized registration and vote
count/canvass functions at the 1996 ARMM election in four provinces of
Mindanao.

While the 1998 elections remain the primary goal, the need to demonstrate the feasibility of the
modern technical systems at the pilot election -- as well as the corresponding risk of derailing the
entire program if the pilot test should prove problematic -- are the immediate concerns.

A. Progress in Reform of the Electoral Law o

Legal reform -- establishing a "flexible legal framework" in the Comelec's terms -- is the
fundamental step toward effective modernization of the electoral system. In addition to creating the
necessary mandates for change, reform is essential to cure both procedural and substantive

weaknesses in the law that would otherwise impede or diminish utilization of the modern systems
envisioned.
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In September 1993, the Comelec’s proposed New Election Code (NEC) was submitted to both
houses of Congress and filed shortly thereafter as Senate Bill No. 1427 (later also as 1429, 1450,
1472, & 1679) and House Bill No. 10911. In November 1993 the proposed NEC was certified to
Congress by President Ramos as priority legislation and in December as urgent legislation. Hearings
were held in the House Committee on Suffrage and Electoral Reforms during February - May 1994,
but passage of the NEC did not occur.

In part, the failure to enact the NEC may be due to its complexity as a piece of legislation: the
proposed omnibus bills not only introduced major substantive changes but also restructured and
updated the entire election code. As a result, legislative debate and scrutiny of its provisions was
greatly expanded. Nonetheless, the failure to enact the package -- especially in light of the efforts
of the President to move the NEC as urgent legislation -- was a severe setback to putting the
modernization effort on a fast track.

Consistent expressions of support for legislative reform were heard by the team from many
legislators, and it is clearly perceived by the public and media as positive and necessary change. Yet
voice was also given in some quarters to the view that by changing the “rules of the game” in terms
of electoral mechanics, incumbent politicians are discomfited by the double fear of not knowing
“how to cheat” and also of not knowing “how to defend against being cheated” under the new
system. The question of legislative commitment to enact the Comelec program thus remains
somewhat open.

Key elements of the proposed legal reforms are critical to the Comelec’s ability to implement the
modernization program, and the deleterious effects of continuing legislative delay in these areas has
become apparent. A prime example of this impact is seen with the 1996 ARMM pilot election
(discussed further below). Broad-based pilot programs were originally planned by Comelec for the
May 1995 elections -- an appropriate setting in which to prepare for undertaking a similar national
election in 1998. Inability to move on the legislative front, however, left the 1996 ARMM elections
as the only remaining pilot opportunity prior to 1998 -- and only extraordinary pressure from the
executive branch seems to have finally achieved passage of the pilot election law which was certified
back in December 1994 as “urgent” legislation.

In terms of time lines leading to the 1998 election, continuing legislative delay before long will
begin to undermine the chances for a successful modernization prégram in 1998. Comelec has
accordingly revised its legislative strategy by resubmitting its legal reforms package as six separate
bills, this action by the Commission ern banc having occurred in the course of the team’s visit. The
six bills submitted by the Comelec include the following:

. An Act Providing for Electoral Reforms to Address Certain Legal and Procedural
Weaknesses in the Electoral System
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. An Act Prescribing a System of Continuing Registration of Voters and Providing
Funds Therefor

. An Act Providing for Absentee Voting by Qualified Filipinos Abroad
. An Act Prohibiting the Establishment of Political Dynasties

. An Act Providing for the Election of Sectoral Representatives to various local and
district councils

. An Act Allowing Use of Election Propaganda in Mass Media and Regulating Use of
Media during the Election Period

Of this proposed legislation, only the first two bills -- the Electoral Reforms and Continuous

Registration acts -- are essential to the Modex program of planned modernization of the electoral
process, and to these we will return.

The Absentee Voting bill is a highly desirable expansion of the franchise from a democratization
viewpoint -- some 2 million qualified Filipinos are said to be working abroad. Its provisions,
however, could be added to the revamped electoral system later, if necessary. The Political
Dynasties prohibition is a constitutional mandate that has pre-existed and not been carried out.
While it is doubtless vital to improving Filipino democracy, it does not pose an impediment one way
or the other to the Modex effort. The Sectoral Representatives bill and the Media Campaign bill also
fall into this category.

. the provisions for cancellation of registration/accreditation of political parties.

. the requirement for Comelec to issue a “voter information sheet” (sampie ballot,
voting instructions, and poll location) to every voter 30 days before the election.
Kd

. the number of ballots to be printed and distributed to the precincts and the order of
names appearing on the ballot per contest.

. the complex process of canvassing the precinct electoral returns to produce
accumnulated vote totals for offices at city/municipal, district, provincial, and national
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levels -~ including some “split canvass” changes that enhance efficiency and
computer conversion.

. effective elimination of pre-proclamation controversies, the traditional bane and
impediment to a timely release of voting results, which will preclude losing
candidates from interrupting the vote canvass to adjudicate their complaints.

. establishment of the process for a losing candidate's right to petition to annul the
proclamation of a winning candidate. This reform restores the opportunity to
challenge election results, but locates it appropriately after the initial count has been
completed, as opposed to during the canvass (i.c., the pre-proclamation protest).

. the manner of financing of elections and authorization for Comelec to incur and be
reimbursed for expenses of conducting elections.

mmﬂ_ﬂammqummm_&mmms (dlscusscd further below) | Statcd sunply, 1f the

continuous registration bill is not passed, the capability to produce and maintain a clean and accurate
voter list will not be realized.

The poor quality of the existing “padded” voter list, which is layered over with new data at each
election’s general registration, is the basic source of complaints against the credibility of the election
system and a major avenue of vote fraud. While the Comelec has encoded over 97% of the old list -~
in establishing their data entry capability -- the quality and integrity of the data is no better than
before. What is needed is the nullification of the existing data and a 100% build-up through re-
registration of the entire 37 million registrant voter file.

Nullification of the list and re-registration is provided for in the ARMM pilot election mandate,
though its scale will be less than 1 million voters. A separate statutory requirement for re-
registration also coincidentally occurs every 12 years -- and as it happens, in 1996. Thus, the
creation of a new voter list through a massive general registration process will occur next year under
existing law -- thus providing the opportune moment, if continuous registration has been enacted,
to commence mamtenance of a clean database and secure the ability to produce a clean list for 1998.

assa egistration, the fort of re-regift would be wasted --
¢ static list its currency and ts layered gver once again. In addition, the computer capabilit
aintaina d ic voter file that the elec has developed at great effort and cost would n

be utiljzed.

