HEALTH PROFESSIONS EDUCATION AS A NATIONAL INDUSTRY:
FRAMING OF CONTROVERSIES IN NURSING EDUCATION AND MIGRAON
IN THE PHILIPPINES

Leah E. Masselink

A dissertation submitted to the faculty of the University of North Carolit@hapel Hill
in partial fulfillment of the requirements for the degree of Doctor of Phplogan the
Department of Health Policy and Management.

Chapel Hill
2009

Approved by:

Shoou-Yih Daniel Lee, Ph.D.
Anne M. Johnston, Ph.D.

Emilio A. Parrado, Ph.D.
Thomas C. Ricketts, Ph.D., M.P.H.

Bryan J. Weiner, Ph.D.



©2009
Leah E. Masselink
ALL RIGHTS RESERVED



ABSTRACT

LEAH E. MASSELINK: Health Professions Education as a National Industaynifg
of Controversies in Nursing Education and Migration in the Philippines
(Under the direction of Shoou-Yih Daniel Lee)

During the past few decades, the nursing workforce has been in crisis in trek &tattes
and around the world. An aging work force and high rates of burnout and turnover has
caused a global shortage of nurses of unprecedented proportions. Many health care
organizations in developed countries have resorted to recruiting nurses from other
countries in order to maintain acceptable staffing levels. The Philippinesiasghst
source country for foreign-trained nurses in the United States and an importargrsuppli
of nurses worldwide. Exporting nurses has been a long-standing economic $tmategy
the Philippine government, despite the fact that the Philippines’ domestic heshdtim $s
weak and existing supplies of health workers are poorly distributed. Thephteli

nursing profession is now aimed more at global markets than supplying domedsc ne
Despite longstanding awareness of the “internationalization” of thgopind nursing
profession, the logics and thought processes that underlie the phenomenon are poorly
understood. This study aims to uncover the discursive construction of nurse migration by
various stakeholders (“migrant institutions”) through case studies of teatre
controversies in nursing education and migration in the Philippines: a leakage efsansw
on the nursing licensure exam and the inclusion of nurses in aageskment with Japan.

It employs frame analysis of the newspaper coverage of the two contre\ardikey



informant interviews of government, health sector, education and professional
organization representatives to examine how the priorities of economic devetppme
migrants’ rights and professional development of nurses are debated in ipgifisl

The study finds broad support for interpretations of the controversies that position
Filipino nurses as export products on the global market, which are linked to their
professional development and often minimize concerns about their rights astaidta
demonstrates the domestic importance of protecting the Philippine “brand” e§nurs
links nursing professional development to Philippine economy and nation building, and
challenges “brain drain” understandings of health professional migratiolso inakes a
case for approaches which account for the role of migrant institutionapmgpublic

understanding and policy decision-making related to migrants and migration.
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CHAPTER 1

INTRODUCTION

During the past few decades, the nursing workforce has been in crisis in the
United States (US) and around the world. The combination of an aging work force and
high rates of burnout and turnover has caused a global shortage of nurses of
unprecedented proportions (Andrews & Dziegielewski 2005), leading health care
organizations in the US and other developed countries to recruit nurses from other
countries in order to maintain acceptable staffing levels. The Philippinesiasghst
exporting country of foreign-trained nurses for the US and an important supplier of
nurses for other developed countries.

Because of its link with migration opportunities (particularly to the US), nursing
education has become a large and growing industry in the Philippines in regent yea
The number of nursing schools has increased from 40 in the 1980s to 240 in 2002 to 470
in 2006 (Lorenzo 2007). Nursing schools have also responded to the growing demand by
increasing enrollment. Some of the demand, interestingly, comes from seceed-ca
nursing students, particularly physicians (Lorenzo 2007, Masselink 2009).

In this context, nurse education and migration have become not only a health care
problem but also an economic or labor issue in the Philippines. While the migration of
health professionals from developing countries to developed countries is often immed

“brain drain”™—an uncontrolled flow of a poorer country’s health professionals to



wealthier countries in search of higher wages—the situation of the Philippmesas
complex. The training of nurses for overseas employment appears to be part df a broa
and concerted program of government-facilitated labor export, introduced during the
administration of President Ferdinand Marcos in the 1970s (Tyner 2004). As such, the
Philippines is recognized around the world for its experience and expertise igimgana
labor migration; its representatives are frequently invited to advise aibatries

interested in building up their labor migration management systems (Ball 1997).

From a global perspective, the Philippines is at the forefront of a trend of
developing countries positioning themselves as niche producers of health workers. Cuba
also has a longstanding practice of sending physicians to work abroad (Lee 1996), and
India and China are said to aspire to follow the Philippine model of training nurses to
work overseas (Khadria 2007, Fang 2007). The implications of policies that encourage
training of health workers for export are unclear, particularly in countiigs
documented domestic health workforce shortages and mal-distributions. In light of the
possibility that training-for-export policies may seek economic growthea¢xpense of
domestic health care systems, it is also unknown how policymakers understand this
tradeoff of priorities and justify it to the public. This study aims to uncovee tivesight
processes by examining what happens when the Philippines’ de facto policpiafjtrai
nurses for export is the subject of controversy: who defends the policy whenlgds cal
into question, and what values do they invoke to do so?

This project uses case studies of two recent controversies to examine
policymaking priorities regarding nursing education and migration in the Phiéippi

The study’s specific aims are the following:
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Aim #1: To describe the frames in Philippine newspaper coverage of two
recent controversies in nursing education and migration in the Philippines:
(1) a leakage of test answers on the June 2006 Philippine nursing licensure
examination and (2) a provision in a newly signed trade agreement
opening Japanese markets to Filipino nurses. How do journalists and
other sources identify these controversies as problems, and what solutions
do they recommend? What values do they invoke in these discussions?

Aim #2: To identify views of policymakers, educators and journalists
about the nursing licensure examination controversy and the Japan trade
agreement. How do these stakeholders define the controversies as
problems, and what solutions do they recommend? What values do they
invoke, and how do these overlap with or differ from how the issues are
framed in the newspaper coverage?

Aim #3: To describe how these controversies reflect policymaking
priorities and power dynamics between stakeholders with respect to nurse
migration in the Philippines. How do the decisions made to address each
controversy reflect the values invoked in the newspaper coverage and key
informant interviews? Which stakeholders’ views influence the decisions
made, and which stakeholders’ views are minimized or ignored?

The first controversy erupted in June 2006, when a group of nursing licensure examinees
made a formal complaint regarding an alleged leak of exam questions bgramesxew
center. Although the leak was ostensibly a domestic problem, the implications of the
“tainted” results of the June 2006 nursing licensure examination for future overseas
employment opportunities for Filipino nurses were debated in the media for months. The
leak was the subject of a lengthy cabinet-led investigation that ended wkateRtre
Gloria Macapagal Arroyo issued an executive order for a partial retdke ekam.

The second controversy, the inclusion of a provision opening Japanese markets to
Filipino nurses in the Japan-Philippines Economic Partnership Agreement (JFEPA)
currently under debate in the Philippine Senate. Although this agreement (which would

require Filipino nurses to learn Japanese and to be licensed under the Jap&ata¥e sys

3



represents a “forced fit” compared to arrangements with English-sgealarkets and
has been opposed by nursing associations in both Japan and the Philippines, it has been
promoted by the Philippine government as a mechanism for developing new markets for
Filipino migrant nurses.

This study will be the first examination of how the Philippines’ de facto policy
training nurses for export is contested in situations of controversy. The congsvers
over the nursing licensure exam leakage and the JPEPA nursing provisianwifque
opportunity to examine the discursive construction of nurses and nurse migrdtien
Philippines. First, the reasons why each controversy has become the focus of such
concerted and consistent attention are themselves worthy of further etkamifdutton
and Ashford (1993) have argued that social problems are not objective conditions, but
reflections of claims made by groups or individuals with respect to a partissiizr or
condition—in other words, social problems themselves are formed discursivélgthin
situations, the nature of the “problem” under debate is contested among policyanadker
other actors. What do different groups claim is the problem in each situation, and what
interests motivate their participation in the debate? When the practicenofgref
nurses for export is called into question in situations of controversy, how domliffere
institutional actors react, and how do they seek to influence the discussion@ldbrtic
in light of the current problems of proliferation of schools, declining quality c=fimg
education, and loss of experienced nurses to migration, have the controversies sparked
any movement to change existing practices, or are institutional actoesmterested in

justifying and perpetuating the status quo? How do they do this discursively?



Second, Schon and Rein (1994) suggest that policy controversies such as the
licensure exam leakage controversy and the inclusion of nurses in the JPEPAteprese
important opportunity to study “frame conflicts” in public discussion of these issues
Both of these issues fit Schon and Rein’s definition of “policy controversies”, whsgh a
when different parties put forward competing definitions of a problem and its pcopose
solutions and cannot be resolved by simply examining the facts of the situation, rather
than “policy disagreements”, which can typically be resolved once stakeheldensne
the facts of a situation. Controversies are rarely resolved completely, ihayathe
competing frames (“underlying structures of belief, perception, and appretidhat
contending parties put forward in public discussion offers insight into the logics and
power dynamics that influence policymaking and public opinion on the contested issues
(Benford 1993, Entman 1993, Gamson & Modigliani 1989, Schén & Rein 1994).

Understanding how controversies in nursing education and migration are framed
in the Philippines can be instructive for policymakers in countries that are camgider
similar models of state-facilitated nurse migration. The Philippines gaalay the
most advanced system of training nurses for export in the world, and its mechanisms
have been cited as models for countries such as India and China (Aiken 2004, Khadria
2007) that are also interested in developing state-facilitated mechanisorsef
migration. How institutional actors in the Philippines argue about this praghen it is
the subject of intense public debate demonstrates the power relations thaé unaledli
exposes the tradeoffs that it forces them to balance: the rights of nursesate mvith
the responsibility to build a sustainable health care system, the desirds newee

overseas markets for nurses with the welfare of nurses working overseas oand s
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Highlighting the dilemmas of the Philippines’ well-established approadiaiofrig
nurses for export can give leaders in other countries a glimpse of what th#yerpgct
if they choose to pursue similar policies.

This study will contribute to a more complete understanding of how an important
trend in the globalization of nursing education—training nurses for export by deaglopi
countries—is perceived and debated in a key source country, the Philippines. The study
of how controversies in nursing education and migration are framed in newspaper
coverage will constitute one of the first studies of how nursing as a “nationalryidsist
debated in public discourse, and key informant interviews will shed further light on the
priorities and power dynamics that influence the decision-making processeseated
by the newspaper coverage.

It also will contribute to the building of theory or theoretical frameworks to
support similar analyses within other developing countries, including analyise® o
health workforce policies are framed in public discussion and how those frames refle
tradeoffs of public health and economic development. This study may also form the
basis for important comparisons with other developing countries’ health workforce
policies, particularly those that have also begun to pursue health professionabaducat
as strategic mechanisms (e.g., Cuba and India), helping global health padiessléo
understand how developing countries balance the health of their own citizens with the

potential economic benefits of exporting health workers.



CHAPTER 2

BACKGROUND AND SIGNIFICANCE

As developed countries such as the United States cope with massive shortages of
nurses, many health care organizations have resorted to recruiting nurses friomigve
countries in order to maintain acceptable staffing levels. The Philippines luasdte
largest source country for foreign-trained nurses in the US and an important sigoplier
many other developed countries. In fact, the vast majority of Filipino nurées85%
or 150,000) are employed overseas (Aiken 2004). The mass migration of nurses from the
Philippines occurs despite the fact that the country’s health system is poorly fudded a
plagued by shortages and serious mal-distribution of physicians, nurses arfteattier
workers between urban and rural areas (Lorenzo 2007).

Staffing shortages in the Philippine health care system have been etexténrba
mass migration of physicians and nurses (Brush & Sochalski 2007), particulantglin r
areas (Lorenzo 2007). Migration has also contributed to rapid nurse turnover in urban
hospitals (Lorenzo 2007). As a result, many domestically employed nurselaiwvelye
inexperienced. More experienced nurses, including many nursing instructemns, oft
pursue employment opportunities overseas as soon as they can, a trend thas tloreate
undermine the Philippines’ nursing education sector, its health system and itafuéure

source country of nurses (Prystay 2002, Galvez Tan 2005).



With this history of under-investment in health services, poorly distributed
manpower in its own health facilities, and an already depleted supply of nursing
educators, the dominant position of the Philippines in the worldwide market for nurses
seems unlikely. In light of persistent domestic needs, the strong connectieeietw
nursing and overseas work—the fact that 85% of Filipino nurses work outside of the
Philippines—is also surprising. This study seeks to examine the forces thateutinder|
link between nursing and migration in the Philippines by asking the followingiopsst
What are the logics and power dynamics that underlie the Philippines’ d@ddicioof
training nurses for export? How are nurses viewed and represented in a saeiethin
their profession has become closely associated with migration, and how goes thi

representation influence policy decisions?

Literature Review
Sassen (1993) has argued that “Migrations do not just happen; they are produced.

And migrations do not involve just any possible combination; they are patterned.” In
other words, migration patterns occur for specific reasons—there aomseahy some
migration pathways are more well-trodden than others. Sassen’s propositiostisugge
that the association of nursing with migration in the Philippines may not be asisigypri
as it appears, if it is understood in the context of the activities of government and other
stakeholders that have created and perpetuated it.

Iredale (2001) has examined the phenomenon of “internationalization” of
professions and suggests a variety of reasons why certain professiohet@ve
strongly associated with international migration: cross-national standavdin&

professional training (e.g. physicians in British Commonwealth countiiadg
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agreements, and the emergence of labor markets that are relativelyriegmonal
controls (e.g. information technology workers). The degree to which the physicia
workforce has been “internationalized” is evident in the fact that foreigmetfai
physicians compose between 23 and 28 percent of the workforce in the US, the United
Kingdom (UK), Canada and Australia (the largest receiving markets ferqueuys—
Mullan 2005). Iredale (2001) and Kingma (2007) have described a similar trend in the
nursing profession: nearly all of the nurses in some Middle Eastern courgrieseagn-
trained, and the US, Canada and Australia also receive huge numbers of nurses from
overseas (although foreign-trained nurses comprise a smaller percefitagevorkforce
in these countries compared to the physician workforce). Many of the foraigaetr
nurses in these countries come from the Philippines and other Asian countries (India,
South Korea, etc.).

Iredale (2001) notes that some countries have established themselves as source
countries for certain types of workers, while other seemingly similar gesiasire much
less involved in producing workers for overseas markets. She attributes much of the
difference to the ways that source countries’ educational systengsgkee” with the
growth of overseas markets: for example, India has emerged as an impoutaet
country for information technology (IT) workers because of the growtts ¢f i
education programs, while other Asian countries such as China, Japan and South Korea
have remained relatively small players of the global market for IT eveiecause their
educational programs have not experienced similar growth. Mullan (2006) has akescribe
a similar trend in India’s medical education sector, noting that the ideadi€ime as a

“ticket to emigration” has contributed to the rapid growth in the number of medical
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schools in India. India’s medical education sector is said to be increasnghd at an
export-oriented market” (Supe & Burdick 2006), training physicians that arall§toc
responsive but globally competitive” (Mullan 2006).

While these examples demonstrate that “internationalization” of professiah
the establishment of particular source countries is not unique to the case of Filipino
nurses, they do not explain what compels source countries to maintain policies o traini
certain types of workers for export. Also, the degree of “internationalizatiohéget
examples from the Indian IT and medical sectors is relatively srhathwompared to
the Philippine nursing sector: for example, only 10% of Indian physicians work asversea
compared to 85% of Filipino nurses (Mullan 2006, Aiken 2004). For these reasons, the
case of Filipino nurses—as an extreme example of an “internationalizédi-sean
offer insight into how source countries seek and maintain policies of traintagncer
types of workers for overseas markets.

Brush and Sochalski (2007) note that overproduction of nurses in order to supply
overseas markets has been the “prevailing practice” since the 1950s, wpieo Rilirses
began entering the US as exchange visitors. As immigration policy changes expanded
the US market for Filipino nurses in the 1960s, recruitment activities made the
connection between the nursing profession and migration opportunities more explicit,
with advertisements such as “your cap is your passport” appearing in Philippiimg nurs
publications (Brush & Sochalski 2007, Choy 2003). Since being incorporated into a
system of state-sponsored labor migration established by President Ferdimaos illa
the 1970s, nurses have become the “international specialty” of the Philippines (Choy

2003, cited in Brush 2007), valued abroad for their image as highly trained and capable
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health care providers and at home for the contributions of their remittance irectdme t
national economy.

Since the 1970s, the Philippines has supplied nurses to an ever-growing range of
receiving markets, including countries in the Middle East, Europe and Asiavaitbng
the US (Ball 1996, Brush & Sochalski 2007). In response to growing overseas
opportunities for nurses and economic stagnation in the Philippines, nursing education
has become a popular way for Filipinos to gain access to lucrative ovelseaarkets
(Hicap 2005, Brush & Sochalski 2007). The nursing education sector has grown rapidly
since the 1980s, despite concerns about poor quality of education, lack of qualified
instructors, and exacerbation of health workforce imbalances between ruraband ur
areas (Lorenzo 2007).

In light of its relationship to these problems in the domestic health system, it
might be expected that local health system leaders would be critical pbliby of
training nurses for export. While local perceptions of the policy have not been
thoroughly examined in the literature, Perrin and colleagues (2007) questioned hospita
nursing chiefs in the Philippines about it as part of a larger survey and wereesutpris
find that a majority of nursing chiefs interviewed expressed support for thg pblic
training nurses for export. They attributed this to a “culture of migration” indh&ng
profession (Choy 2003)—a situation in which migration becomes so ingrained in a
group’s behavior and shared norms that is practically taken for granted. A @iltur
migration has been identified by Hagopian et al. (2005) and Akl et al. (2007) as an
important driver of physician migration in many developing countries, often suppgrted b

educational institutions whose instructors help students to seek training oppestandi
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positions abroad. Similarly, Perrin et al. (2007) found that Philippine nursing leaders
were supportive of the policy of training nurses for export because it provided
opportunities for professional development and economic opportunities for Filipino
nurses.

While Perrin et al.’s (2007) work suggests the “culture of migration” as ayp®ssi
explanation for the broad support for the de facto policy of training of nurses for axport
the Philippines, it does not explore in depth the logics and power dynamics that
contribute to its perpetuation. In particular, nursing leaders expressed supfiuet for
policy as a way for individual nurses to pursue economic and professional opportunities
but nurse migration is not a phenomenon that affects only individual nurses—it also has
profound consequences for the economy and health care system of the society that they
leave behind. Migrant nurses are an important source of remittance income for the
Philippine economy (Lorenzo 2007), but Ball (1996) has argued that their departure
contributes to “national dissolution” because it undermines the country’s atility t
develop a sustainable health care system. In this context, how can healthdsaee lea
continue to support the policy of training nurses for export? How do policymakers and
the public justify or make sense of the practice, particularly in light afi¢gative effects
of the overseas orientation of the nursing sector on the domestic health system?

This study uses case studies of two recent controversies in nursing education a
migration to examine how the Philippines’ policy of training nurses for export is
represented in policymaking and public discussion. It examines evidence from
newspaper coverage and key informant interviews discussing the two contot@rsie

uncover the competing discourses put forward by the government and other stakeholders
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to justify and influence future decisions about the policy in the Philippines—and to
understand the broader implications of deliberate overproduction of health waorkers f
overseas markets for other countries (such as India—Khadria 2007) that aderwogsi
similar policies.
Theories of Skilled Worker Migration

This section describes several existing theories or explanations fonpatter
skilled worker migration: microeconomic and human capital theories and the “colonial
tie” perspective. It points out that these approaches provide incomplete expishati
the dynamics of Filipino nurse migration and suggests a “structuration” ottirstial”
perspective as an alternative that offers a more complete framewarkderstanding the
logics and power dynamics that underlie the phenomenon. The structurationinstitut

approach forms the basis for this study’s research questions and design.

Microeconomic and Human Capital TheoriesMuch of the existing literature on
migration of skilled workers represents migration as essentiallydividual-level,
rational decision (Iredale 2001, Kline 2003). This assumption is evident in two
traditional theories of skilled worker migration: the microeconomic and “huwagital”
theories. Microeconomic theories of migration emphasize “push” factors (imgendi
countries) and “pull” factors (in receiving countries) as primary reasonsthaduals
decide to migrate (Iredale 2001). The microeconomic perspective on skilled worker
migration posits that individual workers make rational choices to stay or tatmafter
weighing “push” and “pull” factors against each other. Frequently cited pusinsfac

include low pay, poor working conditions, political instability and insecurity, inadequa
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housing and social services, and lack of educational opportunities and professional
development. This approach has been used frequently in studies of physician and nurse
migration, which have cited job dissatisfaction, lack of motivation, and weak profdssiona
leadership in sending countries as “push” factors and opportunities for proféssiona
training, better job opportunities, and higher wages in receiving countriesuehira

“pull” factors motivating physicians and nurses to migrate internatio(tgine 2003,

Saravia 2004, Forcier 2004).

A human capital understanding of skilled worker migration is described by Meyer
(2001) as “a substantialist view of skills as a stock of knowledge and/or abilitie
embedded in the individual”. It posits that skilled workers leave resource-poofareas
richer areas in order to find jobs that are commensurate with their skillsaamdgr
(their individual stocks of human capital—Iredale 2001). However, the human capital
paradigm still conceives of migration in economic terms; it proposes that whied ski
workers find low demand for their skills in their home countries, they make rational
decisions to move to places where demand is higher and they are more likely to find jobs
(Goss & Lindquist 1995). Like the microeconomic perspective, the human capital
perspective suggests that migration is an individual-level rational decisiony and b
extension migration patterns of skilled workers from developing countries ttodede
countries are the simple aggregation of these decisions.

These theories of skilled worker migration have a major deficiency whegmatbe
used to attempt to explain migration of Filipino nurses: namely, they fail toiexyhy
nurses from the Philippines are so overwhelmingly involved in overseas work while

nurses from countries with even sharper disparities between domestic “patshS tnd
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“pull” factors in developed countries migrate at significantly loweggatFor example,

while sharp disparities exist between nurses’ salaries ($3000-4000 per month in the US
vs. $180-200 per month in the Philippines—Galvez Tan 2005) and working conditions in
the Philippines and those in developed countries, these disparities are everfgreater
nurses in other developing countries, particularly some countries in sub-Safriazan A
(Vujicic 2004). Also, Filipino nurses migrate to a variety of receiving caes)tr

including some with strong “pull” factors and others with weaker “pulltdesc(lower

salaries, etc.).

Colonial Tie Perspective Portes (1989) has suggested that higher-level forces such as
colonial ties help to explain migration patterns between developing and developed
countries. Countries with historical colonial ties generally share a oortanguage and
have similar education systems, both factors that can facilitate migratiwednethem
long after the formal colonial relationship ends. In particular, transnapooi@ssional
networks between former colonial powers and colonies are likely to influence
professionals such as physicians and nurses to migrate between them in pursuit of work
opportunities and professional training (e.g. movement of physicians from fBritigh
colonies such as India and Pakistan to the UK—Mullan 2005).

This argument can certainly be made in the case of nurse migration from the
Philippines, which has been influenced heavily by earf{t@tury colonial ties
between the Philippines and the United States. Aiken and colleagues (2004) nbte that t
colonial link with the US provides Filipino nurses with two key traits that fataitheir

migration: first, Filipino nurses are educated in college degree pnsgrehich were
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aligned with US standards during the colonial period (Choy 2003). Second, Filipino
nurses are able to communicate well in English. English language educatioeeinsa
part of nursing education in the Philippines since the US colonial days of the@arly
century, and Filipino nurses continue to be valued by US employers for their English
language fluency (Choy 2003).

Movement of nurses from the Philippines to the United States has also been
facilitated by US government exchange programs and immigration polithesUS
colonial period in the Philippines lasted from 1898, when it annexed the Philippines at
the end of the Spanish-American War, until 1946, when the Philippines gained its
independence after World War Il. In 1948, the US established exchange programs with
other countries under the US Information and Education Act in order to promote
understanding of the US and counteract Soviet propaganda. The Exchange Visitor
Program (EVP) represented the beginning of mass migration of healtihecaoanel
from the Philippines to the United States. During the 1950s and 1960s, US institutions
sponsored exchange workers for both work and study in the US under the EVP. Filipinos
represented 80% of participants in this program by the late 1960s, including an
“overwhelming majority” of exchange nurses (Choy 2003).

During the same period, the US Immigration Act of 1965 ended a national origin
guota system that had been in place since the 1920s, which heavily favored immigrants
from Europe. Under the new system, sending countries in the Eastern Henvepigere
allowed to send up to 20,000 immigrants per year to the United States (Choy 2003).
Skilled immigrants and those who already had relatives in the US were gaferepce

for immigrant visas. This policy shift coincided with a period of high unemployment i
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the Philippines during the 1960s, so many health workers—both physicians and nurses—
migrated to the US either as exchange visitors or under the new immigrant visa
provisions.

A 1970 law changed EVP policy to allow exchange workers to make their status
permanent without returning to their home countries, changing the orientation of nurse
recruitment efforts from “exchange” to “immigration”. In the early 19@0sses began
to come to the US under H-1 visas (occupational immigrant visas); foreign workss
allowed to fill permanent positions after 1970, with relatively low waiting {{&@eto 90
days—Choy 2003). The 1989 Immigration Relief Act enabled nurses with H-1 visas
with 3 years’ residency in the US as of 1989 to adjust their status to permarsgemnagsi
This new provision exempted H-1 visa nurses and their families from visa guodtas a
backlogs (Choy 2003).

As a result of these policies, the Philippines has become the largest sending
country or region of nurses to the US: census estimates indicated that of 218,720 foreig
educated registered nurses in the US, over 80,000 were born in the Philippines (Aiken
2007). But the US is not the only destination for Filipino nurses: in fact, nearly half of
Filipino nurses work in countries besides the United States (Lorenzo 2007) and the
number of destination countries for Filipino nurses has increased significacttise
1980s (Ball 1996, Lorenzo 2007). These include countries with a wide variety of
languages and educational systems, such as Saudi Arabia, the Netherlanelaraohd |
(Lorenzo 2007). So the Philippines’ colonial tie with the United States does not fully

explain the massive migration of Filipino nurses to other countries.
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Institutional/Structuration Theory. If explanations attributing migration patterns to
individual-level push and pull factors or state-level colonial ties cannot account for
massive movement of Filipino nurses, perhaps a better explanation can be found by
examining the “meso” level—higher than the individual-level focus of microeconomic
theories, but lower than the state-level colonial ties. Goss and Lindquist (1965) ha
attempted to bridge the gap between state-level and individual-level drivergrafiam

by introducing the concept of the “migrant institution”. Leitch (1992) definegutistis
as including “both material forms and mechanisms...and ideological norms and
protocols”, which together “constitute and disseminate systems of rulesntionge and
practices that condition the creation, circulation, and use of resources, itdorma
knowledge, and belief”. Goss and Lindquist’s study of migrant institutions examine
how “material forms” such as government agencies and private reant@gencies act
to control the flow of information to potential migrants for their own political and
financial gain, and in the process create systems of “rules and resouatesiubture
access to migration opportunities.

Their idea of the “migrant institution” is rooted in Giddens’s (1984) structurati
theory, which posits that social action is organized by a “dialectical gg'boewhich
structural properties of the social system are both the medium and outcomelof socia
actors’ practices. In other words, social action is neither a function of s&ductur
conditions nor individual activity alone: instead, actors (individuals, organizations, etc.)
take action within the structural constraints of the social system, and by doheyso t
change the system’s constraints on their subsequent activities and those sbd@tie

actors. Migrant institutions act within opportunities and constraints of thengxist
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environment, and by doing so they alter the material (financial constraintgtozgul
policies, etc.) and ideological conditions (public perception, norms of migration) of the
environment in which they act. This perspective likely provides a much better
explanation of Philippine nurse migration than the microeconomic or colonial tie
perspectives, as it allows for an important role of the country’s statetioigegparatus
and other organizational actors. It also acknowledges the dynamic nature g nursi
education and migration policymaking in the Philippines, as the attempts of actors i
these two spheres to manage and benefit from the process constantly altactinelstr
conditions in which they operate.

The Philippines’ state migration apparatus is composed of government agencies
and policies that have explicitly encouraged labor migration for sevaratiee (Ball
1997, Tyner 2004). The practice of state-promoted labor migration was introduced in the
1970s as a temporary strategy to generate income from migrant regsttarntreduce
domestic unemployment (Tyner 2004). Since its initial formation, the statatiorg
apparatus has been formalized through the establishment of a permanent government
agency, which oversees state-sponsored migration of Filipino workers, and yaofariet
policies governing recruitment of Filipino workers and the collection of remétanc

income.

State Migration Apparatus and Migration Discourses
Leitch (1992) and Tyner (2004) state that institutions disseminate systeatesof

and conventions through “technical” and “discursive” means. The term “discourse” in
this case refers not simply to spoken or written words, but to “disciplines of krgefjed

statements that construct objects by labeling and describing them ticalpaway:
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...Statements do not have as their correlate an individual or a particular
object that is designated by this or that word. This is crucial, for it directs
attention to the fact that there is no “true” referent that we are attempti

to describe. Rather, there are bodies, and any statement that ascribes the
label “migrant” to these individuals does so discursively...a statement has
a discursive object which does not derive from a particular state of things,
but stems from the statement itself. (Tyner 2004, 13)

In other words, migrant institutions contribute to the social construction of mignaahts

the migration process by putting forward certain discourses of migrabgrabeling

and describing people who migrate and the actual process of migration in paweysar
Tyner (2004) has argued that a variety of “migrant institutions” such as state

apparatuses, media, and other actors position themselves as producers and brokers of

knowledge about migrants. As various stakeholders put forward competing and

overlapping discourses of migration, they socially produce the objects of smission.

He connects this idea with Foucault’s (1979) “power/knowledge nexus”:

And yet it is through the interactions of power and knowledge that fields
of objects (i.e. migrants) are made real through the activities of state
apparatuses, universities, research foundations, the media, and so
on...More properly, these institutionally situated discursive formations
position the body as both an object of knowledge and a space for the
exercise of power. Foucault is clear on this matter, in that he sees the
subject and the knowledge of the subject, together with the institutional
expression of that knowledge, as produced together. (56)

In other words, institutions exercise power by producing and disseminating knowledge—
in this case, “discursive formations” (labels and descriptions) of migrantsigration.

The Philippine state migration apparatus has put forward a variety of overlapping
discourses to promote and legitimize its activities. By doing so, the statgion

apparatus has positioned itself as the producer and broker of knowledge aboidmigrat
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and has contributed to the social construction of migrant workers and theonigrat
experience. This section traces the evolution of the state migration apparatss and i

discursive construction of migrants and migration from its origins until thergrese

Origins of the State Migration Apparatus. President Ferdinand Marcos introduced a
policy of export-oriented industrialization in the Philippines in the late 1960sponee
to failure of import-substitution industrialization strategy in the 1940s and 1950s and
growing external debt. At this point in time, the main exports included agridultura
products, electronic chips and clothing. Marcos declared martial law in 1972,
centralizing economic planning under the National Economic Development Authority
(NEDA). Martial law remained in place until 1981. During this time Marcos neide
the nation’s economic policies to attract private investment and facthi@feroduction

of exportable goods. A new Labor Code was signed in 1974; it included provisions for
wage restraint, banned strikes, and reduced penalties for anti-union laboepr@citer
2004).

These policy changes left many Filipinos landless and under- or unemployed. In
this context, the Marcos administration introduced a new policy of labor export; the
original policy was justified by a discourse of “development diplomacy”, thetidega
workers from developing countries with large populations and labor surpluses could meet
demands in developed countries, thereby facilitating “interdependent developmbat”
administration touted several particular benefits of the new policy: it wodlateeunder-

and unemployment, improve the skills of the domestic labor force through return
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migration, and promote the Philippines’ development and facilitate debt servicing
through remittance income (Tyner 2004, Tyner 2009).

Tyner (2009) has suggested that the discourse of development diplomacy put
forward by the Marcos administration was “coupled with a discourse of ‘personal
sacrificefor nationalgood™ (57)—the idea that participants in the state-facilitated
migration program sacrifice their own liberties for the sake of the Phiggpeconomic
development. The administration also began to represent Filipino labor as a commodity
on the world market: by 1977 Marcos’s Minister of Labor and Employment described
manpower as “the major export of the country” and the “fifth biggest earner afirfore
exchange” behind coconut oil, sugar, copper concentrates, and copra. An agent of the
country’s Overseas Employment Development Bureau (OEDB) describead-igor
as “a prized living export [and] the best bargain on the world market”, which the OEDB

sought to “package and deliver...to various work sites round the world” (Ball 1997).

