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Abstract
From 1992 to 2003 the emergence of the urban mesiinimum Livelihood
Guarantee (MLG) system saw a major reconfigurateord expansion of social
assistance in the People's Republic of China (PRBgre are currently two gaps in
current studies of the MLG which this dissertatwaiit address. First, detailed historical
information on the MLG is lacking in the Englishniuage. Second, the focus of
current studies on the effectiveness of the MLG ek to an implicitly rational
explanation for the emergence and developmenteoptiicy. Such an explanation does

not provide a satisfactory explanation for the MLG.

Using Chinese language sources and interview dalacted during two field trips to
the PRC this dissertation uses four different mirim the MLG's development to argue
that that explaining the programme requires a noomaplex approach. Drawing on
insights provided by the China studies and widdttipal science literature | argue that
the development of the MLG system has been a comptecess which can be
explained by using a synthesis of concepts. Thesetlee role played by policy
sponsors, a new concept developed in the dissertaind policy entrepreneurs.
Second, the continued importance of the structdiréh® Chinese state. Finally, the

influence of feedback from previous policy decis@md outcomes.

These three concepts are used to examine fourfisamt stages of the MLG
programme's development. First, the often overldokmergence of the first MLG
programme in Shanghai between 1992 and 1993 isiagdmSecond, the MLG's shift
from a local innovation to a national policy frorB to 1997 is investigated. Third,
the factors behind the significant expansion of MieG between 1999 and 2003 are
contrasted with more low key developments in thepscand delivery of social
assistance. Finally, the concepts developed anliedpp the MLG are taken and used
to explain the emergence and spread of the Comynitblic Service Agencies in
Dalian. | conclude that the synthesis of the polsponsor and neo-institutionalist
concepts provide a richer explanation of the ML@nthhat implicit in the existing

literature.
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Sun Yatsen. In quoted material and the bibliogragitey same Romanisation as the

original text is used.
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Chapter 1
Social Assistance and the Policy Process in Contem porary China

Introduction
China's transformation since 1978 has been dramaaticfar reaching. The headline

grabbing growth achieved by the Chinese CommunestyP(CCP) has transformed
people’s lives but it has not been without consagaeOne consequence of introducing
market principles has been the emergence of poirettsban areas. There has also been
an increasing recognition that urban poverty dogst @ China. Poverty in urban areas
has, however, not been a major priority for eitGaimese policy makers or researchers.
This has in part been due to a lack of data andcasf on the admittedly greater
problem, in terms of population, of rural poveftye studies that have been conducted
indicate that urban poverty remained a problem iaedjuality increased during the
reform era although estimating the actual numbeurbfin poor proves a challenge
(Gustafsson and Zhong, 2000, Khan and Riskin, 28@&n and Riskin, 2005). Tang
Jun estimated that the number of urban poor in &imareased from 24 million in 1995
to 31 million in 1998 (Tang, 2003). Hussain and Asan Development Bank offer a
higher estimate of 37 million poor in 1998 (Huss&f03, ADB, 2004).

The Minimum Livelihood Guarantee (MLG) system wapdicy response to urban
poverty which emerged during the 1990s providingh@ans tested benefit to urban
residents who applied for assistance. First appgani Shanghai in 1993, the MLG was
a radical departure from traditional urban socsdistance and went on to spread to a
small number of cities before being officially madkfor national implementation in
1997. Since 1997 the MLG has undergone signifiexgansion in the number of
people receiving the benefit as well as large a®es in scope and expenditure. It is a
means tested locally administered and financeay@ich provides a household with
a top up to their income. Individual householdslapp the local authorities who then
investigate their monthly income. If the applicanincome is determined to be below
the locally set MLG line then a monetary benefipiwvided to bring the household
income up to the MLG line. The MLG was originallggigned to provide the absolute
minimum that a household might require to survimd as such should not be thought
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of as an urban poverty alleviation measure. RatherMLG was a continuation of
traditional Chinese social assistance which pravidese most in need with the means

to survive if little else.

