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On October 1, 1949, Mao Zedong, the peasant revolu-
tionary who had led the Chinese communists in war
against the Japanese and in civil war, pronounced a
basic communist victory, proclaimed a new regime,
and promised a new era for China. From the cen-
turies-old Gate of Heavenly Peace in Beijing, Mao for-
mally inaugurated the People’s Republic of China
(PRC). For nearly three decades after, until his death in
1976, Mao was the chief architect and agitator for a
comprehensive project of revolutionary transforma-
tion designed to lead a largely backward agrarian peo-
ple to modernization, prosperity, and (ultimately)
communist utopia. A few years after Mao’s death, his
successors officially and publicly rejected most of the
premises, strategies, and outcomes of this revolution-
ary project, essentially declaring it a failure. They
launched a new era of reform, ongoing today.
Economic reform in post-Mao China is nearly as radi-
cal and dramatic as the revolutions that toppled most
of the world’s communist regimes in 1989 and 1990.
The resulting transformation is awesome.

Without publicly abandoning the ultimate goal
of communism, Mao’s successors have defined their
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current quest mainly in pragmatic economic terms,
rather than utopian ideological terms. They have iden-
tified economic growth as the nation’s highest priority
and the Communist Party’s main assignment. To
achieve this objective, the communist party-state has
largely retreated from thirty years of direct adminis-
tration of the economy. Openly acknowledging the
superiority of the capitalist experience, Chinese
reformers are promoting a “socialist market econ-
omy,” with a place for foreign investors, private entre-
preneurs, and stock markets. More than anything else,
Chinese leaders have staked their legitimacy on the
performance of this new economy.

While embracing economic markets, Chinese
leaders have repeatedly rejected political pluralism.
The communist party-state was in clear evidence in
Beijing on June 4, 1989, when the People’s Liberation
Army employed its tanks and machine guns to clear
the streets and main public square of thousands of
protesters. The regime tolerates no open challenge to
the Communist Party’s monopoly on political power.

For most of the 1.3 billion ordinary Chinese,
political reform is mainly reflected in a new official
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acceptance of a private sphere and a new official toler-
ance of political apathy. Compared with the Maoist
years, when a taste for the music of Beethoven signi-
fied dangerous “bourgeois decadence,” much less in
daily life today is considered political. Moreover, under
the new regime, ordinary citizens need not necessarily
demonstrate active support for official policies and the
political system—so long as they do not engage in
active opposition. Chinese leaders have not charted a
road toward liberal democracy—at least not purpose-
fully. Instead, the political system has become merely
authoritarian in its limited reach, rather than perva-
sively totalitarian.

Yet post-Mao reform is more than the retreat of the
state from the economy and the imposition of fewer
demands on citizens politically. A project of institution-
alization is underway in China to create an infrastruc-
ture promoting more transparency, stability, and
responsiveness. In large part, this is to encourage invest-
ment and innovation, to support the goal of economic
growth. At the same time, Mao’s successors are also
committed to political institutionalization for political
reasons: to safeguard against the arbitrary dictatorship
and disruptive politics of the Maoist past. The effort has
included better-crafted laws and a new legality, more
assertive representative assemblies, and popularly
elected grassroots leaders.

Much of China’s transformation in the past
three decades is only partly a direct result of the var-
ious policies that constitute reform. It is at least as
much a by-product of these policies. Reform has set
in motion processes of economic, political, and
social change that appear now largely beyond the
control of leaders at the political center. Consider
a few examples. Eased restrictions on population
movement have created a “floating population” of
some 140 million internal migrants from the coun-
tryside, seeking work outside their home counties,
many of them unregistered urban squatters, all of
them reflecting a new relationship between state
authority, social welfare, and market opportunity.
Local governments, empowered by a new fiscal fed-
eralism, pursue local economic growth with less and
less heed to central guidelines. Growth in individual
wealth and a telecommunications revolution have
produced an astonishing 420 million Internet users
in China, linking Chinese to one another and to the
outside world in ways that are nearly impossible to
control.

CURRENT POLICY CHALLENGES

China’s current policy challenges arise very signifi-
cantly from its economic successes in the past three
decades. Beginning in 1978, Chinese leaders agreed to
be judged mainly by their ability to foster economic
growth and deliver a better material life for Chinese
citizens. China’s development has in fact been impres-
sive. Its economy has grown at a rate of nearly 10 per-
cent per year since 1980, a record of sustained growth
comparable only to Japan and Korea in the latter half
of the twentieth century. In terms of purchasing power
parity, China is now the world’s second-largest econ-
omy (after the United States). In 2006, it overtook
Japan as the world's biggest holder of foreign-
exchange reserves. Indeed, aided by massive govern-
ment intervention, China emerged from the 2008 and
2009 global economic crisis more powerful than ever.
This has fostered a new confidence: Premier Wen
Jiabao criticized the United States for economic mis-
management, and senior Chinese bank officials ques-
tioned the reserve currency status of the U.S. dollar.

Economic success over the past three decades has
not been costless. It has provided more opportunities
to pursue private gain, legally and also illegally
through the abuse of public office. Despite decades of
anticorruption efforts, year after year, ordinary citi-
zens tell pollsters that corruption is one of China’s
most serious problems. In the cities, Chinese poke fun
at the perceived insincerity of the anticorruption
reforms: “not daring not to fight corruption, not dar-
ing to fight corruption seriously.” In the countryside,
villagers rise up to protest abuses of power by “local
emperors” itnposing illegal fees and excessive taxes.

In recent years, the requisition, rezoning, and sale
of agricultural land by local governments has provoked
rural riots, usually suppressed with great violence.
Land is not privately owned, but rather contracted for
agricultural use by Chinese farmers. Local govern-
ments have seized on more lucrative opportunities for
land use provided by real-estate and industrial devel-
opment. Farmers tend to be poorly compensated in
these instances of eminent domain for local economic
development (and local government profit). Top
Chinese leaders have condemned these actions, not
least of all because arable land is already scarce.

The growing wealth gap fuels the perceptions of
official abuse. In the 1980s and 1990s, Chinese policy-
makers promoted a policy that “some get rich first.”




One result has been rapidly rising inequality. Urban
household incomes are three times as high as rural
incomes; within the cities, migrant workers without
official resident status lack access to basic social wel-
fare. Poorer Chinese deeply resent the newly conspicu-
ous economic inequalities of the socialist market
economy. As the wealth gap has exploded within a sin-
gle generation, it has great potential to ignite social
instability. An estimated 128,000 “public disturbances”
erupted in 2008. Land takings, economic distress, and
political corruption provoked much of this unrest.

Chinese leaders are today in the process of a
major transition to a new generation of leaders, which
will unfold fully in 2012. Xi Jinping and Li Keqiang,
likely successors to top Communist Party leader
Hu Jintao and government Premier Wen Jiabao, are
already playing an active role in policymaking. The
least ideologically dogmatic generation of leaders ever
to rule modern China will be replaced in 2012 by a
more educated, diverse, and less technocratic “fifth
generation.”

China has thoroughly abandoned the strictures of
communist ideology, has experienced an awesome
economic revolution, and is taking its place as an
important world power. Yet unlike most other com-
munist regimes, which toppled in the face of popular
uprisings, China has experienced no second political
revolution. Today, it is still a communist party-state.
Chinese policymakers have promoted limited liberal-
ization, sometimes as an antidote to corruption at
the grassroots. While they have opened up political
processes to more diversified inputs, they have
also firmly suppressed organized challenges to the
Communist Party. A handful of leaders at the very top
still monopolize the authority to choose what sorts of
inputs from what sorts of groups are acceptable, and
the decision rules are not always transparent.

Strikingly little remains of Mao’s grand revolu-
tionary schemes. Viewed from the perspective of the
1970s, the magnitude and pace of change in China in
the past three decades are practically unimaginable.
Chinese politics today is “post-Mao” politics in the
sense that there is a new regime, not simply a change
of leaders—and, given its dynamics, there appears to
be no turning back. Of course, without a grasp of
China's rich political history, it is not only impossible
to appreciate what has (and has not) changed, but also
impossible to understand the crucial context of post-
Mao reform: what has been rejected.
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HISTORICAL SETTING

Chinese civilization emerged more than six thousand
years ago. As a polity, imperial China was the longest-
lived major system of governance in world history,
enduring as a centralized state ruled with little change
in political philosophy or bureaucratic organization
for more than two millennia until the fall of the Qing,
the last dynasty, in 1911.!

Traditional China was governed by an emperor
and a unique bureaucracy of scholar-officials at the
capital and in the localities, who gained their positions
meritocratically through examinations that tested
knowledge of the Confucian classics. Anyone was eligi-
ble to participate in the examinations, but successful
performance required a classical education, usually
through a private tutor, not available to most ordinary
Chinese. Confucianism was basically a conservative
philosophy. It conceived of society and the polity in
terms of an ordered hierarchy of harmonious relation-
ships. At the top of the hierarchy was the emperor,
who maintained social order through his conduct as a
moral exemplar. Confucianism blurred the distinction
between state and society: It saw harmony (not con-
flict) as the natural social order, resulting from the vir-
tuous emperor’s example of correct conduct. Loyalty
to the emperor was the highest principle in the hierar-
chy of relationships entailing mutual obligations
throughout society.

Imperial Order to the Founding of the PRC

This remarkable imperial order began to crumble in
the mid-nineteenth century, when Qing rulers proved
unable to uphold their political authority and main-
tain territorial integrity in the presence of large-scale
domestic rebellion and foreign economic and military
encroachment. The republic founded in 1912 did not
restore order or sovereignty to China, but effectively
collapsed within a few years, as dozens of Chinese
regional warlords ruling with personal armies com-
peted for control of territory.2 Nearly four decades of
political upheaval and continuous warfare ensued, as
the Chinese sought solutions to the problems of gov-
ernance that had brought down the Qing.

The dominant problems were the struggle for
national sovereignty and the struggle for peasant liveli-
hood. The former involved two sorts of claims: cession
of Chinese territory in treaties imposed forcibly by
Western powers beginning in the nineteenth century
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and outright military invasion and occupation by the
Japanese in the 1930s. As for the Chinese peasantry,
poverty in the countryside due to socioeconomic con-
ditions of exorbitant taxes, high rents, and usurious
credit was aggravated by frequent floods and droughts,
which usually brought ruin.

These two struggles were played out in the con-
text of a competition to unify the country. By the
1920s, the Nationalist Party and army had emerged
as the most prominent political and military force in
the country. The Nationalists had their strongest
social base in the urban areas; in the countryside,
they were mainly dependent on the support of the
landlord class. This largely explains Nationalist
reluctance to implement land and social reforms to
resolve the problems of Chinese peasants. Peasant
poverty was exacerbated by absentee landlordism
and the replacement of ties of mutual obligation with
economic ties enforced by managing agents. Land
distribution was not part of the Nationalist agenda,
nor were tax controls or provision of cheap credit
effectively implemented.

Between 1924 and 1927, the Nationalists allied
with the communists in a battle to eliminate regional
warlords and to unify China. By the late 1920s, the
Nationalists had practically realized this aim. In 1927,
they broke their alliance with the communists in a vio-
lent massacre that reduced the Communist Party from
nearly 58,000 to 10,000 members. The break inaugu-
rated a new civil war that lasted a decade.

By contrast with the Nationalists, the intellectual
revolutionaries who founded the Chinese Communist
Party in 1921 were unlikely contenders for power. The
rise and eventual victory of the communists owe much
to historic opportunities in the 1930s and 1940s. These
opportunities were available for other forces to exploit
too, but the communists exploited them best.3 Mao
Zedong emerged as leader of the communists in the
mid-1930s, consolidating his leadership in the early
1940s.4

After the Nationalist attack in 1927, many com-
munists retreated to the countryside. Mao had already
reported on the spontaneous impulse for radical social
change among the peasantry and had proposed a revo-
lutionary strategy different from that suggested by
communist theory or Russian experience. Mao rejected
the idea that the Chinese communists could win power
through a revolution of the small urban working class
in China. Instead, he argued, a communist victory

could be achieved only by providing leadership for a
nascent rural revolution and building a guerrilla Red
Army to surround the cities with the countryside.
From a base in southeastern China, Mao and other
communists implemented a program of political edu-
cation and social change, including land redistribution.
In 1934, a major Nationalist offensive forced them on a
strategic retreat, the historic Long March, that ended at
the caves of Yan’an in China’s northwest, where Mao
and his communist forces, their numbers literally deci-
mated, established their headquarters. From Yan’an,
they built on the strategy of rural revolution to develop
support further in the countryside.

The second indispensable component in commu-
nist victory was the 1937 Japanese invasion of central
China, beyond territory in the northeast that the
Japanese had occupied since 1931.5 Mao seized the
strategic initiative to call for a truce in the civil war so
that Chinese could unite to resist Japanese aggression,
Nationalist leaders were initially wary. This combina-
tion of Nationalist reluctance and strong anti-Japanese
sentiment ia the cities and countryside earned the
communists enormous popularity as the true nation-
alist resistance to foreign aggression. From 1937 to
1945, the communists grew in force from 40,000 to
more than a million. Japanese defeat in World War 11
ended the alliance between Nationalists and commu-
nists. A new civil war began.5 In four years, the com-
munists won victory, as peasant revolutionaries and
Chinese nationalists, and the Nationalists were forced
to retreat to the island of Taiwan in 1949. Once in
power, they turned their energies to the construction
of socialism.

History of the PRC

The history of the PRC can be divided into three major
periods. In the first, between 1949 and 1957, the
Chinese emulated the experience of the first and most
powerful communist state, the Soviet Union. The sec-
ond period began in 1958, when the Chinese intro-
duced their own model of revolutionary development.
Except for a few years at the beginning of the 1960s, this
Maoist model prevailed until Mao’s death in 1976. A
short transitional period ensued, during which imme-
diate problems of policy orientation and leadership suc-
cession were resolved with the arrest and trial of key
radical leaders. In December 1978, the third period, a
new era of reform, ongoing today, was inaugurated with




a Central Committee declaration favoring learning from
practical experience and rejecting the ideological con-
straints of Maoism—or any theory.” Deng Xiaoping,
China’s new “paramount leader,” charted and presided
over the reforms. In the same sense that Chinese politics
in the two decades ending in 1976 are appropriately
characterized as the Maoist years, the last two decades of
the twentieth century belong most to Deng—despite
important differences in the power of these two leaders
and how they wielded it.

i rianre jeom vine saveed nion The Chinese commu-
nists had won power largely by ignoring Soviet advice.
Once in power, however, they looked to the Soviet
Union for a plan to build socialism. They concluded a
treaty of friendship and alliance in 1950. Soviet finan-
cial aid to China in the 1950s was not large. Aid was
mainly given in a massive technology transfer—over
12,000 Soviet engineers and technicians were sent to
work in China, over 6,000 Chinese studied in Soviet
universities, and tens of thousands more studied in
Soviet factories on short-term training courses. With
this Soviet assistance, the Chinese developed heavy
industry, establishing a centralized bureaucracy of
planning agencies and industrial ministries to manage
the economy according to five-year plans. They
nationalized private industry. In the early 1950s, they
sent communists down to the grassroots to instigate
and organize land reform, a violent “class struggle.”
Each peasant household was classified according to
land holdings, and land seized from landlords was
redistributed to poor peasants, the majority of the
peasantry.® Agricultural collectivization followed. This
process was also essentially coercive, especially in its
later stages, but not as violent as land reform.

This period did feature some Maoist strategies,
especially in political participation and socialization.
The Chinese implemented many policies by mobiliz-
ing the masses in intensive campaigns, with essentially
compulsory participation. For the Chinese commu-
nists, potential regime opponents—such as intellectu-
als and capitalists—were capable of being politically
transformed through practices such as “thought
reform.” Communist leaders were sufficiently confident
about the results of political education and regime
accomplishments to invite nonparty intellectuals to
voice criticism in the Hundred Flowers Campaign in
1957. When criticism was harsh, revealing weak sup-
port for the communist system, the leaders quickly
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reversed themselves. They launched an Anti-Rightist
Campaign, which discovered more “poisonous weeds”
than “blooming flowers.” About a half million people,
many of them intellectuals, were persecuted as “right-
ists” in a campaign that effectively silenced political
opposition for twenty years.” Mass campaigns, politi-
cal education, and political labeling were all coercive
measures that resulted in the persecution of millions.
To some extent, this coercion had a characteristic
Maoist (and Confucian) element: Fundamentally, it
rejected the Stalinist version of political purge as phys-
ical liquidation, because it viewed the individual as
malleable and ultimately educable. Yet “enemies of the
people” were not spared; 1 to 3 million landlords and
“counterrevolutionaries” were persecuted to death in
the early 1950s alone.