The continuous registration legislation establishes the mechanics for a dynamic system, and Comelec
will need time to implement this operation once the law is passed. Key features of the bill include:
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. definition of time frames, qualifications, application procedures, records, and
administrative authority to conduct the continuous process.

. establishment of local, provincial, and national registration files, voter serial
numbers, photo ID cards, and books of voters.

. procedures for changes of name and address processing; procedures for purging the
file, deactivating registrations for deaths or criminal convictions, and provisions for

challenging and correcting the list; authority for verification of registration,
examination of records.

. mandate to computerize the voter registry and to make the computerized list of voters
(CVL) available to candidates and political parties at reasonable fees.

In short, the bill contains the essential elements for grounding the process of continuous voter
registration and its computerized support system in the Philippines electoral laws.

B. Establishing Computer-based Registration and Vote Counting Systems

Introducing computer-based systems to facilitate voter registration and vote counting functions is
the heart of the Comelec's modernization program. Through conversion of these basic electoral
functions to data processing and optical scanning technologies, the Comelec hopes to achieve not
only the direct benefits of automating manual procedures -- speed, productivity, and management
control -- but also its own "reinvention" as a decentralized, technology-oriented, and skill-based
organization capable of hosting a modern system.

Given the scale of the Philippines electoral system, its low level of existing technology, limitations
on reliable electrical power and communication lines, complex geography, and extreme
environmental conditions, the significant challenges to this major computerization project are
apparent. The Comelec, however, has "done its homework" in preparing for the project and has
secured the necessary funding within the Modex authorization to coVer most of the planned costs.

The following briefly outlines Comelec's computerization strategies in each functional area, with
some comparative perspective drawn from related technology projects in other centralized electoral
democracies. Section 5 and Section 6 of the report, respectively, contain separate technical
discussions of the voter registration and vote counting computerization projects.



IFES Phillipines Technical Assessment
September 11, 1995
Page 25

Computerizing Voter Registration

The stated purpose of the voter registration project is “creation of a clean, complete and updated
national list of voters.” Building this Computerized Voters' List (CVL) has been approached by
Comelec as a "bottom up" rather than "top down" exercise, in that the national list actually consists
of some 1,600 separate PC-based city/municipal level lists,, These may eventually become
centralized at the provincial, regional, and national levels, but in the meantime they can support the
election process at the local level.

Comelec has developed voter registration software, installed PC computer sets, and focused on large
scale training efforts to introduce the technology to 1,600+ city/municipal election officers -- many
of whom have had no exposure whatever to computers. This approach contrasts that taken in
Mexico, for example, which focused on computerization of the voter list in a "top down" fashion,
aimed at creating a massive mainframe computer registry in Mexico City for some 45 million voters.

The logic of the Philippines' approach reflects the value placed by the Comelec on building
decentralized technical and administrative capabilities into the electoral system.

The CVL was pilot tested in the 1994 Barangay Elections in 6 cities and 51 municipalities with over
3 million registered voters. Nationwide expansion by early 1995 had reached some 1,500 election
offices and over 30 million voters. For the May 1995 general election, 97% of the registry was
computerized and the CVL was used to provide the official voter lists for the precincts. Final areas
to be converted include parts of Mindanao, some within the ARMM, where additional technology
must be used to encode voter's affidavits written in Arabic.

As noted in the previous section, creation of the CVL represents data entry of the existing poor
quality "padded" database, but it has nonetheless demonstrated the basic CVL capability to support
election functions. The strategic impact of the project will depend on subsequent passage of the
Continuous Registration Act, which would enable Comelec to build the "clean and updated" voter
file intended, and to maintain it in a dynamic fashion.

mputerizing Vote Counting and Canvassin

The stated purpose of the vote counting/canvassing project is "modernization of the electoral process
Jrom voting to proclamation in order to reduce the risk of human er¥or or fraud and speed up the
process of arriving at and releasing electoral results.” Comelec developed its approach with the
benefit of two 1993 studies” funded by the United Nations Development Program {(UNDP), one by

rnizing Philippine Elections - Part One, by Marie M. Garber, June 1993; Information
Systems Planning Study for the Commission on Elections, by the Philippine Computer Society and
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the Philippines Computer Society/Andersen Consulting and the other by international election
administration consultant Marie M. Garber.

Comelec thereafter formed an evaluation team to review alternative systems, including optical mark,
punch card, and direct recording electronic (DRE) systems, and made a 1993 inspection trip to the
United States to observe use of these various systems. The team rejected DRE systems as lacking
a document-based ballot and judged the optical mark systems preferable to punch card systems.

The strategy which emerged was a comprehensive one: (1) produce a machine-readable printed
ballot with candidate names that the voter will mark; (2) replace the human "appreciation' of ballots
with optical mark readers; and (3) automate the canvass -- the accumulation of precinct returns to
contest totals at all election district levels -- as a by-product of the vote count application, via the PC
software associated with the programming of the optical readers. In this model, all of the stated

objectives are accomplished, by computerizing the most costly and technically difficult component
of the process -- vote counting.

The conceptual alternative to this approach is to initially computerize the less difficult component,
the canvass. This approach would entail (1) producing a printed ballot that can be readily tallied by
hand (as opposed to the handwritten "appreciated" ballot) and (2) programming a computer system
to "add up" the precinct results once determined -- thus automating the canvass -- so that once the
manually counted precinct totals are inputted, contest totals can be accumulated at all levels
instantaneously by computer. The tradeoffs in not computerizing the vote counting process are
significant: relief from the major costs and technical burdens of producing machine readable ballots
and deploying an optical scanning system on a nationwide basis.

A number of large electoral democracies engaged in computerization efforts (e.g., Mexico,
Colombia, and Brazil"") are effectively using the latter approach -- which still allows for the addition
of a computerized voting/counting system to fully automate the process at any future point. In
Ghana, an interesting variation on this model is in planning for 1996 election use: manually counted
precinct level totals will be recorded on a machine-readable precinct returns document. This
document will then be read by an optical reader, to input precinct level data to the canvassing

program. This third approach uses optical input, but reduces its magnitude from one document per
voter to one document per precinct.