Formalization of the State Migration Apparatus: POEA. Marcos’s program of labor
export was intended as a temporary solution to the Philippines’ foreign debt and
unemployment issues in the 1970s—even the Secretary of Labor at the time stdted that
thought the program would help the Philippine economy to grow to the point that it was
no longer necessary within 20 years (Tyner 2009). But in reality, it has become a
permanent part of Philippine policy and practice (Ball 1997, Lorenzo 2007). The
formation of the Philippine Overseas Employment Administration (POEA) in 1882 w

an important step in the organization and formalization of the Philippines’ statgiongr

apparatus. The POEA was formed from the consolidation of three existing atgarsz
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(the OEDB, the National Seamen Board [NSB], and Bureau of Employment Service
[BES]) and is a division of the department of Labor and Employment (Tyner 2004).

The POEA serves several related functions: it regulates private sector
participation in labor export, markets Filipino labor internationally, engages in
government-to-government recruitment agreements, and works to inform and protect
overseas Filipino workers (Ball 1997). Its marketing division conducts missions to
potential labor receiving countries with the goal of “securing pledges ftarpngial
hiring of Filipino labor and to affirm the stability of the Philippines as a manpower
partner capable of delivering high quality Filipino manpower despite prevailingsadve
conditions” (POEA 1984, quoted in Ball 1997). The POEA also works to speed up legal
channels in order to compete with illegal recruiters and make legal migratien mor
appealing to workers.

Tyner (2009) has argued that the formation of a separate government agency to
manage overseas employment highlighted the growing importance of oweskas a
way of generating “capitdbr capital’'ssake”(61). The Philippine state was certainly in
need of capital: its foreign debt had grown to US$26 billion by 1986, when Marcos was
removed from office and sent into exile and President Corazon Aquino took ofélie (B
2004). Her administration maintained a policy of state-facilitated lalbgmation in
order to service this debt, with an increasing focus on marketing of Filipinodabmad
(Tyner 2004). Tyner (2009) suggests that administration and POEA rhetoric atghe ti
also reflect interests in management of the image of Filipino workeuséthe world

and marketing Filipino workers in an ever-broadening range of professional fields.
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Tyner (2009) also notes that the POEA introduced a discourse of migration as
“heroism” and migrant workers as “heroes and heroines” during this period. Baripni
migrant workers (declaring official recognition days in their honor, dasgithem as
“ambassadors of goodwill’—Tyner 1996a), the state migration apparatus sought t
legitimize migration as a brave, patriotic act and to make overseas waskapyealing
in order to build up supplies of migrant workers. He suggests that the “heroism”
discourse lacked element of “self-sacrifice” put forward by the Maadasinistration
(the idea that migrant workers sacrifice their own well-being fopnatidevelopment),
and that the representation of migrants as “heroes and heroines” is distimthét of
“victims” during the early days of the state migration apparatus. lcasg, these
activities did not correspond with a significant policy shift from the orientationruhde
Marcos administration, but rather “reaffirmed the government’s intention iotarang

overseas employment as a vital development strategy” (66).

Formalization of the State Migration Apparatus: RA 8042.The administration of

Aquino’s successor, President Fidel Ramos, oversaw the development of the Migrant
Workers and Overseas Filipinos Act (Republic Act 8042) of 199t Migrant Workers

and Overseas Filipinos Act has two stated functions: the protection of ovelgeas F
workers and the deregulation of the international recruitment process under a “full
disclosure” policy, which assumes that workers are primarily responsibleatangn

informed decisions about whether and how to seek overseas employment (Badr & Pi
2002, Lorenzo 2007, Tyner 2000). Ball (2002) and Tyner (2000) have argued that these

functions are contradictory, saying that the state cannot simultaneootsgtprorkers
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while simultaneously relinquishing responsibility for regulating the inteonal
recruitment process.

Tyner (2009) points out that the full disclosure policy’s discourse of
“empowerment” of migrant workers attempts to position them as rational@ecisi
makers, in continuity with earlier discourses of personal sacrifice orsherddowever,
instead of these altruistic motives, workers have other (usually unspecssons for
choosing to migrate. As they weigh information and make personal decisions about
migration, the government is primarily responsible for protecting the fre¢ulomake
these choices “in the context of full understanding of the risks and rewards for
participating in the global labor market” (79). This discourse removes sotie of
responsibility for mass migration from the government by positioning it nah as
exporter of labor, but as a protector of individual citizens’ rights to participdddor
migration.

Kelly (1997) has argued that the Ramos administration “elides” discourses of
individual rights with discourses arising from a neoliberal understanding of the globa
economy, which construct international migration as a “natural process’r(Z90e)
and immutable feature of a globalized economy (Tyner 2009). Together these discours
remove responsibility for mass migration from state institutions. Majrasi no longer
represented as a method that state institutions use to accumulate capitatebdt i. It is
merely responsible for protecting individuals’ rights as fully informedi@pants in the
system and “managing” an “inherent structural feature” (POEA 1994, quoted &% Ba
Piper 2002) of the global economy. The state migration apparatus cannot be responsible

for influencing migration because “migration [is] a natural feature netafithe global
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economy, but also of humankind, and...operamgond the reach of institutich&4).
Tyner (2009) says that the “globalization” discourse also represents the positien of t
Philippines in the global economy as a supplier of human resources as if it is somehow
uncontrolled by the Philippine government and the governments of other states. Rather
than being an active promoter of migration, the government is a “neutral médfedor
natural process (Tyner 2009).

Ball (1997) and Tyner (2009) have argued that the attempts of the Philippine state
migration apparatus to avoid responsibility for the migration of its oty
representing labor migration as the result of “external” forces does naectianfact
that the Philippine state is “highly active” in organizing and facilitatitegiamigration.
Ball argues that the Philippine government plays the role of a “socialesgji using
labor migration as a mechanism to increase its own stores of capital andasencre
income for its citizens. The state’s mechanisms of organizing labor roigtegat
Filipino labor as a commaodity, a product useful for generating foreign exchange that

“promoted internationally as a saleable and competitive item”.

Stakeholdersin Nurse Migration in the Philippines
While it offers a detailed look at state-produced discourses afigtant workers,

Tyner's most recent work does not discuss discourses surrounding different pnsfessi
separately, so it offers less insight into the discursive formation of nurses aed nur
migration in particular. It also focuses on discourses produced by the stedganig
apparatus with less attention to discourses produced by other entities withia gtake
public discussion and production of migrant nurses. The work of Ball (1996, 1997)

discusses the formation and implications of nurse migration policies more cgbgifi
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but also tends to focus on state-produced discourses. It is also over 10 years out of date,
so does not reflect many of the changes that have occurred in nursing education and
migration policies in the Philippines in recent years.

Foucault's (1980) work on power suggests that studies of how migrant institutions
shape the structural conditions of nursing education and migration must consider that
power is dispersed—it is not held by a single hegemonic entity, but exercisadtipte
entities which “simultaneously undergo and exercise...power” (98). In Tyner’'s)(2004
words, “power is not the privileged domain of dominant class; authorities do not have a
monopoly on the exercise of power, or on the production of knowledge” (12). In this
context, the state migration apparatus—while it could be argued to be the “dominant”
migrant institution that forms and justifies policies with respect to nurgetion—is
not the only body that exercises power or produces knowledge about nurses and nurse
migration. Instead, knowledge about nurses and nurse migration is contested between a
wide variety of stakeholders, each with their own goals and perspectisdbese
organizations act in pursuit of their own interests, they shape the structuraiorcanidit
which policy decisions and individual nurses’ educational and migration decisions are
made.

In addition to their role as export “commaodities” in the state migration apsarat
nurses have an important role as providers in the domestic health care systemh, As suc
the prospect of their overseas migration matters to the public and to stakehotters i
health system such as hospitals and the country’s Department of Heak). (Di0rse
migration also matters to a domestic profession with a strong sense ofipratkss

identity and a long history of political advocacy, as evidenced by the longstanding
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prominence of professional organizations such as the Philippine Nurses Association
(PNA). As the nursing education sector has grown in influence and profitabilityantre
years, mostly due to the association of the profession with migration opportunities,
nursing educators have emerged as another key stakeholder in nurse migration
(Masselink 2009). Finally, as education has become increasingly linkedentmercial
activity around licensure exam review and overseas recruitment, organizaibns t
provide these services have emerged as new stakeholders in the processes of nursing
education and migration (Masselink 2009).

By promoting their competing interests with respect to nurse migration in the
public sphere, these actors all contend for position as creators and brokers of kaowledg
(“institutions”) about nurses and nurse migration. As such, a study of the actifities
migrant institutions related to nurse migration in the Philippines cannot beditaite
discourses put forward by the state migration apparatus. The discoursesgul &y
other key stakeholders must be examined as well. The following section describes
several of these actors and their likely interests in the processes oéducs¢ion and
migration: the state migration apparatus, health care organizations, the@xsitng

schools, licensure exam review centers and overseas recruitment agencies.

State Migration Apparatus. Nurses have been placed overseas by the Philippines’ state
migration apparatus since the late 1970s. While most migrant physicians arsdwemse
permanently to the United States in the 1960s and early 1970s, by the early 1980s
increasing numbers of nurses left the Philippines for Saudi Arabia and otheresoumtr

the Middle East on short-term labor contracts. Many nurses placed in Saudi Arabia we
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recruited under a government-to-government agreement between the POBA and t
government of Saudi Arabia, while nurses recruited to most other countries (including the
United States) were recruited privately (Ball 1996).

Accurate figures on nurse migration are difficult to obtain because tempadary a
permanent migrant nurses are processed through different governmen¢sigbeci
POEA and the Commission on Filipinos Overseas (CFO) respectively (Tyner 2004)
POEA data show Saudi Arabia to be the most popular destination for temporamtmigra
Filipino nurses through the mid-1990s (Ball 1996), but the United States is widely
considered to be the most popular destination for Filipino nurses overall. Many of these
are not counted in POEA figures because they enter the US under permanignamnm
visas. Estimates from the Philippines Professional Regulation CommiB&t@) Ehow
sharply increasing deployments of nurses in recent years, from 5000 nyriegede
1999 to 19,000 deployed in 2003 (Lorenzo 2007). Since recruitment to the US is often
arranged privately, these figures likely underestimate the total numbersesrdeployed
there.

In any case, the state migration apparatus has a stake in promoting the migration
of nurses among other professionals. The Philippine state reaps enormous financial
benefits from the migration of its citizens: as of 2004, an estimated 6.5 millipm&d
(nearly 10% of the country’s total population) lived overseas (Bello 2004). Reragtanc
from overseas Filipino workers have also increased dramatically, from US$290.85
million in 1978 to US $10.7 billion in 2005 (Lorenzo 2007). The Philippines receives
more income from overseas workers’ remittances than from directriareigstment and

foreign loans (Ball 1997, Galvez Tan 2005).
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Philippine Health System.Ball (1996) has argued that the current policy orientation is a
“mechanism for national dissolution” because the training of nurses for asersegkets,
while bringing in remittance income in the short term, undermines the develophaent
adequate health care system in the long term. While income from renstiance
perceived as an opportunity for “nation building”, she states that the inabithg state
to build an adequate health care system “undermines its mandate” to pursue broader
development goals. These concerns have been highlighted recently by policymakers’
concerns that the growth in the number of programs has been accompanied by a decline
in quality of education: fewer than half of students pass the nursing licensormatan
during the past few years, meaning that many students do not find work as nurses in the
Philippines, much less in the United States and other overseas markets. Na@jetheles
thousands of students enter nursing education programs in the Philippines exery yea

The domestic health care system is already suffering in the face ofrémede
The country has a net surplus of nurses because of high production and relatively low
demand (mainly due to underfunding of the health system), but it has lost many of its
most skilled nurses to migration (Lorenzo 2007). Hospitals have reported seribog staf
shortages and rapid turnover as a result of nurse migration, and nursing schoolsohave als
lost many of their instructors to migration (Prystay 2002). Schools find thesssel
competing for the few qualified deans and instructors who have remained in the country
and for training space at tertiary hospitals.

The Philippine Department of Health has found itself at odds with the Department

of Labor and Employment (DOLE) over nursing education and migration polidygta
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Tan 2005). While the DOH seeks to enact policies that encourage production of nurses
for domestic health needs, the DOLE is focused on maintaining and seeking nevs market
for Filipino nurses (Ball & Piper 2002). For example, DOH leaders hiaeenpted to
engage more directly in addressing the situation of poor quality nursing education and
poorly controlled nurse migration, developing a Master Plan for Health Human
Resources to address domestic health human resources distribution, motivation
(compensation—provision of living wages for government workers), and production
from 2005 to 2025 (Ronquillo 2005). The president has rebuffed their efforts and
encouraged the POEA to take up the issue instead. While nursing migration continues to
be addressed as a labor issue, the Department of Health remains chronicallynaederf
(1.1% of the national budget in 2005—Galvez Tan 2005).

Stakeholders in the Philippines’ domestic health system have a distinctiestinter
in nurse migration: ensuring a consistent supply of qualified nurses to provide caee for t
public in hospitals and clinics around the country. Many health system leaders have
protested the current state of the country’s domestic health workforce, ehianagtthe
loss of many experienced doctors and nurses to migration and the imbalances betwee
urban and rural supplies of health workers evidence of “brain drain” (Galvez Tan 2005)
and calling for policy changes to stem the flow of nurses from the Philipgines t

developed countries.

Philippine Nurses AssociationThe Philippine Nurses Association (PNA), the key
professional organization for Filipino nurses, was founded in 1922 (PNA website,

www.pna-ph.ory} The PNA'’s initial goals included a variety of professional
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development projects for the nursing sector (Choy 2003). The group’s stated vision
reflects its commitment to professional development, as well as a groanmgitment

to protecting the welfare of Filipino nurses: “The caring and fortifyiglgt giver

committed to providing opportunities for the professional growth and development of

world class Filipino nurses.” As communities of Filipino nurses abroad have grown, the
PNA has expanded to include 28 chapters in the United States and several other countries
(Kingma 2006). As it has expanded its international reach, the PNA has become an
important broker of knowledge for and about migrant nurses. Besides the legal and
political advocacy work of its overseas chapters, the PNA also conducts sefoimar

nurses in the Philippines who are interested in working abroad (Kingma 2006).

As the PNA'’s role is now consolidated around nurses’ welfare and professional
development, the organization has distinct goals with respect to nurse migration: to
protect nurses before and during their work abroad and to promote high standards of
professionalism within the domestic and overseas nursing sectors. The PNA does not
take a particular position on whether nurse migration should be promoted or prevented.
Instead, it simply aims to advance nurses’ welfare and professional traimangver

they choose to work.

Nursing Schools/EducatorsAs a result of its association with migration opportunities,
the nursing education sector has become a prominent and lucrative industry. The
Philippines has a well-established (Cardozier 1984) but poorly regulated itylage
education sector; over 75% of college and university students were enrollecate pri

institutions as of 2006 (Levy 2006). Nursing schools have taken advantage of alyelative
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weak regulatory environment and huge demand for nursing education to expand and
diversify their programs. The number of nursing schools has grown explosively, from 40
schools in the 1980s to 470 documented programs in 2006, which graduated 20,000
nurses (Lorenzo 2007). As the number of programs has grown, some schools have also
sought rapid, drastic expansions to their enrollment, so the overall number of nursing
students has grown exponentially in recent years.

Some nursing schools in the Philippines had also made their educational programs
available to new student populations by establishing special “second course” nursing
programs designed for physicians and other professionals including businesspéople a
lawyers (Galvez Tan, 2005). By offering nursing education to traditionallydtaghs
professionals, the programs also highlight the desirability of nursing eslueatia route
to migration and strengthen the position of nursing schools as the gatekeepers of
migration opportunities. These entrepreneurial activities of nursing schoblghighe
business interest that some school owners have in nurse migration, which ensures
continued demand for their programs and profitability for the sector. On thehaiihr
some education leaders have criticized these developments for underminingiqgnafes

standards and values by turning nursing education into a mechanism for making a profit

Licensure Review Centers and Overseas Recruitment Agencidss the nursing

education sector has grown, nursing school programs have become increasingly
intertwined with commercial interests. In addition to expanding and divergifiyair

own programs, some nursing schools have also taken action to control the “downstream”

processes of licensure and recruitment by establishing commerdainggps with
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licensure exam review centers and recruitment agencies. The alignmerdrbetuwg&ng
schools and review centers has become such a taken-for-granted practideathbeen
estimated that 90% of all nursing schools are affiliated in some way witlwregigers
(Masselink & Lee 2009). Besides creating explicit links between nuesingation and
licensure review and recruitment, these relationships also establish the aend
recruitment industries as stakeholders in the process of nursing education itichmig
Like some operators of for-profit nursing schools, review center and reentitlgency
owners have a stake in nurse migration: the connection between the nursinggrofessi
and migration ensures continued demand for their services and profitabilitgiior

businesses.

Summary. This section has described the competing motives of several “migrant
institutions” with respect to the migration of Filipino nurses. Government acteesaima
economic interest in maintaining and building markets for Filipino nurses overseas
that they can continue to generate remittance income for the Philippine gconom
Representatives of the domestic health system are interested inasupsesiders of
health care, as they attempt to recruit qualified nurses to staff healflacéties. The
nursing education field includes actors with competing interests: while sosiegiur
educators are interested in profiting from their involvement with nursing edacati
others want to protect the Philippines’ reputation for quality nursing education and reduc
the influence of commercial interests in nursing education. The Philippine Nurses
Association and other professional organizations are interested in protectieg nurs

welfare and giving them opportunities for professional development. Licensame e
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review centers and recruitment agencies are interested in cultivatikgtsnfar their
services and profiting from nurse migration.

As they attempt to advance different priorities with respect to nursetiaigra
(financial gain, provision of health care, quality of education and professional
development, and nurses’ welfare), migrant institutions put forward differentabbeas
what nurses are and should be in Philippine society. Specifically, differerantig
institutions think about and represent nurses as export commaodities or products
(government), professionals or health care providers (health systeserdpteves,
educators, and professional organizations), citizens to be protected (professional
organizations), and consumers (profit-oriented educators, licensure examcentevs
and recruitment agencies). The two controversies examined in this study offieue
opportunity to understand how nurses are viewed and represented by different
stakeholders and how these priorities are held in tension in public discourse and-decision
making.

Background on Controversiesin Nursing Education and Migration

This study focuses on two recent controversies in nursing education and migration
in the Philippines which offer the opportunity to examine public discussion of the
country’s policy of domestic production and overseas marketing of nurses bgty véri
stakeholders: (1) a leakage of test answers on the June 2006 Philippine nuesswgéic
examination and (2) a provision in the newly signed Japan-Philippines Economic
Partnership Agreement (JPEPA) which would allow for the entry of Filipinestinso
Japan. These cases offer the opportunity to examine and compare public discussion of

the training of nurses for export in the Philippines in two different contexitsiadian
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that threatens overseas marketing of Filipino nurses (the licensurdeatage) and a
situation that creates a potential new market for Filipino nurses (ti@AJRESINg
provision). They also demonstrate Philippine policymaking priorities and power
dynamics with respect to two different source countries: the UnitéesSthe oldest and
largest receiving country for Filipino nurses, which played a critical radeldnessing the
licensure exam leakage) and Japan (a new receiving country for Filipino nndsgghe

JPEPA). Timelines of events related to each controversy are included in Appendix |

Nursing Licensure Examination LeakageNursing licensure examinations in the
Philippines are managed by the Professional Regulation Commission (PRED) welsi
founded by decree of President Ferdinand Marcos in 1973 (PRC website,
www.prc.gov.ph). It regulates licensing and registration of professionals iald$8,fi
each of which is supervised by a professional regulatory board. The regblaaods
are responsible for preparing the content of licensure examinations, enforaasgotod
ethics for their fields, and administering professional oathtaking andretigis.

The Board of Nursing (BON), which regulates the licensing of registenses,
was first created in 1919. In its current form, it is composed of 7 members—a
chairperson and 6 members—representing the fields of nursing education, nuksaey se
and community health nursing (Nursing Law 2002). In order to prevent conflicts of
interest, the members of the BON are required to resign from appointments as,school
colleges, or exam review centers when they are appointed and are required “met to ha
any pecuniary interest in or administrative supervision over any institufiemnagf basic

nursing education programs, including review classes” (PRC 2002).
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The nursing licensure examination is given twice a year (in June anchbeQe
in over a dozen cities nationwide. The content of the examination is determined by the
members of the Board of Nursing; it consists of 5 tests covering commuaitly he
nursing (Test I), maternal and child health nursing (Test Il), medicglesdinursing
(Tests Il and IV) and psychiatric nursing (Test V) (Famorca 2006). kr dodpbass the
examination, examinees must obtain a general average of at least 79%ests alith
scores of no lower than 60% on any test (Nursing Law 2002). The number of students
taking the licensure examination has grown exponentially in recent yaars-+8,000
in 2004 to 26,000 in 2005 and 42,000 in 2006—while the percentage of examinees who
pass the examination has declined (42% on the June 2006 exam—PRC 2006).

The June 2006 examination became embroiled in scandal when 91 examinees in
Baguio City (in northern Luzon) made a formal complaint to the PRC reganming a
alleged leak of exam questions involving a nursing licensure exam reviewioenter
Baguio. The Association of Deans of the Philippine Colleges of Nursing (ANDPC
called for a swift, independent investigation of the leak allegations. The @ioauputs
alleged that the Board of Nursing tried to block their complaint, while BON member
publicly denied the leak allegations. The complainants asked that BON members be
“suspended preventively” during the investigation. Nursing officials and students
protested a “culture of cheating” in the nursing education and review centerigslustr
the Philippines, saying that BON members have leaked material to rexmegr<for a
fee.

In August 2006, the president of the Philippine Nurses Association resigned his

position amid allegations that he provided nursing licensure exam answers to satidents
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his review center; he also was accused of bribing PRC officials in order to atht@nce
copies of the exam and of paying for a trip to Switzerland for BON officifite
National Bureau of Investigation (NBI) also filed charges agaipsesentatives of three
review centers, as well as two members of the Board of Nursing alleged to have
participated in the leak. All seven members of the Board of Nursing weredatoved
and replaced (Labog-Javellana & Aning 2006).

The nursing licensure exam leakage controversy was the subject of intelise me
coverage and debate for several months following the initial accusatiorsisédc
concern among Filipino nursing educators that the leakage would damage thigoreputa
of Filipino nurses worldwide, especially those who took the exam in June 2006. Students
who took the June 2006 exam reported difficulty finding jobs, both overseas and in the
Philippines (Conde 2006). After a prolonged debate involving cabinet-level cfficial
the administration of President Gloria Macapagal Arroyo and members BhilifEpine
Senate, as well as Philippine and US nursing officials, the decision was mafée & of
retake of the examination. The primary reason that officials gave for ofteengtake
was to protect the employability of exam passers in the United States, wieatetied
to refuse entry to nurses who had taken the June 2006 examination. About 10,000 of the
original 17,000 takers who passed the affected June 2006 licensure exam retoak the tes

in June 2007 (Aning 2007a).

Nurses in Japan-Philippines Economic Partnership Agreementhe Japan-
Philippines Economic Partnership Agreement (JPEPA) was signed by Sapaimee

Minister Junichiro Koizumi and Philippine President Gloria Macapagal Arroyo on 9
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September 2006 in Helsinki, Finland. The signing was intended to take place at
ceremonies in Manila marking the"s@nniversary of the normalization of relations

between the Philippines and Japan (23 July 2006), but it was delayed due to difficulties in
the negotiations over a variety of issues (Yu Jose 2008). The JPEPA includesmsovis

on agricultural products, electronics, and other products as well as the entiginbFil

nurses and caregivers into Japan. The JPEPA is Japan’s first economiclgartners
agreement with any country to provide for the entry of foreign workers ipenJ&u

Jose 2008).

For the Philippines, the JPEPA represents the hope of reducing a longstanding
trade deficit with Japan that reached US$1.05 billion in 2006 (Amante 2007). Details of
the agreement were not divulged to the Philippine public before it was signed. The
JPEPA includes the following provisions:

* Lowering tariffs on agricultural trade
» Liberalizing investment conditions in the Philippines for Japanese corporations

» Easing restrictions in Japan’s labor market to accommodate more Filipino healt
care professionals (Amante 2007)

The specific provisions for health workers include an agreement to allowtedimi

number of Filipino nurses to stay beyond the current four-year time limit if topyra a
Japanese license and an increase in the quota of Filipino health workers (nurses and
trained caregivers) to 1000 per year, including 300 nurses. The Philippine government
has advocated a labor market demand-driven rather than a quota-driven approach, but for

now the agreement retains the quota-driven approach (Amante 2007).
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Tyner (2009) suggests that the migration of Filipino entertainers to Japan has its
origins in efforts by the Marcos regime to promote tourism in the Philippinés ibX70s,
including a sex tourism element designed to appeal to men from Japan and other
countries. Under pressure from local non-governmental organizations and intefnationa
campaigns against sex tourism, the Philippine government (through the POEA) moved to
change the venue of encounter between Filipina women and Japanese men, working in
concert with private-sector recruiters, talent promoters and travetiage¢a promote
migration of Filipino “overseas performing artists” (OPAs) to JapanthByearly 2000s,
Japan was the almost exclusive destination of Filipino entertainers (73,246 of 73,685 or
99.4% in 2002), the vast majority of whom (69,986 or 95.5%) were women (Yu Jose
2008).

After the Japanese government was criticized by the US State Depaidment
failing to stop human trafficking, it instituted new visa requirements for tamers
hoping to work in Japan in 2005: entertainers were required to have at least 2 years of
experience working outside of Japan or “training in foreign educational institutions
This decision was protested by the Philippine government as well as stakehokther
entertainment and recruitment industries, but it went into effect in March 200&d &n
immediate chilling effect on the deployment of Filipino entertainers to Japavedie
January and July 2005, only 23,359 entertainers were deployed, nearly 15,000 fewer than
the 37,958 deployed during the same period in 2004 (Yu Jose 2008).

Also contributing to the Philippines’ trade deficit with Japan was the decline of
remittances from Filipino entertainers in Japan, which raised the educatahal

experiential requirements of entertainers in response to criticismtifitdnited States
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State Department, which alleged that the country was contributing to humaskimngffi
(Amante 2007, Satake 2008). This trend has been particularly important in Japan, where
Filipino entertainers have migrated in large numbers since the mid-198C=s0(2004).

Tyner (2009) has argued that the inclusion of nurses in JPEPA fits with a Philippine
government strategy to diversify existing labor markets: since the terkeightened

for entertainers in Japan, the government is working to open markets to other types of
workers, including nurses and other health workers.

The inclusion of nurses in the JPEPA was the subject of widespread debate in the
Philippines as it came up for Senate ratification in August 2007. Although government
sponsored newspaper advertisements have hailed the agreement as atiigapara
opportunity for the Filipino people” and the inclusion of nurses as its “most immediate
benefit” (JPEPA Advertisement 2007), it was strongly opposed by the “Junk JPEPA”
coalition, including the Philippine Nurses Association and labor unions iRtttippines,
which lobbied the Senate not to ratify the agreement. The PNA stated its @ppisiti
the perceived “second class” status of Filipino nurses under the agreeawsibps,
which include the following:

» Japanese language learning (6 months of training before beginning work)\
* Non-recognition of licenses: nurses work as trainees until they pass theskapa
licensure examination (given in Japanese), which is regularly failed by 50% of

Japanese nursing students

» Maximum stay of 3 years for Filipino nurses if they fail the Japanese lieens
examination
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Other concerns about the possibility of sending Filipino nurses to Japan included the high
cost of living in Japan, concerns about the potential for forced movement into sex work,
and concerns about transparency and monitoring of recruitment (PNA 2007, Vilog 2007).

The Japanese response to the inclusion of nurses in the JPEPA further highlights
the ambiguities of the agreement. The Japanese Nursing Association (dx4lyst
opposed the JPEPA, saying that the entry of Filipino nurses into Japan would worsen
working conditions for nurses in Japan (Vilog 2007, Arcibal 2006). The JNA indicated
that it would support the entry of Filipino nurses only if Filipino nurses took the J&panes
licensure examination (no mutual recognition of Philippine nursing licensure)reatqui
Japanese language skills, and were employed in the same or better eerditiapanese
nurses (not as a “second class” workforce—Vilog 2007). The Japanese Minister of
Health also expressed opposition to the health worker provisions of the JPEPA,
particularly because of concerns that Filipino workers would be pushed to the bottom of
the labor market in Japan and forced to compete with part-time Japanese workers.
Elderly Japanese surveyed about their views of the agreement also expresseg concer
particularly uncertainties about language skills, Japanese cooking shbsné” at being
cared for by foreigners, and fears of violence committed by or againgjfaverkers
(Vilog 2007).

After an intense lobbying effort by the administration of President Gloria
Macapagal Arroyo, the JPEPA was ratified by the Philippine Senate in ©2bf

(Ager 2008).
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Significance of the Study
The controversies examined in this study offer the opportunity to examine how

the Philippine government’s de facto policy of training nurses for export is debate
situations of “policy controversy”—situations which arise from stakeholderspeting
definitions of problems and their proposed solutions (Schén and Rein 1994). The policy
of training nurses for export can be the subject of such controversy because its overa
impact for the Philippines is unclear: while it is useful for generatimitt@nce income
and improving the country’s short-term economic prospects, the practice afgraini
nurses for export is not without negative consequences. The export and
“commaodification” of Philippine citizens places the government under the infludnce
global institutions, multinational corporations, and other states’ immigrationgsoéad
weakens its credibility with its own citizens (Ball 1997, Tyner 2004). Ball (1997)
describes this situation as a “crisis of legitimacy” in which the governofenhation-
state is forced to balance its need for foreign exchange with the need ficapoli
legitimacy from workers, recruiters, and labor-importing countries.

In the Philippines, the government’s attempts to justify its policies octhinva
larger set of discourses put forward by a variety of “migrant institutithrad”attempt to
create and disseminate knowledge about the nursing migration policy and migrasit nurse
themselves. Tyner (2004) suggests that as these stakeholders attemptrtthiirtben
agendas by attaching meaning to terms such as “labor migrant”, “overséas’mad so
on, they “create” and perpetuate migration patterns. In other words, migrant
institutions—government, educators, professional organizations, etc.—use dis¢ourse

influence and alter the structural conditions of nurse migration.
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While Tyner has elaborated at some length the discourses of migration in genera
(mostly from government sources) and related to sex workers in partiCyfaar (19964,
Tyner 1997), the internal politics of nurse migration and training for export in sending
countries like the Philippines remain under-examined. The discourses surrounding the
practice have not been examined systematically, particularly sinceciat explosive
growth of the nursing education and migration sectors in the Philippines since 2000.
Given the complicated situation of the Philippines, which produces a glut of nurses but
has significant problems with mal-distribution of health workers, it is pdatiy
interesting to look at how the overwhelming orientation of the nursing sector toward
overseas markets is represented in public discussion and understood by repmesentati
various “migrant institutions”. Do these stakeholders think about training nurses for
export as “brain drain” or attribute other negative consequences to it? Or do they support
it or at least take it for granted?

Examining how various stakeholders frame controversies such as the licensure
exam leakage and the JPEPA nursing provision—situations in which elements of the
Philippines’ de facto policy of training nurses for export are called intadignescan
shed light on a more fundamental question: how are nurses viewed and represented in a
society where their profession has become almost synonymous with overseas werk? T
state migration apparatus might view nurses as an export product to be markeddd abr
so it might seek policy responses to the controversies that would maximize the
Philippines’ ability to maintain and grow overseas markets for nurses. $toofas
organizations and educators might emphasize their professional identity asamdrses

health care providers, so they might promote policies that would promote professional
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development and high standards for Filipino nurses. Alternatively, nurses’ welfare
organizations such as the PNA could perceive nurses as victims who need to be protected
(as some other types of migrant workers, especially overseas pedartigts, have
been represented by migrant welfare organizations in the past—Tyner 1997), so they
might seek policy responses that aim to protect nurses from perceived éxplata
unfair practices. How the controversies are debated and the decisions made in response
to them reflect the relative power of each of these priorities—and of tiye iocfanurses
that inform them—uwith respect to the Philippines’ policy of training nurses for expor
Tyner (1997) has argued that a “dialectic relationship” exists between the
construction of images—in this case, the image of migrant nurses—and policy
formulation. In other words, as images inform policy development, so policiestserve
reconstitute and reinforce images. How these priorities are held in teggidifebent
stakeholders influences how decisions about the future of the Philippines’ policy of
training nurses for export are made, which in turn influences how nurses aneggence
the future and alters the context in which future policy decisions are madexakRule,
responses to the licensure exam leakage and the JPEPA nursing provision that take a
primarily economic view of the policy of training nurses for export, aimongaintain
and build overseas markets for Filipino nurses, reinforce and legitimize the ahag
nurses as an export product for the Philippines in the eyes of key stakeholders and the
public (Tyner 1997), which could make it more likely that subsequent policy decisions
would be informed by similar priorities. Alternatively, policy responses thattijme

nurses’ professional development and standards reinforce the image of nurses as
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professionals and health care providers. These responses would likely influence
subsequent policymaking decisions in a different direction.