Frictions in relations with the Soviet Union
increased throughout the 1950s, resulting in the with-
drawal of aid and advisors and a Sino-Soviet split that
shocked the world in 1960. Major irritants included
Soviet reluctance to support efforts to “liberate”
Taiwan, Soviet unwillingness to aid China’s nuclear
development, and a relaxation of Soviet hostility
toward the United States. At about the same time, Mao
was reconsidering his view of the Soviet model of
development and developing his own radical model of
building communism.

Cireat feap rorward The first five-year plan had
invested in heavy industry, not agriculture. Following
the Soviet model, central planners had not diverted
resources from industry to promote agricultural
growth. In 1958, Mao proposed a strategy of simulta-
neous development of industry and agriculture to be
achieved in two ways: (1) the labor-intensive mass
mobilization of peasants to increase agricultural out-
put by building irrigation facilities, and (2) the organi-
zation of primitive production processes to give inputs
to agriculture (such as small chemical fertilizer plants
and primitive steel furnaces to make tools) without
taking resources from industry. A crucial element of
Mao’s solution was an increase in the size of the collec-
tive farms. In order to build irrigation facilities, local
communist officials needed to control a labor force of
large numbers of peasants, larger than the current
collectives that grouped together a few hundred
households. By combining several collectives into one
gigantic farm, Mao hoped to realize economies of
scale. In 1958, with prodding from above, the people’s
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communes were born, grouping together thousands of
households in one unit of economic and political
organization managed by Communist Party officials.

The Maoist model was not simply an economic
development strategy. It was fundamentally a political
campaign, a point exemplified in the main slogan of
the Great Leap Forward: “politics in command.”!0
The Great Leap Forward abandoned most material
rewards for moral incentives. By 1958, in Mao’s view,
Chinese peasants had demonstrated tremendous
enthusiasm and were ready to leap into communism,
if properly mobilized by local leaders. In the politically
charged climate, economic expertise was denigrated
and caution criticized as lack of faith in the masses.
Leaders in Beijing set output targets high, demanding
that local leaders believe in the ability of the Chinese
people to accomplish miracles. By implication, failure
to achieve high targets could be due only to poor lead-
ership. A dangerous vicious cycle was set in motion:
Local leaders competed to demonstrate their political
correctness; when communes failed to meet targets set
in Beijing, local leaders calculated output imagina-
tively to report that targets had been met or exceeded;
production results were increasingly exaggerated as
reports went to higher and higher levels; the response
from Beijing to the falsely reported leap in output was
a further leap in targets.

In 1958, dislocation associated with forming the
communes and peasant mobilization to help meet
high steel-output targets by making steel in primitive
furnaces was so great that the autumn harvest was not
all gathered. That year, too, a false belief in excess
production led to reduction in areas sown in grain.
Even with reduced acreage, peasant contributions to
agricultural labor were decreasing due to physical
exhaustion, weak material rewards, and the abolition
of private plots (and, in some cases, private property
for complete communization). In 1959, when top
Chinese leaders met to consider these problems, the
minister of national defense criticized radicalism in
policy implementation. In response, Mao accused the
minister of factionalism, turned the meeting into a
referendum on his leadership, and challenged others
to dare to attack the Leap’s radical principles.

The meeting was a terrible turning point. With
political correctness reasserted, radicalism returned.
Moreover, just as the 1957 Anti-Rightist Campaign
had silenced opposition outside the party, Mao’s 1959
accusations and threats effectively silenced opposition

in the top echelons of party leadership.'! That same
year, large parts of China suffered from severe
drought, others from severe flooding, in one of the
worst natural disasters experienced in decades.

T > Over the next three years, the
famine cost an estlmated 27 million lives.!? China
retreated from Maoist radicalism. Mao retreated from
day-to-day management of public affairs, but contin-
ued in his position as Communist Party chairman. In
the early 1960s, the communes ceased to be relevant to
agricultural production. Instead, peasant households
contracted with the state for production, selling the
surplus in newly established free markets. In industry,
there was a renewed reliance on material incentives,
technical expertise, and profitability as the standard to
judge performance. The education system emphasized
the creation of a knowledgeable and highly skilled
corps of managers and leaders. Policy processes took
into account advice by experts, rather than reliance on
mass miracles.

corn o etnsn By the mid-1960s, Mao had fur-
ther developed his radical critique of the Soviet model
and extended it to the Chinese experience. In China,
Mao saw a “new class” of economic managers and
political officials, privileged by elitist policies that
increased social antagonisms. In 1966, Mao argued
that many communist leaders were corrupt “capitalist
roaders” who opposed socialism and must be thrown
out of power. He launched the Great Proletarian
Cultural Revolution, yet another exercise in radical
excess. The Cultural Revolution was simultaneously a
power struggle, an ideological battle, and a mass cam-
paign to transform culture. Compared with the Great
Leap Forward, its impact on the Chinese economy was
minor; its impact on society was devastating.

For Mao, the enemy of socialism was within the
Communist Party. Unable to rely on the party to cor-
rect its mistakes, Mao instructed secondary school
and university students to overturn “bourgeois
culture” and “bombard the headquarters” The
Communist Party became effectively powerless as an
organization. For the first time since 1949, Chinese
were free to organize politically. Unconstrained by
the party, Chinese engaged in political action legiti-
mated by their own interpretations of Mao Zedong
Thought. Students formed radical Red Guard groups
to criticize and persecute victims, often chosen quite
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arbitrarily or for reasons more personal than political.
In schools, factories, and government agencies, those
in power were criticized and persecuted. Persecution
was frequently physical. It was not uncommon for
victims to be held in makeshift prisons, forced to do
harsh manual labor, and subjected to violent public
“struggle sessions” to force them to confess their
crimes. Many were “struggled” to death, and many
others committed suicide. Factional fighting was
inevitable, as rival Red Guard groups fought for
power, each faction claiming true representation of
Mao Zedong Thought.!?

in 1967, the country was near anarchy. The
schools had been shut down; most party and govern-
ment offices no longer functioned; transportation and
communications were severely disrupted; factional
struggles were increasingly violent contests, some of
them armed confrontations. Having unleashed social
conflict, Mao had been able to manipulate it—but not
to control it. Mao called on the army to restore order, a
process that began in 1969.

The 1970s were years of more moderate conflict,
mostly played out as a struggle at the apex of power
rather than in society generally. Radical leaders
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Cult of Mao in the
Cuitural Revolution

Defense Minister Lin Biao
sits baside Chairman Mao
Zedaong and Premier Zhou
Enlai during the Cultural
Revolution. PLA soldiers
wave the Little Red Book
of quotations from
Chairman Mao, a reflec-
tion of the cult of Mao that
Lin helped to build.
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(including Mao's wife) who had risen to power in the
Cultural Revolution supported a continuation of radi-
cal policies. Other leaders, reinstated by Mao to bal-
ance the power of the radicals, supported policies of
economic modernization. The conflict was ongoing at
the time of Mao’s death in 1976. Within two years, the
economic modernizers had won. China embarked on
a new course of reform, different from anything in the
experience of any communist system.

SOCIAL CONDITIONS

Chinese society has changed in various ways since the
communists came to power. These changes include
sacial structural transformations engineered by the
regime, especially in the early decades. This section
focuses on basic features that make up the social envi-
ronment for Chinese politics that have not undergone
fundamental transformation but have changed only in
degree, if at all.

First among these is China’s huge population.
When the communists came to power in 1949, China’s
population was 540 million. Today, China remains the
world’s most populous country, with a population of
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1.3 billion. As in the 1950s, most Chinese live in the
countryside, but the proportion has shrunk dramati-
cally with economic reform. Less than 20 percent of
Chinese lived in cities when reform began in the late
1970s, but de facto relaxation of rural to urban migra-
tion restrictions liberated the underemployed farming
population to seek work in cities. Rural industrializa-
tion and the growth of towns also changed the situa-
tion. By 2010, nearly as many Chinese lived in cities as
in the countryside.

The second basic feature involves geography.
Although China is the world’s second-largest country
in area, the population is concentrated in the eastern
third of the land. This is largely because only about a
quarter of China’s land is arable. Population growth
and reduction in cultivated area have greatly exacer-
bated the land shortage. Despite efforts to preserve
arable land for farming, China’s leaders have been
unable to reverse the reduction in cultivated area. In
part, this is a result of agricultural decollectivization
and a return to household farming: Land is used for
property borders, burial grounds, and bigger houses.
In recent years, local government land requisitions
for lucrative residential and industrial development
have further reduced arable land and provoked much
rural unrest,

The third feature is that China is a multiethnic
state. About 92 percent of Chinese are ethnically Han,
but there are fifty-five recognized ethnic minorities,
ranging in number from a few thousand to more than
16 million. Although minorities make up only a fairly
small proportion of China’s population, areas in
which minorities live comprise more than 60 percent
of China’s territory, and much of this is in strategically
important border regions.'® This includes Tibet
(bordering India) and Xinjiang (bordering three new
post-Soviet states), which have experienced fairly con-
tinuous minority unrest over the decades. The Chinese
have maintained large armed forces in these areas to
quell secessionist efforts,

Finally, Han Chinese share the same Chinese writ-
ten language, a unifying force in China for more than
two millennia, practically defining what it is to be
Chinese. The same written language is spoken in many
different dialects, however, often making communica-
tion difficult. Mandarin, based on the dialect of the
Beijing locality, is the official language promoted by
the communist regime through the education system
and mass media.

STRUCTURE OF THE PARTY-STATE

From top to bottom, Chinese politics has changed
noticeably since the Maoist period. Yet the essential
form of the Chinese political system retains an organi-
zational design borrowed decades ago from the Soviet
Union and developed nearly a century ago in Russia by
Lenin—the Jesign of the communist party-state.

Design Features

Lenin viewed political legitimacy in ways that justify a
monopoly of power by a communist party elite that is
not popularly elected. He believed that ordinary citi-
zens do not understand their own real interests and
that larger interests of society are not best advanced
by aggregating interests that citizens articulate.
According to Lenin, as ordinary citizens typically lack
revolutionary consciousness and knowledge of com-
munist theory, they are incapable of making the cor-
rect choices that will lead from capitalism to socialism
and toward communism—a utopia characterized bya
high level of economic prosperity, an absence of social
conflict, and a minimal role for government. Lenin
Proposed a solution to this problem: a political party
and political system built on the principles of
guardianship and hierarchy.'> To these two principles,
Chinese leaders added the idea of the mass line,
formulated by Mao in the 1940s. Guardianship and
hierarchy define the communist party-state. The
mass line adds another dimension, which moderates
guardianship.

Guardianship describes the main relationship
between the Communist Party and society. The party
bases its claim to legitimate rule not on representation
of the expressed preferences of a majority but on repre-
sentation of the “historical best interests” of all the peo-
ple. In theory, as most ordinary citizens do not know
their best interests, society is best led by an elite
vanguard party with a superior understanding of the
historical laws of development. The Communist Party
is therefore an exclusive organization—in China,
membership is about 6 percent of the population—not
a mass political party with membership open to all.
The notion of Communist Party leadership is explicitly
set forth in the constitution, as is some version of the
notion of dictatorship. The constitution describes the
political systern as a socialist state under the “people’s
democratic dictatorship.” As the Communist Party is
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the only organization with the politically correct
knowledge to lead society, it is the authoritative arbiter
of the interests of the people. In effect, dictatorship in
the name of the people is Communist Party dictator-
ship. Party leaders today are more informed of public
opinion than in the past, but there is no place in the
Chinese political system (or in Leninist theory) for
organized opposition to Communist Party leadership.
Chinese Communist Party guardianship is, in
theory, informed by the practice of the mass line.
The party leads, but its leadership is not isolated from
the opinions and preferences of the mass public. The
degree to which mass preferences actually find expres-
sion in public policy depends on their fit with larger
goals determined by party leaders. Party leaders at all
levels (but especially at the grassroots) are supposed to
maintain a close relationship with ordinary citizens so
that the party organization can transform the “scat-
tered and unsystematic ideas” of the masses into “cor-
rect ideas” and propagate them “until the masses
embrace them as their own.” In this way, policy is sup-
posed to flow “from the masses to the masses.” ¢

o veanizaiion The Communist Party is orga-
nized around a hierarchy of party congresses and com-
mittees extending from the top of the system down to
the grassroots. Lower party organizations are subordi-
nate to higher party organizations, and individual
party members are subordinate to the party as an
organization. Inner-party rules for decision-making
are based on the Leninist principle of democratic
centralism,

In democratic centralism, democracy refers
mainly to consultation. It requires that party leaders
provide opportunities for discussion, criticism, and
proposals in party organizations (often including
lower party organizations) as part of the normal
process of deciding important issues or making policy.

Centralism requires unified discipline throughout
the party: top-level official party decisions are binding
on party organizations and members. Centralism is
never sacrificed to democracy. Party members are
allowed to hold personal views contrary to party deci-
sions and to voice them through proper party chan-
nels, but they are not free to act in ways that promote
these views. According to the Communist Party con-
stitution, the formation of “factions” or any sort of
“small group activity” within the party is a punishable
violation of organizational discipline. Communist
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Party hierarchy and the requirement that party
members observe party discipline are designed as
organizational guarantees that the party, in exercising
leadership over society, acts as a unified force, respon-
sive to the leadership of the highest level of party
organization.

Ideology is today both less prominent and less
coherent in Chinese politics than it was in the past.
The principles of guardianship, hierarchy, and the
mass line are not inconsequential abstractions, how-
ever. They have concrete practical implications, evi-
dent throughout the Chinese political system. Change
in the system is evident too, of course, both as a prod-
uct and by-product of policies of reform in the past
two decades. Yet while the political reforms of recent
decades are not trivial, they do not add up to funda-
mental systemic change. For now, as in the past, the
design of the communist party-state is a fair model of
the organization of political power in China.

s dticrareniesowitin Party Ceadersinp The design of
the communist party-state is perhaps most evident in
the organization of power in two hierarchies of politi-
cal structures, illustrated in Figure 10.1. Government
structures are more or less duplicated at each level of
the political system by Communist Party structures. In
principle, there is a division of labor between party
and government structures. In practice, the two often
perform similar functions, with party structures and
party officials exercising leadership over parallel gov-
ernment structures and government officials.

Both party and government structures have
changed since 1949. The description in the following
section focuses on the system that emerged in the
reform era.

Government Structures

At the political center in Beijing, the key government
structures are the National People’s Congress (NPC),
which is China’s legislature, and the State Council,
which exercises executive functions. Under the State
Council are government ministries and commissions,
which have ranged in number from thirty-two to one
hundred since 1949. Below the political center, govern-
ment structures extend downward in a four-tiered
hierarchy consisting of 31 provinces, 333 large cities,
2,859 counties and smaller cities, and 40,814 town-
ships and towns. The provincial level includes four
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Chinese Political Structures

all levels.

megacities (Beijing, Shanghai, Tianjin, and Chonggqing).
Local people’s congresses, local governments, and gov-
ernment departments are found at all levels. As shown in
Figure 10.1, Chinese voters elect delegates to township
and county people’s congresses only; municipal,

Govemment
ministries

Parallel hierarchies of parly and government structures exist, with pa'rty,__l'eaérs_hib

Party
depariments

Key
Elects, appoints

Party exercises J
nomenklatura authority

e o——
FIGURE 10.1

provincial, and national congress delegates are elected by
congresses one level down. At all levels, congress dele-
gates elect their governments. Villages and urban neigh-
borhoods elect self-governing grassroots organizations,
not part of the formal government hierarchy.
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stona Peopte s Congress According Lo the constitu-

tion, the highest organization of state authority is the
NPC.'7 The NPC and its permanent body, the NPC
Standing Committee, exercise legislative functions.
NPC delegates are elected for five-year terms by dele-
gates in provincial-level congresses and the armed
forces. Normally, NPC delegates assemble once annu-
ally for a plenary session of about two weeks. The
number and composition of delegates are prescribed
by law, but the NPC has always been huge. In 1986, the
law set a ceiling of 3,000 delegates, which is about the
number elected to each congress since 1983, Urban
Chinese were overrepresented (by a ratio of eight to
one, later changed to four to one) until a 2010 law gave
rural residents equal representation in congresses at
all levels.

Formally, the NPC has extensive powers, includ-
ing amendment of the constitution, passage and
amendment of legislation, approval of economic plans
and government work reports, and appointment
of top state and government leaders. For most of the
year, when the NPC is not in session, its Standing
Committee of about 150 members, who reside in
Beijing and meet regularly throughout the year, serves
as the working legislative assembly. The 1982 constitu-
tion considerably strengthened the role of the NPC
Standing Committee. It now exercises all but the most
formal powers of the NPC and prepares the agenda for
the annual NPC plenary sessions, when the full NPC
typically ratifies its interim legislative actions.