The MLG is important and worth studying for two seas. First, it is a radical
departure in the mechanics of social assistanceigwo in China’s cities. The
preceding policy of the so called Three Neanwy provided assistance to the urban
poor so long as the person in question fell inte ohthree categories: those with no
income, no ability to work and no carer or guardifine measure was a final safety net
for those in urban China who were not eligible $ocial welfare provided by state
owned enterprises or government run organisatidhe MLG being means tested
rather than category based implies a significargngle in the Chinese approach to
social assistance provision. Poverty is not onlgogmised by the state as existing
outside of a small number of categories, but tlegliional association of social
assistance and welfare with labour ability has bemken. There are urban residents
capable of working and their household may haveneome but these household may
not be benefiting from the reforms process and leesmme impoverished. The means
tested element of the MLG is also a departure imgeof the way in which the state
conceives and administers social policy. Insteadatérmining according to inflexible
unchanging criteria the MLG is in theory flexiblexda capable of adapting to the
changing economic and social circumstances of iddal residents, cities or even

provinces.

Second, the MLG is significant because of the nusbevolved. The MLG is a
massive programme in its scope and reach. At tdeo€2008 MLG payments covered
23,345,617 people living in 11,111,291 householdiss meant that 3.9 per cent of the
Chinese urban population (593,790,000 people) Dpér cent of the total population
(1,321,290,000 people) received the benefit. Thieerage required a budget spend of
38.5 billion yuan (US$ 5.6 billion or £3.5 billiomyith the average recipient household
receiving a payout of 141 yuan (US$20.6 or £13)ii€HPoverty Alleviation Online,
2009; and National Bureau of Statistics of Chindi@@n 2009). Even in a country as
populous as China this means the MLG affects aelgpportion of people and

suggests a significant undertaking by the governmen
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Previous Studies of the MLG: Description and Impli cit Rationality
It is unsurprising therefore that the MLG has atied the attention of researchers from

economic, social policy and political science diioes. Existing studies tend to either
describe the MLG with no theoretical lens or explaon for the policy; or look at the
MLG through a particular theoretical approach withexplicitly seeking to explain it.
Descriptive studies of the MLG set out the prograrand sometimes give an historical
review of the programme up until the time the worlquestion was published (Leung
and Wong, 1999, Leung, 2003, Leung, 2006, SauratasShang, 2001, Wong, 1998,
Wong, 2001). Leung and Wong (1999) discuss the MiGroad strokes describing its
implementation and characteristics. They highlighparticular the differences between
the traditional system of the Three Nos and the MILBey also suggest that the MLG
was the direct result of increasing unemploymenitaiion and the inadequate payment
of pensions (1999: 42). In Leung (2003) the MLGreviewed as part of a wider
discussion social security reforms in China. Thauoof this particular article is on the
challenges facing the social security system eapgthe lack of coverage and the slow
process of reform. This discussion of the inademsaaf the social security system and
the MLG in particular is continued in a later deidy Leung (2006). This article is
again rich in descriptive statistics and outlines history of the MLG highlighting the
particular problems the policy faces in providingbsistence to the urban poor.
Saunders and Shang (2001) discuss the MLG in th&exbof wider social security
reform and highlight the particularly low coveragkthe policy at that time. Finally,
Wong (1998 and 2001) discusses the MLG in the sbmtewider developments in the
provision of social welfare and assistance by theidiry of Civil Affairs (MCA). Her
overall thesis is that China is moving towards avatised model of social welfare
although the points she raises regarding the impoe of Zhu Rongji in driving policy

developments are significant and could have beeeldeed further.

There is also work which uses the MLG as a toot thelps measure the difficult
guestion of what constitutes poverty in the PegpRépublic (ADB, 2004, Saunders
and Sun, 2006). Rather than discuss the MLG indevimits development or seek to
explain the policy both the Asian Development Baagort and Saunder and Sun’s
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article use the MLG as a means to measure povEhig. implies that the MLG is a
reliable indicator of actual poverty in China’siest. Other studies discuss the MLG as
part of the overall social policy provisions of ti&inese state. Hussain discusses the
MLG in terms of its design and potential effectiess in alleviating poverty in China’s
cities investigating in depth what poverty actuaityans in China and how different
interpretations can radically alter the possiblenbar of poor (Hussain, 2003). Solinger
discusses those receiving the MLG as part of arrgange hierarchy of unemployed in
China. Those receiving the MLG are placed at th&oboof a pyramid of workers, the
laid-off, and unemployed in terms of subsidy pravis and government priority
(Solinger, 2001). Saich briefly discusses the MInGhe context of China’s increasing
efforts to centralise the provision of social goadshe 2000s (Saich, 2008). In contrast
Hurst discusses the MLG from the perspective ofréiggonal differences in provisions
for laid-off workers in the 1990s and 2000s (HU2&Q9).