Each case study uses two types of data to examine how the controversies are
framed: newspaper coverage and key informant interviews. Examining how the
controversies in this study are framed in news coverage offers a window into hows var
stakeholders—including journalists and members of the public—think about nurses and
nurse migration, and how these orientations influence how they work to shape
policymaking decisions in the Philippines. Newspapers are a good forum fonex@mi
policymaking discussions because they reflect elite discussions and caanwires/e
significant “agenda-setting power”, although they are not widely readebyp#isses
(Florentino-Hofilefia 2004). The printed word also has permanence that other news
sources such as radio, television and electronic media (blogs, etc.) laek{(Rlor
Hofilefia 2004). The predictability of newspaper publication schedules aneldahea
stability of newspaper archives make it easier to conduct clearly boundiésssif how
issues are framed in public discussion during a particular time period, as waalthme g
this study.

Since the end of the Marcos administration in 1986, the Philippine press has
gained significant freedom, and newspapers with a variety of orientatgasvis the
government have gained prominence (Center for Media Freedom and Responsibility
2004). While some politicians cultivate print media allies to promote theiestser
other newspapers (including the most broadly circulated newspapBhitippine Daily
Inquirer) are known for their critical perspective with respect to the current gosezt

(Coronel 2000). This tension ensures that newspapers represent a wide variety of
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perspectives on government migration policies. At the same time, many pevgspa
reflect the growing role of the commercial interests of their owféosentino-Hofileiia
2004), so it is also likely that they give voice to entities that have businessiater
nurse migration such as nursing schools and licensure review centers.

Newspaper coverage is interesting to study not only because it shows how the
controversies are discussed, but by whom—or at least whose perspectives become t
subject of public discussion. Tyner (1997) points out that stakeholders who have better
access to lines of communication with the public are “most able to constructlityeofea
migrants’ experiences” (or in this case, the reality of the policy ofitrginurses for
export) while other stakeholders with less access are in a comparativ&Br\peasition
in the “economy of discourses” (Foucault 1980) that informs policy development and
public perception. Examining newspaper coverage of controversies involving the de
facto training-for-export policy enables us to consider whose interedigiageserved,
whose voices are being heard, and what these patterns say about who holds power in
these situations.

In addition to evidence from the newspaper coverage of each controversy, each
case study also includes interviews with representatives of severaafmigstitutions”
(government, health system, nursing educators, and professional organizatiomsyeha
a stake in the policy of training nurses for export. Members of each group also had an
essential role in developing policy responses to the licensure exam leakag&RAd JP
nursing provision controversies. The inclusion of interviews in the case studies
strengthens the findings of this study in several ways: first, the intenatfer the

opportunity to develop a deeper understanding of the logics and priorities that inform
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these actors’ responses to the controversies. Stakeholders who are cited inphperews
coverage of the controversies can provide more detailed accounts of the internal
discussions that informed the policy decisions described in the coverage. Other
stakeholders whose positions receive less attention in the newspaper coveragmare g
an opportunity to have their interpretations heard and to assess the impact of the
controversies—and the policy responses to them—for the “migrant institutionshélyat
represent.

Also, the combination of newspaper coverage and key informant interviews for
each case study allows for comparison between how the controversies acifrdhe
newspaper coverage and how key stakeholders identify them as problems and propose to
resolve them. How do the values that are invoked in public discussion of the licensure
exam leakage and the JPEPA nursing provision compare to—and inform—policymakers’
responses to the controversies? Finally, since the interviews were doretifter
controversies had been resolved, they also include discussion of the implicatiacls of e
resolution—in other words, suggestions of how the actions of various “migrant
institutions” to resolve the two controversies have changed the structurecinfuture
decisions about the policy of training nurses for export are made.

This is the first study to examine solicit the views of such a broad variety of
stakeholders in the Philippines’ policy of training nurses for export. It previaeiable
insight into who influences policymaking decisions about nursing education and
migration, and how they do it. It also shows how policymakers justify and “nealke’s
of the policy—or criticize it—when it is called into question in situations of contsgve

It also suggests which images of nurses inform and are reinforced by poliggrigcis
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and assesses the likely impact of the responses to each controversy on the fagure of t

Philippines’ de facto policy of training nurses for export.
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CHAPTER 3

RESEARCH DESIGN AND METHODS

This chapter describes and provides a rationale for the multiple case study
research design in this study. It also describes how data for each pHasstatly
(frame analysis and key informant interviews) were collected and adadyr explains

how these methods fulfill each of the study aims.

Research Design
This study used retrospective analyses of multiple case studies tmexaw

nurses and nursing education are represented in public discussion and policymaking in
the Philippines. Yin (2009) defines case studies as “empirical inquiries thaigates
contemporary phenomena in depth and within their real-life context, especialhytiadn
boundaries between phenomenon and context are not clearly evident” (p. 18). He offers
three criteria that determine when case studies are the most appropgatehr@esign:
first, “how” or “why” questions are being posed; second, the investigator tasdntrol
over the events being studied (as opposed to experimental designs); and third, the focus is
on contemporary rather than historical phenomena (Yin 2009). The focus on
contemporary events enables investigators to combine direct observationvoewserf
people involved in events with other types of evidence.

This design is appropriate for the research questions examined in this study

according to all three criteria: first, the research questions fochiswnurses and nurse



migration are represented amolw policymaking decisions are debated and made.

Second, the broader phenomenon of nurse migration from the Philippines is difficult even
for local policymakers to control, so it is nearly impossible for reseatbaenvestigate

it in a controlled, experimental setting. Finally, the structural conditions sénur

migration from the Philippines—economic constraints, role of nursing schools and
commercial interests, etc.—are always changing, so it is necessugly contemporary
events to gain a current understanding of how the phenomenon is understood in public
discussion and policy decisions.

This study examines two cases or controversies in nursing education and
migration in the Philippines: the nursing licensure exam leakage and the Japan-
Philippines Economic Partnership Agreement (JPEPA) nursing provision2008)
suggests that multiple case study designs such as this one produce more coamztlling
robust conclusions than studies of single cases because they enable replicattings fi
between cases—"literal” replication with similar cases and “étesal” replication with
contrasting cases. “Theoretical replication” refers to a situatiomichvthe expected
results from each case study are different, but for predictable reasons.

The cases examined in this study fall into the latter category, as theysteate
several contrasts: the licensure exam leakage was perceived atotbraatice of
training nurses for export and involved Philippine authorities with policymakers in the
United States, the oldest and largest receiving country for Filipino nursed@naea
colonial power with a generally “benevolent” image (Choy 2003, Brands 1992). In
contrast, the JPEPA nursing provision was perceived as an opportunity to extend

overseas markets for Filipino nurses and involved interaction between Philippine
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policymakers and negotiators in Japan, a new receiving country for Filipino angeas
former colonial power with a reputation for cruelty in the Philippines (Piquetedgals

2003, Yu Jose 2008). While these differences suggest that the two cases are anlikely t
be discussed in ways that appear similar on the surface, together they ofigoaunity

to examine consistencies and inconsistencies between the underlying logiaewdtnespr

that inform both policymaking discussions and decisions, and to draw conclusions about
how the Philippines’ de facto policy of training nurses for export is perceived and
debated with greater certainty than either case by itself.

In addition to examining multiple cases, Yin (2009) recommends that each case
study should include multiple data sources, which can be combined by investigators
seeking convergence and corroboration (“triangulation”) between differerst aype
evidence to address the research questions. Including contrasting cedéfesmt data
sources in the study offers a more complete representation of the framesuasd va
employed in debates about the policy of training nurses for export and increases t
certainty with which we can draw conclusions about the logics and thought prabesses
underlie the policy. As such, each case study involved the cotleaftitwo types of data:
newspaper articles and key informant interviews.

The first phase of each case study—an analysis of the framing of each
controversy in newspaper articles—fulfilled Study Aim #1:

Aim #1: To describe the frames in Philippine newspaper coverage of two
recent controversies in nursing education and migration in the Philippines:
(1) a leakage of test answers on the June 2006 Philippine nursing licensure
examination and (2) a provision in a newly signed trade agreement
opening Japanese markets to Filipino nurses. How do journalists and
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other sources identify these controversies as problems, and what solutions
do they recommend? What values do they invoke in these discussions?

The second phase of each case study—a series of key informant interviews wit
policymakers, educators and journalists with knowledge of each controversy in the

Philippines—fulfilled Study Aim #2:

Aim #2: To identify views of policymakers, educators and journalists
about the nursing licensure examination controversy and the Japan trade
agreement. How do these stakeholders define the controversies as
problems, and what solutions do they recommend? What values do they
invoke, and how do these overlap with or differ from how the issues are
framed in the newspaper coverage?

Data from the two phases of analysis—and from the two case studies—werataategr

fulfill Study Aim #3:

Aim #3: To describe how these controversies reflect policymaking
priorities and power dynamics between stakeholders with respect to nurse
migration in the Philippines. How do the decisions made to address each
controversy reflect the values invoked in the newspaper coverage and key
informant interviews? Which stakeholders’ views influenced the

decisions made, and which stakeholders’ views were minimized or
ignored?

The results of the framing analysis and key informant interviews forcaesehstudy are
described in Chapter 4 (Results), and the integration of case study resultsiledescr

Chapter 5 (Discussion).

Frame Analysis of Newspaper Articles
The first phase of each case study was an analysis of the frames used in

newspaper coverage of newspaper coverage of each controversy: the neess\gdi

exam leakage and the JPEPA nursing provision. Frame analysis was iedrbguc
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Goffman (1974) as the study of “schemata of interpretation” by which people zegani
and package information. Existing studies employing frame analysis hawvénexi
media coverage and public debates of a wide variety of policy issues, includiagrnucl
power (Gamson & Modigliani 1989), climate change (Hoffman & Ventresca 1999),
breast cancer (Andsager 1999), and abortion (Andsager 2000, Terkildsen 1998).
Analyzing “frame conflicts"—conflicts that arise from differentyseof interpreting
facts—in media coverage is particularly useful for understanding thes laget power
dynamics that influence policymaking and public opinion on controversial issues
(Benford 1993, Gamson & Modigliani 1989, Schon & Rein 1994). Examining how
various migrant institutions define problems and propose solutions in public discussion is
also an appropriate first step in understanding the “economy of discourses”—the
promotion of competing images of nurses and nurse migration by different
stakeholders—that influences nursing education and migration policymaking in the

Philippines (Simon & Xenos 2000, Foucault 1980).

Data. Newspaper articles were obtained by searching the online archivesehajor
Philippine newspapers: tianila Times thePhilippine Daily Inquirer and the

Philippine Star All of these newspapers are widely read in the Philippines (Ables 2003)
and have covered the debates over the nursing licensure leakage controversy and th
JPEPA extensively. They also represent a variety of political perspeciili'eManila
Times(which is owned by family members of an Arroyo administration officialjl$eto

be generally pro-administration, while tRailippine Daily Inquirerhas a reputation of

being more critical of government policies (personal interview Ridh editor, 2007).
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ThePhilippine Staris perceived as a more neutral publication with a “sober” reporting
style (Coronel 2000). Thehilippine Daily Inquireris the daily newspaper with the
largest circulation in the country (257,000), while Etelippine Starhas the second-
largest circulation (251,000) and thanila Timeshas the fourth-largest circulation
(209,000—Dayag 2004). The daily newspaper with the third-largest circulaten—t
Manila Bulletin (circulation 250,000)—was not included in this study due to the
configuration of its online archives, which made efficient searches foleartelated to
the two controversies of interest impossible within the study timeframe.

| conducted searches of each newspaper’s online archivédatiia Timesat

www.manilatimes.ngtthePhilippine Daily Inquireratwww.inquirer.net and the

Philippine Staratwww.philstar.com The time frame for article searches on both topics

was from June 2006 to March 2008. Since the licensure exam leakage became public in
July 2006 and the JPEPA was signed in September 2006, this time frame included
coverage of each controversy from its origin.

Because of differences in the structure of each newspaper’s online archives, two
different search methods were employed. For the licensure exam leakageersy,
searches of thielanila Timesarchives used the following terms: “nursing licensure leak”,
“nursing licensure retake”, “nursing licensure scandal”, “nursing board,l&ak’sing
board retake”, and “nursing board scandal’. These searches generated a total of 108
articles. Searches of tighilippine Daily InquirerandPhilippine Stararchives used
three main search terms (“leak”, “retake”, and “scandal”) and the seattah term

“nurs*”. These searches generated a total of 155 articles froRhthepine Daily
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Inquirer and 101 articles from tHehilippine Star A total of 364 articles on the licensure
examination leakage controversy were obtained from the online archive searches.

For the JPEPA controversy, searches oMaaila Timesonline archives used
the search terms “JPEPA nurses” “Japan nurses”. These searches dentataieof 91
articles. Searches of tiRhilippine Daily InquirerandPhilippine Starused the same
search terms: “JPEPA” and “Japan” with search-within term “nurs*”. Tleselses
generated 54 articles from tRailippine Daily Inquirerand 48 articles from the
Philippine Star A total of 193 articles on the JPEPA controversy were obtained from the
online archive searches.

The online archive searches were supplemented by hand searches of each
newspaper’s archives for the time period of interest. An additional 94 artidesthe
licensure exam leakage controversy (91 fromMiaaila Times 3 from thePhilippine
Daily Inquirer) and 10 articles about the JPEPA controversy (all fronMiueila Time$
were obtained using this method. (The numbévianila Timesarticles added via hand
search is particularly high because the online archives dfidmda Timesfor 2006 were
unavailable when searches were conducted.) Fifty-five dfith@la Timesarticles on
the licensure exam leakage controversy and 5 articles on the JPEPA contnmrersy
added from hand searches of Manila Timesarchives conducted as part of an earlier
study. The remaining 36 articles on the licensure exam leakage cosyraner5
articles on the JPEPA controversy came from searches bfahida Timesarticles

archived by HighBeam Researatwvfw.highbeam.com

After duplicate and irrelevant articles were deleted, a total of 38tearon the

nursing licensure exam leakage controversy remained in the study sample: 18iefrom
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Manila Times 154 from thePhilippine Daily Inquirer and 100 from th@hilippine Star
These included 3Rhilippine Stararticles that were written in Filipino, which were also
deleted from the sample. The final licensure exam leakage sample includetcies a
After duplicate and irrelevant articles were deleted, a total of 142egratiout the
JPEPA controversy were included: 60 from khanila Times 38 from thePhilippine
Daily Inquirer, and 44 from th@hilippine Star (No articles about the JPEPA

controversy in Filipino were obtained, so no additional deletion step was necessary.)

Figure 3.1. Number of Articles by Controversy and Source

Philippine
Manila Daily Philippine
Times Inquirer Star Total
Licensure Exam Leakage 131 154 68 353
JPEPA 60 38 44 142

Analysis. The newspaper articles were indexed in a Microsoft Excel spreadsheet. This
database recorded the following descriptive variables for each astmtg:source
(archive keyword search or hand search), newspaper name, publication datengtory |
and story type (column/commentary, editorial, letter to the editor, or naalg)art

Frames used in the newspaper articles were identified using an inductive approach
informed by previous studies of framing in the social movements and organizational
studies literature (Creed 2002, Gamson & Modigliani 1989). In a process informed by
Gamson and Modigliani’s (1989) “signature matrix” method, idea elements were

identified and sorted into provisional frame categories. The signatureesaised in
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this study included three “accentuating” elements, which highlight aplartiway of
thinking about an issue and make it memorable and easily communicated: metaphors
(analogies used to describe the situation), depictions (characterizatiopsesergations

of subjects in the situation) and catchphrases (slogans or key words). Theylatsdinc
three “argumentative” elements, which justify a perspective on what should be done
about the issue: roots (attribution of a problem to a particular cause), consequences
(effects of the issue or problem), and appeals to principle (links to a set of vatnesabr
claims—Creed 2002, Gamson & Lasch 1983).

For each article, | copied the text into a Microsoft Word document and imported
the document into the qualitative analysis program ATLAS.ti for analysisneaies
identified as fitting into each category (metaphors, catchphrases, ate.gaged for the
set of articles on each controversy and grouped by category using tledfdoaties”
function in ATLAS.ti. In a process analogous to the axial and selective codthgdee
used for qualitative data (Strauss & Corbin 1998), | used the “code forest” function in
ATLAS.ti to group similar idea elements together within each categalytem to
connect elements in different categories into broader frames. (For exdeyplgions of
examinees in the licensure exam controversy as “victims” and those who lgaked e
guestions as “criminals” or “perpetrators” were grouped together in &cglisategory;
these were then linked with consequences such as the interruption of students’ future
plans and demoralization/despair to generate a frame labeled “nurse$—glitame
that focuses on the impact of the licensure exam leakage to the examinesgdubem

Since the naming and assignment of frame labels is necessarily awndtpracess
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(Creed 2002), the labels were refined as idea elements wereiatkatitl linked to
frames. The final signature matrices for both case studies are ihaudppendix II.

The analysis of the newspaper articles included both quantitative and qualitative
components. Hertog and McLeod (2001) have argued that these methods should be used
in tandem: quantitative analysis is useful for describing the frequency with whi
different frames are employed in coverage of each controversy, but imologlsvays
accurately reflect the relative power of different frames and franenigels. Qualitative
analysis of frames, while sometimes idiosyncratic and influenced bgestigator’'s
perspective, is useful for more critical examinations of the meaning andmeof
frames in a particular context. Combining the methods strengthens thes sthiliyy to
draw meaningful conclusions from the newspaper data.

In the qualitative phase of analysis of the newspaper articles, | identiée
“collective action” functions of the frames for each controversy, follownedagic of
Benford and Snow (2000), Creed et al. (2002), and Entman (2004). Benford and Snow
(2000) describe 3 important functions of frames in social movements: “diagnostic
framing” (problem identification and attribution), “prognostic framingeftification of
proposed solutions to the problem), and “motivational framing” (identification of a
rationale for collective action). Creed and colleagues (2002) identify thesmhsnas
“punctuation” (definition of a problem and highlighting of its importance), “elaboration”
(attribution of responsibility and development of potential solutions), and “motivation”
(moving people to action around an issue). These schemata can be reduced adiyessenti
the same set of questions (Entman 2004):

* What is the problem?
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* Who is responsible?
* What are the implications of the problem?
* What action should be taken?
The final product of this phase of analysis was a side-by-side comparison of the

diagnostic, prognostic and motivational functions of each frame (Creed 2002):

Frame A Frame B Frame C

What is the problem?

Who is responsible?

What are the implications
of the problem?

What action should be
taken?

| developed these comparisons for each controversy, and used their results toimaform f
versions of the interview questionnaires and codebook.

In the quantitative phase of analysis, | examined the distributions of frames and
the sources associated with each frame for each controversy. Once alfirafitbs
represented in the articles were identified and described, each arsct®ded to
indicate the frame(s) that were present in the article. Finallgekasd the distribution
of frames (both the number of articles and percentage of total articles im edub
frame was present) in three-month time intervals for each controversy imtmrde

understand how public discussion of the two controversies evolved over time.
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Key I nformant I nterviews
To fulfill Study Aim #2, the second phase of each case study used qualitative

interviews of key informants in the PhilippineQualitative interviews are particularly
useful for developing detailed descriptions of events and processes, integuatiptem
perspectives, and learning how events are interpreted (Weiss 1994). Integuwiemsing
policymakers, educators, and journalists about their views of the controversesdle
in the news coverage made it possible to describe and analyze the institutionsadiad
power dynamics that influenced each situation. Combining interview data with the
framing analysis described above for each case helped to fill in a friggeited gap in
framing research: the neglect of the power dynamics and other contextoed that

influence how issues are framed by the media (Carragee & Roefs 2004).

Subject Recruitment. A total of 10 key informants were recruited, representing a broad
variety of perspectives on the two controversies of interest. Interviemctedad
representatives of the Commission on Filipinos Overseas (CFO) and the Railippi
Senate (on behalf of the Philippine government), two representatives of tippiRasi
Department of Health (DOH—on behalf of the health sector), two prominent nursing
educators, a representative of the Philippine Nurses Association (PNA) naechber of
the Professional Regulation Commission’s Board of Nursing (BON—on behalf of
nursing professional organizations). Two newspaper journalists (an editor and@ repo
from thePhilippine Daily Inquire) were also recruited. Initial contact with one of the
DOH representatives and both nursing educators was made through a healsiopiofes

education leader in the Philippines for a previous study (UNC IRB #06-0298), and with
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the other informants for the existing study (UNC IRB #07-1080). (The curreht atas
also approved by a research ethics review board in the Philippines.) After | was
introduced to the informants through this intermediary, | recruited them toijpate in
the study directly via e-mail or telephone. The fact sheet and informed ctorsent

provided to interviewees are included in Appendix Ill.

Data Collection.Key informant interview data were collected via in-person interviews
during a research trip to the Philippines in October 2008. (One interview with a
journalist conducted during an earlier research trip in August 2007 was also included i
the analysis.) Policymakers and educators were asked to discuss theidkyeowfle
Philippine nursing education and migration policies, and journalists were asked t@ discus
their knowledge of how news coverage decisions were made in relatiorhtoasac For
the licensure exam leakage case, interview topics included explanatioms ¥oiume of
news coverage, the values and priorities associated with policy respotisetetikage,
and the powerful players (individuals, agencies, etc.) who influenced the response. For
the JPEPA case, interview topics included past history of Filipino nurse roigtati
Japan, influential players (individuals, agencies, etc.) in the pursuit of tiRAIRESIng
provision, and policymaking priorities with respect to the provision.

Two versions of the full interview scripts for each controversy—one version for
policymakers and educators, and one version for journalists—are included in Appendix
IV. Interviews were tape recorded with participants’ permission. Tapeiews were

transcribed for coding and analysis.
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Analysis. Interview data were imported into ATLAS.ti for coding and analysis. The
interviews were coded first using a process called “open coding” (Straa€30abin

1998), which involves breaking down data into smaller text units in order to identify
concepts, properties and dimensions, and categories of information that it contens. T
process of applying codes to a line-by-line reading of each interviewevative: it

began with a codebook developed from the analysis of newspaper articles—both specific
framing elements and broader frame labels—but emergent codes welteaaddey are

found in the interview data.

Once open coding was complete, | used the “code forest” function in ATLAS.ti to
collapse coded elements in the interview data to core categories (phenomema), a
relate these to subcategories (analogous to the frame labels used in theppeearsicte
analysis). | used sorting memos to make cross-interview comparisons, léwking
instances of connection, consistency, and inconsistency between intes/iste¢ements.
The final product of this phase described how interviewees representing each group
(government, health sector, education, and professional organizations) defined the
problem, attributed responsibility, discussed the implications of the problem, and
prescribed solutions for each controversy:

* What is the problem?
* Who is responsible?
* What are the implications of the problem?
* What action should be taken?
In order to develop a more holistic examination of the issues at stake in each

controversy and the power dynamics and motives influencing public discussion in each
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case (Jick 1979, Carragee & Roefs 2004), | integrated data from the newspelger art
and key informant interview analyses. In this step, | examined differenvesanekey
informants’ definitions and elaborations of the problems under debate in each
controversy and how the problems were defined and elaborated in news coverage. | al
searched for explanations of how representatives of the government and other
stakeholders made decisions related to the controversies. This portion ofssastuds
helped to explain why the some frames appeared more than others in thepeewspa
coverage, and why certain possible frames received little or no coveratgm dtavided
insight into how stakeholders attempted (successfully or unsuccessfullyutnod
public discussion and decision-making about the controversies—and why certain
stakeholders achieved their goals in the process, while others did not (E&rBgefs

2004).
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CHAPTER 4

RESULTS

This chapter describes the results of the case studies of the nursing éiex@sur
leakage and the Japan-Philippines Economic Partnership Agreemenf\JJRIESNg
provision cases. For each case, it includes descriptions of the final study eample
newspaper articles and qualitative description and quantitative distributi@mas in

the newspaper coverage, and the themes drawn from the key informant interviews.

Licensure Exam Leakage: Frame Analysis Results
This section describes the final study sample of newspaper articles ditatigaa

description and quantitative distribution of frames in the newspaper coverage of the

nursing licensure exam leakage.

Study Sample.The licensure exam leakage was the subject of 353 articles published in
theManila Times thePhilippine Daily Inquirerand thePhilippine Starbetween June

2006 and March 2008. The number of articles per month is shown in Figure 4.1.
Coverage of the leakage was heaviest in late 2006, particularly the moaiingust (62
articles), September (67 articles) and October (85 articles) whest itdme to light and
discussion of possible resolutions to the controversy swirled. Articles from3hes
months alone represented over 60% of the total number of articles about the nursing

licensure exam leakage. Coverage declined in late 2006 after the Court of Apleehls



that a partial retake of the licensure examination should be given, a decision that

appeared to resolve the initial controversy.

Figure 4.1. Number of Articles per Month (Licensure Exam Leakage—All
Newspapers)

Total Articles/Month

m Articles

Another peak in coverage occurred in February (38 articles) and March 2007 (23
articles), when the US Council on Graduates of Foreign Nursing Schools (JGFNS
announced that it would deny visa screening to passers of the June 2006 licensure exam.
Newspaper coverage followed Philippine authorities’ attempts to negatvantual
acquiescence to the CGFNS'’ requirement of a retake of the affected tpatsbys
intending to work in the US. Discussion surrounding the licensure exam controversy
declined after June 2007, when a retake of the affected tests was offered tmalkeza
Only a few articles discussing various follow-up details (resultseoéxam retake,

progress of legal cases against involved parties, etc.) appeared in late 2007, and the
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licensure exam leakage was mentioned in only 3 articles between Januaryrend Ma
2008.

Figure 4.2 and Table 4.1 show the number of articles published each month by
newspaper. The sample included 131 articles fronvVih@la Times 154 articles from
thePhilippine Daily Inquirerand 68 articles from thehilippine Star In general, all
three newspapers followed similar patterns of greatest coverage b&fwgeast and
October 2006 and another, smaller peak in coverage in February and March 2007. The
Manila Timeshad the largest number of articles in August 2006 (25 articles) and
September 2006 (32 articles). TRlilippine Daily Inquirerhad the greatest number of
articles in a single month in October 2006 (52 articles), a number that repdesegite
1/3 of the newspaper’s total volume of coverage during the study perio?hilippine

Stars coverage peaked in August and October 2006 (14 articles each month).

Figure 4.2. Number of Articles per Month by Newspaper (Licensure Exam Lakage)

Articles/Month by Newspaper
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Table 4.1. Number of Articles per Month by Newspaper (Licensure Exam éakage)

Manila Times Philippine Daily Philippine Star
(n=131) Inquirer (n = 68)
Year Month (n=154)
2006 June 0 (0.0%) 2 (1.3%) 0 (0.0%)
July 7 (5.2%) 8 (5.2%) 6 (8.8%)
August 25 (19.1%) 23 (14.9%) 14 (20.6%)
September 32 (24.4%) 25 (16.2%) 10 (14.9%)
October 19 (14.5%) 52 (33.8%) 14 (20.6%)
November 2 (1.5%) 3 (1.9%) 1 (1.5%)
December 0 (0.0%) 1 (0.5%) 1 (1.5%)
2007 January 1 (0.8%) 0 (0.0%) 0 (0.0%)
February 16 (12.2%) 16 (10.4%) 6 (8.8%)
March 14 (10.7%) 7 (4.5%) 2 (2.9%)
April 1 (0.8%) 3 (1.9%) 0 (0.0%)
May 1 (0.8%) 0 (0.0%) 1 (1.5%)
June 2 (1.5%) 6 (3.9%) 8 (11.8%)
July 1 (0.8%) 0 (0.0%) 2 (2.9%)
August 2 (1.5%) 7 (4.5%) 3 (4.4%)
September 1 (0.8%) 0 (0.0%) 0 (0.0%)
October 2 (1.5%) 0 (0.0%) 0 (0.0%)
November 0 (0.0%) 0 (0.0%) 0 (0.0%)
December 3 (2.3%) 0 (0.0%) 0 (0.0%)
2008 January 0 (0.0%) 0 (0.0%) 0 (0.0%)
February 1 (0.8%) 0 (0.0%) 0 (0.0%)
March 1 (0.8%) 1 (0.5%) 0 (0.0%)

Qualitative Description of Frames. Frames used to discuss the licensure exam leakage

fall into 5 main categories: a “culture” frame, two economic framesda€eial” frame,

which is largely critical of the conditions that made the leakage possiblen dimdaaye”

frame, which aims to protect the image of Filipino nurses and their role in tigpie

economy), a “leadership” frame, a “nurses’ rights” frame, and two profedsm

frames (a “health/safety” frame and a “values of nursing” frama)s Jection describes

the functions of each frame (problem identification, attribution, implications, and
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prescriptions) and the framing devices (metaphors, catchphrases, depictions, roots,

consequences, and appeals to principle) employed in support of these functions.

Culture Frame
Culture Frame: What is the problem? The culture frame represents the leakage as a

problem because it reflects a “culture of cheating” in the Philippines, a priypensard
seeking personal gain by dishonest means that is demonstrated through théscountry
electoral and sporting history as well as its professional licensuemsyst

Culture Frame: Who is responsible?This frame does not blame the leakage
controversy on a particular person or group, but instead on the broader “culture of
cheating”. Particular aspects of this culture include greed (the pursusatthvand
personal gain at any cost) and apathy (the lack of will to oppose cheating whbeurs).
Culture Frame: What are the implications of the problem? This frame does not
directly discuss implications of the leakage controversy, but instead sudgstsstan
unsurprising development given the lax attitudes toward cheating andcgkuoii of
easy wealth prevalent in the Philippines:

This unfortunate event in our country once more highlights the many
infirmities in the Filipino character, the many undesirable qualitielseof t
Filipinos that somehow explain why our country is still poor up to now.
Immediately noticeable is the sense of kanya-k§sgtishness]. Those
responsible for the leakage all of whom are obviously professionals have
no compunction at all about the dire consequences of their criminal
actions on the more than 17,000 students who took the nursing board
exams. The lure of big bucks and the smug feeling that they can get away
with it evidently drove them to resort to such deplorable actions.
Greediness has somehow bred in some of us the ability to make palusot
[creative excuses]. Unfortunately, these traits have been acquired by the
examples from fellow Filipinos who are being lionized solely for their
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wealth, regardless of the devious means employed to amasg $iswon.
2006)

Culture Frame: What action should be taken? This frame does not discuss specific
action in response to the leakage controversy, but it uses the issue to call fiorah cul

change, a return to decency, honor and other positive values in public life.

Economic Frames
Economic Frame—General: What is the problem?he “general’” economic frame

describes the leakage as a problem because it reflects the increesmgigrcialized
nursing education and migration industry in the Philippines. It is a problem because it
reflects the influence of money and profit-making in the industry, which is $ubjec
corruption because it is lucrative and because control of the institutions of nursing
education (schools, exam review centers, and the Board of Nursing, whichtheites
nursing licensure exam) is held by small and overlapping groups of people.

Economic Frame—General: Who is responsibleThis frame attributes the problem of
the leakage to several related roots: first, a broader economic context in ipiolo$

are desperate for overseas employment opportunities and overseas emplewment |
source of significant revenue for the government. The popularity of nursinggioofes

a pathway to migration has translated into huge demand for nursing education, which has
promoted the growth of a highly commercialized, competitive and lucrative nursing
education industry. In this context, review centers and school officials widnystactic

to get ahead, including leaking answers to the licensure exam to their seal#drdsthe
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students will perform well on the licensure exam and improve their position in the
industry.

In addition to these broad statements of economic motives, some speakers
attribute the leakage to the personal economic interests of certain involved.p&adme
of the accused review center operators invoke the term of competition, suggestihg tha
leakage accusations were made maliciously by owners of competing revigagsdn
order to lure potential students/customers away from the review cenpdicabed in the
leakage. Officials responding to reports of a leakage also identifyhieassult of
corruption in the nursing education and review industries; in particular, they stigggest
the leakage occurred because members of the Board of Nursing (BONjdteathe
exam are also employed by nursing schools in whose success they haeel antesst.
Also, they point out that a nursing school and review center owner (also the president of
the Philippine Nurses Association) is alleged to have paid for two BON officelel
to Switzerland, suggesting that he did so to “buy” their participation in the leakage:

Imagine this. The president of the Philippine Nursing Association (PNA),
which nominates the members of the Board of Nursing (BON) tasked with
preparing the questions for the final examinations, also owns a leading
nursing review center called Inress. And it's during an Inress closed door
review held the day before the finals...that questions for two key subjects
were allegedly leaked...Could it get any worse? Yes, it can. The head of
Inress is then claimed to have taken two of the BON members on an all
expenses trip to Switzerland-and then supposedly bragged about it!
(Martel 2006)

Economic Frame—General: What are the implications of the problemEconomic
frame assessments of the implications of the leakage focus on the moaostauyfc

various responses and the financial effects of the leakage on various stakeholders
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(physicians, hospitals and review centers). Some statements also point ouha case
which opportunistic overseas recruiters (described by one speaker ase¥i)itould
seek to profit from the leakage by telling examinees (untruthfully) thatwbeld hire
them in spite of it.

Economic Frame—General: What action should be takenSome speakers using this
frame call for closure of the offending review centers, or an overhaul oftine e
industry, saying that it has become too corrupt to continue in its current form. A few
speakers also use economic language to oppose calls for a retake of theelieeasyr
stating that the cost of offering the new exam (to the government and to exs)mrake

it an impossible course of action.