Andersen Consulting, July 1993,

Two recent IFES studies which review technological innovations in canvass automation and results
transmission networks, as well as potential computer voting/counting applications include: Colombia 1994

lection Technol essment Report, March 24, 1995; and Brazil 1994 Elections: Election
Technology Assessment Report, February 28, 1995.
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Comelec is now proceeding with a pilot test phase (i.e., the ARMM election), as with the CVL
project. Based on the pilot test experience, the viability of the present approach will be evaluated
and decisions made regarding nationwide implementation for the 1998 elections.

C. Strengthening Electoral and Institutional Capabilities

Various elements in the Modex strategy focus on 1 instituty melec as
the driving force for implementing and sustaining the modemized electoral system. Taken as a
group, these elements of the plan are aimed at building what can be termed the "electoral
infrastructure” - the people, systems, and capabilities -- necessary to support a modernized election
process. These objectives include:

. decentralizing management, administrative, and technical capabilities to regional,
provincial, and municipal/city level election field offices;

. establishing the management information system (MIS) capabilities needed to design
and implement large scale technical systems;

. reorganizing, upgrading, and increasing the professionalism of Commission staff;

. improving civic education mechanisms and enhancing delivery of voter and election
information, especially in converting to new technologies; and

. improving major deficiencies in existing facilities, communication systems,
transportation, and equipment.

While lower in profile and perceived priority in addressing electoral problems, these interpal
etheless critical to the elec’s abili “host” the high-tech electoral syste

ultimately envisioned. Some significant strides have been made toward these objectives. For
example:

. the role of the 14 regional offices in basic administration and oversight of the
election field offices has been strengthened as part of the decentralization program.
Procurement, personnel, and performance accountability are now directed more at
the regional levels than centrally, while all 14 regionaf offices have been connected
to Comelec central via specially installed fax communication lines. Enhanced
professional capabilities of regional directors has been made a priority of central
management with positive results.

. the management information system division within the central planning department
has been established as the focal point for development of information technology
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applications in the modernization program. Through this vital capability, initial
training and technical support for decentralized computer installations have been
achieved through the CVL program. The basic expertise for planning and directing
the additional technology applications, and coordinating outside specialized technical
assistance, has thus been put in place.

an ambitious program for human resources development aimed at upgrading
professionalism, building management skills, improving performance recognition,
and inculcating organizational values appropriate to the unique mission of the
electoral authority has been launched. The program has the goal of establishing a
professional electoral service for the Comelec within the public sector bureaucracy.

In other areas, results have been mixed:

formal reorganization plans, reflected in proposed legislation (e.g., HB 3634 & SB
71), were developed to radically restructure Comelec central operations, upgrade
salaries, and broadly redefine the personnel complement to build the
management/technical skills necessary for a technology-based electoral system, but
these have not been enacted;

over 1,600 personal computer sets have been installed in the city/municipal election
offices; at the same time, efforts to secure lease funding for an upgraded facility to
replace the antiquated and counterproductive building presently housing the Comelec
offices in Manila have been unsuccessful.

in the area of voter education, Modex envisions a “continuing education campaign”,
a permanent system of civic education to be based in the school system curricula to
provide ongoing inculcation of democratic political values and basic instruction in
the electoral process. While the involvement of the Department of Education,
Culture and Sports to this end continues to be discussed, no evidence of real progress
in this area was noted by the team.

enhancing information programming capability is a distinct institutional need of the
Comelec, given its mandate to conduct periodic national-scale voter information
programs and to deliver massive educational campaigns in introducing the new
technical systems Greater in-house technical capability seems needed for specialized
media programming, although of outside professional support for media buying and
production has also been effectively utilized. Some funds are identified in Modex
for Comelec "caravans” to demonstrate the new systems to the public; yet a strategy
to significanily upgrade the Comelec’s capability in this area -- other than by
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increased reliance on NGOs -- is not spelled out in the materials reviewed by the
team,

cognized withi

ﬁm ction Qf the bg; eaucracy with a number Qi critical rcgm[cmenzs An election is a complex
development project -- a singular event in which a large number of critical subsystems have the
potential to cause overall failure. Election functions are extremely time-sensitive -- they are driven
by immutable statutory deadlines -- and entail interdependent requirements for
assembly/procurement of massive materiel, training/deployment of huge temporary staff,
coordination of massive logistical support activities, delivery of high impact public services, and
enforcement of critical tolerances in many areas. The complexity and interdependence of these
functions and thelr execution agalnst unbendmg legal deadlmes create excepuonal demand on the
system, at adequat; is demand i

importance.

Because there are no "dress rehearsals" for elections, the level of readiness and capability going into
the event will generally be outcome-determinative as to the success and character of the operation.
Considering the profound national impact of an electoral event, the resources and priority conferred

on the respon51ble 1mplement1ng agency -- m this case thc Comclec - should be a matter of natxonal
prlorlty

ent j 1 ic asset of t ti
D. The March 1996 ARMM Pilot Election

The piloting of computerized registration and voting in the March 4, 1996 ARMM election is the

immediate focus of the Comelec's modemization program efforts, as set forth in Republic Act 8046,
effective June 2, 1995.

The ARMM election will be held in 83 municipalities within the four provinces of Lanao del Sur,
Sulu, Maguindanao, and Tawi Tawi. The election will be conducted for 23 offices: regional
governor; regional vice governor; and 21 seats in the regional assembly, with three regional
assembly members to be elected from each of seven districts.

Voter registration for the ARMM election, under the new Republic Act, will involve nullification
of the existing voter list and new registration of an expected 800,000%ligible voters in some 5,400
precinct voting sites -- which will later be reduced in number to provide an average of 600

registrants per voting precinct. General Registration for the ARMM election was conducted August
19-20,1995.

Comelec has conducted additional training of field office personnel in computer registration
processing and will utilize the installed registration PC computer sets in these 83 election offices to
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create the computer voter list (CVL) to be provided in advance to political parties and NGOs and
used for voter qualification on election day. A large scale information program is mandated by the
pilot election act, which Comelec has budgeted at P18,000,000 ($0.7 million), including four mobile
"caravans" for the four provinces. The total ARMM election budget is P260,000,000 ($10.2
million), of which P53,000,000 ($2.08 million) is projected for vote counting/canvassing equipment.