Is the NPC (and its Standing Committee) a
“rubber-stamp” assembly? For the Maoist years, the
answer is clearly yes. In recent decades, however, the
NPC has become more assertive, and its Standing
Committee has assumed a greater role in lawmaking.
This is part of the paolitical reform undertaken in
response to the extreme institutional nihilism of the
Cultural Revolution. NPC assertiveness is evident in
an increase in delegate motions (by an order of magni-
tude) and, more significantly, in dissenting votes, The
practice of unanimous approval, once automatic, has
ended, sometimes with embarrassing results.

The full NPC cannot be expected to function rou-
tinely as a credible legislature because it is too large
and meets too infrequently and briefly. More impor-
tant is the lawmaking role of the less cumbersome
NPC Standing Committee. In the early 1980s, many
party and government elders retired from important
positions in central and provincial administration to
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the NPC Standing Committee. Instead of retreating
from political life, these elders used the Standing
Committee as a channel for political influence. Their
enhanced role was institutionalized with the estab-
lishment of a Legislative Affairs Committee (with
significant statf) and nine permanent specialized
legislative committees to consider draft legislation.
With these changes, the NPC (and its Standing
Committee) can no longer be dismissed as a rubber
stamp. The legislature remains institutionally weak,
however, for two main reasons (discussed later in this
chapter): the practice of executive-led government
(which does not distinguish the Chinese system from
parliamentary systems in other countries) and the
practice of Communist Party leadership (which is
more fundamental),

tate Counci! In lawmaking, the State Council is the
center of government activity, although this role too is
newly enhanced.'® The State Council is composed of
the premier, who is head of government, and his cabi-
net of vice-premiers, state councilors, ministers, audi-
tor general, and secretary general (currently thirty-five
members, all formally nominated by the premier and
appointed by the NPC). In 2003, Wen Jiabao became
premier. The State Council has an Executive
Committee, which meets twice weekly, with members
reporting on work in their assigned portfolios. As in
parliamentary systems, the bulk of legislation is
drafted by specialized ministries and commissions
under the direction of the cabinet. Also, however, as
most Chinese laws are drafted in general and impre-
cise language, they require detailed “implementing
regulations” to have any effect. These regulations are
typically drafted by State Council ministries (under
the direction of the newly reestablished State Council
Legislation Bureau) and promulgated by the min-
istries or State Council without consideration by the
NPC or its Standing Committee.

Cosnnanst Party feadership The Communist Party
exercises direct leadership over government and leg-
islative functions in a variety of ways. Before the NPC
assembiles, party leaders convene a meeting of all dele-
gates who are members of the Communist Party
(about 70 percent of NPC delegates). At these meet-
ings, leaders discuss the NPC agenda and offer “hopes”
of the party leaders for the forthcoming session,
including suggestions about the tone (how open or

)
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restrained NPC debate should be, for example). Also,
NPC powers of appointment are effectively nullified
by party control over candidate nomination and little
to no electoral choice. For example, although the NPC
formally appoints the president, vice president, pre-
mier, and cabinet members, there has never been more
than one nominee for these positions, and candidate
nomination is decided at the party meeting convened
before the NPC assembles.

As to lawmaking, Communist Party leaders have
veto power over all legislation of consequence. The
system of party review of legislation that emerged in
the early 1990s rejects party micromanagement of the
State Council or NPC Standing Committee work.
Nonetheless, all important laws, constitutional
amendments, and political laws submitted to the NPC
or its Standing Committee must have prior approval
by the party center. In short, the Chinese system is
executive-led government, but with an important dif-
ference: leadership by the Communist Party.

The president of the PRC is head of state. This isa
purely ceremonial office, held by Hu Jintao. Hu is also
head of the Communist Party organization and of the
Central Military Commission, in which leadership of
military forces is formally vested. The commission was
established as a government structure only in 1982,
but its Communist Party counterpart functioned long
before then and remains in existence, with the same
membership in party and government structures.

wiiciary Judicial authority rests with the Supreme
People’s Court at the center and with local people’s
courts below. Formally, the Supreme People’s Court is
responsible to the NPC. Courts at lower levels are
responsible to the people’s congresses at their respective
levels and also take direction from courts above them.

The Supreme People’s Procuratorate, restored in
1978 after decades of neglect, is the central prosecu-
torial agency. It sits at the top of a hierarchy of procu-
ratorates extending down to the county level, each
formally responsible to a local people’s congress and
each also under the direction of the procuratorate
above. The Supreme People’s Procuratorate is
responsible to the NPC.

Procuratorates act as a bridge between public-
security agencies and the courts. They supervise crim-
inal investigations, approve arrests, and prosecute
cases. Beginning in the mid-1980s, the most important
role of the procuratorates has been investigation and

prosecution of corruption. [n each new congress
session, the NPC appoints the chief justice of the
Supreme People’s Court and the chief procurator.

Party Structures

At the political center in Beijing, the key party struc-
tures are the National Party Congress and its Central
Committee, the Politburo, and the Politburo Standing
Committee. In addition, party departments are orga-
nized under a secretariat. Below the center, down to
the township level, are local party congresses and local
party commiiltees.

Sationai Parte Conoress As in the government hierar-
chy, while the formal power of Communist Party
structures is directly proportional to size, actual
impact on policy is inversely proportional to size. The
Communist Party constitution vests supreme author-
ity in the National Party Congress, but this structure
is too big and meets too infrequently to play a signifi-
cant role in political decision-making. The Central
Committee determines the number of congress dele-
gates and the procedures for their election. Since 1949,
National Party Congresses have ranged in size from
1,000 to 2,000 delegates, with recent congresses at
about 2,000 delegates. In the past, the congresses met
irregularly, but party constitutions since 1969 have
stipulated that congresses are normally convened at
five-year intecvals. This has been more or less the prac-
tice since 1969 and has been strictly observed in the
post-Mao years, as shown in Table 10.1.

National Party Congress sessions are short, about
a week or two at most. A main function is to ratify
important changes in broad policy orientation already
decided by more important smaller party structures.
Although party congresses yield no surprises, these
changes receive their highest formal endorsement at
the party congresses. Therefore, the sessions have the
public appearance of major historic events. A second
function of the National Party Congress is to elect the
Central Committee, which exercises the powers of the
congress between sessions. Official candidates for
Central Committee membership are determined by
the Politburc before the congress meets. According to
the 1982 party constitution, elections to the Central
Committee are by secret ballot, and wide deliberation
and discussion of candidates precedes them. Of
course, centralism prevails; elections rarely offer
choice {or much choice) among candidates.

e
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percent of GHinese

:0f the ?gl?
Congress Year Party Members
First 1921 More than 50
Second 1922 123
Third 1923 432
Fourth 1925 950
Fifth 1927 57,9008
Sixth 1928 40,000
Seventh 1945 1.2 million
Founding of the PRC, 1949
Eighth 1956 11 million
Ninth 1969 22 million
Tenth 1973 28 million
Eleventh 1977 35 million
Twelith 1982 40 milliecn
Thirteenth 1987 46 million
Fourteenth 1992 51 million
Fifteenth 1897 58 million
Sixteenth - 2002 66 million
Seventeenth 2007 74 million

8Communist Party membership dropped from 57,500 to 10,000
after April 1927, when the Nationalists broke the “united front” with
the communists in a massacre that decimated communist forces
and ignited civil war.

Source: Bajjing Review 41, no. 8 (1998): 22; Peoples Daily,
September 2, 2002, and June 19, 2008; Xinhua, July 2, 2008.

Top party and government chiefs Hu Jintao and
Premier Wen Jiabao, aleng with more than half of the
Politburo and its Standing Committee, will refire in 2012
to make way for a “fifth generation” of Chinese leaders.
This generation is typified by the provincial party and
government chiefs who gained their offices at the
Seventeenth Party Congress in 2007, Their experience
differs from “fourth-generation” leaders in a number of
ways. Hu, Wen, and their cohort are mainly technocrats
bom in the 1940s, who sludied engineering in college
before the Cultural Revclution. By contrast, many in the
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Central Conunittee The Central Committee is the
Chinese political elite, broadly defined; it is a collection
of the most powerful several hundred political leaders
in the country. All Central Committee members hold
some major substantive position of leadership, as min-
isters in the central state bureaucracy or provincial
party leaders, for example. Membership on the Central
Committee reflects this political power; it does not
confer it. In this sense, the Central Committee is less
important intrinsically as a political structure than
extrinsically, for the different sorts of interests and con-
stituencies represented by its members. The next party
congress, which meets in 2012, will elect a new “fifth
generation” of political leaders to the Central
Committee (see Box 10.1); a generational change in the
Politburo will also occur.

Although the Central Committee does not initiate
policy, changes in policy or leaders at the political
center must be approved by it. This is done fairly rou-
tinely at plenary sessions now convened at least annu-
ally. Party leaders at the top rely on the bureaucratic
and regional elites on the Central Committee to
ensure that the “party line” is realized in practice.
Central Committee membership brings these elites
into the process as participants and, in effect, guaran-
tors; in endorsing party policy, members also take on
responsibility for its realization.

"ratburo The Central Committee elects the Politburo,
the Politburo Standing Committee, and the party
general secretary—all of whom are also Central
Committee members. These leaders are at the very
apex of the political system. The composition of these

S
BOX 10.1

fith generation majored in economics, politics, busi-
ness, or law as undergraduates. Many hold graduate
degrees, often through pant-time study. Most spent their
formative years during the Cultural Revolution, part of
the “lost generation” who missed out on the opportunity
for high-school education. It is impossible to know how
these experiences have prepared this generation for
power, but it is reasonable to speculate that they will
differ from the current cohort of top leaders in Beijing,
already the least dogmatic to accede to top offices in
Chinese politics.
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structures is determined by party leaders before the
party congress, and elections are mainly ceremonial,
featuring no candidate choice. The Politburo is the top
political elite, usually no more than two dozen leaders,
most of whom have responsibility for overseeing
policymaking in some issue area. Its inner circle is
the Politburo Standing Committee, typically no more
than a half-dozen leaders, who meet about once
weekly, in meetings convened and chaired by the party
general secretary. Members of the Politburo and its
Standing Committee are the core political decision-
makers in China, presiding over a process that concen-
trates great power at the top.

vt eader and tine Succession Proilem Since the
abolition of the position of party chairman in 1982,
the top party leader is the general secretary, a position
held by Hu Jintao since 2002. The change in terminol-
ogy reflects the effort to promote collective leadership,
a reaction against norms of past years when Mao
presided as nearly all-powerful chairman of the party
until his death in 1976.

In communist systems, the death of the top leader
creates a succession crisis; there is no formal or gener-
ally acknowledged position of second-in-command
and no regularized mechanism to choose a new top
leader. Mao’s death ushered in a power struggle at the
top, won by Deng and his fellow modernizers. Deng,
already in his seventies at the time of Mao’s death,
chose to eschew top formal leadership of party or gov-
ernment in the interest of resolving the problem of
succession.,

In the late 1970s, Communist Party elders who
had formerly held important positions of power were
reinstated after years of forced retirement during the
Cultural Revolution. Within a few years, however,
many of them retired (or semiretired) to the “second
line,” to serve as advisors and involve themselves only
in major policy issues or broad strategy.

At the very top, a half-dozen elders, all senior
communist revolutionaries in their eighties or
nineties, continued to play key roles in decision-
making and to occupy formal positions of leadership,
although not the top party or government positions.
The best example, of course, was “paramount leader”
Deng himself. Deng never held the top formal position
of leadership in party or government, although he was
on the Politburo Standing Committee until 1987 and
chaired the Central Military Commission until 1989.

Just below this very small group at the top, clders
retired to advisory positions on a Central Advisory
Commission, set up in 1982. Other elders “retired” to
formal positions on the NPC. Younger leaders were
promoted to the top positions on the “first line” to
allow them to develop their own bases of support and
authority with the support of their elder patrons.

This arrangement did not provide a solution to the
succession problem, however. In principle, elders on the
second line used their prestige and informal power to
support younger leaders in top executive positions. In
practice, younger leaders on the first line, in the effort to
establish their own authority, sometimes adopted posi-
tions at odds with the views of elder patrons. Friction
with party elders resulted in two purges of top party
executives in the 1980s: Hu Yaobang was dismissed as
party general secretary in 1987, and his successor, Zhao
Ziyang, was dismissed in 1989 (see Figure 10.2). The sit-
uation today is different; by the mid-1990s, most of the
elders at the very top, including Deng, had “gone to see
Marx,” and the Central Advisory Commission had been
dismantled, having served its purpose of easing leaders
into retirement. After a dozen years as party secretary
and beneficiary of Deng’s support until Deng’s death in
1997, Jiang Zemin stepped down in 2002, lending his
support to Hu Jintao.

cartv Gureancracy The party has its own set of
bureaucratic structures, managed by the Secretariat,
The Secretariat provides staff support for the
Politburo, transforming Politburo decisions into
instructions for subordinate party departments.
Compared with their government counterparts, party
departments are fewer in number and have more
broadly defined areas of competence.

Party Dominance

Party and government structures from top to bottom
are staffed by more than 40 million officials on state
salaries. One important mechanism of party leadership,
described earlier in this chapter, is the structural
arrangement: the duplication of political structures and
the dominance of party structures and leaders over
government structures and leaders. The Chinese
Communist Party exercises leadership in political struc-
tures in other ways, too. Among the most important are
overlapping, directorships, “party core groups,” party
membership penetration, and the nomenklatura system.




Government Communist
Premiers Party Leaders

1949 | Mao Zedong

Zhou Enlai 1954

Hua Guofeng 1976

1978 | Hu Yaobang
Zhao Ziyang 1980

Hua Guofeng

Li Peng 1987 Zhao Ziyang
1989 | Jiang Zemin

Zhu Rongji 1998

2002 Hu Jintao
Wen Jiabao 2003

. Top Party and Government: FIBURE 10.2
- Executives, 1949-presen

. Lifelong tenure is no Ionger-tr_i_

'~ norm among Chinese leaders

Note: Year refers to the year a leader assumed office.
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someniduttra Sestem The nomenklatura system
is the most important mechanism by which the
Communist Party exerts control over officials. In
some sense, it is the linchpin of the political system., It
refers to the management of all party and government
officials in positions of even moderate importance by
party committees. Party committees exercise author-
ity over all major personnel decisions (such as
appointment, promotion, transfer, and removal from
office). Management authority is organized hierarchi-
cally and specified in lists of official positions. Any
official in a position of even moderate importance is
on such a list,!?

Party committees, through their organization
departments, directly manage all officials in positions
one level down in the hierarchy. At the top of the system,
the Politburo exercises direct management authority
over all officials at the provincial level in the territorial
hierarchy and at the ministerial level in the bureaucratic
hierarchy—about 7,000 officials in all (including the
entire NPC Standing Committee, for example),

The extension of management authority down-
ward in a hierarchy of dyadic relationships that are
known to officials has important implications, Party
leaders have a means of ensuring that the real “boss”
of every important official is the superior party
committee—and ultimately the Central Committee
and its Politburo. In looking ahead to career advance-
ment, then, even officials who owe their positions
formally to elections must look upward to “selectorates”
of party committees rather than only (if at all) down-
ward to electorates of congress delegates and ordinary
citizens. Otherwise, they will not be promoted.

sy Mewbersaip Another means by which the
Communist Party exercises leadership over officials is
in party membership penetration in political struc-
tures. The vast majority of officials in political struc-
tures (including government structures and positions
filled by elections) are Communist Party members. At
their places of work, officials are members of party
committees, general branches, or branches located in a
hierarchy of basic-level party organizations. They
meet regularly to participate in party “organizational
life,” which is quite apart from their professional work.
They are obliged to observe the inner-party discipline
of democratic centralism. The routine activities of
party branches in government offices are supervised
by departments specially assigned to ensure that the

dna e
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Communist Party remains an active force in govern-
ment structures. Because the party monopolizes
opportunities to get along and ahead in the Chinese
political system, the organizational hierarchy and
party discipline designed to guarantee unified party
leadership over society also promote party leadership
in political structures.