Economic Frame—Image: What is the problem?This frame posits that the leakage is
an economic problem because it threatens the image and competitiveness of the
Philippines and its nurses abroad. The leakage is depicted as an “anomalghdal’sc
or “illegal” act. The problem is also described as an “unsavory” or “sordigétsn.
Speakers using this frame use “clean/dirty” metaphors to describe the ohpee
leakage: the affected exam is “tainted” or “marred” or “tarnishedébiage, and the
results of the exam are “under a cloud” or “under a shadow” or “smearedéciedf by
a “stench”.

The “image” frame defines the problem of the leakage on the assumption that
nursing education and migration are critical parts of the Philippine economy: both the
domestic industries (schools, exam review centers, and recruitment syancie

remittances sent back by Filipino nurses working overseas are perceivatical parts
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of the country’s economy. The leakage is a problem because it could threaten the future
of the nursing education and migration industries by raising suspicion about the
gualifications of Filipino nurses overseas.

Economic Frame—Image: Who is responsibleThis frame addresses the roots of the
problem less specifically than the “general” economic frame, but it terfdlame the
leakage on exam review center officials (“cheaters”), who leakednatarn to inflate

the performances of their students and improve their position in a competitive market.
Economic Frame—Image: What are the implications of the problem7his frame
describes the leakage as a source of shame and embarrassment forpihi@ézhdnd its
nurses. Some speakers express concerns that the leakage has caused the Philippine
nursing profession to lose its prestige and reputation for producing “worki-olases

and instead become stigmatized by its association with a scandal:

“If we pass everyone, we fail everyone,” said [Senator Richard] Gordon,
who expressed fears that if the examinees who took the tests are passed,
the image of Filipino nurses would suffer. “There would be less demand
for Filipino nurses among hospitals and medical centers, especially in
foreign countries. Even the innocent would suffer,” Gordon said in a press
statement. By nullifying the results of the exams, Gordon said, the
government would show the world “how serious we are in establishing the
integrity and credibility of our nurses. This is the best way for our
country.” (“Gordon urges new exams for nurses” 2006)

This includes several related impacts: first, a concern about the interhatiage of the
Philippines itself, in which speakers ask what other countries will think of thipthés
and Filipinos after learning of the leakage: will other countries think that it igcan red
cheaters? Another suggested effect is that the leakage will ruin the ifrfatyeimo

workers in general—a significant concern in a country where oversgasyenent is a
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critical part of the economy. Speakers wonder if the leakage will caydeyars abroad
to avoid hiring Filipino workers if they are viewed as “tainted”—not trustworthy o
qualified—because they have come from the same educational and licensint ayste
those now “tainted” by the nursing licensure exam leakage.

Speakers using the “economic-image” frame also express concern tlesiktige
will affect the image of Philippine systems of professional licensure: wiiaither
countries think of the nursing licensure system in the Philippines? This concern is
particularly related to the Philippines’ negotiations with the US National Clonfrstate
Boards of Nursing (NCSBN) to offer the US licensing exam (Nationah€liblicensure
Exam or NCLEX) in Manila in order to reduce the financial and time investmeisof
bound Filipino nurses. Speakers express concern about showing that the country can
conduct exams securely and with trustworthy results so that NCSBN wiled® allow
the NCLEX to be given in Manila:

Gordon said that an immediate prosecution of the individuals responsible
for the leakage will show that the Philippine does not tolerate such a
wrongdoing that taints the credibility and integrity of the country’s nursing
profession. “We need to show to the NCSB, as well as the general public
and the rest of the world, that we are a responsible nation. We will hold
the guilty parties behind this fiasco accountable for their actions, because
we value the honesty and credibility of our licensure examinations, and the
integrity of our Filipino nurses,” Gordon said. (Calumpita 2006)

Also, they wonder about the effect on other Filipino workers who have been licensed
under the same system: will their image also be “tainted” so that thembéess
employable abroad?

Speakers using the “economic-image” frame proponents also express concern

about the effect of the licensure exam leakage on the image of Filipino nuisad. abr
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They worry that the leakage will cause overseas employers to lose tRilghino nurses
or to question their qualifications because of their association because oktyelea
Within this, they express particular concern about the image of the 2006 exainiillee
they be “tainted” by their association with the leaked exam and thus unemployabl
domestically and internationally? This concern is highlighted when the CGHuk®s
to offer visa screening to any applicants from the group that took the affected exa
unless the examinees retake the affected sections.
Economic Frame—Image: What action should be takenhe “economic-image”
frame promotes two measures aimed at redeeming the image of the Philippines and its
nurses abroad: first, a retake of the licensure exam. This is represemrtedatter of
“national interest” or “common good”, a way to “redeem” or “cleanse” thategion of
the examinees and the examination process, and to address questions about the
qualifications of the examinees who took the original exam and of Filipino nurses in
general. An exam retake is first suggested soon after the leakage bgudnie but it
becomes a practical concern after the CGFNS declares that it will novisHiescreening
to nurses who took the June 2006 licensure exam retake the affected tests. K€he reta
needed as a necessary step to preserve the employability of examikewsteaegork in
the United States.

Speakers using the “economic-image” frame also encourage the prosecution of
parties involved in the leakage—Board of Nursing members and review center
operators—in order to show the world that Philippines takes cheating seriouslylland wi

work to preserve the “sanctity” of its examination process.
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Sen. Richard Gordon is on the right track. Everybody involved in the
leakage of the Nursing Board Examinations last June should be prasecute
If you ask me, they should be put behind bars and the key thrown
away...It's a very painful process for the examinees—particularly those
who passed without benefit of “insider information”—nbut bite the bullet,
they must now, and take the exams all over again. Painful? Definitely. Not
only in terms of time and money. But it's the only way to remove the
stigma and show the world that we are not a nation of cheaters, of
mediocrity, but of honest people out to redeem their reputation for
excellence. (Roxas 2006)

Leadership Frame
Leadership Frame: What is the problem? This frame represents the leakage and

resulting controversy as the results of poor leadership by various bodies—the
Professional Regulation Commission (PRC), Board of Nursing (BON), and others:

The blame for this shocking episode lies fairly and squarely at the grimy
feet of the PNA, BON and the Professional Regulation Commission
whose members...found themselves, like the three Confucian monkeys,
not seeing, thinking or speaking on the evil that this issue so blatantly
portrayed. (Martel 2006)

The situation is also problematic because politicians and nursing leaders havelladha
the response, intervening too much or not enough, responding too rashly or too slowly,
“flip-flopping” or “doubletalking” on what solutions they prescribe. The situation is
characterized as a “fiasco” or “debacle” or “crisis”.

Leadership Frame: Who is responsibleThe “leadership” frame attributes the
controversy to several factors: first, one columnist suggests that the vdeolsulie

system is broken, as evidenced by excerpts from a licensure exam which she
characterizes as “stupid and crazy”. If the exam does not reflect wisttittlemts are

supposed to have learned, how can the system identify proficient nurses accurately?
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Others suggest that the licensure examination process and response to the leakage
have become political. One person suggests that the leakage was staged by people who
hoped that the current BON officials would be implicated and fired, giving them the
opportunity to serve on the Board. Others suggest that the process of responding to the
leakage has been unduly influenced by politicians and political concerns ofdise act
involved, rather than a concern for the best interests of the examinees and the countr
Leadership Frame: What are the implications of the problem?This frame
emphasizes the loss of confidence in several groups of leaders, partiGiddlyatrd of
Nursing, whose members write the licensure exam questions and are alleged to have
leaked them, and the PRC, which it characterizes as mismanaging thgyatesand
decisions about how to minimize the effects of the controversy:

Those responsible for the scandal clammed up, impervious to the criticism
raining down on them. The Board of Nursing and the Philippine Nursing
Association stonewalled the issue for as long as they could. Here, too, the
reaction from the Office of the President was late in coming. There
seemed to be a momentary shock at the seat of power. And when the
President gathered her wits about her, she waffled and passed the buck on
to the Philippine Regulation Commission, which predictably rejected
suggestions that it order a retake, a course of action that would truly put
closure to the whole mess. It was understandable. After all, it had
authorized those who passed the flawed licensure examination to take their
oath of office, in a futile attempt to write finis to the whole sordid affair.
(Eclevia 2006)

Leadership Frame: What action should be taken?This frame calls for the
reorganization of the Board of Nursing and the Professional Regulation Coomiissi
response to the leakage. It calls on officials of various governing bodies—thetiBON

PRC and the Philippine Nurses Association (PNA)—to resign for their role in
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mishandling the leakage. (In particular, it calls on the PNA president, whelisated
in the leakage and charged with corruption, to resign for his role.) It also makes
general appeals for greater accountability, transparency, and rigsggbetrule of law

among leaders charged with handling the controversy.

Nurses’ Rights Frame
Nurses’ Rights Frame: What is the problem?This frame represents the leakage as a

problem because it affects the work prospects of the examinees who took the June 2006
licensure exam. This is unfair to the examinees, who have worked hard to pursue their
education and have taken the test in order to begin independent careers and support their
families as nurses. The proposal to compel examinees to retake the licensure
examination is also unfairly burdensome to them because of its monetary cdst and t
stress and uncertainty involved.

Nurses’ Rights Frame: Who is responsible?This frame represents the members of the
Board of Nursing who leaked the exam questions as “criminals” or “crooksiting to

them as the “guilty” party or “perpetrators”. It represents exaraiasévictims”:

"We have suffered enough emotional anguish when in fact, we are merely
victims of the wrong doings of a few," said Chulou Penales, board of
passers committee chairman... (Sesante-Leopoldo 2006)

It tends to blame the problem on those who leaked information rather than students who
benefited from the leakage.

Nurses’ Rights Frame: What are the implications of the problem®his frame

emphasizes several related implications of the leakage and response¢udiestiss plans

are in jeopardy or “limbo” until a clear response plan is developed. Will thimydesl
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to retake the examination? Will they be able to find jobs or not? Will they be
discriminated against on the domestic or international markets? Exanneedsca

affected psychologically by their perilous situation: they are ddimeda “suffering” and
traumatized. One student uses the metaphor of “Damocles’ sword” over the@xsimi
heads—they are uncertain of what will happen to them and feel constantly under threat
Nurses’ Rights Frame: What action should be taken?Some sources using the

“nurses’ rights” frame say that making nurses take a retake is befause of the
additional cost and effort required of students:

It is unfair that we will all be punished for the mistakes of a few. It is the
greatest injustice for all of us who worked so hard to qualify for and pass
the exams! We call on our fellow board passers, nurses, nursing faculty,
and all nursing students to uphold justice and enjoin the PRC to uphold its
decision. No retake of the Nursing Board Exams! Justice to the majority
nursing board passers who passed the exams fair and square and their
families! (Grageda 2006)

The students should be presumed innocent and spared the cost and stress of retaking the
exam, but the “guilty” (those who leaked the examination questions) to be punished.
However, others suggest that a retake of the licensure exam is the oslggain behalf

of the examinees, as it gives clears up doubts about their qualifications andhgmes t

the opportunity that they deserve.

Professionalism Frames
Professionalism Frame—Health & Safety: What is the problem?This frame posits

that the leakage is a problem because it opens up the possibility that nursessgtio pas
because of the leakage are unqualified to be working in health care and could endanger

patients. It cites the capability, competence, and knowledge of exameneadieular
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concerns, suggesting that the leakage may have allowed some nurses with poor skills t
enter the workforce.

Professionalism Frame—Health & Safety: Who is responsibleThis frame does not
attribute responsibility for the leakage to a particular person or group, but istutige
poor-quality nursing education is a possible root of the problem. With the proliferation
of nursing schools, including many of questionable quality, nurses are resortikigpdo ta
review center courses and other strategies in order to pdgstismire exam. As a result,
regulators cannot be sure where they are getting the informbhégméed to pass the test,
and cannot know what they have learned. The huge demand for their servicegeslso gi
review centers significant power in the licensure examination process and could
embolden them to provide illicit information to examinees.

Professionalism Frame—Health & Safety: What are the implicatins of the problem?
The primary concerns about the licensure exam leakage in this frame healtheand
safety of patients—the idea that poorly qualified nurses who have clearectisitie
process because of the leakage could endanger patients:

...The senator stressed that “since nurses are charged with the health,
medical needs and life of their patients, here and abroad, it is essential that
the PRC ensures that licensed nurses are competent and fully equipped to
perform the responsibilities of the nursing profession.” (“Nurses trapped in
limbo” 2006)

These concerns are expressed occasionally soon after the leakaaeby ile the
Philippines, but they become a central part of public discussion when the CGFNS
threatens to block nurses who took the affected examination from working in thd Unite

States because of the danger they could pose to patients there.
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Professionalism Frame—Health & Safety: What action should be taken®.ocal

officials initially invoke the “professionalism-health and safety framoecall for
investigation of the leakage. The frame is invoked later by the CGFNS in ordehto pus
for a retake of the affected tests:

The CGFNS insisted that passers retake Tests 3 and 5, where the answers
were leaked: "The integrity of foreign licensing systems ultimattgcts

the health and safety of patients in the United States, a primary
consideration of CGFNS in its role in evaluating candidates under US
immigration law." (Romero 2007)

After learning that licensure exam passers will not be allowed visangaogegithout
retaking the exam, Filipino leaders repeat the CGFNS’ argument in pngnaotetake as

the final resolution to the licensure exam leakage controversy.

Professionalism Frame—Values of Nursing: What is the problem?his frame

represents the leakage as a problem because it denotes a breakdown of professiona
values of nurses—caring, honesty, professionalism, and service. The leakage
demonstrates that some nurses and leaders are no longer motivated by thesetvajue

do not see the nursing profession as a calling, but rather as an opportunity for personal
gain.

Professionalism Frame—Values of Nursing: Who is responsible®his frame usually

does not attribute responsibility for the leakage controversy to a parpeutan or

group of people, but to a broader trend of lost values within the nursing profession. One

columnist offers an alternative view: that the professions write difficalnéxations in
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order to maintain their professional status or to be perceived as competiteretihan to
assure qualification of examinees.

Professionalism Frame—Values of Nursing: What are the implications dhe

problem? This frame represents the primary implication of the leakage controvgeesy a
loss of respect for the nursing profession, whose reputation has been damaged by the
actions of those who have not acted with the integrity and sense of humility and service
expected of nurses in participating in the leakage.

Professionalism Frame—Values of Nursing: Wat action should be taken?This

frame rejects arguments that the leakage can be resolved without a reétekboainsure
exam, arguing that the retake must be undertaken as a matter of ‘feegiegrity,

and honor”:

We begin by making a collective stand right here, right now. We must tell
the PRC and the BON that the nurses and the people are deeply committed
to upholding our eternal values: excellence, integrity and honor.

We must make it clear to the commission and the board in no uncertain
terms that integrity, excellence and honor are nonnegotiable issues and
that we are rejecting their “no-retake” position... Again, what separates
the good nurse from the rest? The answer, my dear students, is character.
And despite the difficulties, those who advocate a retake of Tests 3 and 5
have demonstrated character. The courage to correct a mistake, the
courage to help make our institutions stronger, the courage to go through
another examination despite your innocence because it is the necessary
thing to do-that is character. (Ang 2006)

Quantitative Distribution of Frames. The number of articles about the licensure exam
leakage controversy in which each frame was present is shown in Table 4.2. The most

frequently appearing frame was the “economic-image” frame, which agupeaB09 of
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353 articles (87.5%). The second most frequently observed frame was the “nurses’

rights” frame, which appeared in 182 of 353 articles (51.6%).

Table 4.2. Quantitative Distribution of Frames (Licensure Exam Leakage)

Frame Number of Articles Most Frequent
Sources

CFO chairman
GMA
nursing educators
Sec of Labor &
Employment

Economic-lmage 309 (87.5%)

nursing students
GMA
nursing educators

Nurses’ Rights 182 (51.6%)

nursing educators
nursing students
PDI letters

Leadership 138 (39.1%)

nursing educators
CGFENS
nursing students

Professionalism-Health & Safety 109 (30.9%)

PDI letters
nursing educators
review center operators

Economic-General 78 (22.1%)

nursing students
CFO chairman
PDI letters

Professionalism-Values of Nursing 65 (18.4%)

19 (5.4%) PDI letters

Culture .
MT columnists

Each of the remaining frames appeared in fewer than 50% of the articlessdigcthe
licensure exam leakage controversy: the “leadership” frame in 138 a(86l4$86), the

“professionalism-health & safety” frame in 109 articles (30.9%), therf@tic-general”
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frame in 78 articles (22.1%), the “professionalism-values of nursing” fra®® articles
(18.4%) and the “culture” frame in 19 articles (5.4% of total).

The most frequent sources or “sponsors” of each frame are alsamadtole 4.2.
The “economic-image” frame was most frequently attributed to the chaofrthe
Commission on Filipinos Overseas (CFO—45 articles), President Glorigpiigada
Arroyo (44 articles), nursing educators (40 articles) and the Secoéthapor and
Employment (37 articles). The “nurses’ rights” frame was most frequatttiguted to
nursing students (49 articles), President Arroyo (24 articles), and nediiegtors (24
articles). The “leadership” frame as most frequently attributed tangueslucators (21
articles), nursing students (16 articles) and letters to the editor Bhilygpine Daily
Inquirer. The “professionalism-health and safety” frame was most frequemthuétl
to nursing educators (20 articles), the CGFNS (16 articles), and nursingtst(ige
articles). The “economic-general” frame was most frequently invoked irslédt¢he
editor of thePhilippine Daily Inquirer(10 articles), nursing educators (9 articles), and
review center operators (7 articles). The “professionalism-values ©ihguframe was
most frequently attributed to nursing students (14 articles), the CFO emai@articles),
and letters to the editor of tiRhilippine Daily Inquiretr The “culture” frame was most
frequently invoked in letters to the editor of fkilippine Daily Inquirer(7 articles) and

columns in theManila Timeg3 articles).

Distribution of Frames over Time. The distribution of frames by quarter (June-
September 2006, etc.) in the coverage of the licensure exam leakage is shown sy numbe

of articles in Figure 4.3 and by percentage of total articles in Figure 4.4.
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Figure 4.3. Distribution of Frames by Quarter (Licensure Exam Leakage—Nurter
of Articles)
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Figure 4.4. Distribution of Frames by Quarter (Licensure Exam Leakage—
Percentage of Articles)
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The “economic-image” frame appeared in more articles than any of the other
frames in all quarters during the study period. Of the 7 frames found in the coverage of
the licensure exam leakage, only the “economic-image”, “leadership” anashurs
rights” frames appeared in every quarter of the study period.

The first two quarters (June-September 2006 and October-December 2006)
showed the greatest variety of frames as various ideas about what the pralsiamd
what to do about it were discussed in the immediate aftermath of the leakage. The
“economic-image” frame was the most prominent frame throughout the studg-pétri
appeared in at least 80% of articles each quarter, and its appearancasheupi®0% of
articles in the latter half of the study period. The “nurses’ rightsh& emerged as the
leading alternative perspective to the “economic-image” framééofitst 3 quarters of
the study period. In the latter half of the study period, the “nurses’ rigatsiefreceived
less extensive coverage, and the “leadership” frame reemerged asdhd-most
prominently invoked frame in 3 of the latter 4 quarters.

Appearances of the “professionalism-health & safety” frame had 2 peaksy duri
the June-September 2006 quarter (invoked mostly by government officials and educators
in the immediate aftermath of the leakage) and in the January-March 2007 quarter
(invoked mostly by the CGFNS after its decision to deny visa screeninigtbealf
examinees was announced). Figure 4.5 shows the distribution of references to the
professionalism-health and safety frame between government repriessntducators

and the CGFNS over time.
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Figure 4.5. Professionalism-Health & Safety Frame Sources by Quarter

Professionalism-Health & Safety
Frame Sources by Quarter
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As the figure shows, the professionalism-health & safety frame estés/highest

volume of coverage during the first quarter of the study period. At that time its mos
prominent sources were government officials and educators, many of whodnfoalle
examinees to retake the licensure exam in order to reassure the public kriadkdé&dge

and ability to provide quality patient care. It received relativelg lgttention during the
October-December 2006 quarter once a preliminary resolution (a recomputagiamnof
scores) was reached, but peaked again in the January-March 2007 quarter after the
CGFNS announced that it would refuse visas to affected examinees because afsconcer

about their ability to provide quality care to patients in the United States.

Licensure Exam Leakage: I nterview Results
This section discusses findings from interviews of key informants representing

four key groups with an interest in the licensure exam leakage: the Philippimargens,
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the Department of Health (on behalf of the health sector), nursing educators,sang nur
professional organizations (the Philippine Nurses Association and the Board ofglursin
It describes how members of each group identified the problem, attributed resggnsibili

described the implications of the problem, and prescribed solutions.

Government: What is the problem?The government officials described the leakage
primarily as an economic problem because of its impact on the image and oepaftati
Filipino nurses and the public integrity of the licensure exam process (asmasaeghat
aligned with the “economic-image” frame in the newspaper coverage). Ocialoffi
stated that the leakage was a problem because it threatened the futupenaf Rilrse
migration by causing the credentials of everyone licensed under the Rnadssi
Regulation Commission (PRC) system to be questioned, and it made the Philippknes |
like a country of cheaters to the outside world.

Government: Who is responsible”The government officials held PRC leaders
responsible for failures related to the leakage. One official cited icydartthe PRC’s
failure to react strongly and quickly when the leakage became public, whichlkfte
“disgusting”. She also blamed the review center operators implicated irakiagéefor
their “blatantly arrogant and shameless” actions.

Government: What are the implications of the problem?Government officials’
assessments of the implications of the leakage also aligned closely those of
“economic-image” frame from the newspaper coverdgee government official stated
that besides its negative effect on the image of examinees who took the affectegl nursi

licensure examination, the leakage caused the credentials of all professienaksd
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under the PRC system to be questioned—the examination system was “tarnistied” by
leakage, and authorities in other countries questioned its value for assessing the
gualifications of Filipino nurses.

He expressed particular concern that the damaged image of the Philippine
licensure system could cause the Philippines to lose its bid to hold the US National
Council Licensure Exam (NCLEX) in Manila—an effort for which he wamaprily
responsible. Philippine government leaders had worked hard to convince US authorities
that the country could give the NCLEX securely, but the leakage caused N@&towmetil
of State Boards of Nursing (NCSBN) leaders to question whether the exairbeoul
protected adequately. Philippine government leaders were deeply concernled that
Philippine would lose its bid to hold the NCLEX after a long effort, and it was imyorta
to them to do whatever necessary to demonstrate to NCSBN leaders that they wer
committed to protecting the integrity of the examination process in the Philippihes
other official noted that public “outrage” over the leakage created an opportunity for
reform in the nursing sector and licensure system, and the Philippine government was
determined to make the most of it.

At the same time, the official stated that he did not believe that the leakatpt w
have a long-term effect on nurse migration from the Philippines. He invoked the
microeconomic language of “push” and “pull” factors to explain why nursing would
remain strongly connected to migration in the country: “the push of poverty and lthe pul
of the good life will always remain a force to reckon with on migration issude”stated
that Philippine nurse migration was more likely to be limited by visa quotasdivireg

countries than by declining demand due to the leakage.
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Government: What action should be takenZGovernment officials’ chief objective in
recommending solutions for the licensure exam leakagéonagvent similar episodes
in the future and secure the country’s image abroad. In order to do this, thdyaralle
reforms in the PRC licensure system, a retake of the affected nursirsphe@&xam, and
prosecution of future violators, stating that protecting the integrity of kdipurses
“starts with a competent and credible examination process”. They hoped Heastiyes
would protect the employability of the affected students overseas and convinc&INCSB
authorities that they had “cleaned up” the process and were capable of mgniter
NCLEX in the Philippines without any problems. One official described the farmat
a task force to manage exam security that included law enforcement oHg s
essential part of this effort.

This official also invoked language similar to that of the nurses’ rightseftam
state that the licensure exam retake was an important way to protadutiee f
employability of Filipino nurses, despite criticism of the retake from saunges’
welfare advocates. He criticized people arguing that nurses should not havkedheta
licensure exam on the basis of nurses’ rights for approaching the issue on the basis of
emotions and not thinking it through. Instead, he asserted that a retake way tihaayonl
to help the nurses in the long run by protecting their reputation and employability:

So it’'s got to be addressed the way it should be addressed: you talk about

the system, you fix the system. So it’s not a question of emotions or not

having taken pity on the students, it's a question of protecting their future,

protecting their integrity... And that being so, | have an obligation to see

to it that the reputation of the professionals we’re sending to the US retain

their credentials, | help protect their integrity. That being so, ifdbie to

help protect the integrity of the nurses, especially those going to the US,

naturally it would be good in the short and long run, not only for the
nurses but also for the Filipino as a whole.
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This official saw protecting students’ integrity and reputations as amoattebligation”

to the nurses and to the Filipino people. He noted also that the cleanup effort (including
the retake and new regulations on future licensure exams) also received sopport f
other professions for similar reasons, as it would affect the managenderpaiation of

all professional examinations managed by the PRC.

Department of Health: What is the problem?The Department of Health (DOH)
officials identified the licensure exam leakage primarily as an ecommoblem because
of its impact on the global reputation of Filipino nurses and their likely future as an
export commodity from the Philippines. They also identified it as an image and
leadership problem for several nursing sector agencies that wereaiteglor exercised
poor management in various aspects of the leakage, including the ProfessiondldRegula
Commission (PRC), the Board of Nursing (BON) and the Philippine Nurses Associat
(PNA).

Department of Health: Who is responsible”The DOH officials suggested two key
conditions that led to the licensure exam leakage: poor quality nursing education
(particularly in preparation for the licensure exam) and corruptgystemic...cheating”)
within the PRC licensure system.

Department of Health: What are the implications of the problem?0ne DOH official
stated that the leakage controversy would likely influence the affectedhistUjoe
prospects abroad, but the other official expressed confidence that the leakidj@ot

affect the global reputation or marketability of Filipino nurses in the long tererstated

91



that the “superior bedside manner”, along with excellent English langlkiigets the
economic importance of nurses, describing them as the key to maintaining the
“competitive advantage” of Filipino nurses.

The other DOH official stated that the chief implication of the licensurmexa
leakage was its exposure of corruption among nursing sector leaders, gdytibel
criminal actions of a nursing school and review center owner who was ctynghalged
in the leakage. Since this person was also president of the Philippine Nurseat®ssoc
at the time, his actions also reflected negatively on the PNA and caused dividioas i
nursing sector. This official saw the leakage more as a problem of persooptioarr
than a systemic problem—a few bad elements rather than an indictment of the whole
system.

Both Department of Health representatives stated that one positive outcome of the
leakage controversy was the improved degree to which leaders on the PRC and Board of
Nursing were held accountable for their actions. Both stated that PRC leaders
previously been notoriously corrupt, “openly, brazenly selling questionnaires”, as the
Board of Nursing representatives were accused of doing in the case oktdgeledhe
leakage controversy forced the PRC to address these internal problemsdyrigpr
exam security and holding its members accountable for selling examsial®Siated
that these changes also helped to improve the image of the Board of Nursing and the
licensure exam process, “cleaning up” and making the Board of Nursing more
“respectable” and restoring credibility to the nursing licensure exam groces
Department of Health: What action should be takenOH officials supported the

retake of the licensure exam to improve the image and employability of Filipisesaur
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although one of them criticized the decision to require it only of nurses who wanted to
work in the United States. He called for the retake order to include all offtiotedf
nurses, complaining that the decision to require a retake of the licensure eydar onl
US-bound nurses represented a double standard—in other words, the leakage was a
health and safety issue for anyone being treated by the nurses who took tied affec
licensure exam. He stated a desire for all nurses to be held to high testoleyds and a
concern about the ability of nurses to demonstrate adequate knowledge ary skills

retaking the licensure exam, no matter where they intended to work.

Educators: What is the problem?Both of the educators acknowledged the leakage as a
potential economic problem because of its impact on the image of the Philippines’
nursing sector. However, they also stated that the leakage happened because of the
growing economic importance of the sector, particularly commerdializgoor quality

of education and growing desperation for overseas employment opportunities. One of the
educators described the leakage as an “ethical” and “moral” problem for siegnur
sector, which experienced a decline in professionalism and professional vatues as
became increasingly lucrative as a pathway to migration opportunities.

Educators: Who is responsible”Both of the nursing education leaders attributed the
leakage (at least in part) to the declining quality of nursing education imilEpes,

the failure to close poorly performing nursing schools and the growing roleenélice

exam review centers in nursing education. One of the educators noted that vidae re
centers originally offered review classes only for the US licensuragxhey have now

taken such a prominent role in preparing students for the Philippine licensurehaxam t
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the onus is no longer on nursing schools to produce quality graduates. Since many
schools do not have the capacity to train students for safe practice, so they catiitract w
review centers in an attempt to make up for shortcomings in their programs. In this
context, review centers can “cash in” or capitalize on the demand for nursing@uaucat

and licensure training. She stated that review centers gained power in the psoces
saturating media, “hard sells” with schools, and promising monetary donations to nursing
schools in exchange for business.

Both of the educators also held the Professional Regulation Commission
responsible for failures related to the licensure exam leakage. One defueibeakage
controversy as an “eye opener” about the PRC’s inability to prevent and address
problems with its licensure examinations. She stated that the PRC could havesgrevent
the issue from “boiling over” to the degree that it did by addressing it as sosn as it
leaders heard about it, withholding licensure until an investigation could be cedyplet
etc. Instead, they did not take decisive action, denied that cheating had octiowed, a
licensure, and delayed addressing the leakage until it could not be denied ézofailur
leadership).

The other educator echoed this perspective, stating that the PRC missed many
opportunities to address the leakage before it became a public issue. Instead, the PR
acted like it was trying to cover up something—whether or not that was achettgse,
it created the impression that decisions were not being made honestly or with pure
motives. Other nursing sector leaders urged PRC leaders to wait to givehtakingtto

affected examinees until after the matter had been investigated, but thedkéxd
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failed to act appropriately and “rushed” the oathtaking. These actions seewyed ve
surreptitious and created the impression that the PRC had something to hide.

One of the educators stated that the degree to which the response to the leakage
became “political” (involving members of Congress) was inevitable becausieipos
had personal stakes in a variety of elements of nursing education—nursing schools,
review centers, etc. In this context, the response to the leakage was fexjareht
politically fraught—lower-level officials made decisions claiming supfrom higher-
level officials (PRC leaders claiming support of the President) evkayifknew that
their perspectives were wrong. The nursing sector itself was not unified, amdrgewé
leaders “flip-flopped” for a long time before making a firm decision about wehdo
about the leakage. Eventually they “coughed up” money to fund the retake, but only after
a long discussion—the President initially supported the retake, but was pressured to
change her mind by various officials before the Council on Graduatesesfjirdtursing
Schools (CGFNS) declared that it would refuse entry to the US to examiness thoem
to make a final decision to offer a retake. Both educators characterizedrtbgof
events as “embarrassing” and noted that attempts to negotiate with the CGFNfiegven a
the decision also brought shame on the government, which nevertheless allowed the
negotiations to continue.
Educators: What are the implications of the problem?The nursing educators agreed
that the licensure exam leakage could have severe consequences forppeehili
nursing sector in general and for the affected examinees in parti€rarof the nursing
education leaders stated that examinees who took the affected test wouldnalvweatrse

“2006 brand” unless the controversy was addressed directly, which limited their
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employability both domestically and abroad—even if employers did not make it obvious,
they tried to avoid hiring examinees from this batch if possible. The other said that
without intervention, the controversy could “mar or damage the reputation of Philippine
nursing abroad fatally”. She also stated that the Philippine Nurses Assosiati
leadership position in the sector was also threatened by the activitiepsident,
whose constant news exposure after his indictment in connection to the leakage was
deeply embarrassing.

Despite her general sense of optimism about the global reputation of Filipino
nurses after a retake was offered, one educator noted that the situatioll fragilst

There is an impact still, because for example we feel the pressure to show

we have integrity, that you can rely on our degrees. That is-you know, it's

going to stay for a bit, and the way we are acting today and the next few

years will have to redeem us if we can redeem it. It's very hard to redeem

in the face of this ongoing new problem of the unemployment-

everybody’s trying to go abroad, and I'm sure that they’ll find illegal

means to do that.
Her hope for the future of Filipino nurses was tempered by a realizatiorrdiaang
domestic unemployment could cause nurses to seek overseas employmenniegiasy
necessary, which could lead to further incidents and cause the improvement or
“redemption” of the reputation of Filipino nurses to be short-lived.
Educators: What action should be taken?While the nursing educators criticized the
fact that some people only pursue nursing education as a route out of the country, they
also acknowledged the economic importance of the profession in their expressions of
support for the licensure exam retake, which they viewed as necessary totheotect

global image and competitiveness of Philippine nursing. Both educators citedivhg ac

of the CGFNS as particularly important to the retake effort, despite thin&adoth
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characterized the CGFNS intervention in the situation as “embarras€img’described
the decision to require a retake only of US-bound nurses was a “win-win” betdigse i
not “put into question the Philippine license”, but enforced the CGFENS requirement for
US employment. The other praised the CGFNS’s decision as critical in helping
Philippine nursing leaders to bring about the exam retake, as it forced the govamment
act in the way that educators and other sector leaders already wantetsoSaised

the government decision to fund the retake as essential for quieting criticsguld a

against the retake because of its cost to examinees.