Vote counting and canvassing, the Comelec has determined, will be conducted using optical
scannming technology -- in which machine-readable voted ballots are read by scanners and the results
accumulated and printed out using personal computers which accept and accumulate data from the
scanners via memory packs. Bids have been solicited from companies offering optical scanning
systems and the selection process is currently in progress.

At the time of the team's visit, Comelec appeared to have one system, Business Records
Corporation's Optech, firmly in mind. By implication, if this system operates as planned in the
ARMM celections it could be introduced throughout the country -- or at least in the most populous
regions -- in the 1998 presidential and national elections. Although two other optical scan voting
systems are now also under consideration by Comelec -- and could be utilized in the concept design

-- the legislative description of the ballot counting process is based on anticipated use of Optech
IIIPE technology.

The Optech application Comelec has defined is a precinct-count optical scan system adapted for use
in a central count environment. A minimum of two Optech IIIPE optical ballot readers (to assure
redundancy) will be located in each of the region's 83 municipalities. The concept entails the use
of one baliot reader for every 10,000 registered voters. Each ballot reader is equipped with a
memory pack which is preprogrammed to read ballots and record votes for specified precincts.
Memory packs are roughly equivalent in size to video cartridges and are programmed using the
vendors' software to read approximately 10 precincts. After ballots are read, the memory packs are
inserted into a PC unit with a memory pack receiver. Thereafter, summary data is transferred via

diskette to facilitate accumulation of provincial and regional office totals -- effectively automating
the canvass function.

ilot: Automated Vote ing and Canvassing Process Qvervie
1. Ballots o
. Following the registration of voters and certification of candidates, candidate lists

and ballot quantity information are sent to the printer.

. The law governing the pilot test permits only the National Printing Office or the
National Bank to print the ballots. Neither office has experience printing ballots with
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candidate names or printing ballots to tolerances and specifications required of
machine-readable documents.

. Ballots will be printed in English and Arabic, and will contain titles of offices and
candidates' names in alphabetical order. They will be watermarked for security and
serial numbers will be printed on the stubs. Ballots will be printed in quantities not
to exceed 100% of the registered voters in a polling place.

2. Programming

. Memory packs will be programmed for each of the 4,915 precincts to enable the
scanner to recognize and record votes on ballots for the precinct. Each memory pack
can be programmed to read the results of 10 precincts.

. Programming will also enable the results from each memory pack to be read into a
PC and tabulated.

. The central processing unit will be programmed to receive diskettes with precinct
results and to further cumulate the vote totals for the entire region.

3. Dijstribution

. Comelec will distribute ballot boxes to municipal treasurers at least 10 days before
the election and must deliver ballots to be received by BEIs at least one hour before
the election.

. Scanning equipment, memory pack receivers, and PCs will be transported to
municipal counting centers.

4. Testing

. Seven days before the election, equipment will be tested in the presence of the
majority and dominant minority parties. :

. After the testing, scanning machines will be locked and sealed, and the keys to the
equipment will be given to the local Election Officer for safekeeping.

5. Election Day
. Voters will be instructed in the method of marking ballots. They will drop their

voted ballots unfolded into the ballot box.
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Voters who spoil their ballots may obtain a new one, but only one new ballot may
be issued to a voter.

Voters will place their thumbprints on the List of Voters and will receive an indelible
ink mark on their right forefingers.

6. Close of polls

Ballot boxes will be locked and sealed in the presence of all members of the BEI and
poll watchers. The serial number of the seal will be entered into the precinct record.

The ballot boxes, with uncounted ballots, will be transported to a central counting
place within each municipality in the ARMM region. (By law, Comelec also has the
option of transporting ballots to counting places within the province, but it plans to
count them at the municipal level.)

7. Atthe Counting Center

The number of ballots is compared to the number of voters indicated on the List of
Voters. Ballots are counted in the order of their arrival.

‘The BEI Chairman will hand-feed ballots individually into the ballot reader--at an
estimated rate of 40 ballots counted per minute, or 2400 per hour. The count is open
to the public, but only the Election Officer may operate the equipment.

Memory packs are inserted into the receiver and the PC accumulates the totals and
prints the precinct results as well as a Municipal Certificate of Canvass.

The BEI Chairman publicly reads the results of each precinct and the Election
Officer then prints four copies (for the Election Officer; Majority Party; Dominant
Minority party; Ballot Box copy) of the precinct results.

‘The Municipal Certificate of Canvass is signed and thumbmarked by the BEI. Seven

copies are distributed and a diskette copy is sent to the Provincial Board of
Canvassers. o

Ballots are returned to the ballot boxes which are locked and sealed and sent to the
municipal Treasurer. The Election Officer receives a record of the ballot box serial

number for each precinct. Ballot boxes are held under joint custody of the Treasurer
and Election Cfficer for three months.
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8. inci a apvasser,

The Provincial Board of Canvassers prints out a Certificate of Canvass for the
regional offices and produces a Proclamation of the duly elected regional assembly
member in the legislative districts in the province.

The Certificate and Proclamation are signed and thumbmarked by the Provincial
Board of Canvassers and, where available, by watchers of the majority and dominant
minority parties.

9. Regional Board of Canvassers

The Provincial Boards of Canvassers each prepares a diskette copy of the Certificate
of Canvass of Votes cast for regional governor and regional vice governor.

The Regional Board of Canvassers uses these diskettes to accumulate votes for
governor and vice governor and proclaim the winners.

10. Oversight Committee

The ARMM pilot election will be monitored by an oversight committee composed
of three members: one from the Senate, one from the House, and one from the
Comelec. The committee will prepare a report to the legislature within 90 days of
the ARMM election to evaluate the implementation of the system.

Selection of one or more optical scanning system suppliers is underway, including the writing of
contract- specifications and preparation of an acceptance testing plan. As soon as the system (or
systems} selected is available, development of training and operation procedures, information
program design, and system programming/testing plans must be expeditiously prepared.