Lt Core o0 uns Separate from the basic-level party
organizations that bring party members in all work-
places under the Communist Party hierarchy are party
core groups, formed in government structures only
and composed of a handful of party members who
hold the most senior positions.?’ The head of the
party core group is normally also the head of the
structure (for example, government ministers typi-
cally head party core groups of their respective min-
istries). Party core groups are appointed by the party
committees one level up, and they answer to these
party committees. While basic-level party organiza-
tions are mechanisms to promote unity and discipline
under party leadership within political structures
overall, party core groups are mechanisms to promote
party leadership over leaders in their government host
structures. Between 1987 and 1988, the system of
party core groups was formally abolished (and many
were actually dismantled) as part of a brief reform
effort to separate party and government functions.
Party core groups were quickly revived in 1989, how-
ever, after the purge of Zhao Ziyang, the leader most
closely associated with the reform.

cerranpue Derecorsinos Finally, the structural dis-
tinctions illustrated in Figure 10.1 mask some overlap
of directorates in party and government structures. Hu
Jintao is concurrently head of state, head of the party,
and chairman of the Central Military Commission of
both government and party. The practice of “wearing
two hats” (party and government) has always been
common. Premier Wen Jiabao, as a member of the
Politburo Standing Comnmittee, is also at the apex of
party power. Wu Bangguo, who chairs the NPC
Standing Committee, is also a member of the Politburo
Standing Committee. Overlapping directorships were
much more extensive in the past than they are now.
Membership of local party committees and their paral-
lel governments used to be indistinguishable. In the
1980s, overlapping directorships were retained at the
political center but were practically eliminated at lower

levels. There is some evidence that they are returning,
partly to reduce local state expenditures.

< e Some key features of elite recruit-
ment emerge from the discussion earlier in this chap-
ter. First, membership in the Communist Party is a
prerequisite for political elite status. Over the decades,
the party has changed its focus of recruitment in soci-
ety, reflecting larger changes in policy orientation.
In the 1950s, for example, the party recruited most
intensely among industrial workers to build a more
traditional Communist Party from a largely peasant
base. In the Cultural Revolution of the 1960s and
1970s, radical leftist standards dominated—and
recruitment was directed toward those with less edu-
cation and fewer connections. Since 1980, the party
has focused its recruitment effort on intellectuals, pro-
fessionals, and even private entrepreneurs—all social
groups identified as important for China’s develop-
ment as a prosperous nation (see Box 10.2).

Second, the party not only controls accessibility to
this fundamental prerequisite for elite status, but also
possesses a powerful organizational mechanism to
recruit and promote elites: the nomenklatura system.
Both appointed and elected leaders are vetted for
office, level by level, so leaders are ultimately account-
able to party committees at higher levels. Beijing has
not relinquished this key power, despite significant
economic decentralization in recent decades.

What determines who gets along and ahead in the
current Chinese political system? That is, what criteria
have leaders at higher levels viewed as most important
for promotion? While much is made of the role of
informal politics in China, economic performance is
the most important determinant of elite promotion.?!
Leaders in localities with higher economic growth or
revenue contributions to the center during their
tenure are less likely to be demoted or retired from
office. This is not surprising, as leaders in Beijing have
staked their claim to legitimacy on delivering eco-
nomic prosperity.

Rule by Law

The principle of “rule of law” is traditionally associ-
ated with liberal democratic ideals. It implies a partic-
ular relationship between individuals and the state, the
essence of which is protection of individual rights by
limitations on arbitrary state power. Such limitations




In the mid-1980s, many party and government
officials plunged into the private-sector economy,
shedding their offices but not their Communist Party
membership. With litile fanfare, the party also began
to recruit private entrepreneurs as new members—a
practice that reflected the party’s commitment to eco-
nomic growth, but met strong opposition from many as
an abandonment of basic communist tenets. How
could millionaire exploiters represent Chinese work-
ers and peasants? When private entreprensurs lent
their support to protesters in 1989, leaders imposed a
ban on their recruitment into the party. More than a
decade later, in 2000, party leader Jiang Zemin intro-
duced a convoluted new formula to justify welcoming

are enshrined in the law and in legal institutions. This
notion makes no sense in traditional communist ide-
ology; law is a weapon of the state to use in exercising
dictatorship. In 1978, however, Chinese leaders began
to revive and develop important ideas and institutions
of legality that had flourished for a brief period in the
1950s. The new Chinese legality acknowledges rule by
law.22 Briefly, this means (1) there are laws, and (2) all
are equally subject to them. As the second principle is
often violated, this may seem a trivial advance. It is
not. The ongoing effort to establish rule by law in
China has already changed in important ways how the
Chinese act and think.

octadist Legality The initial Chinese experiment with
“socialist legality” began with the promulgation of the
first constitution in 1954 and ended in 1957 with the
Anti-Rightist Movement. Legalistic perspectives were
rejected as examples of “bourgeois rightist” thinking.
Legal scholars and legal professionals were criticized
and labeled as “rightists.” Work on development of
criminal law stopped. Legal training and legal scholar-
ship practically ceased. Defense lawyers disappeared
from the legal process. Party committees took direct
control of legal proceedings. The abandonment of law
reached a peak during the Cultural Revolution, when
violent “class struggle” and “mass justice” substituted
for any regularized procedures to resolve social con-
flicts. This degree of radical lawlessness was not
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them back: the “three represents,” added in 2004 to
China’s constitution. In this formula, the party does not
simply represent workers and peasants, but repre-
sents the developmental needs of the advanced
social productive forces, the promotion of advanced
culture, and the fundamental interests of the greatest
majority of the people. In 2001, on the party’s eightieth
anniversary, Jiang proposed lifting the ban on recruit-
ment of private entrepreneurs into the party. His pro-
posal was soon implemented. Today, cne-third of private
entrepreneurs are party members. Even though “rad
capitalists™ still account for only a very small propor-
tion of party members, their inclusion refiects a highly
significant policy.

characteristic of the entire Maoist period, but a general
official hostility to law prevailed from the late 1950s.

{egaf etorm Legal reform began in 1978. The legal
system, barely functioning at the time, required urgent
action for a number of reasons. First, there was an
immediate need to establish legitimacy by righting
past wrongs; investigating and reversing verdicts of
dubious legality issued during the Cultural Revolution
were a high priority. Second, Deng Xiaoping and other
leaders wanted not only to restore public order and
stability after years of chaos and uncertainty but also
to express their commitment to system-building as a
substitute for arbitrary political rule. Finally and not
least of all, Chinese leaders hoped that the new legality
would encourage economic investment and growth by
promoting predictability—through transparent rules
and impartial rule adjudication.

Rule by law requires laws. Nearly thirty years after
the founding of the PRC, there was no criminal law. In
1978, Chinese leaders appointed committees of legal
specialists to pick up work set aside for decades and to
draft criminal codes for immediate promulgation.
In 1979, the NPC passed the first criminal law and
criminal procedure law. In the years that followed, as
government agencies issued interim regulations that
amended and clarified the hastily drafted laws,
the NPC Legislative Affairs Committee worked on
legal revisions. In 1996 and 1997, the NPC passed
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substantially amended and more precise versions of
the laws. The 1997 amended criminal law takes into
account changes in the Chinese economy that have
created opportunities for cconomic crimes almost
unimaginable in 1979 (such as insider securities trad-
ing). It abolishes the vaguely defined crimes of “coun-
terrevolution.” The 1996 amended criminal procedure
law grants the accused the right to seek counsel (a
right rejected in the 1950s) at an early stage of legal
proceedings.

Rule by law implies equality before the law. This
idea stands in sharp contrast to both the politicized
view of law in communist ideology and routine prac-
tices in the Maoist ycars. In 1978, the NPC restored
the procuratorates, which had been abolished in the
1960s. A new important role of procuratorates in the
1980s and 1990s became the investigation and prose-
cution of official crimes, for which procuratorates
have full independent responsibility, according to law.
Chinese leaders have regularly and prominently
voiced a commitment to equality before the law, stat-
ing that officials who abuse public office and violate
laws must be punished. Equality before the law,
labeled “bourgeois” in the 1950s, is featured in the
1982 constitution—which also, for the first time, sub-
jects the Communist Party (not only party members)
to the authority of the law. At the same time, as
described later in this chapter, there has been an
explosion of corruption in recent years. In practice,
the Communist Party, through its political-legal com-
mittees and its system of discipline inspection
committees, routinely protects officials from equality
before the law in cases involving abuses of power.

At the end of the 1970s, most Chinese were igno-
rant of laws and mistrustful of legal channels, a rea-
sonable position when politics routinely superseded
law. In the 1980s, the authorities launched a number
of campaigns to educate ordinary citizens about the
content of important laws and about certain ideas,
such as equality before the law. Developing legal
norms when legality has been actively denounced
(not merely neglected) for decades has been difficult.
Yet ordinary Chinese do use law to pursue their inter-
ests. One indicator of the effect of the legal education
effort is the growth in lawsuits against government
agencies and officials under the administrative litiga-
tion law. The number of such lawsuits processed
in the legal system has increased steadily since passage
of the law in 1989.

¢ riticisin of Lecal Practices Legal reform has pro-
voked criticism of Chinese law and legal practices
outside China.?® Three examples illustrate. First,
Chinese criminal law stipulates the death penalty in
“serious circumstances” of smuggling, rape, theft,
bribery, trafticking in women and children, and cor-
ruption. In periodic intensive efforts to “strike hard”
at crime, the authorities have resorted widely to capi-
tal punishment. Critics argue that capital punishment
is excessively harsh for these crimes. Second, by
design, criminal proceedings are inquisitorial (not
adversarial), focused on determination of punish-
ment (not puilt). As cases are prosecuted only after
sufficient evidence has been collected to demonstrate
guilt, most prosecutions result in guilty verdicts. The
right to seek counsel at an early stage of proceedings
is recognized in the law, but the requirement is only
that a public defender be assigned no later than ten
days before trial. By that time, the case has been pre-
pared for prosecution and usually a confession (for
which the law promises leniency) has already been
obtained. This practice of “verdict first, trial second”
has been questioned and debated inside China and
criticized outside China. Finally, despite abolition
of specifically political crimes of counterrevolution,
the Chinese authorities acknowledge “several thou-
sand” political prisoners. While human-rights groups
estimate the number to be much larger, all critics
view the situation as essentially inconsistent with the
new law.

Nonetheless, the new legality has produced signif-
icant change. Today more than ever before, the
Chinese state is more constrained by laws, while
Chinese citizens are freer from political arbitrariness
because of laws. Abuse of authority is acted on differ-
ently from before. Ordinary citizens use the law as a
political weapon against perceived injustice because
the regime has invested heavily in the new legality. The
official effort to build rule by law, by making law
salient, has produced a basis for “rightful resistance” to
hold the regime accountable to its own proclaimed
standards.

POLITICAL SOCIALIZATION

One result of the economic policy of opening up to the
outside is that Chinese leaders today cannot control
information as in the Maoist years.>*
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Mass Media

Ordinary Chinese are now routinely exposed to news
and opinions about public affairs in their country
through access to Hong Kong (which maintains rela-
tively free and critical mass media) and the outside
world in newspapers, books, radio and television
broadcasts, and the Internet. Moreover, Chinese con-
nect with one another to transmit information as
never before through blogs, bulletin boards, e-mail,
telephone, and text messages. China imported its first
mobile-phone facilities in 1987; today, 277 million of
420 million Internet users in China connect through
their mobile phones. The Chinese authorities recog-
nize the importance of the Internet to economic mod-
ernization, but also view it as a threat to their rule. The
Communist Party Propaganda Department and State
Council Information Office direct the world’s most
extensive system to control, censor, and monitor mate-
rial considered politically subversive. Internet news is
still mainly official news; news media are required to
use the official Xinhua news agency as their news
source, Despite great relaxation of media controls, cer-
tain topics remain taboo (multiparty competition,
urban protests, and labor strikes, for example). In this
way, the Internet allows the regime to spread its official
message more effectively. The Chinese Great Firewall
for Internet censorship blocks content by preventing
Internet Protocol (IP) addresses from being routed
through standard firewall and proxy servers at Internet

The Chinese government has issued dozens of docu-
ments regulating Intemnet content, but no official mas-
ter list of taboo subjects has been made public.
Instead, businesses interpret regulations and gauge
the political environment as they censor and self-
censor. Operating in this regulatory context,
Google.cn, the Google search engine based in China
until 2010, routinely filtered its content. Appearing at
the bottom of each page of censored results on
Google.cn was a notice informing readers that some
information is hidden from them because of strictures
from the Chinese authorities. In January 2010, Google
announced it was no longer willing to filter its content;
instead, it would attempt to negotiate a legal, unfiltered
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gateways. As the government controls the domestic
networks that connect service providers to interna-
tional networks, it can block access to sites and delete
Web pages considered subversive. Tens of thousands of
“cyber-cops” selectively block foreign news sites and
terminate domestic sites that publicize politically sen-
sitive information. For example, the authorities
quickly blocked any use of the phrase “empty chair”
when it appeared in numerous Chinese blogs as an
expression of solidarity with 2010 Nobel Peace Prize
winner Liu Xiaobo, imprisoned for political dissidence
and represented at the ceremonies in Oslo by an empty
chair. Of course, total control is counterproductive
(see Box 10.3). Internet users circumvent official
blockages through proxy servers based outside China
and by slightly altering Chinese characters to refer to
political events and activities.

Education System

The new content and style of political socialization are
clearly evident in the education system. Mao’s succes-
sors inherited an educational system designed to build
communist values—and fundamentally at odds with
the priority of economic growth. During the Cultural
Revolution, high-school graduates were sent to factories
or farms to acquire work experience and learn from the
masses. University entrance examinations were
replaced with recommendations by grassroots leaders,
focusing on revolutionary political credentials. With
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search engine. Failing that, it would close down its
China operations. At the announcement, Chinese
expressed their grief at the loss by laying flowers at the
door of Google's Beijing offices; although the search
engine’'s market share of 33 percent lagged tar behind
that of its Chinese compstitor, Baidu, Google censored
less than did Baidu; access o English-language
periodicals was particularly valuable to Chinese
researchers. In March 2010, with no Chinese flexibility
on requirements to observe existing law, Google shut
down its mainland offices to establish an unfiltered
Google.cn in Hong Kong. Today, the Chinese Great
Firewall regularly blocks searches of politically sensi-
tive topics on Google.cn from within China.
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420 Million Chinese
“Netizens”

Cyber cafés are popular
with urban Chinese youth.
Even with some 50,000
cyberpolice, it is impossi-
ble to monitor Internet
activity fully.

Greg Baket/AP Images

the persecution of scholars and denigration of expert
knowledge in the universities, the content of university
education was redesigned to include more politics
in every specialization. Graduates were more “red”
than expert. An entire decade was lost. The generation
that missed out on an education during this decade is
known today as the “lost generation.”

Today, with the return of the university entrance
examinations and huge numbers of Chinese studying in
foreign universities, the respect for expertise is thor-
oughly restored. Indeed, in fall 2006, on instructions
from top party and government departments, colleges
across the country reduced the seven compulsory
courses on political ideology and party history to four
in the first major curricular change in twenty-five years.

POLITICAL CULTURE

Older and middle-aged Chinese have experienced not
only the radicalism of the Maoist years, but also more
than two decades of “reform and opening” to the out-
side world. Young Chinese have only the personal
experience of the relatively open post-Mao years,
including the decade of the 1990s that saw the
“third wave” of democratization, with the triumph of
democracy in nearly every communist country. Surely,
recent changes both inside and outside China have left
their imprint on the way Chinese view their govern-
ment and their relationship to political authorities.

Because Maoist-era leaders regarded social sci-
ence with great suspicion, we have no good baseline of
public opinion data by which to assess change over
time in the beliefs of ordinary Chinese. We can say
something about the Chinese political culture today,
however, based on survey research in China, including
surveys organized and conducted by political scientists
based in the United States. What is the orientation
toward politics of ordinary Chinese? In particular,
to what extent do the beliefs of Chinese seem con-
ducive to political change in the direction of further
democratization?

Political Knowledge

An important building block for democracy is a citi-
zenry knowledgeable about politics and interested in
public affairs, able to monitor the performance of rep-
resentatives and leaders. Most ordinary Chinese follow
public affairs at least weekly, mainly through radio or
television programs and somewhat less through news-
papers, but politics is not something that is a regular
topic of discussion in China. A majority say they never
talk about politics with others, a stark reflection of
lack of active interest.

Political knowledge and interest are not uni-
formly distributed in China, of course. A more active
knowledge and interest are seen among men, the
more highly educated, and Chinese with higher
incomes, which is not so different from what we
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observe in other countries.
Not surprisingly, Chinese
in Beijing are much more
interested in politics than 60 1

Chinese overall; in fact, = 50
they discuss politics very 8 404
frequently. Yet even if we € 49

consider the situation of 20 4
Chinese overall, which
includes the relatively less
knowledgeable and less
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tion, political knowledge

Al Hong Kong [ Taiwan

3] Urban PRC ] AN PRC

in China today is higher
than in Italy in the early
1960s and political dis-
course higher than in Italy
or Mexico in the early
1960s.2

Support for Democratic Values in Hong Kong,
Taiwan, and the PRC

Political system and economic development affect suppornt
for democratic values.