Professional Organizations: What is the problem?he Board of Nursing (BON)
representative described the licensure exam leakage as a problem rshipaaied
professional integrity for the nursing profession and its regulatory egeftice
Professional Regulation Commission (PRC) and the Board of Nursing). She also
acknowledged that the leakage was likely to affect the image of Filipinesurs
domestically and abroad since it reflected negatively on the crediljilitye sursing
licensure examination process.

The PNA representative, while acknowledging the effect of the leakage on t
credibility of Filipino nurses, focused most of her attention in the interview on the
proposed retake. She defined the retake as a potential nurses’ welfare issperise to
concerns expressed by PNA members—the idea that the retake was unfaiesonnars
had not participated in the leakage.

Professional Organizations: Who is responsiblePhe Board of Nursing representative

held the former members of the BON who were implicated in the leakage rédpdosi
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their role in creating the problem. She stated that BON members amteskjmedo their
job diligently, honestly, and fairly—to do their best on behalf of the profession—so the
involvement of members in the leakage was a violation of this mandate and must be
taken seriously.

The PNA representative did not directly attribute responsibilityhele¢akage;
instead, she focused on advocacy efforts against the proposed retake in its wake.
Professional Organizations: What are the implications of the problemThe Board of
Nursing representative suggested that the proud tradition of Filipino nursing could be
threatened unless definitive action was taken to address the leakage. 8hedlbhec
idea of the “Philippine brand” of nursing as follows:

In general foreigners love our nurses, even all things equal in terms of tech

competence, when you talk about-there’s something in the Filipino,

there’s that distinction of warmth and touch which when a patient

experiences a state of illness or a state of chronic illness, they very much

appreciate that. Because there’s a personal caring, warm touch which |

should say is very much in the culture. And I'm not just saying we are a

caring people, we are warm people, and if that impression in the context of

therapeutic use of self—that is a distinction of the Filipino nurse.
She stated that the nursing profession as well as the PRC and the Board of Nursing
initially lost credibility in the leakage incident, but they were able to tdkargage of
the “crisis point” as an opportunity to improve and “uplift the profession”. In arstatt
that evoked the “culture” frame in the newspaper coverage, she also suggested that the
leakage had a broader negative effect for Filipinos, as it created tressgigor that
people could “have the easy way out”—and that nursing could be an easy pathway to

migration opportunities.

The PNA representative agreed with the assessment that the efféets of t
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licensure exam leakage on the image of Filipino nurses—while initially negatvould

not linger. She expressed confidence that Board of Nursing had taken steps tahesolve
issue, and nurses’ integrity and image was “slowly getting up” around the world.
Professional Organizations: What action should be taken?he Board of Nursing
representative called for strong action to address the direct effects edltagé on the
image and reputation of Filipino nurses around the world. First, she statedetaktea r

of “tainted” questions was essential in establishing credibility of exdimmprocess and
examinees, to show that Philippine officials are committed to correcting prekéh

their examination system. She also noted that the licenses of two formdrdBoar

Nursing members implicated in the leakage were revoked in order to demonstrate
government’s seriousness about addressing the controversy. She believed thiphese s
were critical in order to safeguard the credibility of the examination gscamad protect

the integrity and credibility of the Board of Nursing and the PRC.

The Board of Nursing representative also called for broader changes in the
professional development orientation in the Philippine nursing sector in responee to t
leakage. She criticized the fact that some people only pursue nursing @dasadi route
out of the country, stating that she wished that potential students could be screened for
their commitment to the profession. She described a “road map” that has been developed
since the leakage and is currently being implemented to improve professional
development and training within the nursing sector. She also discussed her hope that the
development of unique and positive Filipino values would become a part of nursing

education and professional development in the future:
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| see that as really integrating the cultural aspect as value for the

development of the professional nurse. We have a word for that, you

know. It's “maawa sa akin"—it’s close to compassion, warmth and

compassion. It's close to touch—it can also be physical touch, but it is

touch really that expresses so much of caring.
This statement can be linked to her discussion of the “Philippine brand” of nursing—the
desire for a uniquely Filipino style of nursing that makes Filipino nurses particul
marketable and well-suited for the profession.

The PNA leader disagreed with most of the other informants’ positions on the
licensure exam retake. She described her organization’s anti-retatkenpasimotivated
by the PNA’s mandate as a welfare organization for nurses. She stated thetttes af
responsibility to this mandate and to its constituents (the nurses), the PNA advocat
no retake of the nursing licensure exam. She appealed to the presumption of innocence
as the guiding principle for making a decision about the exam retake, sugtfesting

because “not everybody was in the leakage” a decision to require the retake of all

examinees would be unfair.

Licensure Exam Leakage: Summary of Results
The licensure exam leakage controversy was discussed in a total of 3&3 articl

theManila TimesPhilippine Daily Inquirer andPhilippine Starbetween June 2006 and
March 2008. The most frequently appearing frames in the newspaper coviettage
licensure exam leakage were (in descending order) the “economicjriragees’

rights”, “leadership” and “professionalism-health & safety” fram@$e “economic-

image” frame—which defined the leakage as a problem because of itsgddtenti

damage the image of Filipino nurses abroad—appeared most prominently in every
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quarter throughout the study period, followed by the “nurses’ rights” frame irrshe fi

half and the “leadership” frame in the second half of the study period. The
“professionalism-health & safety” frame was invoked soon after the lealage b
government officials and nursing educators and later in the study period Gguheil

on Graduates of Foreign Schools (CGFNS), whose decision to refuse visas to the June
2006 examinees compelled the Philippine government to offer a retake of thedaffect
tests.

Nearly all of the key informants interviewed (with the exception of thepinile
Nurses Association (PNA) representative) defined the leakage asaofheic-image”
problem and supported the decision to offer a retake of the affected tests in order to
protect the image and employability of Filipino nurses abroad. Governmenmlsféitso
described the retake as an important way to protect the Philippines’ biditthéd)S
National Council Licensure Exam (NCLEX) domestically. In addition to esprgs
support for the retake, health sector leaders also described the leakdgmdasship
problem and called for accountability for the implicated leaders. Nursingtedsic
assessed the leakage to be a professional values problem and supported the retake to
protect the integrity of the nursing sector locally, as well as its géampetitiveness.
Professional organization representatives had split opinions on the impact of tigeleaka
the Board of Nursing representative described it as a leadership and ¢ygolibbiem
for the nursing sector and supported the retake and other improvements in professional
development, while the PNA representative opposed the retake as a matterctihgrote

nurses’ welfare.
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JPEPA: Frame Analysis Results
This section describes the final study sample of newspaper articlesaiatiye

description and quantitative distribution of frames in the newspaper coverage of the
Japan-Philippines Economic Partnership Agreement (JPEPA) nursing @novisi

Study Sample. The nursing provision in the JPEPA was the subject of 142 articles
published in théManila Times thePhilippine Daily Inquirerand thePhilippine Star
between June 2006 and March 2008. The number of articles per month is shown in
Figure 4.6. The JPEPA nursing provision first received substantial covarage i
September 2006 (11 articles), when President Gloria Macapagal Arroyo andskapa
Prime Minister Junichiro Koizumi first signed the agreement. It alsaviextsignificant
coverage in November 2006 (10 articles), when the Philippine Senate began hearings
examining the provisions of the agreement, including those governing the entry of
Filipino nurses into Japan and toxic waste from Japan into the Philippines, and the
President officially submitted it for ratification. Another small peak in caye occurred

in January 2007 (10 articles), as debate continued with the input of academics and other
interested parties and Filipino nurses “missed” their first opportunity tahaekéapanese
licensure exams.

In response to several developments (the signing of a free trade agreement
between Indonesia and Japan that included a similar provision allowing Indonesian
nurses to work in Japan, the beginning of Senate Committee on Foreign Relations
hearings on the JPEPA, and advocacy groups’ demands that the agreement be
renegotiated), the JPEPA provision governing Filipino nurses’ entry into Japan was

covered in 24, 10 and 31 articles published in August, September and October 2007
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respectively. The total of 65 articles over this 3-month period represented over 45% of
the total 142 articles published. Another small peak in coverage occurred in January
2008 (10 articles) as lawmakers reconvened to debate the ratification of Bwe, JRIE
coverage dropped off again in February and March 2008 as the agreement remained

unapproved at the end of the newspaper article sampling period.

Figure 4.6. Number of Articles per Month (JPEPA—AIl Newspapers)
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Table 4.3 shows the number of articles published each month by newspaper. The sample
included 60 articles from thdanila Times 38 articles from th@hilippine Daily
Inquirer and 44 articles from thehilippine Star

Coverage by all three newspapers was initially sporadic after tHeAIRES
signed in September 2006. The nursing provision was not covered by all newspapers in
the same month until November 2006. Higlippine Stais 7 articles published in

September 2006 were the largest number published by any newspaper in 2006. All three
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newspapers reached their overall peaks in coverage in late 20@hiltppine Starin
August (9 articles) and thdanila Times(14 articles) and thehilippine Daily Inquirer
(12 articles) in October. For all three newspapers, the number of articleshpdbh the
year 2008 peaked in January and declined in February and March. The number of

articles per month by newspaper is also shown graphically in Figure 4.7.

Table 4.3. Number of Articles per Month by Newspaper (JPEPA)

Manila Times Philippine Daily Philippine Star
(n=60) Inquirer (n = 44)
Year Month (n =38)
2006 June 1 (1.7%) 0 (0.0%) 0 (0.0%)
July 0 (0.0%) 0 (0.0%) 0 (0.0%)
August 0 (0.0%) 0 (0.0%) 1 (2.3%)
September 4 (6.7%) 0 (0.0%) 7 (15.9%)
October 0 (0.0%) 1 (2.6%) 1 (2.3%)
November 2 (3.3%) 4 (10.5%) 4 (9.1%)
December 1(1.7%) 0 (0.0%) 0 (0.0%)
2007 January 5 (8.3%) 1 (2.6%) 6 (13.6%)
February 2 (3.3%) 0 (0.0%) 1(2.3%)
March 0 (0.0%) 0 (0.0%) 0 (0.0%)
April 1 (1.7%) 0 (0.0%) 0 (0.0%)
May 1 (1.7%) 2 (5.3%) 1 (2.3%)
June 1 (1.7%) 1 (2.6%) 0 (0.0%)
July 1 (1.7%) 2 (5.3%) 0 (0.0%)
August 12 (20.0%) 3 (7.9%) 9 (20.5%)
September 3 (5.0%) 1 (2.6%) 6 (13.6%)
October 14 (23.3%) 12 (31.6%) 5 (11.4%)
November 0 (0.0%) 2 (5.3%) 0 (0.0%)
December 4 (6.7%) 3 (7.9%) 0 (0.0%)
2008 January 5 (8.3%) 3 (7.9%) 2 (4.5%)
February 1(1.7%) 2 (5.3%) 1(2.3%)
March 2 (3.3%) 1 (2.6%) 0 (0.0%)
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Figure 4.7. Number of Articles per Month by Newspaper (JPEPA)

Articles/Month by Newspaper
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It is worth noting that the overall volume of coverage for each newspaper is
different for the nurses in JPEPA controversy than for the licensure examgdeaka
controversy: théhilippine Daily Inquirerpublished the largest number of articles
(154—43.6% of total) about the licensure exam leakage controversy, but the fewest
articles of any newspaper about either controversy (38—26.8% of total) about the
inclusion of nurses in JPEPA. TManila Timespublished the most articles (60—42.2%
of total) about the inclusion of nurses in JPEPA, and the second most (131—37.1%)
about the licensure exam controversy. Phdippine Starpublished the fewest articles
(68—19.3% of total) in its coverage of the licensure exam controversy, but it published

the second most articles (44—31.0% of total) about the inclusion of nurses in the JPEPA.

Qualitative Description of Frames.Frames used to discuss the JPEPA nursing

provision controversy fall into 3 main categories: two economic frames (an “oppgttuni
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frame, which focuses on the economic possibilities of including nurses in the JPEPA, and
a “critical” frame, which critiques the provisions of the agreement), a ésurghts”

frame, and two “professionals” frames (a positive frame and a cifitesak). This

section describes the functions of each frame (problem identificatiohuatn,

implications, and prescriptions) and the framing devices (metaphors, casgghra
depictions, roots, consequences, and appeals to principle) employed in support of these

functions.

Economic Frames
Economic Frame—Opportunity: What is the problem?This frame suggests that the

inclusion of nurses in the JPEPA is not a problem, but an opportunity. Speakers use the
image of Japan “opening its doors” or “opening its labor market” to Filipino nurses t
describe the agreement. They suggest that this is a good development fetyao¥ari
reasons to be described below. This is the first time that Japan has allapiad Fil

nurses to enter its labor market. Speakers use catchphrases such as@ “histori
development, a “landmark” agreement, a “milestone” in Philippines-Japammmstati

"It's probably the most important bilateral economic agreement between
the Philippines and Japan in the last 50 years!" exclaimed Press Secretary
Ignacio Bunye. The pact features not only trade of goods and services but
unprecedented steps to open the door for Philippine nurses to work in
Japan. (Lopez 2006)

Economic Frame—Opportunity: Who is responsible? The government (particularly
President Gloria Macapagal Arroyo’s administration) takes cfedgecuring the
provision allowing nurses to work in Japan under the JPEPA. Government negotiators

tout the longstanding “close relationship” between the Philippines and Japan as an
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important factor in making the agreement possible. The agreement partigigresates
for jobs and revenue lost when Japan reduced the number of visas available to
“entertainers” (sex workers) from the Philippines under pressure fromnitediStates
for human trafficking.

Economic Frame—Opportunity: What are the implications of the problem? This
frame suggests that the inclusion of nurses in the JPEPA is a great oppdotuthiéy
Philippines and will lead to increased participation of Filipino workers in thengse
workforce in the future. Japan has an aging workforce, high turnover, and growing
imbalances between the supply and demand for health care workers, while the
Philippines has a surplus of nurses. Japan’s service sector is a huge part of ity econom
so beginning to send nurses now will make it easier to send other Filipino service
workers to Japan later. Also, if the Philippines fails to act quickly, therelage ot
countries (particularly Indonesia) that are already ratifyinglairtreaties with Japan:

If it plays its cards right, the Philippines can very well fill the need. Of
course, that means the Senate should ratify the treaty first. Failure to do so
will drive Japan into the arms of other countries for its manpower
requirements, specifically Indonesia, Thailand, Singapore and Malaysia,
which by the way have already concluded a bilateral trade agreement with
that country. (Eclevia 2007)

The Philippines runs the risk of losing its position in the Japanese market if it does not
also ratify the JPEPA as soon as possible.

Economic Frame—Opportunity: What action should be taken?This frame calls for

the JPEPA to be ratified so that nurses can start going to Japan as soon a&s passsol
that it does not lose this special position in the Japanese labor market to competing

countries such as Indonesia (which ratifies an agreement to send its nurses to Japan
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during the study period). For these reasons, speakers appeal to principlesdaugh as

and the national interest to call for the quick approval of the JPEPA.

Economic Frame—Ciritical: What is the problem? This frame posits that including
nurses in the JPEPA is a problem because the provision was only includedlse that t
Philippines would agree to accept toxic waste from Japan. Rather than beihg a rea
concession on the part of the Japanese government, it treats nurses as a “bafgpining
added to the agreement in order that Philippine government would accept the otherwise
unpopular toxic waste provision.

Economic Frame—~Ciritical: Who is responsible?This frame suggests that the

Philippine government is responsible for the problem: it did not stand up for its people in
agreeing to allow toxic waste into the country in exchange for having Filipinesurs
allowed into Japan, and it was not transparent with the Filipino people in acceging thi
part of the agreement.

Economic Frame—Ciritical: What are the implications of the problem? The primary
implication expressed within this frame is the concern that the JPEPA prowadiating

tariffs on Japan’s toxic waste entering the Philippines will send the Philgypalean

nurses” to Japan in exchange for “dirty garbage” sent from Japan to the Philippies. T
is an exploitative and unconstitutional agreement, and it will put the environment and the
health of the Filipino people at risk:

“We're sending them healthy bodies, [caregivers] and nurses who will
take care of their health, and what do we get? Poison,” said Mimi Sison,
Green Initiative Inc. chief executive officer. (Yap 2006)
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Economic Frame—~Ciritical: What action should be taken?This frame posits that the
perceived tradeoff of allowing Filipino nurses to work in Japan in exchangddwmiraj

Japan to dump toxic waste in the Philippines is unconstitutional, so the JPEPA should be
rejected or renegotiated before the Philippines agrees to participate

An assault on the Constitution. That is how three prominent lawyers have
described the Japan-Philippines Economic Partnership Agreement...|
listened to the three Monday morning make their presentation before the
two Senate committees conducting hearings on the proposed treaty...l see
no compelling or cogent reason why the Senate should ratify JPEPA, now
and in the future. JPEPA is simply a bad deal. It will enable the Japanese
to dump waste in the Philippines and yet treat Filipino nurses as temporary
workers even after they have learned to speak-and write-in Japanese,
fluently. It runs roughshod over the Constitution. Every Filipino who loves
himself, loves his people and loves his country should raise his fist against
this treaty. (Lopez 2007)

Nurses’ Rights Frame
Nurses’ Rights Frame: What is the problem?This frame highlights the fact that the

provisions of the JPEPA actually make it very difficult for Filipino nurses to émeer
workforce: they are accepted into the Japanese workforce as traineesheathally

licensed nurses and are required to take the nursing licensure exam in Japdniesg. W
appears on the surface to be a groundbreaking development, the treaty adtusdty w
benefit Filipino nurses and does not adequately protect them. The provisions have been
misrepresented to nurses, and in reality the agreement will lead to a ned¢slanga

trade” of nurses:

“This requirement alone is extremely difficult...but even after our workers

pass the gauntlet of these stringent requirements, what will they get? Only

a temporary, three-year working permit. Such a temporary status severely

undermines their rights and welfare...In essence, the professional

advancement and future as immigrants of Filipino nurses and caregivers in
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Japan are already compromised by JPEPA even before they begin their
employment there...With JPEPA, the Philippine government is
institutionalizing the practice of selling off Filipinos as cheap labor.dt ha
made Filipino migrant workers even more vulnerable to discrimination
and abuse.” (Mendez 2007)

Nurses’ Rights Frame: Who is responsible?The nurses’ rights frame holds Philippine
and Japanese government negotiators responsible for the problem. They failedlto cons
with nursing groups such as the Philippine Nurses Association (PNA) to emsiare t
endorsement before signing the agreement.

Nurses’ Rights Frame: What are the implications of the problem?This frame
suggests that nurses who work in Japan under the JPEPA provision will not actually
receive the stated benefits from their work in Japan. They will be forced kocaaor
trainees with few protections, and they will be required to take the Japaeesele
exam in Japanese in order to gain full employment status. While some langiragg tr
is provided for nurses, the language is very difficult to learn, and they will beslyrio
pass the licensure exam in Japanese. If that happens, they will be fortedidome
after their 3-year training term is up. Also, nurses run the risk of being exiploite
(sexually or otherwise) by their employers, or of being forced into ‘@menent” (sex)
work if they cannot complete the training and licensure requirements:

Carmelita Nuqui, who heads...a nongovernment organization assisting
Filipino women migrants in Japan..., believes that given the terms of the
JPEPA, the prospect of Filipino nurses and caregivers facing a lot of
discrimination or treated as second-class professionals is not remote.
“They may be given jobs lower than they expect or, worse, may even end
up working in entertainment joints for lack of better opportunities,” she
says. (Panao 2007)
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Nurses’ Rights Frame: What action should be taken?This frame suggests that
because it does not achieve the benefits that are attributed to it, the JRERA®E
rejected or renegotiated. Alternatively, one speaker suggests that somprobtems

of the agreement would be resolved if the licensure examination should be given to

Filipino nurses in English instead of Japanese.

Professionals Frames
Professionals Frame—Positive: What is the problem?his frame does not define the

provisions for Filipino nurses in the JPEPA as problematic: instead, they are an
opportunity for professional development for Filipino nurses. This frame also does not
represent the language learning provisions of the JPEPA for Filipino nusesadem,
suggesting that nurses need to learn the Japanese language in orderct®ipréui
Japanese health care setting. It is a matter of life and death/healtheapdssathe
requirement is not unreasonable:

The Japanese government officially acknowledges an acute shortage of
nurses in their country and is feverishly taking up measures to handle its
rapidly graying population. And the only recourse open for them is to hire
Filipino nurses who are known throughout the world as competent and
compassionate workers... “Why should our nurses be required to learn
Nihongo?” the anti-JPEPA groups ask. Common sense dictates that
foreign nurses like Filipinos will be working with Japanese doctors and
surgeons, who will of course talk with them in their Japanese tongue and
this would certainly be crucial in life-and-death situations at the hospital.
(Villanueva 2007)

Professionals Frame—Positive: Who is responsible&ince it does not define the

JPEPA provisions as problematic, this frame does not seek to attribute resppmhsibili
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them to any particular person or group. It notes, however, that Filipino nurses are
included in the agreement because of their excellent international reputatio
Professionals Frame—Positive: What are the implications of the probleth This

frame represents the implications of the provisions for Filipino nurses in the JEPA
positive, an opportunity for their professional development in a new setting. Itis also a
positive development because nurses, as professionals, are less likely to bedexploi
overseas than unskilled workers (which have historically been sent to Japan):

"Our sense is, if we must advance the export of services. We might as well
consciously encourage the deployment of highly skilled surplus
professionals, such as nurses, who are generally immune from employer
mistreatment,” [trade union spokesman] Aguilar said. (Gamolo 2008)

Professionals Frame—Positive: What action should be taken?his frame does not
suggest changes to the JPEPA provisions, as it deems the language learning and other
requirements to be necessary and appropriate to ensure that Filipino nursa® dan

Japanese patients effectively and efficiently.

Professionals Frame—Ciritical: What is the problem? This frame points out two
possible problems with the inclusion of Filipino nurses in the JPEPA: first, itgrole
accelerating out-migration of Filipino nurses and loss of professionals in they;@und
second, the possibility that the Japanese government could fail to provide competitive
benefits to Filipino nurses entering the country under the JPEPA.

Professionals Frame—Critical: Who is responsible?This frame does not address
responsibility for the loss of professionals in the Philippines directly, but it Hodds t

Japanese government responsible for ensuring that Filipino nurses are dglequate
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compensated under the JPEPA. Filipino nurses are sought after around the world (they
are high-value professionals with important and well-regarded skills), scahesasily

go elsewhere if the salary, benefits and training offered in Japan are nablgesir
Professionals Frame—Ciritical: What are the implications of the probler? The
implications of including Filipino nurses in the JPEPA suggested by this franieeare

loss of professionals in the Philippines and the rise of Japan as a possible congpetitor f
Filipino nurses with other markets. Several speakers point out, however, thabFilipi
nurses may not be interested in working in Japan—they prefer the US and Europe.
Professionals Frame—Critical: What action should be taken?Speakers using this
frame state that the Japanese government must provide a competitivershlaenefits
package for Filipino nurses if it expects them to work in Japan:

The JPEPA, rather than promoting the interests of Filipino nurses,
undermines the dignity of our profession...Nowhere else in the world are
our Filipino nurses given such a second-class status-not in the United
States, the Middle East or Europe...Our nurses are wanted everywhere in
the world. It is not as though we are wanting in employment opportunities
abroad that we must insist on going to Japan under even a grossly less
attractive offer. If Japan wants our nurses, it must grant us the same
treatment other countries accord to us. (Samaco-Paquiz 2007)

Quantitative Distribution of Frames. The number of articles about the JPEPA nursing
provision controversy in which each frame was present is shown in Table 4.4. As was
the case for the licensure leakage controversy, “economic” and “nucgds” frames
appeared most prominently: the most frequently appearing frame was the “@zonom

opportunity” frame, which appeared in 109 of 142 total articles (76.7%). The “nurses’
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rights” frame was the second most frequently observed frame, appearing in 92 of 142

articles (64.8%).

Table 4.4. Quantitative Distribution of Frames (JPEPA)

Frame Number of Articles Most Frequent
Sources

MT andPScolumnists
senators
ambassador

Economic-Opportunity 109 (76.7%)

PNA

92 (64.8%) senators
MT columnists

labor officials

Nurses’ Rights

advocacy groups
environmentalists
MT columnists

Economic-Critical 28 (19.7%)

Professionals-Positive 13 (9.2%) MT andPScolumnists
senators
Professionals-Critical 8 (5.6%) advocacy groups
MT letters

The remaining frames appeared much less prominently: the “econotattframe in
28 articles (19.7%), the “professionals-critical” frame in 13 articles (9% )the
“professionals-positive” frame in 8 articles (5.6% of total).

The most frequent sources or “sponsors” of each frame are alsamdtole 4.4.
The “economic-opportunity” frame was most frequently attributed to the coltsiiars
theManila Timeg(15 articles) and thehilippine Star(13 articles), senators (13 articles),
and the Philippine Ambassador to Japan (10 articles). The “nurses’ rights™viiesne
most frequently attributed to representatives of the PNA (19 articleg}osel4

articles),Manila Timescolumnists (12 articles) and labor officials (10 articles). The
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“economic-critical” frame was most frequently attributed to advogaoyps (6 articles),
environmentalists (4 articles), and Manila Times columnists (3 ajticldse
“professionals-positive” frame was most frequently attributelaoila Times(3 articles)
andPhilippine Starcolumnists (2 articles) and senators (2 articles). The “professionals-
critical” frame was most frequently attributed to advocacy groups (desitiand letters

to the editor of thé&hilippine Daily Inquirer(2 articles.

Distribution of Frames over Time. The distribution of frames (number of articles) by

guarter in the newspaper coverage of the JPEPA controversy is shown in Figure 4.8.

Figure 4.8. Distribution of Frames by Quarter (JPEPA—Number of Articleg

Frame Occurrence by Quarter--JPEPA

35
30
25
20 mE-C
15 HE-O
10 NR
5 4 —— mP-C
mP-P
2006 2007 2008

The distribution of frames (percentage of articles) by quarter in thepaperscoverage

of the JPEPA controversy is shown in Figure 4.9.
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Figure 4.9. Distribution of Frames by Quarter (JPEPA—Percentage of Artites)

Frame Occurrence by Quarter (% of
Total Articles)--JPEPA
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The “economic-opportunity” and “nurses’ rights” frames appeared most frdgire
every quarter of the study period, and they were the only frames that appeared
consistently in each quarter. The “economic-opportunity” frame appeared rtere of
than the “nurses’ rights” frame in all quarters except October-Decem@éy &fen the
“nurses’ rights” frame appeared more frequently as the overall volume ohgevef the
JPEPA peaked. The “economic-critical” frame emerged as an aiterpatspective to
the “economic-opportunity”/“nurses’ rights” discussion between October 2006 and June
2007, but even at its height (April-June 2007) it only received the same volume of
coverage as the “nurses’ rights” frame during a quarter with a smadllionember of
articles. The appearance of the “economic-critical” frame decliriedafne 2007, and
it eventually disappeared by the end of the study period. Both “professiomate'sr
appeared intermittently and with relatively low frequency (less than 20%icés in

each quarter) throughout the study period.
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JPEPA: Interview Results
This section discusses findings from interviews of key informants repirggent

four key groups with an interest in the JPEPA: the Philippine government, the
Department of Health (DOH—on behalf of the health sector), nursing educators, and
nursing professional organizations (the Philippine Nurses Association @&idAhe
Board of Nursing (BON)). It describes how members of each group iddrtfe
problem, attributed responsibility, described the implications of the problem, and

prescribed solutions.

Government: What is the problem?Informants in governmerchoed the language of
the “economic-opportunity” frame when thstated beliefs that the JPEPA was not a
problem, but an opportunity for the Philippines. One of the government officials noted
that the agreement represented an opening in the historically closed éagzomesny:

Japan until today is a relatively closed country. They say that they

welcome imports, but look—it’s difficult to penetrate the Japanese market.
The nuances in Japan are very hard to understand, and you have to be very,
very patient. But once you crack it, you will be able to do business with
Japan.

He acknowledged the concerns expressed in the “economic-criticak fsdu@n he noted
that the Philippines’ willingness to accept toxic waste from Japan was dme kafyt

issues that delayed passage of the JPEPA, but he stated that this was notian expli
tradeoff for human resources and expressed confidence that the Philippines would not
“become the dumping ground for the Japanese” because of the Japanese government’s

commitment not to ship toxic wastes to the Philippines. (The only potential problem he
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saw was that customs workers might be tempted to accept payment in exchangg for ent
of toxic wastes.)

Government: Who is responsible’Both government officials explicitly rejected the
“nurses’ rights” argument that requiring Filipino nurses to learn Japamegsk in

Japan was unfair. Instead, they held nurses responsible for learning the Japanese
language—if they chose to work in Japan, they must accept the requiremesdsaolac

them and do what is necessary to perform their jobs well. As one official stated, “T
problem is it's very difficult to ask people to learn if they simply refuse toysteidst

they should study, they should try and learn. Because like | said, when you go to the US
you are required to speak English, so what's the difference?” Learniniedapa a
professional responsibility for nurses who choose to work in Japan, just as lehening
local language would be for nurses working in any country. The other bffista
maintained that complaints about the Japanese language requirement wergtionreali

First of all, we were complaining about speaking Japanese—for me, that’s
a given. If you go to a foreign country and you want to work there, don’t
complain if they expect you...for me, that was a little too much when |
heard the PNA say “They expect us to learn Japanese, it's so hard to learn
Japanese...” Well, how are you going to work there if you don’t speak
Japanese? So that's where | was like “come on, let’s be realistic here”.

This official also held Filipino nurses responsible for the implications of theice to

work in Japan, describing language learning as a basic expectationhrathantunfair

burden.

Government: What are the implications of the problem?A government official

described the JPEPA as an important opportunity to do business with Japan and a way to

for Filipino nurses and other professionals to penetrate the Japanese market. Unlike
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informants in the education sector, he did not see a serious problem with the requirement
that Filipino nurses work for several years while studying Japanese laorg the
licensure examination. He noted that Filipinos were very “adaptable” and capable o
learning new languages and suggested that even Filipino nurses who faibeanthe e
could benefit the Philippines’ health system and economy by returning with shiliet
in Japan or money to start a business in the Philippines.

The same official also responded critically to the suggestion that the JPEPA
exacerbated “brain drain” of professional nurses in the Philippines:

Well, always the old refrain—the brain drain, you know, is one constant
refrain you hear, but in a country where there is a surplus of supply, what
do you do? You have to send them somewhere. If the Philippine market
cannot accommodate them and the schools continue churning out
professionals, what do you do? So you know, employment is a function of
education. We have a good educational system, we have good training
programs. The only problem is our companies with the jobs
available...Our growth can’t simply come up with the demand, so what do
you do? So as a government we have to look for other sources where they
can be employed.So I'm not at all worried about the so-called “brain
drain”. We have so much “brain” in this country; we can certainly afford

to lose some of them—not to lose them, to share some of them. Maybe
the right word is to share.

This official maintained that rather than being a problem, finding new mddtaisrses
was in fact a government responsibility since the existing system coudtbsmtb all of
the nursing graduates who were trained.

Government: What action should be takenBoth government officials demonstrated a
sense of inevitability and economic necessity about the JPEPA, statitigetlagireement
was necessary to the Philippines’ participation in the global economy. As om& offic

stated, “You cannot be an island. Countries trade among countries, between countries.
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You can't afford not to trade with Japan—one, it's a very rich country, and two, there’s a
lot of opportunities in Japan...Workers, trade, business...there’s a lot of potential in
Japan.” The other official agreed, stating that while the agreement “coulthé&ave
done better”, “at the end of the day, we need this arrangement.”

One of the journalists noted that another government official originallydctdl
the JPEPA to include even more Filipino nurses than the number finally included in the
agreement: the previous Secretary of Labor stalled negotiations over timg nurs
provision in the JPEPA because she did not want a quota on the number of nurses
allowed to enter Japan. She refused to meet with Japanese negotiators unlesslthey w
agree to remove the quota provision, stating that “the Philippines should not allow itself
to be bullied” by Japan on the issue, but instead should allow the “free market” to dictate
how many nurses would go. He quoted her as saying that “the Japanese population is
aging—if they want to impose a quota, let them grow old themselves, let tkewara
of themselves and their elderly!” This created an impasse until thet&@gamas replaced.
The new Secretary of Labor was willing to negotiate on the quota, and the agfreese
signed under his watch.

Despite protests from PNA officials and other nurses’ rights advocates,
government representatives were supportive of the agreement’s languagenewujuire
One official countered arguments that the language requirement was omais¢s by
pointing out that the Japanese government would pay nurses as the equivalent of assista
nurses and would cover all expenses while they are doing language study, so the burden

on nurses was not as great as it was portrayed to be. Also, he invoked a nurses’ rights
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argument to defend the language requirement, saying that it was a way of pgotecti

nurses working in Japan from legal problems because of language difficulties.