Comelec has one considerable advantage in implementing the ARMM pilot election: due to its
limited regional scope, the agency can draw upon its nationwide and central office staff resources
as heavily as necessary in preparing for this unique project. Shortages of time and weaknesses in
the electoral infrastructure can be overcome to some extent in this vay, but this luxury of excess

capability to devote to the computerized systems in the pilot will not, of course, be similarly
avatlable in 1998.
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E. Issues of Timing in Implementing Modernization Plans

The ARMM pilot election reflects the extreme sensitivity of the modernization program timetable
to sources of delay in implementation decision making. The foregoing overview of what must be
organized and put together in terms of technical, administrative, training, public education, system
testing, and program management deliverables for a March 1996 election (six months from this
writing) indicates that time the most precious commodity in the Modex inventory .

jectives are not (3 el t distinct; ng subject are ust be made.
For example, delays in the legal reform component are uniformly damaging because they “steal
time” from the work of project implementation, which cannot go forward until legal requirements,
authority, or funding are defined. In the registration computerization area, careful timing of project
phases is the issue -- because the project is well underway and the coordinated phasing of its
ongoing development will determine its level of success. In this area, timely decision making and
fund availability are additionally critical to implementation.

In the area of vote count computerization, final decisions remain to be made that will drive crucial
timing requirements. If, for example, the decision is taken to commit to full-scale nationwide
computer ballot counting and canvass automation for 1998 -- along the lines of the Comelec
preliminary concept being tested in the ARMM election -- there is no doubt that the required effort
would exceed the computerized registration project in terms of its front-end demands for accelerated
project implementation and capability development. It would be the largest single-jurisdiction
computerized vote count project of this sort ever attempted. On the other hand, if a lower level of
computerization is sought initially -- for example, a manually counted pre-printed ballot with
optically scanned precinct level totals to automate only the vote canvassing component -- the degree

of complexity and time-sensitivity of project phasing would be reduced by a significant order of
magnitude.

The team thus views the problem of time-sensitivity for implementing new systems in the 1998
elections as a paramount factor but one that is variable across the three major fronts of legal reform,
computerizing voter registration, and computerizing the vote count.

5. Technical Discussion: Computerization of Vofer Registration

The team is greatly impressed with the strides made by the Comelec in the Computerized Voter List
(CVL) project to date. In roughly 18 months prior to the May 1995 election, the agency undertook:

. installation of 1,743 total computer sets (386 PCs with printers) in 1,608
city/municipal election offices, at a cost of P78,400,000 ($3.08 million);
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. training of 1600+ field office personnel, with assistance in trainers' training from the
National Statistics Office;
. data entry of 97% of the total registration for the May 1995 clectioﬂ (about 34.9
million registrants); and
. production of official voter listings for election use in most of the country's 170,000

precincts and for advance distribution to parties/candidates.

These project milestones indicate that the capability now exists to nullify the existing voter list and
build up a clean CVL through a new general registration of voters. The opportunity to demonstrate
precisely this capability is presently ongoing in preparations for the March 4, 1996 ARMM pilot,
following the initial general registration period for the election, held during August 19-20, 1995.
Registration totals for the ARMM elections appear to have been reduced by about 25% from
previous totals through nullification of the list and re-registration -- an indication of data inflation
in the existing registry.

Computerizing the registration component is by far the greatest potential tool Comelec can employ
to combat the potential for fraud in the electoral process. By all accounts the team has received, the
problems with the registration function -- leading to "padded" voter lists, inaccurate precinct
assignments, "flying voters", substitution of voters, and voter disenfranchisement -- are cited as
endemic to the perception and reality of fraudulent electoral practices. Employed properly, and with
the resources necessary to maximize its impact, the CVL can become both the symbol of a renewed
electoral integrity and an effective mechanism of administrative control.

Registry computerization is also a fundamental *key to success” for Comelec in actualizing its plan
to decentralize technical and administrative capacity throughout its widespread bureaucracy. By
introducing computer processing at the municipal/city, provincial, and regional office levels,
Comelec has begun the transfer of technical capability that will form the framework to support a
functionally decentralized administration. Already, in this regard, the introduction of computers at
the local level election offices is "paving the way" for parallel efforts to computerize the vote count
and canvass functions which, though functionally separate, depend equally on increasing the
computer literacy and technical skills of field office staff.
£

Wide Area Network Concept

The planned extension of CVL project efforts to date is to create a wide area network (WAN) that
would interface the city/municipal election office computers with their respective provincial offices
and, ultimately, with Manila. The network to be established is understood in concept to include a
higher capacity PC at each provincial office with a powerful PC server installed in the central
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Comelec office -- thus providing a centralized registrant file at the provincial level, which in turn
could be networked centrally to produce a nationwide voter file. The 14 regional offices would also
be included in the network, primarily to facilitate administrative controls.

While it is not a prerequisite to computerizing the voter registration component, once the network
is established it can increase the integrity of the registration database because duplicate registrations
can be tracked and deleted, removing a potential source of vote fraud. In addition, once provincial
and national centralized voter files are established, the opportunity will exist to expand software
capabilities of the basic CVL function to comprehensive election management system applications.

Establishment of a wide area network would also facilitate automation of the canvassing of voting
results, through instantaneous accumulation of municipal-level, provincial and nationwide totals
via the WAN. Until network communications are available, the presently contemplated
computerized vote tally will still require physical transfer of diskette data from municipalities to
provincial offices, and from there to Manila, before aggregate national totals can be generated. A
final benefit of the WAN is in decentralizing of administrative functions such as personnel,
procurement, financial management, and the like through network communications with the 14
regional offices, as called for in the Modex plan.

Budget data provided to the team indicates that Comelec's estimate for equipment and software to
establish the network is P114 million ($4.5 million) but that this funding is pot presently included
in the Modex budget. In addition to the question of funding, however, inadequate existing
communication lines pose a major obstacle to implementing a network in the near term, as the team
understands it. A critical area for technical evaluation thus concerns the prospects for overcoming
this obstacle and the preparation of a requirements analysis to implement a voter registration system
WAN. Comelec has indicated that current network establishment efforts of other government
agencies, in conjunction with use of in-country professional expertise, should enable the network
project to proceed, assuming the necessary funding authorization.

tential Evolution he CV apabili

Critical to the impact of the registry computerization project on the effective modernization of the
electoral system is the passage of the Continuous Voter Registration proposal by the Congress.
Continuous registration is the best pathway to developing a decentralized operation and the only
road to sustaining the integrity of the voter registration files.