]
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Political Values Accountabitity:
Perhaps the most interest-  Liberty:

ing perspective on contem-
porary Chinese political

“Top govemment officials are like the heads of a big family. We should follow all
their decisions cn national issues.”

“The govemment should have the power to decide which opinions (perspectives)
are to be circulated in a society and which are not.”

Leadership orientation:  “We can leave everything to morally upright leaders.”
Source: Yun-han Chu and Yu-tzung Chang, *Culture Shift and Regime Legitimacy: Comparing Mainland

culture isa comparative one  Cnina, Taiwan, and Hong Kang,” in Chinese Political Culture, 1989-2000, ed. Shiping Hua (Armonk, NY: M. E.
that considers its fate across  Sharpse, 2001), 332-33. Based on surveys conducted in 1993 and 1994,

three different Chinese
political systems. An extraordinary survey of a represen-
tative sample of Chinese in mainland China, Hong Kong,
and Taiwan conducted in 1993 and 1994 provides this
perspective and helps to sort out different influences of
traditional culture, political system, and socioeconomic
development.? Figure 10.3 compares responses of ordi-
nary Chinese in the PRC, Hong Kong, and Taiwan to
questions about political relationships. Two questions tap
orientations to popular accountability and political lib-
erty. Another frames relationships in traditional
Confucian terms of virtuous leadership. Altogether, these
questions probe Chinese support for values commonly
associated with liberal democracy. The responses reveal a
fairly consistent, easily interpretable, and striking pattern.
First, there seems to be a strong impact due to
political system. A majority of Chinese in the PRC
reject every democratic value, and support for democ-
ratic values is generally lowest in the PRC. This is not
surprising. By the early 1990s, when this survey was
conducted, Taiwan’s process of democratization was
well underway. Hong Kong, while still under British

colonial rule, had enjoyed significant civil liberties for
decades and was taking initial steps to increase elec-
toral competition.

Second, the influence of non-Chinese political
socialization is evident. The traditional Confucian ori-
entation to the moral state is least evident in Hong
Kong; nearly three-fourths of Hong Kong Chinese
reject the view that everything should be left up to vir-
tuous leaders. By contrast, this view finds strong sup-
port in the PRC. Chinese in Taiwan are somewhere in
the middle, perhaps reflecting rule by a Chinese gov-
ernment but a society long open to outside influences.

Third, and perhaps most interesting of all for spec-
ulation about support for democratization in the PRC,
the responses show an impact of socioeconomic devel-
opment. This is most evident in a comparison of
responses in the PRC overall with those in urban China
only. Urban Chinese are much more supportive of
democratic values than are mainland Chinese generally.

Surveys conducted in the PRC nearly ten years
later update this perspective on Chinese democratic
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Big City Traffic, Big
City Highways

China is no longer a
bicycle nation. Chinese-
designed and manufac-
tured automobiles emit ten
to twenty times more pol-
lution than American or
Japanese models.

Justin Guariglia/The image
Works

values. Although Chinese overwhelmingly support
the abstract idea of democracy, 60 to 70 percent
fear negative effects of some democratic practices
(interest groups and a multiparty system, for exam-
ple). Economic growth, social stability, and national
strength are viewed as top priorities; political rights
are assigned lower priority. Indeed, there is fairly high
satisfaction with Chinese “socialist democracy” in this
century. As above, some comparative leverage is use-
ful; across generations, the cohorts born in the reform
era are much more prodemocratic than those born
before the 1980s cohort, and each successive reform-
era cohort is more prodemocratic than the preceding
one.?’ By about 2020, Chinese society will be domi-
nated by the more democratic values of these cohorts.

POLITICAL PARTICIPATION

In the communist party-state, political participation,
interest articulation, and interest aggregation differ
from the processes normally found in liberal democra-
tic systems. The source of difference is, of course, dif-
ferent conceptions of the relationship between leaders
and citizens; the notion of guardianship is fundamen-
tally incompatible with liberal democratic notions of
representation. The Communist Party organization
claims to represent the interests of all society. It rejects
political parties other than itself as unnecessary and
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unacceptable. While there has been change in political
processes in recent decades, the “officially acceptable”
forms of political participation, interest articulation,
and interest aggregation in the Chinese political sys-
tem continue to reflect the relationship of guardian-
ship between party and society. This section discusses
political participation; the next section explores inter-
est articulation and aggregation.

Changes in the Rules

An important aspect of political reform undertaken
after Mao’s death in 1976 has been the redefinition of
what constitutes “officially acceptable” political partic-
ipation in the Chinese system. Guidelines for the new
political participation are evident in three categories
of rule changes that have routinized participation and
reduced its burden for ordinary Chinese. The changes
reflect an official reaction against the disruption that
characterized mass participation in the Maoist years
(especially cluring the Cultural Revolution), an official
assumption that economic growth is predicated on
order and stability, and an official recognition that
changes in economic relationships require adjust-
ments in political relationships.

The first category of rule changes involves politi-
cal participation, which has become essentially
optional for ordinary Chinese since the early 1980s. In
the first thirty years of communist rule, for a broad
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range of political activities, failure to participate was
considered tantamount to opposition to the commu-
nist regime. Today, politics intrudes far less in the lives
of ordinary Chinese. The scope and demands of poli-
tics have shrunk. The single most important measure
signifying this change is the official removal, in 1979,
of all class and political labels. After thirty years, the
Chinese are no longer formally identified by class
background or past “political mistakes.” Not only does
politics no longer dominate daily life, but in the
diminished sphere of political activities, political apa-
thy is no longer risky for ordinary Chinese.

The second category has been the assiduous avoid-
ance by the regime of rousing the mass public to realize
policy objectives. In the Maoist years, by contrast, the
quintessential form of political participation was the
mass mobilization campaign—intensive, large-scale,
disruptive group action implemented by grassroots
leaders. The Great Leap Forward launched in 1958 and
the Cultural Revolution launched in 1966 were essen-
tially mass campaigns, on a gargantuan scale. Typically
in mass campaigns, grassroots party leaders, respond-
ing to signals from the political center, roused ordinary
Chinese to achieve regime goals of various sorts, often
aimed at identified categories of enemies—such as
“counterrevolutionaries” in 1950 and 1951; the “land-
lord class” in 1950 through 1952; the “rightists” in
1957; and the “unclean cadres” in 1962 and 1963, Mass-
campaign methods were adopted for nonpolitical
objectives too, such as the ill-conceived and ecologi-
cally harmful effort to eradicate “four pests” (sparrows,
rats, flies, and mosquitoes) in 1956. Participation in
campaigns was virtually compulsory. Only three years
after Mao’s death, Chinese leaders issued an official
rejection of mass campaigns as a mode of political par-
ticipation. Many leaders who emerged at the top eche-
lons of power in the late 1970s had themselves been
victims of persecution in the Cultural Revolution. The
social disorder of campaigns was rejected as antitheti-
cal to the new priority of economic growth.

The third category is the rejection of mass
mobilization as the dominant mode of political partic-
ipation. Chinese leaders have instead encouraged ordi-
nary citizens to express their opinions and participate
in politics through a variety of regular official
channels, some new, others newly revived: offices to
receive complaints, centers and telephone hotlines to
report abuses of power, and letters to newspaper edi-
tors, for example.2® Not least of all, the authorities
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have introduced important reforms in elections. As a
consequence, political participation in China is varied
and extensive in scope. Table 10.2 shows findings from
a survey conducted in Beijing in the 1980s and 1990s.
Beijing is surely the most highly politicized city in all
of China, but the extent of citizen participation in a
wide range of activities is nonetheless remarkable, not
at all the picture of Maoist mobilization.

Elections and an electoral connection between
citizens and leaders are integral to liberal democratic
conceptions of representation. For this reason, govern-
ments and NGOs in liberal democracies have paid
close attention to electoral reforms in China.

Local Congress Elections

Elections to local people’s congresses in the Maoist
years were political rituals, featuring no candidate
choice and no secret ballot. Voters directly elected
deputies to township-level congresses only; at higher
levels, deputies were elected by congresses at the level
immediately below. Such elections served as vehicles of
regime legitimation, popular education, and political
socialization, but they did not really allow ordinary
citizens to choose representatives.

In 1979, a new election law introduced direct elec-
tion of deputies to county-level congresses, mandated
secret ballots rather than public displays of support,
and required the number of candidates to beoneand a
half times the number of deputies to be elected.

Although local Communist Party organizations
continue to play a key leadership role in election com-
mittees, essentially vetting candidates, not all candi-
dates can win under current rules. Some officially
nominated candidates lose elections. Indeed, some
candidates officially designated for government office
lose elections. A growing number of candidates who
are not Communist Party members have competed
and won in elections. A smaller number of govern-
ment executives nominated by deputies are not official
candidates and win without official endorsement.??
An electoral victory signifies some degree of popular
support, while losing signifies a problematic relation-
ship with the mass public. At a minimum, the new
rules are a means for the Communist Party organiza-
tion to gauge popular views about local officials, diver-
sify the pool from which leaders are recruited, and
monitor local leaders. To be sure, the new rules have
not produced radical change. Nor can such an
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Political Act

1988 1996
Voting for deputies in local congress elections 71.5 81.0
Contacting leaders of workplace 51.2 54.2
Complaining through bureaucratic hierarchy 43.0 475
Voting for leaders in workplace 348 16.1
Complaining through trade unions 18.9 24.4
Using connections {guanxi) 15.5 16.6
Complaining through political organizations 15.0 17.7
Slowing down on the job 12.6 9.3
Wiriting letters to government officials 125 16.3
Persuading others to attend campaign meetings for congress deputies 8.9 13.0
Complaining through congress deputies 8.6 141
Persuading others to attend campaign or briefing meetings at workplace 7.7 54
Organizing others to fight against leaders 7.6 3.0
Writing letters to newspaper editors 6.8 8.3
Persuading others to vote for certain leaders in workplace elections 57 35
Whipping up public opinion against workplace leaders 5.1 1.7
Persuading others to vote for certain deputies in congress elections 4.7 8.0
Giving gifts in exchange for help 4.6 8.0
Persuading others to boycott unfair workplace elections 4.6 29
Reponting to complaint bureaus 4.0 8.1
Persuading others to boycott unfair congress elections 3.7 6.8
Bringing cases to court 1.2 4.5
Participating in strikes 0.9 2.6
Participating in demonstrations 04 1.4

Source: Tianjian Shi, “"Mass Palitical Behavior in Beijing,” in The Paradox of China's Post-Afao Refbnns. ed. Merle Goldman and Roderick

MacFarquhar {Cambridge, MA: Harvard University Press, 1899), 155.

outcome be expected without further change in rules;
no platform of opposition to the Communist Party is
permissible.

Village Committees

China also now has nearly two decades of experience with
rural grassroots democratization, formally approved in
November 1987 when the NPC, after over a year of
debate, passed a provisional version of the Organic Law
on Village Committees. A final revised version was passed
in November 1998, The law defines village committees as
“autonomous mass organizations of self-government,”
popularly elected in elections featuring choice among
candidates for three-year terms and accountable to a
village council comprised of all adult villagers.

The introduction of popularly elected village com-
mittees in 1987 was designed to strengthen state capac-
ity to govern in the aftermath of agricultural decollec-
tivization. In the early 1980s, the people’s communes
had been dismantled and replaced with township gov-
ernments. Land and other production inputs were
divided among peasant households to manage on their
own, free markets were opened, most obligatory sales
to the state were abolished, and private entrepreneur-
ship was promoted.?? The results of these reforms were
successful by most economic standards, but disastrous
in their consequences for rural leadership. As villagers
gained greater economic initiative and autonomy, the
power of the Chinese party-state to exact compliance
was enormously weakened. By the mid-1980s, village
leadership had seriously atrophied. Leaders were




enriching themselves at the expense of the community,
and villagers were resisting their efforts to implement
unpopular policies. Violent conflicts between villagers
and village leaders had become common. The revital-
ization of village committees in 1987 was designed to
make the countryside more governable by increasing
accountability. Presumably, villagers would be more
responsive to leaders elected from below rather than
those imposed from above as before.

In 1998, when the NPC affirmed the experience of
village elections, most villages had undergone at least
three rounds of elections, with enormous local varia-
tion in implementation. In many villages, the village
Communist Party branch controlled candidate nomi-
nation, there was no candidate choice for the key
position of village committee director, and voting
irregularities were common. Even in villages that
made serious progress—with genuinely competitive
elections, widespread popular participation in candi-
date nomination, and scrupulous attention to voting
procedure—real managerial authority often resided
not with the popularly elected village committee but
with the village Communist Party branch. Even today,
too little is known to generalize about overall progress
in village elections, its determinants, or its conse-
quences.’! Certainly, to the degree that the practices of
grassroots democracy acquire the force of routine and
expectations accumulate, however slowly, among
nearly 625 million Chinese in more than 600,000 vil-
lages, political participation in the countryside will
change profoundly.

“Unacceptable” Political Participation

More dramatic than the reforms that have redefined
officially acceptable political participation has been
the political action of ordinary Chinese in city streets
and squares beginning in the late 1970s. With strikes,
marches, posters, petitions, and occupation of public
spaces, ordinary citizens have acted as if political
reform comprehended or condoned mass political
action and public disorder. The official record suggests
the contrary, however.

In 1980, the right to post “big-character posters”
(usually criticisms of leaders, written by individuals or
groups and posted on walls), introduced during the
Cultural Revolution, was removed from the Chinese
constitution. In 1982, the constitutional right to strike
was rescinded. As for mass protests, the official view
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was made clear in 1979 with the introduction of
the “four fundamental principles” that political
participation must uphold: (1) the socialist road,
(2) Marxism-Leninism—-Mao Zedong Thought, (3)
the people’s democratic dictatorship, and (4) the lead-
ership of the Communist Party. Of these principles,
only the last is necessary to restrict political participa-
tion effectively, as the content of the first three has
become what party leaders make of it. Participants
(especially organizers) face real risks of physical harm
and criminal punishment. Why, then, did ordinary cit-
izens engage in mass protests with increasing fre-
quency in the 1970s and 1980s? Why did urban worker
and peasant unrest increase in the 1980s and 1990s?

Different sorts of “officially unacceptable” politi-
cal participation have different explanations, but none
can be explained without reference to the post-Mao
reforms. On the one hand, economic reforms have
produced some socially unacceptable outcomes: more
(and more visible) inflation, unemployment, crime,
and corruption, for example. Rural unrest has typi-
cally been triggered by local corruption and exaction
of excessive (often illegal) taxes and fees. Urban
unrest—strikes, slowdowns, and demonstrations—
has increased too, as state enterprises struggle to sur-
vive in the socialist market economy. A number of
enterprises have been closed down; many have
engaged in massive layoffs; others have been unable to
pay bonuses and pensions. For the first time since
1949, many urban Chinese have been living on fixed
incomes, no incomes, or unpredictable incomes as the
cost of living increases.

Protesters and Reformers

In 1989, a different sort of urban unrest captured the
attention of the world news media and, consequently,
of the world. The demonstration that brought a mil-
lion people to Tiananmen Square was the third major
political protest movement since Mao’s death. The first
was in 1978 and 1979, the second in 1986 and 1987. All
three were officially unacceptable, all were linked in
some important way to official reforms and reformers,
and all ended in failure for mass protesters (and
resulted in setbacks to official reforms, too).>?
Despite links between protesters and official
reformers, the post-Mao movements were not mass
mobilization campaigns. As they were not explicitly
initiated by the regime, once underway they could not
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be easily stopped with an official pronouncement
from the political center. Instead, the authorities
turned to coercive force wielded by the police, the
armed police, and ultimately the army to terminate the
protests with violence.

Protests are officially unacceptable mainly
because of their form of expression. The official con-
sensus since December 1978 has been that the most
important priority for China is economic growth, with
social order and stability as prerequisites for growth.
Mass protests are distinctly disorderly. Further, as a
form of political participation, mass protests are a
symptom of regime failure in two senses. By turning to
the streets to articulate their demands, protesters
demonstrate that official channels for expressing criti-
cal views are not working and that they do not believe
‘the Communist Party’s claim that it can correct its
own mistakes. Further, protesters are clearly not alien-
ated from politics. While they reject official channels
of participation, they are not politically apathetic;
indeed, they articulate explicitly political demands
despite serious risks and the difficulty associated with
organizing outside the system. In short, political
protests signify that mass political participation can
neither be contained within official channels nor
deterred with a better material life.