Finally, a number of studies reflect on the plabe MLG has within the various
measures introduced by the state to cope with a@sang urban poverty and
unemployment (Liu and Wu, 2006, Qian and Wong, 2086ng and Ngok, 2006). Liu
and Wu (2006) discuss the MLG as part the resptmdbe reform of state owned
enterprises in China’s cities. The MLG is discusae@ poverty alleviation measure and
is then criticised for having limited coverage grdviding little in the way of benefits.
Wong and Ngok’s (2006) focus is not on the MLG bntdescribing and critiquing the
provision of the re-employment service centres (Rf8€laid-off workers. The MLG is
discussed as a provision which laid-off workersl g onto only if they fail to find
work during their time with their RSC. The MLG therefore, seen as part of the social

security net being established for the long terrmnoployed.

At present the MLG has been researched extendbeglgtudies which seek to explain
the emergence and development of the policy atengcThis is understandable given
that the majority of the studies on the MLG comanfran economic, sociological or
social work background. The concern of the autieorsot to discuss theories of policy
making or the origins of the MLG in particular arsdtherefore not the focus of the

literature discussed above. Implicit in existingdsés is that the MLG was a political
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choice by the Chinese government that sought te edfh increasing urban poverty.
For example Leung (2003: 83) writes:
“To establish a last-resort welfare safety netha tities, the government
restructured the traditional social assistance narmmge in 1993, with the
aim of extending their coverage, raising the lesebenefits and securing
financial commitments from the local governments.”
The implicit suggestion in these studies is tha MLG was a rational response to

increasing urban poverty.

The Chinese language studies and documents on Lt &fso present the MLG as
having followed a rational, coherent and consistEvelopmental path. | refer to this,
because it is replicated by the Chinese governnaanthe MLG discourse. There are
two clear themes to this discourse that form a damti understanding of the MLG in
the available Chinese sources; and which are teflein the English language studies
of the policy. The first theme is the historicavdpment of the policy and the second
is that the policy has served a consistent objectihis presents the programme as
operating as intended throughout the 1990s ang 28€0s as well as having followed
the developmental path that is commonly associai#il the Chinese policy process
(Interview AQO6-1 — Policy is presented as a sarfdsgical stages following a pattern
typically along the lines of problem identificatioexperiment, review, wider roll out,
review, policy implementation, review, regulatiaeyiew, law). The outcomes of the
MLG being presented as intended is also part sfdiicourse. The MLG discourse is a
manifestation of the state presenting policy alaerent process which follows the
scientific principles that have been popularisedtiiyy CCP leadership throughout the

reform period.

Historically the MLG is presented as having a vstyaightforward developmental
history. The policy is consistently described asitg emerged in Shanghai in 1993,
been implemented nationally in 1997 and gone cactoeve the present day recipients
and funding without any of the underlying complgaf the process being discussed or
alluded to. This presents the MLG as having folldwae smooth development from
initial emergence through to national implementatidt also lends the policy a

coherence of development which reflects the idedicy process in the PRC where
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policy is first rolled out as local experiments def realising national implementation.
This official history of the policy is pervasiverttughout the political system and across
China. For example a speech by a senior MCA officiaBeijing | withessed during
fieldwork presented the policy in such a way (GT@n€erence Notes, 2006) as did
interviews with local level officials in the cityf &nging, Anhui Province (Interviews
AQO06-1 and AQO06-2).

The second theme is that the targets of the MLCGcansistent throughout the various
periods of development. The target group is repteseas the urban poochengshi
jumin pinkun or those with livelihood difficulties kinnan shenghygowhich are
sometimes presented as the new poan pinkur) in some research texts (Tang,
1998)(Interview TJ06-1). This group is left relaiy undefined leaving the MLG as a
programme which can be presented as having beentsinaeveloped by the state
with the explicit goal of helping urban residents dope with urban poverty. This
version of events surrounding the MLG can be foumdcademic and research focused
materials (Tang, 1998, Tang, 2001, Tang, 2004, Glaaxd Lv, 2005), media published
for official's consumption such as th&hongguo MinzhendChina Civil Affairs)
magazine (Zhu et al., 2002Veiyuanhu), 2005), the wider print media (Beijing-
Youthdaily, 2002), speeches and writings by offeidi Xueju 2002) and in interviews
with local government officials (Interview AQ06-h&AQ06-2). The story of the MLG
as presented is pervasive and it lends coherentexgianation to what is a much more

complex series of events.