This is the case, first, because once the registry is nullified and rebuilt, it will quickly lose currency
-- and integrity -- if it cannot be maintained on a continuing basis by the addition of new voters,
purging of inactive records, removal of deaths and felony convictions, updating for changes of name
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and address, and the further adjustment of the list through the ongoing scrutiny of the various
interested parties.

Second, the additional decentralized work activity that will be set in motion with a legal mandate
for continuous voter registration services at the local level will significantly change the operation
of the city/municipal Election Offices. In the existing periodic registration system, it is the BEI
registration teams -- not the Comelec election offices -- that perform general registration at the
polling sites. A switch to continuous registration would thus necessarily bolster the functionality
and capability of the 1,600+ local election offices, further reinforcing the decentralized electoral
infrastructure.

But beyond the role of a continuously maintained CVL in promoting election integrity and
strengthening decentralized administration, a fully computerized registration function has the
potential to become the basis for comprehensive automation of election management information
and operations. As a result of the CVL project, the Comelec has established the basic capabilities
to provide timely voter lists and statistics to candidates and parties, to readily determine ballot
requirements, to manage polling site logistics and staffing, to maintain voting history per registrant,
and to perform voter file maintenance in the anticipated “continuous registration” system.

Ultimately, the computerized voter registration file -- with the development of more sophisticated
software and additional hardware -- can form the hub of an automated total election management
system encompassing additional functions such as generation of mailings and sample ballots, support
of photo ID processing, geographic information and boundary definition, absentee voting, candidate
qualification, campaign finance tracking, inventory and records management, election personnel and
facilities control, in addition to the vote tallying and canvassing functions.

For this evolution to occur, additional resources are needed in the voter registration area --
resources that would enable Comelec to continue to build on the CVL project, phasing in additional
new capabilities over time. Two instances discussed below -- the photo ID and "sample batlot"
requirements -- exemplify how immediate problems can be solved by building on the CVL capability
if decisions on funding and project timing can be effectively coordinated.

Identification of Voters/Photo ID Requirement
K
The statutory mandate for provision of a photo ID to every voter, pursuant to their registration, has
been an important system integrity requirement that the Comelec has never had adequate capability
or funding to effectively address. Such voter identification requirements are both labor-intensive
and expensive. In Mexico, for example, where the [nstituto Federal Electoral made creation of a
new, highly secure photo ID a priority in its 1994 presidential general election, costs were nearly
three-quarters of a billion dollars for its electorate of 45 million voters.
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Two basic approaches have been identified in the Philippines:

. a photo ID based on Polaroid photography and the Land Transfer Office (drivers
license) 1D system, which has an estimated cost of P100-140 per voter, or a
minimum of P3.7 billion ($148 million) for an estimated 37 million registered voters
nationwide, exclusive of hardware costs.

. a printed paper ID card with a voter-provided photo (photography provided where
voter has no photo) pasted on and hot laminated; estimated in the range of P65 per
voter or P2.4 billion ($96 million) nationwide.

he latter technique is being used for the ARMM election -- but problems are expected with adequacy

of photo intake through local photographers. These projected costs dwarf the entire Modex current
ve tget of $56 milli

The Comelec staff has recommended against either option for national implementation as too
expensive and of limited real benefit. For a future nationwide voter ID program, Comelec's technical
committee has devised a unique innovation whereby the photo, thumbprint, and signature of each
voter would be hand scanned into the CVL database and then printed on the voter list used at the
polls. This would create a highly secure qualification document for the poll workers to use in
verifying the identity of each voter, and could also be used to generate an inexpensive voter ID card
containing these images, as a non-laminated laser-printed paper card.

Indications are that this system could be implemented at a greatly reduced cost -- essentially the
expenditure for scanners and laser printers for all field offices. This is a major potential output of
the CVL project that can be created from the existing capability through software development and
hardware acquisition. It is an indication of the direction that continuing development in the registry
computerization area should take -- and of how great the benefits can be.

a e Ballot "Voter Information Sheet"

As noted elsewhere, a pre-election mandate for the May 1995 election required issuance by Comelec
of a "voter information sheet" (VIS) -- containing the voter's precinct location, voting instructions,
and the candidate/office listing (i.e., sample ballot) for the voter's precinct. This requirement will
continue to apply under the proposed legistation of the Comelec.

In the 1995 pre-election effort, many voters did not receive the information sheet before the
election, mainly because Election Offices had to address by hand the 37 million mailers, leaving
inadequate time for effective postal delivery in many cases. Clearly, information mailer generation
is a function that can be incorporated into the CVL capability, by the development of software and
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the addition of mailer processing capabilities -- at a minimum the printing of machine-applicable
labels, or the creation of a datatape for external mailer production. Similarly, if candidate
qualification information were eventually to be handled on the registration computer system, the

processing capability would exist to generate the entire VIS document in mailable form directly off
the system.

Like the photo ID requirement, the VIS function demonstrates the great potential of a computerized
voter registration system to automate in a comprehensive fashion the operations and management
functions of the electoral process. In designing and implementing the CVL project, Comelec has
completed the basic first step toward this end and should continue to build upon it. In this regard,
the staff may also wish to examine a number of commercially available total election management
registration software systems -- much as was done in examining the options for vote counting
systems -- to gain the benefit of reviewing the existing technology in perfecting their own design.

6. Technical Discussion: Computerization of Vote Counting & Canvass Functions

Comelec is poised to embark on an ambitious effort to computerize both the vote counting function
and the vote canvass system. The anticipated benefits of this comprehensive project are

. speed of the count and canvass;
. integrity of the process;
. credibility of the results.

The proposed system is expected to decrease to about three days a process that took 29 days in 1995,
while reducing the human intervention that spawned allegations of irregularities. A major advantage
of the proposal is the elimination of the handwritten ballots and the accompanying troublesome
disputes about their interpretation by poll workers. Another critical feature is the automation of the
canvass process during which summary vote totals were reportedly altered, either at the municipal
or provincial level. Printing candidates' names on the ballot and automating the canvass are the two
most salient steps in achieving the objectives of speed, integrity, and credibility.