For the most part, despite some radical elements,
the protests have not been blatantly antisystem in their
demands. This does not appear to be merely strategic.
Rather, the protests are something of a rowdy mass

In late 1978, in an atmosphere of great change that
included official “reversals of verdicts™ of the Cultural
Revolution, many Chinese began to gather regularly
at a large wall close to Beijing’s Tiananmen Square to
post, read, and discuss political posters. One of the
boldest posters to appear on Democracy Wall was an
essay by Wei Jingsheng. It argued that the ambitious
new program to modernize agriculture, industry,
national defense, and science and technology could
not succeed without a “fifth modernization™—
democracy. Wei wrote: “The hated old political system
has not changed. Are not the people justified in seiz-
ing power from the overlords?" Wei published even

counterpart to the official socialist reform movement,
exerting more pressure for more reform, and (while offi-
cially unacceptable) often linked with elite reformers.

In the Democracy Movement of 1978 and 1979,
Deng Xiaoping publicly approved many of the
demands posted on Democracy Wall and published in
unofficial journals, which called for a “reversal of ver-
dicts” on :ndividuals and political events. The
demands were an integral part of the pressure for
reform that surrounded the meetings of top leaders in
late 1978, allowing elite reformers to argue for major
changes in policy and political orientation. The poster
campaign and unofficial journals were tolerated. To be
sure, when a bold dissident named Wei Jingsheng
demanded a “fifth modernization,” by which he meant
democracy of a sort never envisaged by the commu-
nists, the Chinese authorities promptly sentenced him
to a fifteen-year prison term (ostensibly for revealing
state secrets) and introduced the “four fundamental
principles” to establish the parameters of acceptable
debate?? (sec Box 10.4).

When the Communist Party congress convened
in late 1987, party leader Zhao Ziyang acknowledged
conflicts of interest in society at the current time. The
years 1988 and 1989 were high points for political
liberalization. The political criticism expressed in
Tiananmen Square in 1989 largely echoed public
views of elite reformers in the party and government.
From the perspective of communist authorities, the
real danger in 1989 was not the content of mass

BOX 10.4

more critical essays in his unofficial journal
Explorations, one of more than fifty such journals cir-
culating at the time. In March 1979, he posted an
attack on Deng Xiaoping, asking: “Do we want democ-
racy or new dictatorship?” Wei was tried and con-
victed of “ceunterrevolutionary crimes” and “leaking
state secrets” to foreigners. Some fifteen years later,
Woei was released from prison, only to be rearrested
for dissident activities. In 1997, after years of pressure
from human-rights groups and governments outside
China, China's most famous political dissident was
released and exiled to the United States, where he
continues to criticize the Chinese authorities.




demands but the organizational challenge: Students
and workers organized their own unions, independent
of the party, to represent their interests.

The challenge was exacerbated by an open break
in elite ranks when Zhao Ziyang voiced his support for
the protesters and declared his opposition to martial
law. Other party and government leaders and retired
elders, including Deng Xiaoping—many of whom had
been victims of power seizures by youths in the
Cultural Revolution—viewed the problem as a basic
struggle for the survival of the system and their own
positions. The movement was violently and decisively
crushed with tanks and machine guns in the
Tiananmen massacre of June 4, 1989.%4

All three protests ended in defeat for the partici-
pants: prison for the main protest organizers in 1979,
expulsion from the Communist Party for intellectual
leaders in 1987, and prison or violent death for hun-
dreds in 1989. The defeats extended beyond the mass
protest movement to encompass setbacks to the offi-
cial reform movement, too. When demands for reform
moved to the city streets, more conservative leaders
attributed the social disorder to an excessively rapid
pace of reform. The result was a slower pace or post-
ponement of reforms. Twice, the highest party leader
was dismissed from office as a result of the mass
protests (Hu Yaobang in 1987 and Zhao Ziyang in
1989), and the official reform movement lost its

strongest proponent.
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INTEREST ARTICULATION
AND AGGREGATION

Most ordinary citizens engage in interest articulation
without interest aggregation. This takes the form of
personal contacts to articulate individual concerns
about the effects of policies on their lives. Much of this
interest articulation takes place at the workplace. For
the most part, the function of interest aggregation is
monopolized by the Communist Party, although the
party’s role in interest aggregation is being diluted and
the methods it employs have also evolved.

Organizations under Party Leadership

Under the formal leadership of the Communist Party
are eight “satellite parties,” a legacy of the communist
pre-1949 strategy of provisional cooperation with
noncommunist democratic parties.’> These parties
have no real role in policymaking, but they are repre-
sented (with prominent nonparty individuals) in the
Chinese People’s Political Consultative Conference. In
1989, the Central Committee proposed greater coop-
eration with the noncommunist parties by regular
consultation with their leaders on major policies—or
at least a stronger effort to inform the parties of
Communist Party policies. Of course, this proposal
referred only to the eight officially tolerated parties. In
1998, the authorities arrested, tried, and imprisoned a
veteran of the 1978 to 1979 Democracy Movement

Facing Down the
Tanks in June 1989

In 1989, ordinary Chinese
participated in the largest
spontaneous protest
movement the commu-
nists had ever faced. A
lone protester shows defi-
ance of regime violence in
his intransigent confronta-
tion with a Chinese tank.

Jetf Widener/AP Images
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who attempted to register a fledgling China
Democracy Party.

The other older formal organizations that aggre-
gate like interests in the Chinese political system are the
“mass organizations,” extensions of the Communist
Party into society, nationwide in scope and organized
hierarchically. The All-China Federation of Trade
Unions and the Women’s Federation remain active and
important mass organizations today. Mass organiza-
tions are led by Communist Party officials, who are spe-
cially assigned to these positions and who take direction
from party committees. The main function of these
organizations is not to aggregate and represent group
interests for consideration in the policymaking process
but to facilitate propagation of party policy to the rele-
vant groups. Essentially, mass organizations represent
the interests of the Communist Party to the organized
“interest groups” it dominates, not vice versa.

NGOs and GONGOs

A very different set of associations emerged in the late
1980s with official encouragement. These “social orga-
nizations,” over 450,000 in number (and millions more
unregistered), range widely in form and focus. In form,
they include genuine NGOs and government-
organized nongovernmental organizations (GONGOs).
Some GONGOs are essentially front organizations for
government agencies, set up to take advantage of the
interest of foreign governments and international
NGOs to support the emergence of Chinese civil soci-
ety. Other GONGOs have strong and mutually benefi-
cial relationships with NGOs, acting as a bridge to
government agencies. In focus, GONGOs and especially
NGOs cover a wide range of interests and activities.

Among the most interesting GONGOs are
the business associations set up to organize firms: the
Self-Employed Laborers Association, the Private
Enterprises Association, and the Federation of
Industry and Commerce. The Federation of Industry
and Commerce, which organizes the largest Chinese
firms, has independent resources that have permitted
it to create a separate organizational network (cham-
bers of commerce), a national newspaper, and a finan-
cial institution to provide credit to members.

Among NGOs, the roughly 2,000 organizations
that focus on environmental issues are at the vanguard
of NGO activity.’® The largest, best-funded, and best-
organized environmental NGOs focus primarily on

species and nature conservation and environmental
education. With strong support from the media, these
NGOs often work with central authorities to expose
and counter local government failure to implement
environmental laws and policies. One environmental
NGO trains lawyers to engage in enforcement of laws,
educates judges about the issues, and litigates environ-
mental cases.

Individual environmental activists have also orga-
nized to influence political decisions. A good example
is the independent publication of Yangtze! Yangtze!, a
collection of papers by scientists and environmental-
ists critical of the world’s biggest and most controver-
sial hydroelectric project, the Three Gorges Dam. The
study was released in early 1989 with the aim of influ-
encing the widely publicized NPC vote to approve
dam construction. Although it failed to halt approval,
nearly a third of NPC delegates voted against the pro-
ject or abstained—prompting the government to post-
pone dam construction until the mid-1990s.

Considering the “Leninist organizational predis-
position” to thwart organizational plurality, the
encouragement of NGO emergence and activity in the
Chinese context seems puzzling.?’ It is explained by
the closure of many state enterprises and the downsiz-
ing of government at all levels, in the 1980s and 1990s,
creating a need for the growth of social organizations
to take on some former government functions, espe-
cially social-welfare functions. Essentially, this change
shifts the burden from government to society. The
1998 plan to downsize the central government bureau-
cracy explicitly noted that many functions “appropri-
ated by government” must be “given back” to society
and managed by new social associations. This plan
opened the political space for the emergence of NGOs.
The authorities also recognize that NGOs can help the
center monitor local government policy implementa-
tion; this is the role that environmental NGOs have
played most prominently, for example.

For the most part, NGO activity is in fact well within
the parameters of officially acceptable political participa-
tion. Most groups do not seek autonomy from the state,
but rather scek “embeddedness” within the state. To be
autonomous is to be outside the system and relatively
powerless, unable to exercise influence. In sum, for the
most part, the emerging Chinese civil society aggregates
and articulates its interests without challenging the state.

To be sure, the authorities have taken measures to
guarantee that NGOs work with (not against) them. An




claborate set of regulations requires social organizations
to affiliate with a sponsor that is responsible for their
activity, to register with the government, and to have
sufficient funding and membership. The regulations
also prohibit the coexistence of more than one organi-
zation with the same substantive focus at the national
level or in any particular locality. This preserves the
monopoly of the official mass organizations to repre-
sent the interests of women and workers, for example.

In practice, however, it is simply impossible really
to contro] NGO activity; some NGOs register as busi-
nesses, others thrive as Internet-based virtual organi-
zations, and government sponsors cannot monitor the
organizations registered as their affiliates. For exam-
ple, the All-China Women’s Federation is responsible
for more than 3,000 social organizations dealing with
women’s issues. In this context, Chinese NGOs can be
expected to continue to grow.

It is important to note that one significant social
group lacks a legitimate organizational channel (even
a mass organization) that aggregates its interests:
farmers. To the extent that Chinese farmers engage in
collective action to articulate their interests, it is largely
through petitions and protests.

POLICYMAKING AND IMPLEMENTATION

Today, it is inconceivable that a scheme such as the
Great Leap Forward could be launched and imple-
mented as it was in the 1950s. Controversial policies
are no longer adopted at the whim of a single leader,
experts play a significant role in policy formulation,
experimentation in selected localities precedes wide-
spread implementation, and local authorities no longer
slavishly sacrifice local development goals to meet
unrealistic campaign targets dictated by the center.
The single most important difference distinguish-
ing policy processes of the 1950s from those of the
1990s and after, however, is the recent greater reliance
on consultation and consensus-building among a
wider range of bureaucratic, local, and economic play-
ers. This change is partly due to economic reforms that
provide increased opportunities and incentives
for players to devote resources to projects outside the
state plan rather than to state-mandated projects. In
discussing policy processes, the Chinese often refer to
the following expression: “The top has its policy meas-
ures; the bottom has its countermeasures.” Having
renounced campaigns and purges, policymakers at the
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top have instead worked to forge agreements with a
variety of players at the political center and in the
localities so that policies adopted are implemented,
not ignored or radically reshaped in the course of
implementation. At the apex of the system, consulta-
tion has become even more important, because no
leader possesses either the experience or the personal
prestige of a Mao Zedong or a Deng Xiaoping.

The political structures described at the begin-
ning of this chapter are essential points of reference for
the description of policymaking and policy imple-
mentation here. However, key features of policy
processes are not well illustrated by consideration of
these formal structures alone. As elaborated below, the
formal distinction between party and government
structures is less relevant than it appears; at least one
key structure does not appear on formal organiza-
tional charts, and authority is more fragmented and
less well-bounded than formal structure suggests.

Policymaking

Policymaking in China today is less concentrated and
more institutionalized than ever before. It involves three
sets of institutional players: the party, the government,
and the legislature, shown in Figure 10.4. It is also useful
to distinguish three tiers in the policymaking process.
Different party, government, and legislative structures
at different tiers interact at different stages of the
process. Moreover, a number of individual players over-
lap, appearing in more than one set of institutions. This
section traces the process by which major policies
emerge and are eventually formalized as laws. It is worth
noting, however, that many important policy decisions
do not go through the legislature at all. For example, the
State Council has the power to issue administrative reg-
ulations, decisions, instructions, orders, and measures
to local governments; central government ministries
issue their own departmental regulations, clarifications,
and responses to respective local government depart-
ments; and the Communist Party Politburo and
individual party departments have their own separate
systems of regulations, decisions, instructions, orders,
and measures issued to counterparts in the localities
and lower levels of the party bureaucracy.

o - At the very top tier are
the !eaders at the apex of the party—in the Politburo
and its Standing Committee. The party generalists at




272 Politics in China
Legislative Proposals
: Policies and Implementing Laws
Regulations
Proposes legislation to Refers proposed legislation to NPC
NPC Chairman’s Group commitiee to review and amend
" Party Politburo - " state Councll " Natlonal People’s Congress-
Approves Standing: . Drafts implementing _: ' Chalrman's Group«
5 Committee declsions" ' regulations- %
= ’ i Relers Ieglslatlon recommended by
§' v committee for debate by NPG or
* . Politburo Standing:. - NPC Standing Committee
. Committes: - : .- : s
Decldes major policies . Natlonal Peoplo's Congresa. )
- Speclallzad Loglslativet
.- Committees:; - :.

Recommend policies to Politburo
Standing Committee

6 Leading Small aroupalf)

Coordinate and lead policy
work in party departments
and government ministries

Second tier

Emerging Issues

- Party Departmenta....

Third tier

' regulatory issues: - ..

" Businesses: : .
Lobbygovemmantmlnlshie&
on regulatory lssuegs: - ©

Emerging lssues

Chinese Policy Process

awlaw. amond teglslaton;. -/

Recommend Iegislation to NPC
Chairman’s Group

sundlng,commmee
\Debates; amanda. passes tagislaﬂou

é/ﬂaﬂcml Peopla’& cpngress

A/Nauoml Peoplo'a congm

Dabates; amends;; pmlsgmaﬂen -
ormﬂﬁsa!ogialaﬂonpasaadby TURRRY

AEE

Nurnbers refer 1o approximate sequence of steps from
emurging issues to implemeanting regulations.

P
FIGURE 10.4 :

Policymaking is less concentrated and maore institutionalized !han ever he
more players.

this tier are each typically responsible for at least one
broad policy area. As a group, they make all major pol-
icy decisions. Formally, the Politburo has the ultimate
authority to determine major policies, but it probably
meets in plenary session only about once monthly for
a morning to ratify policies already approved by the
Politburo Standing Committee. It is useful to recall
here that the leaders at the top of the party hierarchy
include not only party leaders but also the prime minis-
ter and the NPC chairman. Overlapping directorships

e e e ety — s

help coordinate major decision-making across the
three sets of institutions.

The most thorough consideration of policy
options and shaping of policy decisions occur at the
second tier—within leading small groups (LSGs),
which are defined by broad policy areas.’® LSGs are
headed by leaders at the top tier of the party, although
deputy heads are likely to be outside the top tier. LSGs
have sweeping mandates to preside over policy research,
formulation of policy proposals, sponsorship of policy
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experiments in the localities, and drafting of policy doc-
uments. LSGs bring together all the senior officials with
responsibility for different aspects of a policy area.’?
They exercise leadership as policies emerge onto an ini-
tial agenda, and they make specific reccommendations to
the Politburo Standing Committee once policies are
ready to move onto the legislative agenda. They are a
crucial coordinating mechanism in the policymaking
process, linking top decision-makers to bureaucracies
and bridging institutional systems.

Coordinating mechanisms are particularly impor-
tant to policymaking in the Chinese system because
authority is formally structured so as to require the
cooperation of many bureaucratic units, nested in sep-
arate chains of authority. The fragmentation of formal
authority and its resolution by formal and informal
coordinating mechanisms at the top of the system have
led some scholars to characterize the Chinese system as
one of fragmented authoritarianism.

In what ways is formal authority fragmented? The
best example is the system of dual subordination. On
the one hand, authority is organized in systems of ver-
tical bureaucracies in hierarchies that extend from
ministries at the center to lower-level departments in
the localities. Each ministry under the State Council is
at the top of a hierarchy of subordinate departments
that exist at the provincial, county, and township levels
of government. On the other hand, the central min-
istry and subordinate departments are all government
departments and, as such, are subordinate to their
respective governments, too. The Chinese refer to the
two structural arrangements as “lines” and “pieces.”
Authoritative communications are channeled from
top to bottom (vertically, in lines) and also from gov-
ernments to their departments (horizontally, in
pieces). The two sorts of authority come together only
at the center, at the level of the State Council. Simply
put, then, all local government departments have two
bosses in their formal authority relationships—not to
mention their relationships with party departments in
the same issue area and party committees with
nomenklatura authority over them. In Chinese termi-
nology, there are “too many mothers-in-law.” This
structure of formal authority routinely creates block-
ages in policy processes. Many policy issues cannot be
resolved at lower levels but must be pushed up to a
sufficiently high level, such as an LSG, that spans many
authority structures and can overcome bureaucratic
impasses below.
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Below leading small groups, at the third tier,
are the relevant party departments and government
ministries. As LSGs have little staff of their own, the
research centers and staff in departments and
ministries at the third tier do the actual work of gath-
ering information and drafting policy documents.
Increasingly, with a high proportion of policy related
to economic matters, government ministries play a key
role—but at this tier, it is the specific policy area that
determines which bureaucratic players are most
involved.