Department of Health: What is the problem?Department of Health officials’ reactions

to the JPEPA were very similar to those of the government officials intexgiehey did

not describe the JPEPA as a problem, but as an opportunity for the Philippines and
Filipino nurses. They also acknowledged that the Philippines’ willingness to aoxept
waste from Japan was one of the key issues that delayed the ratificatioagfebment,

but did not view the provision as a direct tradeoff for the entfilgfino nurses to Japan.
One DOH official expressed confidence that the Senate would not “sell outiuhec

and had its best interests in mind when it ratified the agreement.

Department of Health: Who is responsiblene of the DOH officials stated that he
believed that Japanese government pursued inclusion of Filipino nurses under the JPEPA
using economic terms of supply and demand to explain the provision: Japan requested
Filipino nurses due to shortage of nurses, particularly in light of the growing demand for
nurses of Japan’s rapidly aging population. He noted that the ratification of&2Ré& JP

by the Philippine Senate was received with enthusiasm by his colleagupannwho

stated that they were “looking forward to welcoming Filipino nurses”.

Department of Health: What are the implications of the problem?Department of
Healthofficials sought to balance economic concerns and protection for nurses in their
assessments of the implications of the JPEPA: they described the exgrasmn

important opportunity to do business with Japan and a way to for Filipino nurses and
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other professionals to penetrate the Japanese market, but also called for matierprote
for nurses in terms of salaries, social security protection, and benefits.

One DOH official mentioned two particular concerns about how Filipino nurses
would be received in Japan: first, the fact that the JPEPA did not treat Filipino nurses
working in Japan under the agreement with equal professional status with Japanese
nurses. As he put it, “I don’t know how Japan calls it, but the Philippines perceives it as
much, much lower than a legitimate Japanese nurse. But of course the egapaia Fil
nurse is ‘l am a licensed nurse, | have my competencies, and | can equalapidmess
nurse.” Also, he suggested that Filipino nurses might not be well-received pylihe
in Japan, noting that Indonesian nurses already working in Japan had experienced such a
“culture shock” because Japanese people were not used to having foreigners taking ca
of them, especially those who looked different from them.

Department of Health: What action should be takenhe Department of Health

officials expressed support for the nursing provision of the JPEPA as it Wigslydotuit
suggested that agreement could be altered to call for Japanese languaggttrdiai
offered in the Philippines so that Filipino nurses were prepared to work before they
entered Japan (to address the status gap with Japanese nurses describhed labdpde)

not reject the language requirement altogether, however. A DOH offierioned that

he believed that the public was poorly informed about the provisions of the agreement
and that the lack of information precipitated the protests that delayedfitatam. He
suggested that the JPEPA could be adjusted in the future if it did not work, pdyti€ular
the public was better informed about how the process worked and the intentions of the

agreement.
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Educators: What is the problem?Educators described two main problems with the
JPEPA nursing provision: first, it set up “onerous” requirements for Filipino nurses
(particularly the language and licensure exam requirements) which saaygest Japan
was trying to create disincentives for them to enter its workforce. Toadéssue was
the “deskilling” of Filipino nurses seeking work in Japan: the JPEPA’s reqeirts of
caregivers (which typically require less training than professionaksjwere so strict
that the educators feared that many professional Filipino nurses wouldagaera®
caregivers, working below their professional training and capacity.

Educators: Who is responsible’Both of the educators disagreed with the DOH
official’s assessment that the inclusion of nurses in the JPEPA had beerdityidbe
Japanese government. Instead, one suggested that the provision was added more for the
sake of appearances than in response to any particular request of the Japanese
government—creating the appearance that the country was opening itssmattketit
making any serious concessions.

The other educator suggested that in fact, the Philippine government pushed for
the inclusion of nursing provisions in the JPEPA. She stated that Japanese nggotiator
were unlikely to request Filipino nurses because Japan was a very “closetly aod
the public was resistant to the idea of having foreigners providing healthlcsiead,
she suggested that Philippine negotiators added the provision to make up for a trade
imbalance between the two countries—"so instead of bananas and mangoes being
shipped out to them, of less value compared to cars and computers and electronics being

exported to us, here the serious imbalance of trade had to be corrected.” Since human
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resources were very valuable, this would correct the imbalance and providameenit
income for the Philippines. She described the Philippine government’s media campaign
in favor of the nursing provision as a “hard sell” or “social marketing” campaigait

public support for the JPEPA and suggested that the Japanese government was also
“doing a hard sell” of plans to bring Filipino nurses to Japan to its citizens.

One of the educators held the Philippine negotiators of the JPEPA responsible for
the fact that nurses do not enter Japan as licensed professional nurses under the
agreement. She expressed particular dismay that they had not pressed Japanese
negotiators on their strict requirements of caregivers, becauselsfii@ald be unable
to stop Filipino nurses from entering Japan as caregivers onde A went into effect.
Educators: What are the implications of the problem?Both educators, although not
satisfied with the agreement’s protections for Filipino nurses, acknowleligeid t
created a possible economic opportunity and a new market in which some Filipino nurses
would participate. One noted that Filipino workers were accustomed to workivg belo
their qualifications in order to find jobs overseas, so some nurses would likely find work
in Japan as caregivers—particularly in light of oversupply and high unemplogiment
nurses in the Philippines. The other educator suggested that the JPEPA alsoeatght cr
opportunities for other Filipino professionals since Japan is a rapidly agintyseitie
very low replacement—if Japanese leaders did not do something, the country could lose
its status as a major economic power in the region. Both noted that although they would
likely prefer to work in the United States or other western countries, Filipiaos w

“resilient” and highly capable of adjusting to life in Japan under the agreement.
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On the other hand, both educators expressed concerns that Filipino nurses would
not be protected adequately under the JPEPA—a more important issue than concerns
about “brain drain”, according to one educator who pointed out that the number of nurses
going to Japan was relatively small. Both suggested that the “socializagnati
required of nurses entering Japan (during which Filipino nurses work without licenses
and study the Japanese language) was a way for Japan to get cheap labor, and they stated
that they feared that nurses would be exploited in Japan. One said that she suspected that
Filipinos would be placed in rural areas (“the worst places”), where they would stand out
because of their looks and language skills, and she worried that they would eatetstr
there.

Both educators expressed particular concern for the welfare of ferhpled-i
nurses working in Japan. They stated that the Philippine public was particularlgfwa
sending female nurses to Japan because of perceptions of the Japanese as “cruel
invaders” (particularly by the generation that had survived the Japanese motupat
World War 1) and a history of “mail-order brides” from the Philippines jpaia One
educator also expressed concern that female nurses working in Japan would be expected
to be “quiet and docile”, in contrast with Filipino nurses’ professional training to be
“assertive and caring”.

Educators: What action should be takenne of the educators acknowledged the
economic importance of the JPEPA to the Philippines, stating that the failatéytahe
JPEPA would be a major “diplomatic embarrassment” or “faux pas” and would hurt the
Philippines’ efforts to compete with other countries such as Indonesia tleapassing

trade agreements with Japan in the meantime.
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At the same time, she stated that negotiators should have pushed for greater
protection of Filipino nurses in the JPEPA, as the current agreement did not offer them
the protections given licensed nurses until after the 3-year training paded and they
passed the licensure exam. She disputed terminology used by other informants
suggesting that Filipino nurses would be treated as “trainees” in Japan, saj@agl ithat
Filipino nurses would be treated as “assistant nurses” and supervised by Japesese
She suggested that negotiators should have noted to the Japanese that Filipino nurses are
better qualified (Bachelor of Science in Nursing or BSN trained) thamtiomésian
nurses working in Japan under a similar agreement and should be treated accordingly
She said that she hoped that the JPEPA could be renegotiated after it passed to create
better working conditions for Filipino nurses entering Japan.

Both educators also employed arguments from the nurses’ rights frame to
describe how they hoped the situation played out once the JPEPA went into effect. One
educator stated explicitly that she would discourage nursing students from seeking
in Japan under the JPEPA, saying that she would instead encourage nurses to look for
work in places that are “more friendly” and “will not exploit you”. The other athrc
called for research and follow-up to understand what happened to Filipino nursegenteri
Japan under the JPEPA. She hoped that Philippine and Japanese academics would be
able to collaborate in this effort to alleviate concerns about exploitation and

discrimination against Filipino nurses (particularly in rural areas).

Professional Organizations: What is the problem?he Board of Nursing (BON)

official and the Philippine Nurses Association (PNA) official identifeéightly different
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problems with the JPEPA provisions for Filipino nurses. The Board of Nursing
representative noted that Filipino nursing leaders believed that “there hsvwmeuzan

offer in terms of professional nurses”, so they were somewhat surprised thatweneses
not given the same professional status as Japanese nurses under the JPEPA. The PNA
official protested the agreement’s lack of protection for Filipino nurseiéameeas well

as its “unfair” language and licensure requirements. She also pointed oubrtkiagw
conditions for Filipino nurses in Japan would likely be poor, noting that the Japanese
Nurses Association had called for improved wages and working conditions for all
Japanese nurses before Japan accepted Filipino nurses into its workforce.
Professional Organizations: Who is responsible®Phe representatives of professional
nursing organizations attributed responsibility for the outcome of the JPEPAaieniff
groups. The PNA official criticized the Philippine government and treaty aégatifor
accepting terms that she perceived as unfair to Filipino nurses and failirogect pineir
rights. She extended this criticism to a broader indictment of the governmepttorgr
nurses as a commodity:

...We are not commodities. We should have never been included there.
Because it's a trade agreement. We are not commodities, and we are not
for sale...But the sad thing is that they just want our nurses to go there in
order for the dollars to come into our country.

She accused the Philippine government of “selling” nurses to Japan for thtameeit
income that they would bring to the Philippines.
The Board of Nursing representative was less critical of the JPEPAategot

Instead, she held nurses responsible for their own participation in the agreeatiegt, st
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that it was fair as long as nurses were vigilant and informed about the regniseand
protections of the agreement.

Professional Organizations: What are the implications of the problemThe Board of
nursing representative described the potential implications of the JPEPA nursing
provision as positive: she suggested that the agreement offered opportundigsifat
exchanges that could help to improve Philippines-Japan relations. She amtittipate
thawed relations and the presence of Filipino nurses in Japan would help the Philippines
economically: it would bring Japanese tourists and retirees to the Philippinesthiey

will have firsthand experience of how it is to relate to Filipinos” after aatng with

Filipino nurses.

The PNA official described the potential effects of the provision more negativel
for several reasons. First, she complained that Filipino nurses would be treated as
“trainees” and would not be protected by labor laws if they made mistakes thdgs
were given local licenses. She described the arrangement for Filipires noistudy
Japanese while working in Japan as unfair, particularly because the conditions under
which Filipino nurses would study Japanese (in addition to their nursing workload) would
make it very difficult for them to learn it well enough to pass the licensamm:e
“They’ll be exhausted—how can you still study? It's so hard—we are not used to those
deciphers [Japanese characters]”. Finally, she expressed concéiitipgimat nurses
would be exploited in Japan—that the Japanese would expect them to accept the
proposed conditions out of poverty and desperation “like the Japayukis” (female Filipino

entertainers working in Japan). She also suggested that this history left furdeded
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the licensure exam vulnerable—that instead of returning to the Philippines, nhses w
failed the licensure exam would remain in Japan and be exploited by Japanese men.
Professional Organizations: What action should be taken”The PNA representative
indicated that she was not surprised by the lack of protection for nurses unddétRide JP
as the Philippine government paid little attention to nurses’ welfare idsu@sstically as
well as abroad. She described protesting the provisions of the agreement athpart of
PNA'’s larger mission to ensure fair treatment and protect the welf&igpaho nurses.

In particular, she suggested that the negative effects of the agreeude mitigated

by offering Japanese language training in the Philippines so that nurses epenegto
work before they entered Japan—or that the licensure exam could be given g Emngli
give Filipino nurses a better chance of passing and gaining the status aatigrst

given to fully licensed nurses.

The Board of Nursing representative encouraged nurses participatimgg in t
JPEPA to be “proactive” and “assertive” about what they could offer as poofaks
nurses and suggested that nurses should not go into the agreement fearful of being
exploited, but should seek to benefit professionally from participating in teeragnt.
She suggested that nurses should take advantage of Department of Labor and
Employment-organized orientations and other mechanisms to learn about the provisions
of the JPEPA—whatever limitations of the agreement could be overcome if nurses we
well-informed. If they discovered problems, these could be given as feedback. The
nursing sector could also become more engaged and empowered by partiaipating i

discussions of health trade agreements.
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JPEPA: Summary of Results
The JPEPA controversy was discussed in a total of 142 articlesMuathia

Times Philippine Daily Inquiret andPhilippine Starbetween June 2006 and March
2008. The most frequently appearing frames in the newspaper coverage ofRiAe JPE
nursing provision were the “economic-opportunity” and “nurses’ rights” fransethea
discussion of the provision centered on the tradeoff between its economic opportunities
for the Philippines and Filipino nurses and suggestions that its language and licensure
requirements were unfair of Filipino nurses. Government and health sector key
informants supported the JPEPA nursing provision as an opportunity to open a new
market for Filipino nurses. Both supported the agreement’s Japanese language
requirement for Filipino nurses, although health sector informants sugdestéa t

country training would help Filipino nurses to take their licensure exampamdse and
enter Japan with full professional status. Nursing educators lamented theu&ine
language requirements and “deskilling” of Filipino nurses under the JPEPA, but
suggested that these did not outweigh the overall economic benefit of the ergraam
could be renegotiated in the future. The Philippine Nurses Association (PNA)
representative similarly protested the JPEPA’s language and licenguiremngents,

while the Board of Nursing (BON) informant described it more positively as a

professional development opportunity for Filipino nurses.
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CHAPTER 5

DISCUSSION

This chapter highlights key findings from the case studies of the licensure e
leakage and the JPEPA nursing provision cases described in Chapter 4 and diseusses
they answer the research questions articulated in Study Aims #1 and #2:

Aim #1: To describe the frames in Philippine newspaper coverage of two
recent controversies in nursing education and migration in the Philippines:
(1) a leakage of test answers on the June 2006 Philippine nursing licensure
examination and (2) a provision in a newly signed trade agreement
opening Japanese markets to Filipino nurses. How do journalists and
other sources identify these controversies as problems, and what solutions
do they recommend? What values do they invoke in these discussions?

Aim #2: To identify views of policymakers, educators and journalists
about the nursing licensure examination controversy and the Japan trade
agreement. How do these stakeholders define the controversies as
problems, and what solutions do they recommend? What values do they
invoke, and how do these overlap with or differ from how the issues are
framed in the newspaper coverage?

It also discusses how each controversy was resolved in the context of the findings of the
frame analyses and key informant interview analyses to fulfill Stuay#3:

Aim #3: To describe how these controversies reflect policymaking
priorities and power dynamics between stakeholders with respect to nurse
migration in the Philippines. How do the decisions made to address each
controversy reflect the values invoked in the newspaper coverage and key
informant interviews? Which stakeholders’ views influenced the

decisions made, and which stakeholders’ views were minimized or
ignored?



Finally, it discusses the study’s practical and theoretical implicatinddimitations and

suggests directions for future research based on this study.

Framing of Controversiesin Newspaper Coverage (Study Aim #1)
The frames used in newspaper articles covering both the licensure exage leaka

and the JPEPA reveal a similar tension about how stakeholders in the Philippines think
about nurses and nurse migration: for both controversies, the most frequentlyngppear
frames could be grouped into three analogous categories: “economic”, “mghes’
and “professionalism” or “professionals”. In other words, public discussion of both
controversies centered around similar tensions between images of nurgasras e
products to be marketed abroad, potential victims who need to be protected, and
professionals who are valued primarily as providers of health care. This sectiohefes
how the “economic”, “nurses’ rights” and “professionalism”/“professionaksies and
their associated images of nurses were debated in the newspaper covdrage of t
licensure exam leakage and the JPEPA nursing provision.

While both the licensure exam leakage and the JPEPA nursing provision
generated significant attention from a variety of stakeholders in the Phikpiee
licensure exam leakage received much more attention than the JPEPA nursingrprovis
This is evident in the volume of newspaper coverage that each issue received during the
study period (353 articles on the licensure exam leakage vs. 142 articles BER#e J
nursing provision). It was also acknowledged by several of the key informants, who
stated that the JPEPA nursing provision was “less of a concern” than the licexasure e

leakage. They also noted that the nursing provision was perhaps the third mos¢adontes

issue in the JPEPA itself, behind the provisions allowing toxic waste from Japadhdnt
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Philippines and allowing Japanese fishermen to operate in Philippine watersypéepa

2008).

Nurses’ Rights as Counterframe to Economic Framedshe key tension exposed in the
newspaper coverage of both controversies was between economic and “nursés’ rights
frames. In both cases, “nurses’ rights” frames emerged as coamtesffalternative
explanation of the relevant events and their implications—Entman 2003, Entman 2004)
to the dominant economic frames. Specifically, the discussion of the licensare exa
leakage was dominated by the “economic-image” frame—which repeelstnat leakage
as an economic problem because it threatened the global image of Filipies-rurs
which appeared most frequently overall and in every quarter of the study period. Some
sources also invoked other frames in support of the “economic-image” frariey|pdsy
the “professionalism-health & safety” and “professionalism-values of nlirfsamges as
will be described in more detail below. Students and their associated interest groups
invoked the “nurses’ rights” frame to justify their opposition to the proposed retdéke of
licensure exam, which they defined as the chief problem because of agrfiest” and
cost to the involved nurses. It was particularly prominent in the discussion during the
initial period of uncertainty after the leakage was exposed, and declined in suibseque
time periods as economic concerns gained prominence.

In the coverage of the licensure exam leakage, the tension between “ezonomi
image” and “nurses’ rights” frames centered on proposals that theedffaatses should
be required to retake the licensure exam. On one side were members of Camdjtess

Commission on Filipinos Overseas (CFO) chairman, who called for a retacdras
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“economic-image” concerns, stating that the retake was necessary itodiskfieguard

the credibility and integrity” of Filipino nurses (Crisostomo 2006, Cueto 2006). The
“nurses’ rights” frame emerged as the main counterargument as nutglegtst their
parents and advocacy groups suggested that the retake was unfair becauseso it
effort that it would require for the examinees to study and sit for the exarorads@Eme.
These interpretations of the leakage reflect two competing images of:moksans

and government officials promoting the “economic-image” frame represesgs as an
export product whose image must be protected overseas through the retake, winide nur
students and their allies depict them as potential victims in the leakaggisaue to the
financial costs and anxiety they would incur if required to participate irethke.

Entman’s (2003, 2004) “cascading activation” model of news framing suggests
that frames “activate and spread” from actors at the top of stratyfsteinss to other elite
groups, the media and the public, so the utilization of economic and nurses’ rights frame
by President Gloria Macapagal Arroyo’s administration in response to &sdl s
particularly interesting. During the first months after the licemgxam leakage was
revealed, proponents of the “economic-image” and “nurses’ rights” frameo@om
their viewpoints in public discussion in efforts to influence the response of thepittal
government and President Arroyo to the leakage. The president—the kegrdatasier
in the leakage response—initially appeared caught between economic and mgirses’ r
concerns, as demonstrated by her emergence as one of the most prominent sources of
both the “economic-image” and “nurses’ rights” frames in the leakage covetage
different times she was quoted as saying that a retake would be “unneeaskanyair”,

particularly for nurses who came from poor families (Mediavilla 2006b)—suggessti
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image of nurses as potential victims if they were forced to retake thelieeexam—
and calling for a retake of the licensure exam in order to “preservedtidergputation of
our Filipino professionals” (Dalangin-Fernandez 2006)—suggesting an image of nurses
as export products whose image must be preserved on the global market. Rather than
using her position and authority to set the terms of the debate (as suggesteddyy£ntm
(2003) “cascading activation” model), the President took rhetorical cuas fro
government officials and interest groups on both sides.

Figure 5.1 shows how President Arroyo held the “economic-image” and “nurses’

rights” frames in tension during the first three quarters of the study period.

Figure 5.1. GMA—Frame Usage by Quarter (Licensure Exam)

GMA--Frame Usage by Quarter (% of
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In the first two quarters, she invoked “economic-image” concerns in about 80% of the
articles and “nurses’ rights” concerns in over 40% of the astidlevhich she was quoted.

(These ratios reflect her attempts to balance both priorities during tbe pefore the
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final resolution for the leakage was reached.) In the January-March 2007 cuuaitey (
which she decided to offer a retake of the licensure exam in response to the CGFNS
decision to refuse visa screening to affected examinees) the ratio of “ecamage”
references to “nurses’ rights” references by President Arroyo sexldeom 2:1 to

almost 3:1.

This increase suggests that President Arroyo became more convinced of the
“economic-image” interpretation of the leakage events over time, particohce the
CGFNS decision was announced. Once the possibility of losing the US market for th
nurses became clear, the President invoked concerns about protecting thdeggghts
frequently and made protecting their economic value and opportunities her primary
concern. The relative weakness of President Arroyo’s administraticanminig the
leakage clearly after it was initially exposed suggests that ilic#resure exam leakage
case, concerns moving up the cascade rather than down. The administration did not have
control over its message, takes cues from other elites and interest growpeesals, the
President made decisions based on the desires of other actors (partical @GRNS)
rather than setting the terms of resolution to the problem.

The newspaper coverage of the JPEPA nursing provision demonstrated a similar
tension between economic and “nurses’ rights” interpretations of the agreement.
Competing claims that nurses should be included in the JPEPA because it represented a
new market for Filipino professionals and an economic opportunity for the Philippines
(the “economic-opportunity” frame) and that its provisions (particularlyahguage and

licensure requirements) represented a threat to the rights of Filiping flmsénurses’
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rights frame) appeared immediately when the provision was announced andtddmina
the discussion throughout the study period.

The battle lines between the “economic-opportunity” and “nurses’ rightsbfecti
were more neatly drawn in the case of the JPEPA nursing provision than they had been i
the licensure exam case: the Arroyo administration and other governrieatsof
including members of the Philippine Senate and the Philippines’ Ambassador to Japan
had more consistent control over their message from the beginning of the debatg, cal
for the agreement to be ratified as a matter of “national interest” leeoiis perceived
benefits to the Philippine economy. (This conception suggests an image of Filipino
nurses as export products to be included in a broader trade agreement sought for its
economic benefits.) On the other side, representatives of the Philippine Nurses
Association were the most prominent supporters of the “nurses’ rights” position, which
called for the nursing provision to be rejected or renegotiated because itemeis
were unfair to Filipino nurses and would put them in danger of being exploited in Japan
(suggesting an image of migrant nurses who participated in the agreemetetndisipo
victims). Both sides also connected their arguments to the “professionaigsfeand
images of nurses as professional health care providers in ways that wiicobekd in
the next section.

In the case of the JPEPA, the Arroyo administration was more consistdnt (bot
over time and between different representatives) in its support of the “ecenomic
opportunity” frame, which withstood an escalation of “nurses’ rights” framedbase
opposition from interest groups late in the study period. Figure 5.2 shows how the

administration balanced the two frames throughout the study period. As thenfogeise
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the administration invoked the “economic-opportunity” frame in 100% of articles in

which it was quoted in 4 of the 7 quarters of the study period, and 90% of articles (18 of
20 articles) overall. In the remaining two quarters in which the Arroyorastmation

was quoted discussing the JPEPA, it invoked the “economic-opportunity” frame in 89%
(8 of 9 articles in June-September 2007) and 75% (3 of 4 articles in October-December
2007) of articles. (The administration was not quoted in articles on the JPEPA nursing
provision in the January-March 2007 quarter.) Meanwhile, it invoked the “nurses’

rights” frame in only 30% of articles (6 of 20 articles) in which it was quotenlisising

the JPEPA nursing provision—100% (2 of 2 articles) in October-December 2006, 22% (2
of 9 articles) in June-September 2007 and 50% (2 of 4 articles) in October-Decembe

2007.

Figure 5.2. GMA—Frame Usage by Quarter (JPEPA)
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Economic rather than nurses’ rights concerns defined the eventual policy
responses to both controversies, but how this happened was different in each case. In the
licensure exam case the Arroyo administration initially took its rleetiocues from other
government officials and interest groups rather than setting the terms cd¢hssiton
itself. The administration appeared caught between economic and nurseoigterns
until its hand was forced by the CGFNS, which created a real and immenthaterec
concern by threatening to refuse entry to June 2006 licensure exam pasd&gs. Int
JPEPA case the Arroyo administration maintained more control of itageess
throughout the study period. It consistently framed the agreement as mahaggonal
economic interest from the time it was signed until it successfully infegetiee Senate
to ratify the agreement, even in the face of interest group protests basedeshnglrts

concerns.

Professionalism as an Economic Issu&he “professionalism” and “professionals”
frames—nboth predicated on images of nurses as health care providers and
professionals—were used in the newspaper coverage in support of economic solutions to
the licensure exam leakage and JPEPA controversies in several wayisteltasting to

note that where Filipino nurses were acknowledged as professionals in publicidiscuss

of both cases, their role was assumed to be global rather than local. In bothe&ases
discussions of nurses’ provision of health care as professionals centered on thanakealt
safety of patients in other countries—the United States and Japan—not in the Philippines
The ability of Filipino nurses to provide safe and effective care to patieritesa t

countries was linked to their role as export products in the Philippine economy.
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The most powerful example of how images of nurses as professional health care
providers were linked to their economic value occurred in the newspaper coverage of the
licensure exam leakage. The “professionalism-health & safety” franezaegapin
newspaper articles beginning almost immediately after the leakagaéguiblic,
invoked mostly by nursing educators who described it as a reflection of the patyr qual
and growing commercialization of nursing education in the Philippines. Beginning in
July 2006, politicians also invoked concerns about health and safety in calling for a
retake of the licensure exam, which they said was the only way to ensure tkat nurs
would be able to provide quality health care. Despite the fact that thesdiftalks
for a retake based on health and safety concerns received substantial covérage i
newspaper, they were not acted upon.

However, when the CGFNS entered the discussion in February 2007, it invoked
similar concerns that the licenses of nurses who took the June 2006 exam were not
“comparable” to US licenses and that the health and safety of US patients would be
compromised if they were allowed to practice there. When the CGFNS decided to deny
visa screening to June 2006 examinees, its concerns about health and safety raised the
possibility of dire economic consequences if Philippine policymakers did not take
decisive action—in this case, a government-funded retake of the two affetsed tes
Because of the economic importance of US employment for Filipino nurses, theSCGFN
was able to compel action by the Philippine government based on concerns about health
and safety while similar arguments rang hollow when they were presentedagtic

authorities months earlier.
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The “professionalism-values of nursing” frame was also linked with economic
concerns in the newspaper coverage, particularly by the CFO chairman, who wés one
most frequent sources of both the “economic-image” and “professionalism-values of
nursing” frames. He was quoted frequently and forcefully expressing sdippantetake
of the licensure exam as a matter of “integrity” in two different seffissts in the sense
of exam security and accuracy (“economic-image” concerns). The CH@ahai
described the retake as a way to demonstrate that Philippine authorreesowenitted
to ensuring the security and “integrity” of the country’s professional exdinis was an
important economic issue in light of the fact that the leakage occurred while Pialippi
authorities were working to bring the US nursing licensure exam (NCLEX atol&/]

The CFO chairman (as head of the NCLEX task force) knew that US authwotidd
be more likely to allow the NCLEX to be given in the Philippines if they knew thdt loca
authorities could ensure an uncorrupted domestic licensure process.

The CFO chairman also made several speeches to nursing students that were
published in the newspapers, in which he referred to the licensure exam retakattes a
of “integrity” in both the “economic-image” and “professionalism-values o$ing
senses:

We begin by making a collective stand right here, right now. We must tell
the PRC and the BON that the nurses and the people are deeply committed
to upholding our eternal values: excellerningggrity and honor. We must

make it clear to the commission and the board in no uncertain terms that
integrity, excellence and honor are nonnegotiable issues and that we are
rejecting their “no-retake” positionwe are willing to take the bitter pill, a

form of penance if you will, if only to uphold thetegrity of the nursing

board exam and thategrity of the nursing profession and, in the process,
cleanse the examinees of the virus that has infected the innocent and the
system. (Ang 2006—emphasis added)
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This statement is an example of the conflation of images of nurses as
professionals (with values of “excellence, integrity, and honor”) with allusmns
their public image as export products (retaking the exam to preserve “thé&yntegr
of the nursing profession”). It implies that the integrity of nurses as piafess

(in the sense of an internal professional value) is linked to the integrity of the
profession (in the sense of public image), which in turn is linked to their role as
contributors to the Philippine economy.

Newspaper article sources linked images of nurses as professional healt
care providers to their participation in the economic “opportunities” afforded by
the JPEPA in two different ways. First, some sources tried to rally supptie
agreement by appealing to the idea that nurses entering Japan would be
empowered professionals who would be less vulnerable to exploitation than the
types of migrant workers (mostly overseas performing artists) that thpfiiels
previously sent to Japan. In other words, they minimized “nurses’ rights”
concerns about the JPEPA by saying that nurses, as educated professional workers
would be able to protect themselves from situations of exploitation.

Newspaper article sources also linked images of nurses as professional
health care providers to their economic role—and discounted “nurses’ rights”
concerns about the JPEPA—to support their contention that policymakers must
agree to the requirement that Filipino nurses learn Japanese before lezisgdic
to work as professional nurses in Japan. They represented the language
requirement as a basic aspect of working as a professional in another emantry

challenged Filipino nurses to see it as a “professional development” opportunity
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rather than a burden. These arguments were also linked to “economic-
opportunity” representations of the larger agreement: since the largeh ISP

an economic opportunity for the country, negotiators should not hold up the
passage of the agreement on account of the language requirement, which was a
basic standard to which Filipino nurses should expect to be held.

Some sources also appealed to images of Filipino nurses as globally
marketable and autonomous professionals to indirectly criticize the JPEPA
nursing provision. They suggested that since Filipino nurses had a global
reputation for professionalism and excellence and were sought afterdie a wi
range of countries, they would not be interested in working in Japan even if the
Philippines ratified the agreement. Since the nurses’ training and repgatie
them options in other countries with more favorable conditions, Filipino nurses
would take advantage of their global marketability and seek options for overseas

work in more desirable markets.

Themesin Key Informant | nterviews (Study Aim #2)
Key informants representing all sectors—government, health sector, educati

and professional organizations—acknowledged the economic importance of nunges in t
Philippines when asked about the licensure exam leakage and JPEPA controversies, and
they held economic priorities in tension with other priorities differentlyefmh

controversy. Informants discussing the licensure exam leakage describetidfty a

matter of protecting Filipino nurses’ “integrity” and image ovesseaimilar concerns to

those expressed in the “economic-image” frame in the newspaper coverage—and mos
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(except the Philippine Nurses Association representative) minimizedtgragezsnst the
proposed retake of the licensure exam based on “nurses’ rights” concerns.

Both government informants viewed the JPEPA nursing provision positively—as
an opportunity for Filipino nurses to enter a new market and for the Philippines to
“penetrate the Japanese market” for other types of professionals and esgoctgr
(Their assessment reflects the orientation of the state migration ajspamaards
overseas marketing of Filipino workers.) Interestingly, Department altlidefficials
also discussed the JPEPA as a tension between economic opportunities for the
Philippines and Filipino nurses and concerns about protecting the nurses whpaiedici
in the agreement, rather than in terms of its effect on supplies of nurses failifhare
health system (ostensibly the primary interest of the DOH).

Both educators gave credit to representatives of the PNA for “carheniogll”
on behalf of the nursing sector in response to the JPEPA nursing provision, as they
themselves were unsure of how to react—they knew that the agreement would affect
them since it created a new market for Filipino nurses, but wanted to see how it would
play out first before taking a public position. The educators gave credit to the PNA
president for “giving nurses a voice” in the discussions over the JPEPA, but one stated
that she had decided to “keep quiet” about the agreement because she believedshat it w
an overall benefit to the Philippines and wanted the nursing sector to ey acacy
efforts on provisions specific to nurses rather than on broader issues beingpgroyes

some advocacy groups.
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Reactions to Nurses’ Rights Concerns\Nurses’ rights frames—predicated on
representations of nurses as citizens or potential victims to be protectetredece
significant attention (second to economic frames) in the newspaper coverage of both
controversies, but key informants’ reactions to the “nurses’ rights” concésed ra

both cases were more muted. The idea that nurses were potential victims ikage lea

and JPEPA nursing provision scenarios and policy responses to the controversies should
have the goal of protecting them resonated strongly in public discussion, bat it wa
apparently less compelling in shaping policymakers’ reactions.

In the licensure exam leakage case, the virtual unanimity of policymakers’
opinions about the exam retake reflects the degree to which the leakage controvers
evolved into a primarily “economic-image” story over time. By the time osthdy
interviews (October 2008), the only key informant who took an anti-retake position was
the PNA representative, who attributed her position to her organization’s masdate a
nurses’ welfare organization. All of the other informants agreed that ttke nets
necessary in order to ensure the employability of the affected group of exsuamkee
protect the profession’s reputation (both “economic-image” concerns), and they
dismissed suggestions that the controversy could be resolved in any other way.