The strength of such a discourse is that, throbglconstruction of a common story and
coherent objectives, it presents those involvethebest possible light. It also makes
explaining the policy much easier. This was reftddnh personal experiences examining
the development of the MLG where officials and esskers present a standard
explanation of events and objectives surroundirg gblicy (Interview AQO06-1 and
AQO06-2). The dominant and implicitly rational expédion of the MLG, presented as
there were urban poor, the government recognigsdatid the MLG was the response,
sits easily with a history of the policy which passhrough all the stages associated
with the policy process in the PRC. This preseatatf a simplified version of events

and a straightforward explanation of a policy isnéorting because it is a simple, clean,

16



and parsimonious explanation. Such a presentafitineoMLG lends itself to a stages
explanation of policy but the problem with this ¢&ypf explanation, as detailed in many
studies of public policy (John, 1998, Sabatier dedkins-Smith, 1993, Sabatier and
Jenkins-Smith, 1994, Sabatier, 1991, Sabatier, 1#9%hat it presents policy with little

actual explanation. The problem with the MLG dissauis that the simple, clean story
presented raises an enormous number of questiomgelhss not holding up under

closer examination. This does raise an additiomablpm if the current explanatory

discourse on the MLG is inadequate then what espiam is satisfactory?

Table 1.1 presents three iterations of the MLG frdifferent points during the
development of the policy. What should be immedijaggparent is that the MLG has
gone through three iterations during a period wilhenpolicy is typically presented as
being fundamentally the same. This is not enouglseéif to suggest that the discourse
is misleading but the difference between each ef iterations does raise doubts.
Shanghai is used as the starting model of the MeGabse it is the first documented
social assistance programme which uses the name d&isBite the later policy having
closer resemblance to measures introduced in Dalla@ MLG as it initially appeared
in 1993 was a local level policy and was not aneeixpent in terms of the phases
presented in some of the Chinese literature (TA898). An experimental policy would
be explicit, it would be named as such in offiaslmlcuments, whereas in the case of
Shanghai's MLG no such documentation was found.Mb& aimed to address a very
particular gap in the urban social assistance anghlssecurity apparatus as it appeared
to the Shanghai Bureau of Civil Affairs and the & of Labour in the early 1990s.
The MLG was also administered and funded in a madifierent from either the 1997
or 2000s versions with the mechanisms combinindy botal government and local

enterprises.
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Table 1.1 — Comparison of MLG lIterations

Features/ Shanghai National National

MLG lteration 1993 1997 2002

Target Group TheSan Buguan | The San Wuand| 1997 MLG targets

New Poor plus Xiagang and
unemployed.

Funding Local government Local Government| Local Government

Mechanism and local plus National
enterprises Government subsidy

Administration District, Street Residence andCommunity and

Mechanism Committees  and Street Committees| Street Committees
Danwei

The 1997 iteration of the MLG removed enterpris&olmement altogether and
expanded the target group beyond the limitatiorth@$an bu guar{see Chapter 3) to a
more general target group of traditional socialistasce targets, and any household
where the income fell below the MLG line, what a@escribed as the “new poor” in
some textsxin pinkur) (Tang, 2003). In fact concerns over those whoevigentified as
san bu guann Shanghai in 1993 were not mentioned at all edbcuments relating to
the 1997 iteration. Funding was to be the respditgilof only the local government

and the programme was also to be administered @xely by local government.