S Y N A R R N TSN RN R R PR B S N TR R YO SO R N UPPTIN
There are five main stages in policymaking and law-
making: agenda setting; interagency review; Politburo
approval; NPC review, debate, and passage; and the
drafting of implementing regulations.!! The two stages
that have the most impact on substance are interagency
review and drafting of implementing regulations. The
State Council dominates both these stages.

LSGs provide leadership and coordination among
party departments and government ministries, from
which draft proposals emerge. Leaders of departments
and ministries are continuously considering relevant
policy issues and waiting for (or creating) opportuni-
ties to push proposals onto the agenda. A draft
proposal is on the agenda when it is assigned to inter-
agency review.

Interagency review is usually a very prolonged
process, still at the third tier, initially involving only the
most relevant ministries but gradually incorporating a
wider group of departments, localities, and other play-
ers. At some point, either the State Council Legislation
Bureau or the Legislative Affairs Work Committee
approves a drafting group for the law. The last phase of
interagency review is opinion solicitation. By then,
most of the law’s content has already been decided.

For policies that will involve passage of legisla-
tion, after interagency review, a draft proposal is
included on the Legislation Bureau’s or Legislative
Affairs Work Committee’s annual legislative plan.
Politburo approval precedes NPC passage of any
major piece of political, economic, or administrative
legislation, although this practice is not formally
required in any legal document.

Officially, legislation may be proposed by the State
Council, its ministries, or groups of NPC delegates.
Not surprisingly, in this quasi-parliamentary system,
the overwhelming majority of legislation is proposed
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by the State Council and its ministries at the third tier.
Although it is unusual for laws to pass through NPC
review without amendment, a bill approved in princi-
ple by the Politburo is not normally opposed in
the NPC.

The NPC review stage begins with referral (by the
NPC Chairmen's Group) of the draft legislation to a
specialized legislative NPC standing committee for
review and amendment. The structure that links party
and legislative institutions at this stage is the NPC
Standing Committee party group. After draft legisla-
tion is recommended by an NPC legislative committee,
the party group (acting officially through the NPC
Chairmen’s Group) decides whether the draft will be
debated in the NPC Standing Committee or the full
NPC. It is common for the NPC Standing Committee
to debate and revise draft legislation many times before
voting on passage. When draft legislation encounters
significant opposition in the NPC, a vote is usually
postponed to avoid a public show of opposition.

After a law is passed, implementing regulations
are drawn up, usually by the State Council Legislation
Bureau. Implementing regulations transform laws into
language that can be applied by local governments and
subordinate departments throughout the country.
Through implementing regulations, the State Council
regains design control over policy before releasing it
for implementation.

Policy Implementation

Although the state has partially retreated from direct
control over many aspects of the economy, politics,
and society in recent decades, the proportion of deci-
sions affecting all three spheres that is made at the
political center in China remains higher than that in
liberal democracies. Considering this scope, the frag-
mented structure of authority, and the size and
regional diversity of the country, policymakers are
seriously constrained in their efforts to elicit effective
policy implementation, despite the recent trend
toward greater consultation and consensus-building
to bring relevant departments and localities into the
policy process at an earlier stage.

Despite problems and their consequences for
unsuccessful policy implementation, the Chinese
authorities have achieved impressive policy success
in two areas designated as vitally important for the

country’s development: promoting economic growth
and controlling population growth. They have been
less successful in another policy area: environmental
protection. These examples of policy performance are
discussed at length later in this chapter. Here, the focus
is on general issues in policy implementation.

“toioris ‘The major issue of policy implementation
is the monitoring problem, especially serious in China
because of the constraints noted earlier.*? How do
China’s policymakers ensure that central-level deci-
sions are translated into actions at lower levels?
Central authorities have a very limited capacity to
monitor the many aspects of the economy, politics,
and society affected by their policies. To cope, they
adopt fairly simplistic performance indicators. Not
only are these problematic as accurate measures of
compliance, they can also produce unanticipated
results. Additionally, policymakers rely mainly on
departments and localities, which have their own par-
ticular interests to pursue, for much of the informa-
tion on which to base evaluations of performance.
Leaders at the political center have attempted in recent
years to develop channels of information independent
of ministries and local governments. The National
Bureau of Statistics has been given more resources and
responsibilities to gather and compile information rel-
evant to policymaking and assessment of policy per-
formance. Research institutes and public opinion polls
have also played a greater role in channeling different
sorts of information to leaders at the political center.
The State Auditing Administration and the Ministry of
Supervision, both newly established in recent years,
are designed to improve central capacity to measure
and monitor implementation. Nonetheless, central
authorities are unable to verify most reports indepen-
dently. As a result, information is routinely distorted
to make policy implementers appear compliant.
Policymakers appear to take this bias into considera-
tion when assessing implementation.

“oiror eiosities As policymakers routinely communi-
cate multiple (and conflicting) policy objectives
downward through several channels, local authorities
must arrive at a reasonable ordering of policy priori-
ties. In deciding priorities, local objectives as well as
the apparent priorities of the political center are
considered. Local governments and parallel party




committees are multitask agencies. Policy priorities
communicated in documents channeled down from
Beijing in the functionally specialized line hierarchies
of government may not be treated as policy priorities
by local governments. Policies appear more likely to be
implemented in conformity with central directives
when signals from the center indicate that top leaders
have reached a consensus among themselves and are
paying attention. This sort of signal is generally com-
municated through documents issued by executive
organizations (not simply central ministries) of the
Communist Party (not simply the government). Party
executives may also signal their attention to the imple-
mentation of policy issues by speaking at work confer-
ences convened to assess progress in particular areas or
establishing an ad hoc LSG to manage a particular pol-
icy problem.

oo coov e can e eaetiens Chinese politics
presents no electoral incentives for top leaders to line
up public policy with the expressed preferences of spe-
cial interest groups or ordinary voters. To be sure, pol-
icymakers consult the players they view as relevant to
policy outcomes. Yet with restrictions on investigation
or criticism by the mass media and the prohibition on
organized opposition groups, policymakers face rela-
tively little routine outside pressure in formulating
policies. Despite increased consultation of players
below the top tiers, the policymaking process is rela-
tively closed compared with liberal democracies. In a
structural context that limits widespread input and
provides no electoral connection to policymakers at
the top, reshaping policy in the course of policy imple-
mentation is often the most effective way for officials
to influence policy outcomes.

Corruption

Economic reform has produced unprecedented
growth and prosperity, but also the conditions for
new forms of corruption. Since the early 1980s, the
economy, no longer centrally planned but not fully
marketized, has provided opportunities for officials to
gain privately from abuse of their control over
resources, contracts, and permissions. On the one
hand, the new opportunities for corruption may have
eased resistance by officials with the most to lose from
economic reform. On the other, abuse of public office
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to pursue private gain has grown in scope, scale, vol-
ume, and severity to become one of the gravest chal-
lenges facing the regime, even threatening the Chinese
armed forces.* In public-opinion polls conducted
over the years, Chinese citizens consistently view cor-
ruption as a serious social problem, often the most
serious problem. The huge 1989 mass protests, as
much about corruption as about democracy, reflected
and aired this view.

Chinese leaders are alarmed about corruption,
recognizing the threat to regime legitimacy and
political stability. Since 1982, they have waged a
nearly continuous corruption-control effort. While
corrupt officials have been prosecuted and punished,
the battle against corruption suffers from a basic
contradiction between Communist Party leadership
and rule by law in China. In principle, as described
earlier, equality before the law is a core component of
the new legality. In practice, the Chinese legal system
has not been used to full effect to control corruption.
An important obstacle is a structural one, reflecting a
more basic political obstacle. In 1978, party leaders
reinstated discipline inspection committees, special-
ized departments subordinate to party committees at
each level of the party hierarchy. Discipline inspec-
tion committees investigate misconduct and enforce
ethical and political standards for party members. As
the preponderance of officials are party members,
discipline inspection committees investigate corrup-
tion. Regulations require the transfer of criminal
cases to procuratorates, but party investigations and
party punishments generally precede criminal inves-
tigations. Procuratorates routinely encounter obsta-
cles in their efforts to prosecute such cases, not only
because officials call up networks of cronies for sup-
port but also because successful prosecution is
botched when officials have sufficient time to destroy
evidence. In principle, the system holds Communist
Party members to a higher standard of conduct than
ordinary citizens. In practice, exemption from prose-
cution and substitution of disciplinary action for
criminal punishment are very common for officials
(but not for ordinary citizens). Public cynicism
about corruption control is understandable. In the
instances that high-ranking officials are removed
from office and sentenced through the legal system,
many interpret it as the outcome of a political power
struggle.




276 Politics in China

The problem of corruption and corruption control
reflects a basic contradiction between the principles of
Communist Party leadership and rule by law. If law is
supreme, the party is subordinate to law and under
supervision by procuratorates and courts, not vice versa.
So long as party leaders cannot commit to supervision
by an impartial legal system, the building of a legal infra-
structure will not amount to rule by law. Yet to commit
to such supervision calls into question party leadership
and the foundations of the communist party-state.

POLICY PERFORMANCE

In late 1978, China’s leaders defined economic growth
as the most important policy priority for decades to
come. Despite disagreement about the appropriate
pace and scope of economic reform, there has been
consensus on a broad strategy of retreat from direct
state intervention. The Chinese state has been achiev-
ing more by directly controlling less. This strategy has
applied not only to economic goals but also to most
other policy goals in the reform era. This includes
environmental protection, which is less well-suited to
such a strategy. The important exception has been
population control, which Chinese leaders identified
as a major policy priority in the late 1970s. The one-
child family policy introduced in 1978 features the
Chinese state in a more directly interventionist role in
population control than ever before.

This section examines the performance of policies
of economic reform, environmental protection, and
compulsory family planning, focusing on the role of
the state in achieving policy goals.

Economic Growth

Although the Chinese have moved only slowly on
political reforms, they have been bold in economic
reforms. Since 1978, Chinese leaders have staked
their political legitimacy on economic growth, more
than anything else. For the most part, the gamble has
succeeded. Chinese economic growth, illustrated in
Table 10.3, has averaged just under 10 percent per
year since 1980, including a robust 9 percent in 2009,
notwithstanding the financial crisis. Real per capita
income has also grown, to more than $1,700 in 2009,
or nearly $6,000 in purchasing power parity (PPP).

miésPer mance, . LE 10.
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growth has averaged about
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GDP (billion yuan) GDP per Capita (yuan)

1980 452 460
1985 898.9 853
1990 1.859.8 1,634
1995 6,749.5 4,854
2000 8,825.4 7,086
2005 18,232.1 14,025

2009 US$4,191 bilion  US$1,701 ($6,600 PPP)

Sources: State Council Information Office, China Internet
Information Cienter, htip://www.china.org.cn; National Bureau of
Statistics of China, Stalistical Communique, February 28, 2006,
www.stats.gov.cn; 2009 GDP figure is calculated from Wen Jiabao,
Report on the Work of the Govemnment, March 5, 2010; 2009
GDP per capita figure is from Central Intelligance Agency,

World Factbook, www.cia.gov/cia/publications/factbook/.

China is still a developing country, but it is the
world’s second-largest economy in PPP terms.
Economic reform has been a remarkable success
story. It has been achieved through three major
strategies: opening up the economy to the world out-
side, marketizing the economy, and devolving
authority downward to create incentives for local
governmenis, enterprises, households, and individu-
als to pursue their own economic advancement.

In the late 1970s, Chinese leaders rejected the eco-
nomic autarky of Maoist “self-reliance,” instead open-
ing up the country to foreign trade and investment.
China has become a major trading economy. Its trade
balance has allowed it to amass the world’s largest
foreign-exchange reserves, including $895 billion in
U.S. Treasury securities in 2010. It has also created
frictions with the United States and some other trad-
ing partners. Foreign-invested firms are responsible
for much of China’s exports, reflecting the country’s
appeal—through preferential policies, cheap labor,
and a potentially huge market—as a destination for
foreign direct investment (FDI).

Post-Mao leaders inherited a centrally planned
economy, organized according to a Stalinist model
borrowed from the Soviet Union in the 1950s. They




did not initially set out with a stated goal or program
to create a socialist market economy. Indeed, the goal
to create a market system was not officially affirmed
until 1993. Rather, economic reform proceeded incre-
mentally, in a process often described as “crossing the
river by groping for stones.” Initially, some top party
leaders envisaged only a small secondary role for the
market economy, as a “bird in a cage” of the planned
economy. By the mid-1990s, however, the Chinese
economy had basically “grown out” of the plan.*! In
1998, the Chinese approved a “shareholding system”
that is essentially privatization, thinly disguised to
maintain ideological orthodoxy.

A key economic reform strategy has been decen-
tralization. Leaders in Beijing have devolved author-
ity to empower local governments, enterprises,
households, and individuals. Agricultural decollec-
tivization in the early 1980s was the first such
reform, replacing collective farming with household
farming. Individual entrepreneurs emerged at about
the same time, engaging in small-scale production
or providing services (such as transportation of
commodities to markets) long ignored under central
planning. Existing rural enterprises were allowed to
expand into practically any product line, rather than
being restricted to “serving agriculture,” as before.
Most of these industries were organized as “collec-
tive enterprises,” with formal ownership by the
township or village community and with strong
direct involvement of local government in manage-
ment. These small-scale township and village enter-
prises (TVEs) proved themselves adaptable to the
demands of the new market environment. They
drove much of China’s rapid growth in the 1980s
and into the 1990s. Fiscal arrangements negotiated
in the mid-1980s also favored local governments, at
the expense of the center; in a renegotiation in the
mid-1990s, the central government gained back
some revenues, but without removing incentives for
local economic initiative.

The reform of the state-owned enterprise (SOE)
system began in the mid-1980s. Initial reforms
created incentives to boost production by replacing
government appropriation of all SOE profits with a
system of taxing profits—allowing SOEs to retain a
portion of profits. Of course, until prices reflected
scarcity, the incentives remained weak. More important,
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SOEs employed (and employ) a very high proportion
of urban workers. This effectively put SOEs on a “soft
budget constraint”: As local governments feared
worker unrest, unprofitable SOEs did not fear bank-
ruptcy; they could count on state banks to bail them
out. In 1993, the Chinese authorities announced that
one-third of SOEs were loss-making and one-third
barely breaking even. In 1994, the Company Law was
passed to provide a legal framework for corporatiza-
tion. A strategy of “targeting the large, releasing the
small” emerged: Beijing continued to nurture about
1,000 large SOEs, encouraging them to form giant con-
glomerates, assisting them with loans but imposing
greater financial discipline; the smaller SOEs were left
to confront market forces and reorganize themselves
through mergers, takeovers, conversion into sharehold-
ing companies, or outright closure. After more than a
decade of corporatization and reorganization, with
increasing privatization through conversion to share-
holding and greater political toleration of SOE closures
and sales, including sales to foreign partners, SOEs
account for a mere 3 percent of all enterprises (but
more than 40 percent of enterprise assets) today.

The global financial crisis of 2008 and 2009
exposed the vulnerabilities of the Chinese economic
model: excessive dependence on investment (which is
less stable than consumption) and export demand
(which is dependent on foreign consumption). At the
same time, the decisive response of Chinese policy-
makers to the crisis revealed the advantages of concen-
trated political power: In November 2008, only weeks
after statistics had revealed the severity of economic
slowdown, Chinese leaders announced a $585 billion
stimulus package focused on infrastructure invest-
ment. More important, credit from state-owned banks
worked its way through to the real economy by the
beginning of 2009, leading an economic recovery as
early as March 2009. China’s effective response stabi-
lized the economy—and stabilized the global economy.

The Chinese response to the global financial crisis
must be characterized as hugely successful. It was also
pragmatic; considering the speed and severity of the
economic decline, only an increase in investment
could pump money into the economy quickly enough
to offset crisis. Yet the stimulus is also costly in the
longer term.* It has reversed the steady government
retreat from economic intervention. It will also
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undoubtedly increase the number of nonperforming
loans due to hasty investment decisions promoted by
local governments eager to have projects approved.
Most important of all, the investment boost of the
stimulus did little to address the fundamental eco-
nomic problem of low household consumption.
Without the safety net of the socialist economy,
Chinese households continue to anticipate future
needs and save “too much.”