After considerable research, Comelec conceived an automation strategy, which it is preparing to
pilot test in the March 1996 ARMM election. A conceptual overview of the proposed system
planned for the pilot election is contained in Section 4.D of this report. Essentially, the system
involves the replacement of handwritten "appreciated” ballots with pre-printed ballots which contain
the names of all candidates and which can be read electronically. Ballots are to be transported from
the precincts and counted in municipal counting centers, where local results will be announced. The
municipal-level results will be forwarded to provincial centers, then on to the regional electoral
office for accumulation of votes for the offices of regional governor and vice governor. In a national
election, the results would be accumulated for elections of officers at these jurisdictional levels and
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would alsc be sent to Comelec for the accumulation of votes for President, Vice President and
Senator.

Three optical scan voting systems are currently being considered for possible use in the ARMM
election, of which two are expected to be selected for testing in the pilot: Business Records
Corporation's (BRC's) Optech IIIPE; American Information Systems' (AIS's) Model 150 and Model
550; and National Computer Systems International's (NCSI's) OpScan models 7/354 and 5/558.
A comparative description of each system is included further below.

astructure iderati

It is important to note that any voting system must be assessed against the backdrop of the local
environment in which it is to be adapted. Therefore, before examining the proposed systems, it is

essential to consider the physical, administrative, and technical infrastructure required to implement
a voting system.

The three systems under consideration by Comelec pre-suppose an infrastructure which may be
lacking in the Philippines at present. For example, legislation enacted to authorize the pilot program
mandates in-country ballot printing, either by the national printing office or the national bank.
While this is a reasonable requirement which should prove expeditious and economical over time,
neither facility currently has extensive experience with the complicated process of election printing,
in particular the rigors of producing machine-readable ballots.

Furthermore, administrative infrastructure, while improving, is still inadequate. Operation of
computerized ballot counting systems at the municipal level requires personnel skilled in the
maintenance, testing, and operation of sophisticated equipment and software. This capability does

not emerge overnight, particularly on the scale envisioned in the pilot program and its anticipated
extension throughout the country.

Ballot printing demands strict precision in listing all candidates' names, correctly spelled and in the
required order, within an extremely short and inflexible time period. Moreover, this must be done
for a vast multitude of ballot types, i.e., for the Philippines there will have to be different ballots for
each of the 1,600+ cities and municipalities. If ballots are to be read electronically, the process is
further complicated by absolute intolerance--within 1/100th to 1/58000th of an inch--for error in
press registration and ink control, for example.

A minimal physical infrastructure is essential to ensure proper transportation and storage of sensitive
electronic equipment. And a reliable power supply, which is critical to electronic systems, is lacking

in most areas of the country. Telephone communication, in the event of problems or questions, is
lacking in many areas as well.
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Without proper infrastructure of this nature, it is risky at best to impose a "high-tech" ballot counting
system on a "low-tech" -- or even "no-tech" -- base. Thus, the question emerges whether the
objectives of speed, integrity, and credibility can be accomplished short of implementing a high-tech

ballot counting and canvassing system. The team believes that they can and, at least in the short
term, should.

Analysis of Qbjectives

As noted above, computerization of the vote counting and canvass process has been proposed to
achieve three key objectives: speed, integrity, and credibility. We examine these objectives and the
likelihood of a proposed voting system to reasonably achieve them.

We turn first to a critical examination of the important objective of increasing the speed with which
results are declared. This examination poses the question, faster than what? Faster than the 29 days
necessary to proclaim the results of the 1995 election? As fast as possible? Or as fast as current law
presently permits, given that no official proclamation can be issued prior to the receipt of all physical
records. In the case of national elections, this means all election return docurnents must be received

in Manila before national results are proclaimed -- a process Comelec estimates takes at least three
days.

One of the three voting systems proposed for use in the ARMM election involves the use of precinct
ballot readers in a central count environment. This system requires ballots to be hand-fed into
scanners at a relatively slow rate of approximately 40 per minute, per machine. The other two utilize
equipment designed for use in a central count environment. Ballots are fed automatically into the

scanners, at rates ranging from about 58 ballots per minute to a faster rate of approximately 400
ballots per minute.

Voting systems exist which are capable of counting at much higher rates. Punch card systems, for
example, employ card readers that operate at a rated speed of approximately 1,000 cards per minute.
Results are capable of transmission to a central location almost instantaneously. A higher speed
ballot counting system necessitates fewer scanners, card readers, and other electronic equipment,
generally resulting in lower costs and imposing a lesser burden on the country's administrative and
physical infrastructure. Yet, unless election administrators are able to proclaim results based on

electronic transmission of results -- even semi-official or partial results -- little is gained by the
increased speed. “

If a high-speed count avails little, it may be wise to avoid the cost and complexity of a fully
automated count. Unless legislation is enacted to permit the release of electronically transmitted
results, we suggest Comelec consider a possible interim solution. Under this scenario, preprinted
ballots are manually counted at the precinct level, transcribed onto a scanable document and
accumulated electronically. This method automates the canvass but not necessarily the count,
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The second objective in modernizing the counting and canvassing process is to ensure the integrity
of the process. In the course of numerous, wide-ranging discussions, we learned that the greatest
threat to the integrity of the May 1995 election came during the canvassing process when precinct
tally sheets were accumulated centrally. Abuse at this stage is more economical because it involves
payoffs to fewer people and offers the advantage of wholesale, rather than piecemeal, alteration of
election results. In contrast to abuse at the canvassing stage, manipulation at the precinct level
demands that individual votes are bought and precinct inspectors and poll watchers are enlisted at
an individual level difficult for the political manipulators to enforce. Automation of the canvass,
by removing most of the human intervention, has a high potential for reducing manipulation of the
process -- provided that pre-election programming is conducted honestly and competently and that
appropriate administrative safeguards are in place.

The integrity of the ballot counting process will likely be increased simply by preprinting candidates'
names on the ballot. However, the optical scan systems Comelec is presently considering are
susceptible both to voter error and to manipulation by someone other than the voter. All three
systems in question require voters to mark batlots in a particular manner, i.e., joining the ends of an
arrow or darkening an oval or rectangle. And the ballots must be marked with a particular type of
pencil or pen. If voters fail to mark as instructed or fail to use an instrument with the specified type
of ink or lead, their votes may not be recorded. A determined miscreant could give an "undesirable"
voter the wrong instrument to mark the ballot or could surreptitiously mark the voter's ballot, either
to vote, overvote, or otherwise invalidate it. This was a concern expressed by several persons the
team interviewed.