The government representative turned the “nurses’ rights” discourse ondts hea
when he said that the retake was in fact a way of protecting nurses’ eghatssk it
protected their public integrity and future employability. One of the educateus us
similar language when she stated that she had promoted the retake to tudents as
a way for them to protect their future employment options. These statemetitsposi

government officials and nursing educators as protectors of individual nabsigs’ to
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participate in the migrant labor force—not necessarily explicit promotersgoation
(similar to language in the Migrant Workers and Overseas Filipinos Act asbaéelsc
earlier—Tyner 2000). Even if they did not explicitly endorse mass migration @urs
these officials acted to preserve the macro-level role of nurses agah@mmodity by
promoting the retake as a way of enabling individual nurses to participate isthe U
market.

Key informants’ reactions to nurses’ rights concerns about the JPEPA nursing
provision were similarly subdued relative to the volume of coverage that the’nurse
rights frame received in the newspaper coverage. The PNA representativeas
credited with “giving nurses a voice” by informants representing other septovided
the most pointed critique of the agreement of all of the key informants. She used
“nurses’ rights” language to criticize the JPEPA’s language anaklice provisions for
Filipino nurses as “unfair’ and expressed concern that nurses would be exploited in Japan
“like the Japayukis” (sex workers).

One of the educators also expressed worries that Filipino nurses would be
victimized in Japan (subject to racial discrimination or exploitation by Japanen), but
most of the other informants were more concerned with professional exploitation (low
wages, hard work, language studies, lack of licensure, professional liadidifyrather
than the risk of physical or sexual abuse. The nursing educators agreed thatitheir ma
objection to the JPEPA nursing provision was that it did not treat Filipino nurses as full
professionals or give them a realistic pathway to full professional statapan.J They
were also concerned about “deskilling” of Filipino nurses—the idea that tbeg wwork

below their credentials, either as caregivers or trainees, in Japan.
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Despite these concerns, all of the key informants agreed that the JPER®was
economically important to the Philippines to merit its outright rejection becduse
perceptions that it was unfair to Filipino nurses. An educator and the Board ofgNursin
representative suggested that the agreement could be renegotiatédhatpravisions
were found to be problematic for nurses, and even the PNA representative acknowledged
that Filipino nurses would likely seek jobs in Japan. The measures that she proposed in
response to the agreement aligned more or less with those suggested by othags: findi
ways for nurses to learn Japanese in the Philippines so that they could enter trapan wi

full licensure and professional status.

Professionalism as an Economic IssueSeveral key informants made explicit
connections between images of Filipino nurses as professionals and the Philippines’
competitive advantage (and economic interest) in deploying nurses overseas.tl@ne
Department of Health informants and the Board of Nursing representative bathhaite
the international “brand” or reputation of Filipino nurses was the key to maintaivéng
country’s competitive advantage in the global marketplace for nurses. T$wibdd
particular characteristics and values of the “Philippine brand” that Fiidmo nurses
particularly valued overseas (e.g. compassion, touch, bedside manner). The BON
representative also described plans to emphasize these elements moté/explici
nursing education—particularly in the wake of the licensure exam leakage—irt@rder
maintain the special cache of the “Philippine brand” on the global market. Shibelsc

these as important aspects of professional development for Filipino nurses (pgomoti

147



values of compassion, altruism, etc.), but referred to them as the basis on whinb Filipi
nurses would be judged on the global market.

These informants’ use of Filipino nurses’ compassion and selflessnesdlaga se
point (an opportunity for marketing nurses overseas) suggests a paradox in their
expectations of nurses: while they suggest that nurses should enter the profession f
altruistic reasons and not simply as a pathway to migration, they preseantbe
characteristics as the basis for marketing Filipino nurses overseggrégate. In other
words, individual nurses should not use their profession as an opportunity to migrate, but
nurses in general should be marketed abroad because of the importance of their overseas
work to the Philippine economy.

The Board of Nursing representative expressed surprise that the JRIgBAga
and licensure requirements did not acknowledge the professional reputation nbFilipi
nurses by allowing them to enter the country as fully licensed professibotthe did
not call for the agreement to be rejected. Instead, she suggested (usingdasuguiar
to the Migrant Workers and Overseas Filipinos Act) that nurses going to Japan under
JPEPA should be “proactive” and “assertive” in order to avoid exploitative arrangeme
and maximize their benefit from migration to Japan. This statement sudgess t
professionals, migrant nurses are responsible for their own welfare—the gontamue
other members of the nursing sector do not necessarily take responsibpitgteamting
them from exploitation if they choose to work overseas. Rather, the governmeaersc
opportunities (such as the JPEPA) for Filipinos workers overseas, but individual siigrant
(particularly “assertive” professionals) define their own partiogpain these

opportunities.
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Resolution of the Licensure Exam Leakage Controversy
After a sustained debate, Philippine policymakers (the Professionalaiegul

Commission, the Department of Labor and Employment and President Arroyojheade
final decision to address the licensure exam leakage by offering a rethkeadfiected

tests for nurses who wanted to work in the United States in June 2007. They made this
decision following the declaration of the CGFNS that it would not give visa scgetemin

US employment to applicants who had taken the June 2006 Philippine nursing licensure
exam. Nurses who did not intend to work in the United States were not required to retake
the exam, although several key informants suggested that those who did not retake would
have difficulty finding work in the Philippines because domestic employers \@sitat

to hire them. About 11,000 of the original 17,000 passers retook the test, which included
only Tests Il (medical surgery) and V (psychiatry), the tests allggdgfected by the

leakage (Aning 2007a, Aning 2007b).

The leakage also led to two changes in the Professional Regulation Commission
and the Board of Nursing. The Professional Regulation Commission, which previously
reported directly to the President, was placed under the governance of the Bepaftm
Labor and Employment. Additionally, after members of the Board of Nursing were
implicated in the leakage, the entire Board was sacked and replaced. One ie&rview

also noted that the two directly implicated Board members also lost themglicginses.

Resolution of the JPEPA Controversy
The JPEPA was ratified by the Philippine Senate in its originally proposed for

in October 2008, nearly two years after it was submitted for ratificatidtrdsident

Arroyo. Itincluded provisions for the entry of 200 Filipino nurses and 300 Filipino
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caregivers into Japan in the first years of implementation. As of January 2009,
deployment was scheduled to begin in April 200ufila Sun-Sta009). (The original
language and licensure requirements for Filipino nurses were kept in the  JAE&#ANg
that Filipino nurses were required to take the licensure exam in JapaeeseXftear

training period in order to work as fully licensed nurses—Vilog 2006.)

Practical Implications
The policy responses to the licensure exam leakage and the JPEPA nursing

provisions have brought practical changes to the structural conditions of nursing
education and migration in the Philippines in several ways.

First, the movement to ensure the security of the nursing licensure exiaen i
wake of the leakage was particularly important for the Philippines’ effodfdr the
National Council Licensure Exam (NCLEX) within its borders. The Philippine
government had placed the request to hold the NCLEX with the National Council of State
Boards of Nursing (NCSBN) before the leakage, but it was delayed appraitdhe
leakage was resolved. The efforts of the CFO chairman and others to dermahstrat
Philippines’ commitment to secure examinations had immediate benefits néhen t
NCSBN agreed to allow the NCLEX to be given in the Philippines in 2007, the year af
the leakage (Danao 2007). Despite having such a recent and well-publicized problem
Philippine authorities were able to convince the NCSBN that they were ableémipre
similar problems in the future, and NCSBN representatives obviously werfeedatigh
the measures that were put in place and allowed the exam to go forward. The move
makes the US licensure examination process easier and cheaper and rehrdorces t

continuing importance of the US market as a destination for Filipino nurses.
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Another practical impact of the licensure exam leakage response wasativexe
order from President Arroyo that brought licensure exam review centersthader
management of the Commission on Higher Education (CHEd—Cabreza 2007). The
executive order was given in response to the implication of two prominent revieascent
in the licensure exam leakage. It requires all review centers toteffilith accredited
nursing schools or a review center consortium or face closure (Cariiio 200 hadspla
2008), a change which may constrain some review centers, but also offers them the
opportunity for legal legitimacy through their association with nursingadsho

The ratification of the JPEPA has also created new opportunities for prictie se
enterprises to insert themselves as stakeholders in the education and migragiss. proc
The opening of Japan as a new destination for Filipino nurses has created a néw marke
for Japan-oriented educational programs—and allowed new “migrant institutions” t
emerge to take advantage of a new niche in the nursing education market. These
programs—run by Philippine nursing schools and Japanese businesses—began to appear
even before the agreement was finalized (Vilog 2@@khu Sun-Sta2008), typically
including Japanese language and culture training in addition to courses in anagimy, fi
aid and other caregiving skills. They are likely to grow now that pathways to mork i
Japan for Filipino nurses have been codified under the JPEPA.

While the JPEPA provides for government-to-government deployment ohbilipi
nurses and caregivers (meaning that nurses and caregivers are prédcesggctie
POEA rather than private agencies), it has also given some businesses thenapport
capitalize on the interest of Filipino nurses and caregivers in working in Japan i

response to the agreement by facilitating private recruitment for the 3apaneket.
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One Japanese company is already collaborating with a nursing school in Ggbu Cit
Philippines to educate and recruit nurses and caregivers to work in CaganJun-Star
2008). Representatives of the program profiled in a newspaper article statadyha
aimed to recruit students for the program by suggesting that its gradwatieisbe given
priority in recruitment for jobs in Japan—appealing to nurses’ personal economic
motives in order to solidify their role as a “niche” educator and recffoitéhe Japanese
market.

The ratification of the JPEPA sets a precedent for the Philippine government to
include nurses and other human resources as export “products” in trade agreements.
They are included in trade agreements along with agricultural and manufgctur
products because they are one of the most valuable “products” that the Philippines has to
export (particularly to offset trade imbalances with countries like Japanevetpsrt
products—electronics, autos, etc.—are much more valuable than many Philippine export
products such as agricultural products and furniture). While the Philippines has
previously sought agreements with other governments that focus specificallgltn he
workers (such as government-to-government deployment of nurses to Sanidi Ara
(Tyner 1996b, Lorenzo 2007) and bilateral agreements with Canadian provinces
(Jimenez-David 2008), it has never included them as part of a larger tradeagreem
before. Now that the precedent has been set, it is possible that Philippine government
trade negotiators could seek to include them in future trade agreements.

Policy Implications
The policy decisions made by the Arroyo administration (in the licensara e

leakage case) and the Philippine Senate (in the JPEPA case) reinforoedtihg @ée
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facto policy of training nurses for export: a retake of the licensure exipedh® restore

the public image of Filipino nurses and preserved overseas job opportunities after the
leakage, and the ratification of the JPEPA nursing provision opened Japanese markets t
Filipino nurses. These decisions are not surprising in the context of the fragssana
findings—which showed that economic concerns dominated public discussion in both
cases—and the key informant interview findings, in which representatives oéty vdr
stakeholders embraced the idea of nurses as an export product. The prioritization of
economic concerns in response to both controversies has several implicatigrits: first
demonstrates efforts by a variety of sectors to protect and promote a “Phibjpgik

of nurses on the global market; second, it involves Filipino nurses in nation building in a
unique way; third, it complicates conceptions of health professional migration as “bra
drain”; and finally, it highlights the “necessity” of overseas marketing cfesudue to

current domestic supply and demand imbalances.

Protecting the Philippine Brand. Anholt (2005) and Jaffe and Nebenzahl (2006)

describe efforts to manage the image of export products such as the liceasuretake

as examples of “place branding” or “nation branding—attempts to control the cantext
which messages about a country’s products (in this case, Filipino nursesjeaaved in

the global marketplace. Anholt (2005) acknowledges that countries are more complex
than their “brands” imply, but states that such “shorthands” are inevitable in aesompl

and globalized world. In this context, government leaders must actively manage the
national “brand” in order to ensure a positive context of their products abroad. Managing

or altering a country’s “brand” or international image is often politicditfrcult, even
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for heads of state who have direct authority over policy decisions, as leaders i
democratic societies often have difficulty “imposing a shared purpose onkbbdtiers
of the national brand” with a variety of commercial and political interesth@¢h 2005).
The difficulty of managing the Philippine “brand” of nursing was particulavigent in

the early newspaper coverage of the licensure exam leakage, in which nyanyf wa
interpreting the controversy (and its solution) were proposed. In partictdargént
Arroyo (the key decision-maker in the case) was influenced by sewvastltaencies that
proposed different ways of protecting the Philippine “brand” of nurses in the wéhke of
leakage: lawmakers who wanted a retake in order to protect the imadgpiabFiurses
abroad, PRC leaders who suggested that a recomputation of exam scores vabyld sati
concerns about the accuracy of the results while avoiding the expense and effort of
organizing a retake, and nursing students and advocacy groups who said that the most
important priority was protecting students from the retake. The effort todealhese
interests—or at least appear to be balancing them—put the president in allyolitic
difficult position, as her contradictory statements in the immediate aterof the

leakage suggest.

The way forward only became clear once the various sectors (competleel by
CGFENS decision) arrived at a consensus that a retake of the licensure &xdme wnly
way to protect the Philippine “brand”. The retake, along with efforts to root out
corruption and other improvements in leadership, were described as essetstiafl e
effort to protect the positive image of the Philippines and Filipino nurses and to assure
the continued economic importance of nurses in the future. These changes désdonstra

that Philippine leaders were serious about rooting out corruption in the professional
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licensure exam process and the nursing sector, meaning that the credentials of
professionals who had passed through the system could be trusted—thereby protecting

the reputation of nurses as a Philippine “product” on the global market.

Nursing Education and Nation Building in the Philippines.The findings from these

case studies suggest that the Philippines’ de facto policy of trainingsriarsxport

links professional education to nation building in a unique way. The role of higher
education in nation building has been examined before by Meyer (1977) and Marginson
(2002). Meyer (1977) conceptualizes nation building in a broad sense—as the expansion
of citizenship rights and responsibilities to members of a nation’s population—and
suggests that higher education sectors can contribute to nation building by prameting
rights and responsibilities of citizenship to the population. Marginson (2002) considers
the relationship between higher education and nation building with a more specific
definition of nation building—as the buildup of human resources (particularly
professionals) to improve the nation’s positioning in the global economy:

The university was seen as a principal tool of modern nation-building.

The central rationality of government was grounded in the notion of
“investment in human capital”, whereby the population was understood as
a national resource to be harbored and developed. It was believed that
more spending on education and research would generate a corresponding
rise in GDP...More tangibly, the universities were expected to provide the
growing number of professionals and business persons needed for
production, mass consumption and public programs. (411)

In the case of Filipino nurses, health professions education has a slightlgrdiffer
relationship with nation building: rather than using nursing and other types of

professional education to build up stocks of professionals in the Philippines (who then
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drive economic growth by producing and consuming goods and services domestically),
the Philippines’ de facto policy of training nurses for export assigns econaiae to

nurses not for their potential contributions to the country’s GDP by domestic
consumption, but through the remittances that they send back from abroad. In this way
they are more like an export product than anything—nurses out, money in—not so much
interest in creating a professional class that fuels economic growth thdooggstic
consumption. In both cases policymakers appear to think about nursing education as a
way to generate outside investment—either remittance income or trade—tuefuel t
growth of the Philippine economy.

Newspaper coverage and key informants invoked matters of nation-building and

economic development in discussions of both controversies in nursing education and
migration, although the nature of the connection was different for each conyrolrers
the licensure exam leakage, nurse migration was discussed as a hmatgr@conomic
importance (concern about the economic impact of a blow to the international image of
Filipino nurses). In the JPEPA, they were treated as one of many commaod#ikesge
trade agreement with Japan—collateral parts of a larger agreenteinportant
economic consequences. The migration of 300 nurses was not necessarily ecignomical
important to the Philippines, but the larger treaty was a matter of “natraasdst”.
Most key informants stated that the agreement was important enough to the Philippines
broader economic interests that it should be ratified, even if the provisionsnaffect
Filipino nurses would need to be renegotiated later.

The role of nurses as contributors to nation building was made particularly

explicit in a document produced as part of a “good government” movement promoted by
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the Board of Nursing in response to the licensure exam leakage. The BON developed a
“Road Map of the Nursing Profession toward Good Governance” to determine a way
forward for the sector in its wake. The Road Map covered six “perspectivestitowa
which the sector would pursue specific improvements by the year 2030:

e Values—inclusion of “citizenship and ethics” training in nursing curriculum and
professional standards in order to ensure quality care for patients in the
Philippines and abroad.

¢ Institutions—compliance of nursing schools, regulatory agencies and health
agencies with regulatory laws and standards (including higher licensume exa
passage rates for nursing schools).

e Internal capacity—described as “100% compliance with global ethical and
professional standards” and “100% institutionalized social responsibility
programs” (e.g. health education programs) in all nursing organizations.

¢ Infrastructure—100% compliance with safety standards in nurses’ woglsplac
around the country, commitment to environmental stewardship.

e The economy—involvement of nursing organizations in upgrading of
employment and work standards to support increased contributions to the
Philippine economy.

e “The Filipino"™—alignment of nursing professional standards and practices with
global standards and practices, so that Filipino nurses are accepted and sought
after around the world, and so that the Philippines can pursue bilateral and
multilateral agreements with other countries. (Road Map 2007)

The Road Map was also approved by representatives of the Association of Deans of
Philippine Colleges of Nursing (ADPCN) on behalf of the education sector, the
Association of Nursing Service Administrators of the Philippines (ANSAMP)ehalf of
the service sector, and the Philippine Nurses Association (PNA) on behalf ofgbe nur
welfare sector.

The “perspectives” described in the Road Map—particularly the idea that
commitment to professional values, compliance with regulatory and professional
standards, and professional development leads to economic growth and opportunity for
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the Philippines—reflect an elision of professional development and economidgsiorit

by the nursing sector itself (not simply by the state migration apparataisesr

government representatives). The Road Map describes a progression frdyn strict
“professional” concerns (values, institutions, education, etc.)—an image of nurses as
professionals—to the ability of Filipino nurses to contribute to the country’s gross
domestic product (GDP)—an image of nurses as contributors to economic growth. The
Road Map frames nurses’ professional development as an economic issue: tte ultim
goal of the reinforcement of professional values and building of instituidhe
employability of Filipino nurses overseas, which ensures that they can cantolibe
Philippine economy and nation building.

The connection of nurse migration to nation building is similar to the discourses
used by the Marcos administration when it established the state migrationagagas
idea that labor migration is valuable for its contribution to remittance ineowe
national development. The language used in the Road Map suggests that the nursing
sector itself has adopted language which originated with the state migratenatus
under the Marcos administration, connecting its professional development eftbrts w
national development. In this document nursing sector leaders (on behalf of education,
service and welfare organizations) describe the economic contribution andextegns
marketing of Filipino nurses overseas (through new bilateral agreemerits)udSnhate
goals of professional development improvements in the sector. Bygnilldse changes,
they position themselves as improved export products that will make a more argnific
contribution to the country’s GDP and enable it to negotiate with receiving manets f

a stronger position on behalf of “the Filipino”.
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At present it is unclear how the Road Map will alter professional development
efforts in the Philippine nursing sector in the long term, or what its overall economic
effects will be (in terms of remittance income, new bilateral agreesnetat). But in any
case, it is relevant because it demonstrates a broad consensus betwety af var
stakeholders in the nursing sector—including the Philippine Nurses Association, the
primary nurses’ welfare organization—willingly positioning nursesrasxgort product
and framing the sector’s professional development efforts in terms opttemtial to
increase nurses’ contribution to the Philippine economy. Ball (1996) has argugtetha
Philippines’ de facto policy of training nurses for export is actualijpachanism for
national dissolution” because it limits the ability of the state to fight fgramis’ rights
and provide adequate workforce for the domestic health care system. The Road Map
raises an important new question: what happens when the nursing sector itsatiesmbr
economic priorities—sees its professional development efforts as thedrasigé¢ased
economic contribution through overseas marketing—rather than prioritizingshurse
welfare or its ability to serve in the domestic health system? The imphis oew

policy remains to be determined.

Challenge to “Brain Drain” Discourse. Both the licensure exam leakage and JPEPA
cases highlight the fact that Philippine authorities were able toisggower vis-a-vis
representatives of the US and Japan—that the Philippines is not simply a ppaedes
exploited source country, as the “brain drain” discourse of health professionatiomgr
suggests. Proponents of the “brain drain” discourse represent health professioeal sourc

countries such as the Philippines as powerless and exploited by receivingespuntr
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which “poach” health professionals by offering better compensation and oppostunitie
than sending countries could ever hope to provide and “drain” them from countries where
they are desperately needed (Martineau 2004, Galvez Tan 2005). The results of this
study suggest that countries like the Philippines, where the production of health
professionals for overseas markets is economically and politically inmpoctan have
more complicated power relations with receiving countries than the “brain drain”
discourse implies. Just as receiving countries have power to draw Filipine nurse
because of the economic incentives that they can offer, the Philippine governdhent a
policymakers also exercise power through policy decisions that they makdlthence
the production and flow of nurses to receiving countries.

In the licensure exam leakage case, Philippine nursing sector leadeebleaie
use the intervention of the United States CGFNS to achieve their goal pékiom
nurses to retake the licensure exam (which they wanted for the sake of domestic
professional development and integrity of nurses besides their image syeBetn
nursing educators noted that the appearance that Philippine authorities ordeakd afret
the licensure exam only in response to the CGFNS’ refusal to grant vieaisgreo
examinees belied a more complex power dynamic between nursing edusatiers lin
the Philippines and the CGFNS. While events suggested that Philippine autiaries
told what to do by an outside body, the educators revealed that in fact Philippine
authorities worked closely with CGFNS officials to resolve the controvérsfact, they
were the ones who asked the CGFNS to “hold the line” on its visa screenisigriét

order to compel the PRC to offer a retake of the nursing licensure exam:
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...We were working with the CGFNS people here, and they were
concerned when this was happening because they said “how do we know
now that the ones who were given licensure are really passed?”...So they
were asking us, “We’d like to help—what do you want us to do?” So...I
said “Stand your ground—if you are not honoring the results of the 2006
exams because of that, we think that will contribute to this debate that's
raging on right now”...l said, “Well, we want them all to retake”. They
said, “Is it possible to do that?” We said, “Yes, the government is being
convinced right now to undertake this”. And government responded very
positively...

The other educator also gave credit to the CGFNS for helping Philippine nurslagslea
to bring about the retake. She thought it was “embarrassing” that the gomedideot
respond to calls for a retake until it was compelled to by the CGFNS, but inssmwasa
glad to have the cooperation of the CGFNS in bringing about these changes:

...Normally, we would not welcome such intervention...this is the
Philippines, this is the US. They couched it very well—it didn’t look like
an intervention, but they said they’re not going to accept the June
passers...A very soft but strong recommendation, because they can’t
impose on another government. So there was a strong suggestion that if
there was a retake and another [test], we would be willing to take a look at
that...So | say normally we wouldn’t welcome such, but for me that is an
opportunity—it had to take this external body. And | mean everybody
wanted to go to the US, and if you say “you cannot come in” this is an
opportunity for us to address what we have to address in the Philippines.

In other words, the episode was not a simple case of Philippine leaders being tdldl what
do by a US body—instead, Philippine nursing leaders used the CGFNS decision to
compel action by domestic bodies and to achieve objectives that they thought were
important to the future of the nursing profession domestically.

An episode from the JPEPA controversy also complicates the “brain drain”
discourse about nurse migration from the Philippines. As one of the journalists

interviewed pointed out, a Philippine government representative’s demands changed the
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content and timing of the JPEPA’s initial signing in 2006. He stated that the Rielippi
Secretary of Labor and Employment originally stonewalled the agrédraeause she

objected to its quota on the number of nurses and caregivers allowed into Japan—instead,
she wanted (in neoliberal economic terms) “the market to determine” howHiiguryo

nurses were allowed into Japan. The signing was delayed partially dhi= to t

disagreement (Yu Jose 2008), and it was not resolved until the relevant Secretary of
Labor and Employment was replaced by a new secretary who agreed to the quota.

This episode shows that the Philippine government exercised power in
negotiations with US and Japanese authorities in the responses to the licesmsure e
leakage and the JPEPA. Instead of being exploited by a country that took its
professionals against its will, the Philippine government actually pushed fapgaeese
market to open, and even protested when limits were placed on how many Filipino nurses
will be accepted in Japan. The Philippines acted not simply as an exploited producer of
nurses, but as a marketer of nurses to Japan—a completely different ameintati that
suggested by the “brain drain” discourse.

It should be noted that not all key informants acknowledged the role of the
Philippine government in marketing nurses in Japan through the JPEPA: while one of the
nursing educators stated that Philippine trade negotiators added nurses tdPhdalPE
correct a trade imbalance between the Philippines and Japan and to open a new market
for Filipino nurses, a Department of Health representative suggested thatwenses
included in the JPEPA because Japan requested them (due to its aging population and
demand for health care workers). These two assessments place differeas dég

responsibility for the marketing of Filipino nurses on the Philippine governntent: t

162



DOH official’'s suggestion that Japan sought Filipino nurses casts the Philippine
government in more of a passive role—simply managing larger forces of suquply
demand of nurses with respect to Japan—while the educator’s assessment places

responsibility squarely with the Philippine government’s trade negotiators.

Overseas Marketing and Domestic Employment of Nurse3he efforts of Philippine
policymakers to protect and extend overseas markets for Filipino nurseganseso
the leakage and the JPEPA must be understood in the context of the domestic
employment situation for Filipino nurses, which has similarities with thénaitig
situation that precipitated the establishment of state migration apparahesMgrcos
administration. The administration created the state migration apparatesli®aos in
part to reduce domestic unemployment and underemployment—to address the fact that
that the Philippines’ domestic economy could not create enough jobs to employ Filipino
workers (a limited supply of jobs in a weak economy relative to the demand forgabs fr
the Philippines’ fast-growing population).

The explosive growth of the nursing education sector since the early 2000s
(Lorenzo 2007, Masselink & Lee 2009) has created a similar problem, as thh gfowt
the health sector has not kept pace with the number of nursing graduates beingdoroduc
The oversupply of nurses relative to the number of nursing jobs available in the
Philippines has become so extreme that some Philippine hospitals have begun volunteer
nursing programs—in which nurses work for free or sometimes are charged fees to
work—as an alternative way for new graduates to gain the necessargxperience to

qualify for jobs overseas (Salaverria 2009). New nursing graduates haveloeeht®
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seek jobs in call centers and other industries because of the inability of ipeiRéil
health system to provide enough jobs to employ them (PIA 2009).

The fact that many Filipino nurses cannot find work in their field if they remain in
the Philippines places government leaders in a position of “responsibilitghéas
government informant described it) to provide opportunities overseas and open new
markets for them. In this context, the reactions to the licensure exam |eaichtie
JPEPA are less surprising: in addition to the potential long-term consequetioes of
licensure exam leakage—the possibility that the Philippine nursing professionasaild |
its prestige and desirability around the world and the country could lose its posidon a
key producer of nurses for the global market—policymakers also would have faced a
more immediate crisis if they did not address the leakage: the possibilidoafiestic
market flooded with unemployed and unemployable nurses, particularly if the United
States (the largest market for Filipino nurses) refused to accept themtarlgj the
JPEPA nursing provision could be considered to be part of a solution to domestic
unemployment of nurses, an additional outlet for nurses who might not be able to find
jobs in the field if they stayed in the Philippines and an opportunity to diversify the
markets for nurses in the future. These measures were particulpdstamt in light of
the fact that schools founded during the period of rapid expansion in the early 2000s were
just beginning to graduate their first classes, adding thousands of new ggadubee
existing oversupply of nurses in the Philippines.

Likely because of this constant oversupply of workers in the Philippines, the
Philippine government has worked in the past to maintain and extend overseas markets

for Filipino workers even in the face of threats to migrants’ rights anfhreah
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receiving countries. A prominent example of this was a 2002 incident in which the
Japanese government imposed new restrictions on the number and provisions of
performing artist visas (the vast majority of which were held bpikis) after the US
government cited Japan for suspected human trafficking because of its lanserapht
of protections for visa holders. In response, the Philippine Secretary of FAfizga
traveled to Tokyo to protest the restrictions, and Filipino entertainers anduppborters
demonstrated against the policy change at the Japanese Embassy in Yahdseg
2008). Despite documented evidence that Filipino entertainers frequently end up
working illegally as “hostesses” or prostitutes in Japan (Piper & Ball 2002005,
Panao 2007), the Philippine government protested when this route to work in Japan was
partially closed off.

By resisting efforts to curtail migration of performing artists whisle of
exploitation was widely acknowledged, Philippine policymakers demonstrateti¢ha
role of performing artists as an export product and the Japanese market ast@ plac
absorb some of the Philippines’ surplus of workers was more important to them than
protecting migrants’ rights. In this context, the privileging of simelawnomic
concerns—ypolicy responses that aimed to preserve the US market and develop the
Japanese market for Filipino nurses—over the “nurses’ rights” concesed na both

cases is not surprising.

Theoretical and Methodological | mplications
This study demonstrates several ways that the institutional/strictuagiproach

to research on migration of skilled professionals improves on other approachest First

exposes the fact that particularly in societies which rely heavily orantigrorkers for
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their economic and social well-being, migration is not simply an economic phenomenon,
but also has a political dimension. These cases highlight the fact that Filipine coirse
not make migration decisions in a vacuum, but instead act in a context influenced by the
actions and words of a variety of “migrant institutions” that have differekésta their
education and migration. As these institutions present sometimes competing
interpretations of nursing education and migration into public discussion, theysgruct
the opportunities and constraints for potential migrant nurses. In this context; nurses
decisions to seek nursing education and migration opportunities are influenced by the
rhetorical and practical activities of the state migration apparatushguwshools,
nurses’ welfare organizations and professional organizations.

The licensure exam leakage powerfully demonstrates the importance ahimigr
institutions in structuring migration opportunities for Filipino nurses: in thee,dhe
leakage and subsequent refusal of the CGFNS to grant visa screening prevented the
affected nurses from pursuing the opportunity that would maximize their econortyc util
(working in the United States). But working in cooperation, domestic nursing sector
leaders and the CGFNS (which sought goals of maintaining the professiegaity and
values of the Philippine nursing sector and the health and safety of US patients
respectively) set the conditions on which nurses could pursue US job opportunities—by
retaking the affected portions of the licensure exam.

The JPEPA nursing provision case also demonstrates the incompleteness of the
human capital interpretation of skilled migration—the idea that skilled wonkignsite
to pursue opportunities that match their qualifications. This is not necessarily thae

case of the JPEPA, in which many Filipino nurses will enter Japan to work hedow t
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gualifications and with no clear prospects of obtaining full licensure and profdssiona
status due to the difficulty of Japan’s licensure and language requirenesiead, they

act in an environment where the state migration apparatus has created the dpportuni
and private enterprises have capitalized on it to provide the education (language and
cultural training) that suits the opportunity—or they participate without eveimgatine
education, but because the opportunity exists and they hope to make the most of it. The
decision of Filipino nurses to work in Japan is not necessarily a rational economic
decision, but it occurs in the context of the constraints and opportunities created by the
activities of organizations which act to maximize their own interests{#te migration
apparatus’ interest in marketing Filipino workers overseas and educatiditatiorss’
interests in making a profit from the new migration pathway). The opening of 3apane
markets to Filipino nurses creates a new opportunity for nurses to exercisg-age

take advantage of the new pathway as a way to pursue their personal and préfessiona
goals—which in turn could help to cement the migration pathway to Japan for future
generations of nurses by legitimizing the involved institutions (schoolsijterss, etc.)

and creating new professional links between Filipino and Japanese nurses.

The JPEPA nursing provision case also highlights the fact that the colonial tie
perspective on skilled migration provides an incomplete explanation of the phenomenon,
because now Filipino nurses even have opportunities to work in Japan—a country that
historically has been closed to most immigrants and with which the Philippinas has
recent and painful history of war and oppression. The difficult licensure rewnts of
Filipino nurses working in Japan under the JPEPA highlight the fact that it is rmaiSkeec

the countries’ educational systems are well-aligned that Filipino nursesheyv
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opportunity to work in Japan (as is the case with the Philippines’ other former colonial
power, the United States—Choy 2003). Instead the migration pathway has been forged
by the actions of Philippine government officials, who actively pursuexvanmarket

even in the absence of colonial or educational alignment with Japan—a clear example
a “migrant institution” (in this case, the Philippine state migration apparattiap

within the opportunity of a broad trade agreement to seek a new receiving market for
Filipino nurses.