Environmental Degradation

China’s rapid economic growth has resulted in seri-
ous environmental damage. Environmental pollution
and degradation have increased at a rate that out-
paces the capacity of the Chinese state to protect the
environment.6 TVEs contribute more than half of
pollutants of all kinds, dumping their untreated
waste directly into rivers and streams and relying
heavily on coal for energy. Use of coal, a major source
of air pollution but a vital contributor to energy sup-
ply {see Box 10.5), has doubled since the economic
reforms. Water scarcity poses a major challenge;
prices do not reflect scarcity because most water is
directed toward agriculture for irrigation, and local
governments fear rural unrest will erupt with
meaningful water-price increases, Integration into
the global economy has made China a global market
for resource-intensive goods, such as paper and
furniture—producing a massive drop in forest
coverage with increases in logging by Chinese and
multinational businesses. China has also become a

S
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China depends on coal for more than 65 percent of its
growing energy needs, but in 2005, the central govemn-
ment ordered more than 5,000 coal mines shut down.
China’s mines are the most dangerous in the world; in
that year alone, nearly 6,000 Chinese coal miners died
in mining accidents, almost 80 percent of the world's
total mining fatalities. The mines ordered closed were
both unsafe and illegal. Many were lucrative small-scale
mines, managed as TVEs. Others were privately

destination of choice for some of the world’s most
environmentally damaging industries.

Environmental economists at the World Bank and
other organizations estimate the cost to the Chinese
economy of environmental degradation and resource
scarcity at 8 to 12 percent of GDP annually. This
includes health and productivity losses associated with
air-pollution and water-scarcity costs in lost industrial
output. Even so, through the mid-1990s, leaders and
the Chinese media continued to articulate the princi-
ple of “first development, then environment.” The
ideal of sustainable development, prominent in official
rhetoric toclay, was incorporated into the economic
planning pracess only in 1992,

Over the past decade, China has erected a legal
and bureaucratic infrastructure of environmental pro-
tection. In 1984, the State Council established a central
government department responsible for environmen-
tal matters; 1n 1989, the NPC adopted an environmen-
tal protection law; and in 1993, a specialized legislative
environmental protection and natural resources com-
mittee was established in the NPC.

Nonetheless, in the policymaking process, the
environmental bureaucracy is weak in negotiations
with the many ministries with developmental prior-
ities. The problem is even more serious at the
local level. The laws that emerge tend to be too
diluted and general to provide useful guidelines for
enforcement.

The Chinese tally a great number of enforcement
successes over the past decade: the resolution of more
than 75,000 environmental law violation cases, the

BOX 10.5

owned, often with local officials holding private (strictly
illegal) shares. Mine managers routinely flout safety
standards, taking local government acquiescence for
granted. The miners generally resign themselves to
the high risks, because mining pays better than alterna-
five employiment in agriculture. In such conditions,
despite laws. orders, and rhetoric on industrial safety,
dangerous mines will continue to operate. Undoubtedly,
they include many mines shut down in 2005.
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Environmental Degradation
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The policy of “first development, then environment” has taken a heavy toll. Poilution far outpaces the govern-

ment's capacity for environmental protection.
" Fang xinwu/Color China Photo/AP Images

closure of more than 16,000 enterprises for illegal
discharge of pollutants, and the issuance of more than
10,000 warnings to environment polluters.?’ Yet the
devolution of authority to local governments, a strat-
egy that unlocked economic growth, constitutes a fun-
damental obstacle to enforcement.

Although local environmental protection bureaus
(EPBs) are nominally accountable to both the State
Environmental Protection Agency (SEPA) in Beijing and
their local governments, they depend on local govern-
ments for their growth and survival—budgets, career
advancement, staff size, and allocation of resources such
as vehicles and office buildings. Local government devel-
opmental priorities practically always dorninate efforts
to enforce environmental standards, especially when
enterprises are collective enterprises or firms with a
large number of workers. Pollution-discharge fees are
routinely not collected (or not fully collected), and legal

requirements to improve pollution-control capacity are
routinely waived. The 2006 policy decision to consider
environmental-protection performance, including
energy use, in evaluating local governments may have
some impact, but its importance is unlikely to trump
economic growth in the near future.

Environmental protection is also underfunded.
The five-year plan adopted in March 2006 budgeted
1.6 percent of GDP for environmental protection—an
increase over past years but nonetheless an amount
that Chinese scientists believe is well below what is
needed to produce notable improvements.

Population Control

While reducing state intervention to promote eco-
nomic growth, policymakers have increased their inter-
vention involving a new policy priority: population
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control. For most of the Maoist years, population
planning was not actively promoted. in 1978, with the
population close to a billion and amid rising concern
about meeting economic goals and ensuring basic
livelihood, employment opportunities, and social-
security support at the current rate of population
growth, China’s leaders declared population control a
major policy priority. State-sponsored family planning
was added to the constitution, and an ideal family size
of one child was endorsed as national policy.
According to this policy, most couples are required to
stop childbearing after one or two births, Married
couples in urban areas, with few exceptions, are
restricted to one child. In rural areas, married couples
are subject to rules that differ across provinces. In
some provinces, two children are normally permitted;
in others, only one child is permitted; in most
provinces, a second child is permitted only if the first
is a girl.

se-cirifd Family Policy The one-child family
policy is inherently difficult to implement in China,
particularly in the countryside, where nearly 50 per-
cent of Chinese live.*® There, the population is rela-
tively poorly educated and has poor access to public
health facilities—circumstances that do not facilitate
an effective family-planning program. Traditional
views about the family prevail; as in most agrarian
societies, big families and many sons are viewed as
ideal. Moreover, in China, a married daughter joins
the household of her husband, while a married son
remains in the household to support aging parents.
Decollectivization and the return to household
farming in the early 1980s enhanced the value of
sons compared to daughters, for their labor power.
The dismantling of the commune system has also
left the state less able to monitor compliance, just as
the new economic independence of peasants has left
the state less able to enforce compliance. Finally,
population control involves the state as the domi-
nant decision-maker in choices that are traditionally
viewed, in China as elsewhere, as private family
matters.

Despite the inherent difficulties, the Chinese
have curbed population growth dramatically, as is
illustrated in Figure 10.5. A population structure
normally resembles a pyramid; with relatively
unchanged rates of births and deaths, the proportion
of population from top to bottom is progressively
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bigger. The population pyramid in Figure 10.5 devi-
ates from this form in a few places. The first, located at
about the middle of the pyramid, reflects fewer births
as well as differentially more deaths among the young
in the disaster following the Great Leap Forward, in
the cohort aged fifty to fifty-four in 2010. The second,
evident beginning with the cohort aged thirty to
thirty-four in 2010, reflects the impact of family-
planning policies introduced in the 1970s. Variation in
policy emphasis by leaders at the political center is
reflected in variation in number of births beginning in
the mid-1970s. Implementation of the one-child fam-
ily policy began in 1979. In 1983, responding to con-
cerns at the political center, implementation became
more coercive. From 1984 through the late 1980s, the
policy was relaxed and implementation in the coun-
tryside faltered due to difficulties associated with
decollectivization. Births rose immediately. Currently,
rural married couples are permitted to have a second
child if their first is a girl, is disabled, or dies. In the
cities, when married couples are both only children,
they may have two children. Family-planning policies
do not apply to minority nationalities.

Paficv imptementation Policy implementation has
taken a number of forms: a legal requirement of late
marriage, a requirement of insertion of an intrauter-
ine device after a first birth, and a requirement of
sterilization of one partner after a second birth.
There are incentives to sign a one-child family certifi-
cate after the first birth, including priority in
entrance to schools and funding for health fees for
the child. Fines are imposed on the family for policy
violations. Birth-planning workers at the grassroots
are given birth quotas from higher levels, which they
allocate on the basis of family circumstances. From
the perspective of leaders at the political center, abor-
tion is a sign of failure, not success, in policy imple-
mentation. At the grassroots, from the perspective of
birth-planming workers, however, the obvious fact is
that abortions do not add above-plan births.
Undeniably, birth-planning workers have incentives
to encourage abortions and face few disincentives for
doing so.

s Ciicoeres In recent years, policymakers have
expressed concern about a perverse result of compulsory
family planning: the shortage of young girls, compared
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Policies since the 1970s have reduced population growth in the world's most:
populous country. -

Source: U.S. Census Bureau, International Data Base, www.census.govipc/wwwiidb/country.php.

with boys. Recent figures show imbalance in the sex
ratio, with the ratio of males to females at birth continu-
ally rising since the 1980s. The normal range worldwide
is 103 to 107 males born for every 100 females; in China,
that ratio was 120 in 2010.

The shortage of girls reflects the traditional
Chinese preference for male children in the context of
compulsory family planning, Traditional practices of
female infanticide as well as abandonment and severe
neglect of girls beyond infancy have led to excess
female infant mortality. Not least of all, missing girls
are increasingly the result of sex-selective abortion,
made possible with the widespread use of ultrasound
technology in the early 1980s.

China’s success in reducing population growth
has strong supporters and detractors outside the
country. The official Chinese response to criticism
from human-rights advocates has focused on
“economic rights” that the government argues

would be denied to all Chinese in the decades to
come if population growth is not brought under
control.

HONG KONG

In 1842 and 1860, the island of Hong Kong and adja-
cent territory on the Chinese mainland were ceded by
treaty to Britain in perpetuity. In 1898, more adjacent
territory was ceded in a ninety-nine-year lease. These
cessions were largely the outcome of British victory in
wars fought to impose trade on China. For nearly a
century, Hong Kong (including the adjacent territo-
ries) was a British colony, ruled by a governor
appointed in London. Hong Kong flourished econom-
ically, with a disciplined labor force of Chinese immi-
grants, a free-market economy, and a government
commitment to rule of law and civil liberties—but not
an elected government.
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In 1984, the Chinese communist authorities elabo-
rated the principle of “one country, two systems,”
applicable to Hong Kong after 1997. China and Britain
signed a joint declaration: Hong Kong would revert to
Chinese sovereignty in 1997, but would continue to
enjoy “a high degree of autonomy.” The Chinese agreed
that Hong Kong would enjoy economic, financial, and
monetary autonomy, maintaining its capitalist system,
legal system, and way of life for fifty years. At midnight
on June 30, 1997, Hong Kong became a special admin-
istrative region of communist-ruled China.

The British had made little effort to democratize
politics in Hong Kong through the 1980s. The gover-
nor had consulted business elites and other key
constituencies on policy affairs, but there had been no
elected legislature or government. Nor had political
parties really developed in such an environment. All
this changed in 1989.

The Tiananmen massacre galvanized Hong Kong
Chinese and British expatriates into efforts to accel-
erate the pace of political democratization before
1997. In 1991, in the first direct elections to the
Legislative Council, only a third of the legislative
deputies were directly elected. In 1995, a controver-
sial electoral-reform bill introduced by Governor
Christopher Patten guided elections: for the first
time, ordinary Hong Kong citizens elected all
deputies in the Legislative Council. Hong Kong’s
most liberal democratic parties won overwhelmingly
in geographic voting districts. Openly pro-Beijing
forces did poorly.

Communist authorities rejected the elections and
the legislature as violations of the Basic Law, Hong
Kong’s miniconstitution passed in China’s NPC in
1990. They supervised selection of a chief executive
and provisional legislature in 1996. At the moment of
the historic handover, this chief executive and provi-
sional legislature officially replaced the governor and
the legislature elected in 1995.

Since the handover, Beijing authorities have been
less heavy-handed than feared. Hong Kong today
enjoys most of the same civil liberties as under
British rule. Human-rights organizations and
prodemocracy organizations that monitor and sup-
port progress in the PRC have bases in Hong Kong,.
Hong Kong newspapers provide information about
politics in the PRC and are critical in ways not per-
mitted on the mainland. Chinese communist author-
ities hope that success in implementing “one country,

two systems” in Hong Kong will woo Taiwan back to
the PRC too.

CHINA AND THE WORLD

From 1949 through 1979, China’s political status as a
communist country formed the underpinning of its
global role: as an ally of the Soviet Union until the
Sino-Soviet split in the early 1960s, then as a nuclear
power under the leadership of an unpredictable Mao.
Relations with the United States were defined largely
by declaration of an American interest in the security
of Taiwan, a mere hundred miles off the east coast
of the Chinese mainland and governed by the
Nationalists since 1945. In 1971, Taiwan lost its mem-
bership in the United Nations to China. In 1979, the
United States recognized China diplomatically. With
reform and opening in the 1980s, China’s role in the
global economy became more important than its
political status. China’s accession to the WTO in 2001
capped its emergence as a global economic player. In
2005, U.S. government officials welcomed China to an
anticipated new role as a “responsible stakeholder” in
the international system.

China has surely disappointed the United States
and other Western powers as a global diplomatic
player. China is the only country that could possibly
influence an unpredictable nuclear North Korea, but it
has done little more than set up the six-party talks in
2003. On the UN Security Council, it has voted for
sanctions against North Korea and Iran for nuclear
proliferation, but only after negotiating compromises
so that sanctions are much weakened. China’s need for
raw materials (such as oil) certainly affect its diplo-
matic position on [ran; at the same time, Chinese lead-
ers do not see Iran as a threat, do not believe sanctions
are effective, and suspect a Western agenda of regime-
change underlies sanctions efforts.*?

China today projects a more confident national-
ism than ever before. This confidence reflects the
country’s high growth rates in the global economic
recession and Chinese perceptions of the decline of
the United States as a global superpower and its
replacement by a multipolar global system in which
China has more influence. Addressing international
concerns about the bounds of its assertive new
nationalism, Chinese leaders point out that they have
used significant force outside their borders only




twice since the communists came to power—in short
wars against India in 1962 and Vietnam in 1979.
They insist that China in its new role as a global
player is merely defending its “core interests” and
national dignity.>

CHINA'S POLITICAL FUTURE

Two main themes have run through this study of
Chinese politics today. First, despite very significant
economic liberalization and a nascent political institu-
tionalization, Chinese politics takes place within the
boundaries of what is still essentially a communist
party-state. Second, the dramatic changes sweeping
the Chinese economy, polity, and society, many of
which now seem beyond the control of political lead-
ers, are as much a by-product of reform as a direct
product of reform policies. The first theme cautions
against liberal democratic optimism when considering
China’s political future. The second reminds us that
the script of the political future will not be written by
Chinese communist leaders alone.

In this new century, China must confront a num-
ber of key issues that will significantly determine its
development. Can structures and processes that bol-
ster and foster economic growth safeguard against the
threat of more significant political liberalization and
eventual democratization—which remain unaccept-
able to the Chinese authorities?

Around the world, political change in recent
decades has created an age of democratization—the
result, in many countries, of revolutions that toppled

' REVIEW QUESTIONS-

+ How does the Chinese Communist Party exercise
leadership through governance structures?

+ Legal reform is a key priority in political change in
China since the 1980s. How successful has it been in
meeting key challenges?

How is political life for ordinary Chinese different
today, compared to the Maoist era?

» What policy decisions account for Chinese eco-
nomic growth in the past three decades?
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communist regimes older than the Chinese regime.
Will the “third wave” of world democratization reach
China early in the twenty-first century?

Certainly, liberal democratic ideals and practices
are quite alien to Chinese culture. Chinese history pro-
vides no examples of democratic rule, and the Chinese
cultural tradition expresses no concerns to protect
individuals by checking state power. Past experience
and cultural tradition, then, offer little encouragement
to those looking for the seeds of democratization
in China.

Yet authoritarianism has not survived intact with
economic modernization in many East Asian coun-
tries that have a similar lack of historical and cultural
foundations for democracy. To be sure, even with
continued economic growth, China will differ from
these countries for many years to come. It will be
bifurcated in its development: middle-class prosperity
is emerging in the big cities and coastal regions, but
Chinese in the countryside will remain relatively poor
for some time.

With reform, for most ordinary Chinese, the
party has demanded less and delivered more in recent
decades. Unlike communist parties that gained (and
held) power with the aid of Soviet troops and tanks,
the Chinese Communist Party has indigenous and
nationalist roots. Barring a major economic crisis, it is
less likely to collapse in the face of the sort of mass dis-
content that toppled communist regimes in Eastern
Europe. More likely, in the medium term at least, the
party will continue to transform China in the years
to come and to transform itself in order to continue
to rule.

1 Why is population control especially difficuit to
achieve in China? How and how well has the gov-
ernment measured up to the challenge?

s China is better able than ever before to take up its
responsibilities as a global player, but its perfor-
mance has been mixed. Explain.
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Chinese Communist Party authoritarianism
Confucianism GONGOs
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Cultural Revolution Great Leap Forward
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Deng Xiaoping
ethnic minorities
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