To ensure the integrity of the voting process, Comelec must also deal with a curious provision of
the modernization law, namely that ballots must be dropped unfolded into the ballot box. Unless
that provision of the law can be changed to permit ballots to be folded by the voter, some method
will have to be devised to ensure voters' ballots are not scrutinized as they are deposited. Secrecy

sleeves could be used; however this is an additional cost to be factored into the overall expense of
the automation project.

Next, we examine the third objective of automation, establishing the credibility of the result.
Credibility of election results depends upon several factors: the accuracy of the voter rolls, the
presence of poll watchers, the impartial functioning of the BEI, the speed and reliability of the
canvass, and -- perhaps most importantly -- the prompt and vigorous enforcement of any suspected
wrongdoing. Automation alone cannot confer credibility upon the €lectoral process. Clean voter
registration lists, honest and competent management of ballot counting and canvassing software, and
swift and sure enforcement of violations are the most essential factors.

Upon reviewing the objectives and the most immediate and effective means of accomplishing them,
we conclude that the use of printed ballots and the automation of the canvass are the two most
critical ingredients. However, automation of the ballot counting process may be less urgent, given
the tremendous cost of this element of the proposal. Cost figures to automate the ballot count and
canvass in the ARMM election are budgeted at P53,000,000 ($2.08 million), pending the outcome
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of the bidding process, and Comelec estimates the basic cost of automating the process for the entire
nation to approximate P625 million ($25 million).

This cost, combined with the administrative difficulties an automated count imposes on an
underdeveloped infrastructure, leads the team to urge caution and fuller experimentation with
automated counting and canvassing regardless of the outcome of the automated pilot test in the 1996
ARMM election. The proposed scale of the 1998 automation is massive, and the costs and risks may
be significantly reduced by exploring possible alternatives -- both those presented in this report and
others. A headlong rush to judgment could be expensive and embarrassing.

ari of Alternati tical Scannj t
can inct-

At the time of the team's visit to Manila, this appeared to be Comelec's preferred choice of voting
systems. The Optech IIIPE is a 47-Ib. optical scan ballot reader designed for use by voters at the
polling place but intended by Comelec to be used in a central count environment.

Ballot readers are capable of optically reading one or both sides of ballots. The system utilizes a
single ballot on which names of candidates appear. The ballots vary in length (12" to 22") and width
(one, two or three columns up to 9 3/4") to accommodate various types of elections and are printed
on 110 Ib. card stock. Ballots are voted using a specific type of pen or pencil to draw a line to
connect two sides of an arrow. At least 500 candidate and measure positions are available on each
ballot. Ballots are fed manually into the readers at an estimated rate of 40 per minute.

As noted above, the modernization law precludes folding ballots, yet this is essential to ensure
secrecy. It should be noted that if Optech ballots are folded, this must be done during the production

process. Prescored folds must be used to prevent fold marks from intersecting voting positions as
this affects the validity of the vote.

Ballot readers are equipped with memory packs which are programmable devices, roughly the size
of video cartridges. The memory packs are programmed using EMS and AERO software and are
then inserted into readers for ballot counting. After the ballot reader prints out the results of its

count, the memory pack is removed and transferred to a memory pac¥ receiver for accumulation of
vote totals by jurisdiction.

Battery back-up, a necessity particularly in the Philippines, is not standard equipment on the Optech
[IIPE; however, scanners can be retrofitted with battery back-up capability. Estimates of the
duration of run-time using back up batteries range from two to eight hours. One large U.S. user
expressed reservations about the equipment's reliability when running on a battery, due to the
possibility that reduced voltage may affect the validity of the count. The team recommends vigorous
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testing of the battery back-up capability during the acceptance testing process. Small generators may
be an effective alternative to batteries.

There are two significant advantages of this system:

. The Optech IIIPE system is proven technology, is considered durable, and is capable of
withstanding the rigors of transportation and humidity. It is capable of being stored at
temperatures of 120F to 130F and can be operated at temperatures as high as 99F.

. The system can be adapted to varying sizes of electoral jurisdictions. In wvery small
municipalities, one ballot reader would suffice; however, Comelec correctly considers it
prudent to have a minimum of two readers for back-up. In larger jurisdictions, ballot readers
can be added to handle an increased volume of ballots.

The system has some notable disadvantages as well:

. In 1988 an independent consumer products research agency, ECRI, evaluated all voting
systems available at that time. The ECRI study cited the most serious shortcoming of optical

scan systems in general, and Optech readers in particular, as the potential for inaccurate
marking by voters.

Voters can invalidate their ballots by mismarking themn, i.e., by not connecting the two parts
of the arrow in the proper fashion. Their ballots may also be invalidated if the wrong pen
is used. Red ink, for example, cannot be used and certain blue and black inks will not read.
Most pencils can be used; however, pencil marks are more readily smudged and smeared,
also causing votes to be improperly tabulated. Because ECRI considered this system the
easiest to misread, it recommended use of this system "only for jurisdictions that undertake
voter education on an ongoing basis."

. The system is designed to read ballots at the precinct. By adapting it to read centrally, two
advantages are lost:

a) if a voter overvotes or undervotes the ballot, it is rejected by the reader, but too late to
return it to the voter for proper marking. By rejecting overvotes and undervotes, the system

at least partially compensates for voter error; however, th#§ feature cannot be used in a
central count environment.

b) each ballot is hand-fed into the reader, sacrificing speed of counting. Higher counting

speeds could be achieved with other voting equipment which may yield greater efficiencies,
especially in highly urbanized areas.
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entral Count Optical Sca del, d 55

American Information Systems of Omaha, Nebraska offers several models of an optical scanning
system designed to be used in a central count environment. Two models, the 150 and the 550, are
under consideration by Comelec. Both are automatic feed devices which read ballots at a rated
speed of 150 ballots per minute and 400 ballots per minute, respectively.

Software embedded in each optical ballot reader produces output in hardcopy and on diskette. If the
ballot reader is linked to a PC at the counting center, results can be transmitted electronically via
modem to another central location for further accumulation of results. Alternatively, the results are
stored on diskette and delivered to the central tabulation system which cumulates results using a
standard 486 PC and AIS's Election Reporting System (ERS).

AIS ballots are a fixed size, 8 1/2" x 14" with a total of 216 voting positions