Finally, the institutional/structuration approach allows for the examinatibowf
different migrant institutions interact with each other to promote competingoafigted
understandings of migrants and migration in the public sphere. This study suggfests t
frame analysis—the examination of how different stakeholders seek to irdluenc
policymaking by presenting, contesting and co-opting frames of issues titat tna
them in public discussion—can be a useful way to examine how the “dialecticalgiroces
between structural conditions and individual or institutional agency happens. @iructur
conditions provide institutions and individuals with ideas and devices for how to advance
their interests in situations of controversy or conflict—in thecagamined in this study,
various actors draw on shared understandings and goals such as “nation#l orteres
“human rights” to advocate solutions to the controversies. As they employ thesssdevic
in public discussion of the controversies, they give legitimacy to shared undargta
of what is at stake, which shape decision-makers’ ideas about what must be done to
resolve them. These policy decisions in turn alter the material and idebtomnd#ions

in which individual and institutional actors take subsequent action.
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The Nursing Road Map produced in response to the licensure exam leakage is a
particularly interesting example of how migrant institutions adopt and renmagch
other’s discourses to promote their goals. In this case, the nursing educalfiare ared
professional sectors adopt the longstanding state migration apparataéndeses as
contributors to the Philippines’ economic development (through their role as amh expor
product on the global market) and link it to their professional development goals for the
nursing sector—using the rhetoric of national interest (actually adapt@dsf document
on nation-building—Estanislao 2006) to establish the importance of these goals to
themselves and to the public and to promote them to a wider audience. Studying how
professional and economic discourses are conflated in documents such as the Road Map
helps to explain the context in which individual nurses make education and migration
decisions, as well as the field of ideas from which organizational leadédsavil to
make subsequent policy decisions. It also acknowledges the dynamic nature of
policymaking and enables more sophisticated studies of how certain professcoed s

become “internationalized” over time.

Limitations and Directions for Future Research
This study has several limitations. Its internal validity could be thneatby

several factors: first, the search terms that are used to find relevelesddr the frame
analysis might have generated a sample that systematically excludies anat reflect
certain perspectives on the controversies of interest. One particulatibmis the fact
that only newspaper articles in English were analyzed, despite evidehatldzst the
licensure exam leakage controversy was the subject of interest for theoHdipguage

press as well. It is possible that the use of only English-languagesacticli give a
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skewed impression of how the issues under study were represented and discussed, and b
whom. Filipino-language publications might give less attention to the contraversie
altogether because of their appeal to a different readership than Eaglisiage
publications: since citizens are more likely to have access to nursing eduaadi
migration opportunities (and by extension interest in the controversies)las\kmglish
reading fluency, English-language news sources might be more likedyeo olicy
controversies relevant to them than Filipino-language publications. Also, Flipino
language publications might have access to different stakeholders tHestnHamgguage
publications in covering both controversies, and English-language publications (which
use the language of business and government) might give greater weight toieconom
concerns than other issues relative to Filipino-language publications. While these
publications could not be analyzed in this study, the newspapers included were chosen for
their broad readership, access to key decision-makers in the controversiesiendiva
political perspectives.

Another limitation is the possibility that the key informant interviewdgsicould
have inadequately elicited informants’ views on how the controversies raared in
public discussion and how their framing reflects the interests and power dgnamic
between migrant institutions in the Philippines. The study method also required
interviewees to recall information about processes and outcomes in the past. If thei
recollections were unclear or colored by current conditions, our understanding of the
dynamics of interest could be incorrect. However, this risk was minimalsetath
controversies have occurred recently (the licensure exam leakage in 2006 andd2007 a

the debate over JPEPA ratification from 2006 to 2008), and most of the interviewees
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were extensively involved in discussions about one or both events throughout their time
as topics of debate. The conclusion validity could be compromised if interviews 1or othe
data collection procedures were inconsistently administered, or if codinedpres were
unreliable over time. In order to minimize these threats to conclusion validggdl

strict protocols for newspaper data collection and interviews, including préiegpec

search terms for newspaper articles and structured interview gusddss@ibed in

Chapter 3 and Appendix V).

Another limitation is the fact that both informants representing the heattir se
came from the Philippine Department of Health (DOH). Department of Heéltlalsf
might not provide a full representation of how the broader health sector would interpre
the controversies since they are also employed by the Philippine governntate.tiéfr
perspectives as DOH officers are likely different from those of the gtha@rnment
officials interviewed—particularly the CFO official, whose organmmaitis explicitly
involved in promoting migration of Filipino workers—their thinking and prioritiesener
still less likely to be critical of government policy than representativesidte
hospitals, for example. This could skew the interpretation of health sector resfgonses
the controversies, possibly over-representing responses that reflecibenéclogic of
the other government informants and under-representing perspectives tcathefle
importance of nurses in the domestic health care system.

On the other hand, the Department of Health informants were not the only ones
outside the “government” category who invoked economic logics in their intarpnsta
of the controversies. Informants representing the education and professional

development sectors also invoked economic logics in their interpretations afktigulie
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exam leakage and the JPEPA nursing provision (for example, a nursing educator’s
comment that without a retake of the licensure exam, the leakage would haved‘orarr
damaged the image of Philippine nursing abroad fatally”). Although nursing educators
are still mostly concerned with the quality of education and professional develppme
this educator also recognized the economic importance of nurse migration for the
Philippines.

This study may also encounter threats to external validity: as notezt che
controversies examined occur in a particular time and socioeconomic ctatexight
limit the applicability of the findings to other scenarios within the Philippioet
situations in other countries. In order to counteract these threats, thiestudyes two
very different controversies: the licensure exam leakage was osyemsibimestic issue
that threatened existing overseas markets for Filipino nurses, while tR& JRIESing
provision was an explicit opportunity to extend it to a new international market.
Examining and comparing how both of these issues were framed in newspaper coverage
and key informant interviews provided greater insight into the dynamics of public
discussion of debates in nursing education and migration than a study of either
controversy alone would provide.

The selection of cases for this study could also affect the validity of its
conclusions. While the cases in the study have been arguably the most discussed and
covered issues in Philippine nurse migration in the past few years, this study does not
reflect other developments related to nursing education and migration suchyas new
signed bilateral agreements with Canadian provinces and the rise of practsiad

education programs (Jimenez-David 2008, Gamolo 2008). It is possible that a study of
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the discourses surrounding these activities might give a different ingpreddhe goals
of the Philippine government and other migrant institutions with respect to nursing
education and migration—and the discursive means that they employ in order to promote
them to policymakers and members of the public.
For example, the Philippines Overseas Employment Agency’s efforts tae@achie
“mutual benefit” by signing bilateral agreements with receiving coesimight reflect a
less explicit marketing approach than the one demonstrated in the licensure &kage
and JPEPA controversies. Also, the rise of practical nursing programs iseanesx
example of the commercialization of nursing education and migration: nursing schools
capitalize on demand for nursing education by offering practical nursingedeggrams
as an ostensible pathway to migration, despite the fact that practical tnairsed in the
Philippines are not eligible for work visas in receiving countries (Massé&linee 2009).
The efforts of the Philippine government and other nursing sector authoritiesitteeg
an obvious attempt by nursing schools to profit from demand for nursing education, even
when it has no clear connection to migration opportunities, might be discussed differentl
in terms of economic and professional interests than the controversies examgned he
Although an exhaustive study of discourses surrounding nursing education and
migration in the Philippine would need to look at this, it is beyond the scope of this study
to examine all possible controversies that could have been included. These issues might
offer opportunities for future studies of public discussion and policymaking withctespe
to nursing education and migration. The controversies also occurred in overlapping
timeframes, meaning that they give a representative snapshot of pdicgrdginamics

at a particular time—although, as we suggest with a framework that posits tha
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institutions’ actions constantly change the structural conditions in whiclwiliect in
the future, it is worth examining subsequent issues to see how the decisions made with
regard to these issues will play out in the future.

A study of how these priorities arose—how nursing education and migration
became linked to economic development—is beyond the scope of this study, as it would
require the examination of the discursive construction of nurses and nurseanigyati
various stakeholders over a much longer period of time. This study shows a snapshot of
how migrant nurses were represented and discussed at a particular tirmaraotd c
necessarily be used to make explicit connections with earlier discoursebeintil
progression can be examined over time. It would be interesting to study pabBdayi
nursing schools, professional organizations and other stakeholders in the nursing sector
over time to see how discourses of the state migration apparatus have been aggbropriat
over time, and how these are held in tension with priorities of nurses’ welfare and
professional development. This study shows a few progressions of discourses over
time—patrticularly the emergence of the “economic-image” as the most prarfriase
in the discussion of the licensure exam leakage throughout the study periodnereside
Arroyo’s administration becoming convinced of the “economic-image” uratetstg of
the leakage over time—nbut in general it is still more cross-sectional thgituldinal
relative to the lifespan of the nursing profession in the Philippines, and the cestdtyg
migration apparatus.

This study of how images of nurses and nurse migration inform and are shaped by
policy decisions in the Philippines could also be the basis for comparisons with other

“internationalized” sectors in the Philippines such as seamen or calt eenoyees.
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(The latter represent a different type of “internationalized” workftineé serves a global
clientele from within the Philippines.) How are these discussed in the context of
economic development? How are interests in development balanced with protection of
migrants and professional development of workers? Are nurses unique because they ar
college-educated professionals rather than being trained in vocational 8cAgelthe
expectations different in terms of protection, professional development, andctoitri
to economic development because they are professionals? Or because of thgir role
providers of health care, compared with workers who provide different types afesévi
This study offers opportunities for comparison with other countries with siynilarl
“‘internationalized” health professions education sectors. The ways that health
professional migration is connected to development would be interesting to explore in
countries such as India and Cuba, which also send large numbers of health professionals
overseas: how are the priorities of economic development, migrants’ aights
professional development debated in India, which has a medical education seéctor wi
growing focus on international markets? Or in Cuba, which has strateglepllyyed
health professionals around the world but has a very different political and economic
system? Examining how health professional education and migration are diszndse
linked to matters of nation-building and economic development in these countries would
shed light on the complex role of migrant and potential migrant health professionals i

developing countries.

Conclusion
This study examines how images of nurses and nurse migration inform and are

shaped by policy decisions in the Philippines through case studies of two recent
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controversies in nursing education and migration in the Philippines: a leakage efsansw
on the nursing licensure exam and the inclusion of nurses in aafyeelement with Japan.
It uses these controversies as windows into the logics underlying the longstanding
“internationalization” or “culture of migration” within the Philippine nurgisector—a

de facto government policy of training nurses for export that also appearsuppmeted

by the nursing education and professional sectors. The study aims to untbrsta
broader implications of this policy of deliberate overproduction of health waidiers
overseas markets for the Philippines and other countries that are considariag

policies.

The study finds broad support for interpretations of the controversies that position
Filipino nurses as export products on the global market in both the newspaper coverage
and key informant interviews with representatives of the Philippine governmeiti, hea
sector, nursing education and professional organizations. It shows that nurses’
professional development is often invoked in service of economic concerns, while
concerns about their rights as migrants are often minimized. It demesastat
domestic authorities have prioritized protection of the Philippine “brand” of nurses on the
global market and linked nursing professional development to the Philippine gconom
and nation building. These findings challenge “brain drain” understandings of health
professional migration, and they makes a case for research approactreacgbimt for
the role of migrant institutions in shaping public understanding and policy decision-
making related to migrants and migration. This study also demonstratesettulness of
frame analysis for studies of how migrant institutions pursue their irgexredtchange

the structural conditions of migration.
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APPENDIX la:

Licensure Exam Leakage Timeline

Year Date

Event

2006 11-12 June

21 June

15 July

17 July

20 July
21 July

25 July

26 July

15 August

16 August

18 August

23 August

28 August

9 September

42,000 examinees take the Professional Regulations
Commission’s (PRC) nursing licensure examination. Days later,
reports of a leakage of test questions begin to circulate.

A group of nursing licensure examinees files a complaint against
members of the Board of Nursing (BON) and a review center
official. The PRC creates an independent fact-finding committee
to inquire into the allegations.

The fact-finding committee finds that a leakage occurred: the
test question manuscripts for Tests 3 and 5 of 2 BON members
were copied and distributed to reviewees at 2 review centers
before the examination dates.

The BON adopts a resolution invalidating 20 items of Test 3 and
re-computing the scores in Test 5 in order to avoid a retake of
the exam.

PRC files administrative charges against 2 BON members
implicated in the leakage.

PRC announces that it will allow passers of the June 2006 to
take their professional oaths as nurses.

Nursing school leaders ask for sanctions against Philippine
Nurses Association (PNA) president, who is implicated in an
attempt to cover up the leakage.

Nursing educators file an open letter requesting the PRC to defer
the oathtaking of those who passed the nursing licensure exam.

PRC and BON announced that they will proceed with the
oathtaking of examinees who passed based on the recomputed
scores.

Nursing educators ask the Court of Appeals to stop the PRC
from implementing the recomputation and allowing those who
passed the June 2006 examination based on the recomputed
scores to take their oaths as nurses.

The Court of Appeals issues a temporary restraining order,
preventing the PRC from enforcing the score recomputation and
proceeding with the oathtaking scheduled on 22 August 2006.

The Presidential Task Force on National Licensure Examination
files a petition asking for a retake of Test 3 and Test 5.

President Gloria Macapagal Arroyo (GMA) orders the PRC to
reorganize the Board of Nursing. PNA officials resign in the
wake of the leakage controversy.

National Bureau of Investigation (NBI) files criminalggsar
against BON examiners involved in the leakage.
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24 September

27 September

Examinees and nursing educators file a petition requesting that
the Court of Appeals order a retake of the affected tests.

GMA administration orders a retake of the affected tests on the
nursing licensure exam, but leaves procedural decisions to the
Department of Labor and Employment (DOLE) and the PRC.

2006 4 October Following protests by examinees, GMA administration defers
plans for a retake of affected tests pending the Court of Appeals
decision.

10 October GMA administration gives DOLE responsibility for determining
plans for a retake of the nursing licensure exam.

11 October NBI announces filing of criminal charges against 17 review
center officials in connection with the leakage.

13 October The Court of Appeals declares score recomputation null and
void and orders the PRC to conduct a selective retake of the
nursing licensure exam for examinees who passed under the
scheme. Successful examinees are allowed to take their oaths
and get their licenses.

26 October The Court of Appeals upholds the legality of oathtaking for
successful examinees of the June 2006 nursing licensure exam.

29 October Department of Justice (DoJ) begins probe of the leakage.

31 October GMA accepts resignations and replaces all members of the
BON.

3 November Nursing educators and examinees petition the Supreme Court to
order a retake for all passers of the June 2006 licensure exam.

2007 9 February US National Council of State Boards of Nursing (NCSBN)

14 February

16 February

19 February

24 February

26 February

4 March

5 March

agrees to offer the US licensure exam (NCLEX) in the
Philippines for the first time.

The US Commission on Graduates of Foreign Nursing Schools
(CGFENS) announces that it will deny VisaScreen certificates for
June 2006 nursing licensure examinees. It states that June 2006
examinees can qualify for VisaScreen certificates by retaking
Tests 3 and 5 on a future licensure exam.

GMA orders the DOLE to appeal the CGFNS decision.
Supreme Court rejects appeal for full retake of the licensure
exam.

A government-private sector task force is formed to appeal t
CGFNS decision, headed by the PRC chairwoman.

DOLE announces that it will offer a voluntary retake of Tests 3
and 5 of the June 2006 nursing licensure exam in response to the
CGFNS decision.

DOLE begins talks with nursing school deans to conduct
reviews for the voluntary retake.

Task force leaves for the US to appeal the CGFNS denial of
VisaScreen certificates to June 2006 passers.

CGFNS announces that its decision to deny VisaScreen
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Certification to June 2006 passers.

8 March Corruption charges filed against 2 BON examiners for their role
in the leakage.

2007 14 March GMA formally orders DOLE to begin preparations for voluntary
retake of Tests 3 and 5; allocates P20 million to subsidize retake
fees.

1 June Criminal corruption charges filed against 2 BON examiners for
their role in the leakage.

11 June 11,000 examinees retake Tests 3 and 5 of nursing licensure exam
in order to preserve their eligibility for US employment.

23 August DoJ files criminal complaint against 4 review center officials
involved in the leakage.

27 August Results of Tests 3 and 5 retake announced: 69% of examinees
pass.

2008 7 February DoJ clears 3 review center officials of criminal lighditarges
remain against 1 official (also former PNA president).

1 March Commission on Higher Education (CHEd) announces plans to

close independent review centers unless they integrate with
nursing schools by May 2008.
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APPENDIX Ib:

JPEPA Timeline

Year

Date

Event

2006

9 September

10 September

7 November

17 November
27 November

President Gloria Macapagal Arroyo (GMA) and Japanese Prime
Minister Junichiro Koizumi sign the Japan-Philippines
Economic Partnership Agreement (JPEPA) in Helsinki, Finland.

Japan announces that it will accept up to 400 nurses and 600
caregivers from the Philippines under the JPEPA.

The Senate opens an inquiry into JPEPA provisions governing
the entry of Filipino nurses into Japan and allowing toxic waste
to enter the Philippines from Japan.

GMA officially submits the JPEPA to the Senate for raidicat

The Japanese Nurses Association (JNA) announces its
opposition to having Filipino nurses work in Japan under the
JPEPA.

2007

January

24 May

15 August

21 August

25 August

29 August

14 September

4 October

6 October

Filipino nurses “miss opportunity” to take licensure exams in
Japan in 2007 because JPEPA has not yet been ratified.

GMA and Japanese Prime Minister Shinzo Abe meet to discuss
the JPEPA, which remains under debate in the Philippine
Senate.

Senators hold a forum with the Junk JPEPA Coalition, an
advocacy group composed of lawyers, environmentalists and
nursing advocates who oppose the treaty.

Indonesia and Japan sign a free-trade agreement that includes
provisions for movement of nurses and caregivers. This
development is highlighted by pro-JPEPA parties as a missed
opportunity for the Philippines. Filipino nurses still cannot go
to Japan since the JPEPA has not been ratified.

Japan’s Office of Development Assistance announces that it will
provide financial support for Japanese language training of
Filipino nurses in the Philippines and Japan.

Senate President asks GMA for clarifying information about
JPEPA provisions including “scientific assessment” of
employment prospects for Filipino nurses in Japan.

The Senate Committee on Foreign Relations begins public
hearings on the JPEPA.

Advocacy groups Free Trade Alliance and Health Alliance for
Democracy ask the Philippine government to renegotiate the
JPEPA, while officials from the Departments of Trade &
Industry, Labor & Employment and Foreign Affairs testify to its
benefits to Filipino nurses and other workers.

GMA forms a task force to convince senators to ratify the
JPEPA.
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24 October Delegates to the Philippine Nursing Convention hold a
candlelight vigil to protest the JPEPA.

2007 22 December Japan announces that it will accept 1000 Indonesian nurses and
caregivers over the next 2 years under its trade agreement.

2008 March END OF FRAME ANALYSIS STUDY PERIOD.

After Senators’ initial hopes to ratify JPEPA in January 2008,
the agreement has not yet been approved.

8 October JPEPA ratified by Philippine Senate.
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APPENDIX lla:

Licensure Exam Leakage Signature Matrix
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e Opportunism of
review center
operators and
recruiters

Metaphors Catchphrases Depictions Roots Consequences Aplset@
Principle
e Integrity e Apathy e Decency
() .
5 e Culture of cheating e Honor
§ e Greed e Values
&) e Litigiousness
e Opportunistic e Commercialization | e Cost of retake to
recruiters as of nursing educatiory government, others
“vultures” e Competition— e Financial effects on
= malicious doctors, hospitals,
5 accusations by nursing education
c competing review industry, review
Q centers centers
@) .
| e Corruption
o e Economic
e dependence on
e overseas workers
Q ¢ Nursing-migration
o .
L link




781

Economic—Image

Clean/dirty
metaphors:
“Smeared” image
“Tainted”, “marred”,
“tarnished” exam
Concern about
ensuring “clean”,
“pure” exam process
Retake as a
“cleansing process”
or “cleanup”

Health metaphors:
Leakage as a “virus”
Retake as a “bitter
pill”, “cure”,

“surgical procedure”
Examinees “under a
cloud” or “shadow”
due to leakage

Credibility
Integrity
Reliability
Validity

Leakage as anomaly
or scandal

Sordid, unsavory
Leakage as illegal,
beneficiaries as
cheaters

Retake as
opportunity for
redemption

e Damage/destructior

to image of 2006
examinees, Filipino
nurses, other
Filipino workers,
nursing education &
licensure system,
nursing profession,
the Philippines
Questions, doubt
about qualifications
of examinees
Stigma, shame,
embarrassment of
examinees

Loss of prestige,
confidence and trus
in Filipino nurses in
destination
countries

Lost domestic and
international job
opportunities
NCLEX in the
Philippines

Visa screening for

[

US employment

Strong response to
the leakage a matte
of national interest,
common good
Filipino nurses’
reputation for
“culture of caring”,
honesty,
trustworthiness
Tradition of
excellence, “world-
class” nurses
Dignity, honor,
nobility of nursing
profession
Sanctity of
examination
process

=



G8T

Nurses’ Rights

e Students retaking
exam under
“Damocles' sword”

Leakage as a crime:
Leakers as criminalg
crooks, guilty,
perpetrators
Students as innocen
victims

Students’
employment plans in
jeopardy, limbo
(unable to pursue
independence, help
families)

t

Discrimination in
job market, lost
domestic &
international job
opportunities
Negative effect on
students’
employment
plans—consigned
to mediocrity
because of
association with
leakage
Psychological
effects:
demoralization,
despair, suffering,
pain, trauma
Cost/effort of
retake to students

e Compassion,
sympathy for
examinees

e Fairness to honest
nurses, presumptio
of innocence

e Protection of
nurses’ rights,
pursuit of their
dreams

Professionalism—Health

& Safetv

o Capability
e Competence
e Knowledge

e Poor quality
nursing education

Comparability of
qualifications/skills
of examinees (to US
licensure)

Negative effects on
health & safety of
patients

D

e Excellence vs.
mediocrity

¢ Rights of patients

e World-class

e Worthiness (are
nurses worthy of
their licensure?)




98T

Professionalism—Values of

Nursina

e Nursing profession

in need of
“revolution of
heart”

o Integrity

¢ Nurses as heroes
¢ Nursing as vocation

e Protectionism of

professions—
create difficult
exams to protect
turf rather than
ensure quality

Bravery, courage
Character, ethics
Duty

Honesty, candor
Honor

Humility

Nobility
Professionalism
Purposel/vision
Respect

Responsibility, hard

work
Service,
selflessness
Trust

Truth




APPENDIX IIb :

JPEPA Signature Matrix
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88T

Economic—Opportunity

Metaphors Catchphrases Depictions Roots Consequences Appet
Principle
e Japan “opening Cooperation, Close relationship Higher salary e Duty
doors/markets” to partnership between Philippines Opportunity for e Empowerment
Filipino nurses Government-to- & Japan other Filipino e Mutual advantage
government Distance—Japan professionals to e National interest
deployment closer than other work in Japan

Historic, landmark,
milestone, symbolic
agreement

First time Japan
accepts foreign
nurses

destination countries

Aging population in
Japan—high
demand for nurses
Compensation for
lost entertainer jobs
due to tighter visa
regulations

Nurse supply,
turnover in Japan
Oversupply of
nurses in the
Philippines

D

Revitalization of
Japanese labor
markets
Revitalization of
Japanese nursing
profession
Technology/knowle
dge transfer
Benefits/costs to
the Philippines
Competition from
other countries
Competitive
advantage

Jobs

Economic—<Ciritical

e Nurses as
“bargaining chip”
e “Clean” nurses

traded for garbage,

“poison”

Unfair trade

¢ Migrant workers as

cheap labor

Tradeoff for toxic
waste

e Transparency
e Unconstitutional
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Nurses’ Rights

e Licensure exam
requirement a
“roadblock” to
prevent Filipino
nurses from
working in Japan

e Neocolonial
e “Our nurses”

Negotiators &
Japanese
government
deceptive about
provisions

Failure to consult
with nursing groups
Failure to negotiate
with Japanese
government
Agreement creates
false hopes for
nurses

JPEPA as bad deal:
Nurses as
commodities
Nurses treated as
second-class
workers
Modern-day slave
trade

Strict requirements
Japanese
government attempt
to avoid domestic
political backlash

Requirements/restri
ctions limit options
for Filipino nurses
Training
requirement before
gaining full legal
status

Culture &
language—
requirement to learn
and take licensure
exam in Japanese
Wages/benefits
Working conditions
Degree requirement
for caregivers
Discrimination
Humiliation
Potential for abuse,
movement into sex
work

Sets dangerous
precedent for
migrant workers in
other countries
lllegal recruitment
Breakdown of

families

Conditions of
employment
Dignity

Fairness, equality
Nurses' rights,
security, welfare




06T

Positive
image/reputation of
Filipino nurses

e Professional

development

Japanese language
requirement
necessary for healt

c—‘g © o Preference for & safety of
c > exporting skilled Japanese patients
-(% 5 (vs. unskilled) Effectiveness
é o
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(¥
o
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APPENDIX Illa :

Study Fact Sheet

Title of Study: Health Professions Education as a National Industry: Faming of
Controversies in Nursing Education and Migration in the Philippines

Principal Investigator: Leah E. Masselink, BA (PhD Student)

Affiliation: University of North Carolina School of Public Health, Department of Health
Policy and Administration (Chapel Hill, NC, USA)

UNC-Chapel Hill phone number: 919-966-4784

Local phone number:

Email Address: leah_masselink@unc.edu

Faculty Advisor: Shoou-Yih Daniel Lee, PhD

UNC-Chapel Hill Phone Number:919-966-7770

Email Address: sylee@email.unc.edu

Funding Source:Department of Health Policy and Administration (Global Health Travahtr

Study Purpose:To describe the framing of a recently passed trade agreement opening
Japanese markets to Filipino nurses and a cheating scandal on the June 2006 nursing
licensure examination in Philippine newspapers; to explore the policy context
surrounding these issues to explain why certain frames have been dominant.

Participants: Interviewees will be drawn primarily from three groups:
policymakers/government agents, educators, and journalists.

Procedures (methods)Qualitative interviews of key informants; archival research at
local university libraries and other institutions. Policymakers and edsaailbbe
asked to discuss their knowledge of Philippine nursing education and migration
policies as they relate to the two issues of interest (the trade agreemheddpan
and the response to the licensure examination cheating scandal). Journalists will
asked to discuss their knowledge of how news coverage decisions are made in
relation to these issues.

Inclusion/Exclusion Criteria: The primary criterion for inclusion in the study is
personal knowledge of nursing education and migration policy in the Philippines,
particularly as it relates to a trade agreement sending Filipino nardapdn and/or
the response to a cheating scandal on the 2006 nursing licensure examination. The
study population will include policymakers, educators, and journalists, but other types
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of subjects may also be added as they become available. No specific exclusion
criteria exist; the PI will seek information representing the broadestyaf
perspectives possible during the study period.
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APPENDIX IlIb :

Study Informed Consent Form

University of North Carolina-Chapel Hill
Consent to Participate in a Research Study
Adult Participants

Social Behavioral Form

IRB Study # 07-1080
Consent Form Version Date:07/25/2007

Title of Study: Health Professions Education as a National Industry: Frening of
Controversies in Nursing Education and Migration in the Philippines

Principal Investigator: Leah E. Masselink, BA

UNC-Chapel Hill Department: Health Policy and Administration
UNC-Chapel Hill Phone number:919-966-4784

Local Phone Number:

Email Address: leah_masselink@unc.edu

Faculty Advisor: Shoou-Yih Daniel Lee, PhD

UNC-Chapel Hill Phone Number:919-966-7770

Email Address: sylee@email.unc.edu

Funding Source:Department of Health Policy and Administration (Global Health Travahtr
Study Contact telephone number: 919-966-4784

Study Contact email: leah_masselink@unc.edu

What are some general things you should know about research studies?

You are being asked to take part in a research stlidyoin the study is voluntary.

You may refuse to join, or you may withdraw your consent to be in the study, for any
reason, without penalty.

Research studies are designed to obtain new knowledge. This new information may help
people in the future. You may not receive any direct benefit from being in dagdles
study. There also may be risks to being in research studies.

Details about this study are discussed below. It is important that you underssand thi
information so that you can make an informed choice about being in this research study
You will be given a copy of this consent form. You should ask the researchers named
above, or staff members who may assist them, any questions you have aboutytlas stud
any time.
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What is the purpose of this study?

This research study has two purposes: to describe the framing of a rpessty trade
agreement opening Japanese markets to Filipino nurses and a cheating scéedal on t
June 2006 nursing licensure examination in Philippine newspapers and to explore the
policy context surrounding these issues to explain why certain frames leve be
dominant.

Are there any reasons you should not be in this study?

You should not be in this study if you have no involvement with or knowledge of nursing
education and migration policy in the Philippines, particularly as it relatesade

agreement sending Filipino nurses to Japan and/or the response to a cheating scandal on
the 2006 nursing licensure examination.

How many people will take part in this study?
You will be one of approximately 10 people interviewed for this research study.

How long will your part in this study last?
Your participation in this study interview is expected to last between 1 and 2 hours.

What will happen if you take part in the study?

The P1 will ask you to discuss a variety of topics, including (but possibly nid¢dirto)

your knowledge about the policy context of nursing education in the Philippines,
particularly as it pertains to the two controversies of interest in this.siliuy

interviewer may ask to tape record the interview, and she will take notes in ogdéateéo
the discussion. You may accept or decline to have your interview tape recorded witho
influencing your ability to participate in the study.

What are the possible benefits from being in this study?
Research is designed to benefit society by gaining new knowledge. Y coiriagnefit
personallyfrom being in this research study.

What are the possible risks or discomforts involved from being in this stud

The questions discussed in the interviews may pertain to sensitive topics or topics of
which you have unique knowledge. However, your comments and responses will be
treated confidentially, and you have the right to refuse to answer any question or
withdraw from the study at any time. There may be uncommon or previously unknown
risks. You should report any problems to the researcher.

How will your privacy be protected?

Participants will not be identified in any report or publication about this studyouddgh
every effort will be made to keep research records private, there may bennee
federal or state law requires the disclosure of such records, including persona
information. This is very unlikely, but if disclosure is ever required, UNC-Chaiel H
will take steps allowable by law to protect the privacy of personal infavmatn some
cases, your information in this research study could be reviewed by reptigssrgathe
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University, research sponsors, or government agencies for purposes sucltyas qual
control or safety.

In order to maintain confidentiality in the interviews, interview participamisalso be
asked not to discuss the content of the discussion with any outside parties. In order to
capture the content of the interviews completely and accurately, we plan tocaquk re
and transcribe the interviews. If at any time you wish to make an “ofétoed”

comment, you may ask the interviewer to turn off the tape recorder and testehi

you are ready to continue. We will password protect all interview transonpisr
computers and will keep all interview tapes in a locked file. Individual respondes a
identifying information about interview participants will not be published in any f

After the interviews are transcribed, the tapes will be destroyed.

Informed consent forms and other documents will be stored in separate locked files.
Interview transcripts will contain only coded identifiers, which will be peiafter data
analysis is complete. De-identified interview transcripts will beegtarpassword-
protected ATLAS. i file.

Will you receive anything for being in this study?
You will not receive anything for taking part in this study.

Will it cost you anything to be in this study?
There will be no costs for being in the study.

What if you have questions about this study?

You have the right to ask, and have answered, any questions you may have about this
research. If you have questions, or concerns, you should contact the reseatetiess lis
the first page of this form.

What if you have guestions about your rights as a research participant?

All research on human volunteers is reviewed by a committee that works to goatect
rights and welfare. If you have questions or concerns about your rights agralrese
subject you may contact, anonymously if you wish, the UNC Institutional Ré3aard
at 001-919-966-3113 or by email to IRB_subjects@unc.edu.

Participant’s Agreement:

| have read the information provided above. | have asked all the questions | have at this
time. | voluntarily agree to participate in this research study.

Signature of Research Participant Date
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Printed Name of Research Participant

Signature of Person Obtaining Consent Date

Printed Name of Person Obtaining Consent
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APPENDIX IV :

Interview Script

Licensure Exam Leakage

* Why do you believe that the nursing licensure exam leakage controverfiyavas
subject of such intensive media coverage?

* With what values do you perceive efforts to address the leakage controversy to be
associated? How have you seen these invoked in public discussion?

Whom do you perceive to be the powerful players (individuals, agencies) who
influenced the response to the nursing licensure exam leakage controversy?

* What priorities do you believe that this reflects?

* What is your opinion of how the controversy was resolved? How might it have
played out if addressed differently? What (if anything) do you think should have
been done differently to resolve it?

* To your knowledge, what (if any) alternative perspectives or priorities on the
leakage controversy exist, and how have these been expressed in public
discussion and policy debates?

* What has been the long-term impact of the leakage—positive or negative? For
nurse migration, or for the nursing profession in general?

JPEPA

» History of migration from Philippines to Japan—what was the precedent before
the JPEPA?

* In your opinion, what was the intent of the provision for movement of nurses?
Whose idea was it?

* Why do you think that the agreement was so slow to pass?

* What role did the provisions for nurses have in delaying the passage? (vs. other
issues)

» Does the nursing education sector take a particular position on the JPERA? If s
what is it?
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What are the key concerns expressed by other groups?

Do you believe that the concerns expressed about exploitation of nurses &e valid
Why or why not?

Are concerns about exploitation unique to Japan? If so, why?

What do you believe will be the impact of the JPEPA for nurse migration? For
movement of natural persons to Japan in general?

What would have been the impact if JPEPA had not passed?
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