By the early 2000s the MLG had changed again withding and administrative
interventions from central government becoming daa practice. As will be discussed
in Chapter 5 the central government became the smirce of funding for the MLG in
2002 marking a significant change in the progranimom its earlier design. In addition
there was a reintroduction of categorical requinetsi¢o the programme in an effort to
resolve the challenge presented by ximgyang workers and exclusion of particular

groups who were eligible for, but not receivingg fiLG.
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Not only has the policy been through a number dfinéal iterations but there is also a
noticeable difference and incoherence in the ptaten of why the policy was being
carried out. The rationale for the changes in $aassistance as set out by different
actors who took an active interest in the MLG ha$ been coherent beyond the
objective of providing some form of basic level pay alleviation. This is clearly
demonstrated in Chapter 4 when the speeches agdadge used by MCA Minister
Duoji and Premier Li Peng are compared indicatmgpherence in the presentation of
why the policy was being carried out. Although fbea of a single coherent policy
development with a single driving rationale is adtive; at a most basic level, the

development of the MLG is not this straightforward.

Finally, the discourse does not address the transiof the MLG from a local
innovation to a national policy. The time betwe®&93 and 1997 is left empty except in
some academic work where it is referred to as gemrxental phase (Tang, 2003).
Whilst this is true as a reflection of what actyalccurred it is not a reflection of how
the Chinese government presents the period and the&o mention of an experimental
stage in speeches by officials at the time or dffterfact. The omission of discussion of
this period also leaves questions regarding tHerédifices between the Shanghai Model
of the MLG and the 1997 design unanswered. Thesessare addressed in more depth
in Chapter 4.

A major failing in the discourse surrounding the Glis in the story of its origins or the
lack of such a story. Although the initial emergermnd development of the policy do
get covered in English language materials it igroftursory and used for background
before dealing with more contemporary researchessln the majority of the Chinese
language material, both academic and official, dhigins of the MLG range from a
passing sentence or comment (Wang, 2006, Beijingthttaily, 2002, Li, 2004, Zhong,
2005) to no more than a paragraph (He and Hua,,2068%uanhui 2005, Tang, 1998,
Li, 2004). All contain the same basic informatitimat in June 1993 the city of Shanghai
was the first city to implement an MLG system whitid an initial level of 120 yuan

per person per month.
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This lack of information was further demonstratadimlg time in the field where the
origins of the MLG were seen as not relevant tostiage of social assistance as it was in
21% century China. In one particular example a semasearcher at the Chinese
Academy of Social Sciences pointed out on more tdranoccasion that the origins of
the MLG were not worth investigating — instead foahould be on developments later
in the 1990s. This could be because what had happsmce is viewed as more
significant but also because it is already cleaatwiad taken place in early nineties
Shanghai. As an observer this point of view app#arged because not only are the
origins of the MLG fundamentally important to holetpolicy developed but it is also
not clearly understood outside of the Chinese patimmmunity concerned with social

assistance.

The idea that the MLG was a response to growinggus not something this study
will challenge. What will be addressed however he tack of explanation such a
“rational” approach provides. The current body airkvdoes not and can not explain
why the MLG took the form it did. Why for examplelthough it is presented as a
poverty alleviation measure (Liu and Wu, 2006)excludes many urban poor and
initially provided a very basic subsistence benéfihally, a rational approach does not
explain the development of the policy from its ialit emergence through to

implementation and beyond. The question of why #&cpowhich fundamentally

transformed the most basic urban social provisiemerged and what explained its
subsequent development is, arguably, as imporgninderstanding how effective the
policy has been in attaining its objectives. Thss because, by understanding the
development of the MLG, we can better understartexplain why the policy has the

objectives it does, why they may not be wider orrenambitious as well as better

understanding the outcomes of the policy.

These studies do not provide a convincing explanatior the emergence and
development of the MLG instead focusing on desionipdbf the policy and this is the
gap that this dissertation will address. This disgé®n makes a contribution to the
China studies and wider public policy and politisalence disciplines by explaining a
particular policy, the MLG, in the context of preus research and theoretical

contributions made in the China studies, polit&@gknce and public policy disciplines.
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The case of the MLG has, from a political perspegtreceived scant if any academic
research and this dissertation will redress that Igya examining the emergence and
development of the policy from 1992 to 2003. Inndpso this dissertation will not only
provide an in depth explanation of the processes iafluences surrounding this
particular policy but it will also contribute to deér debates on policy in the People's
Republic of China (PRC) and policy in general. Tdueestion this dissertation will
answer is, therefore, what explains the emergendedavelopment of the MLG in the
PRC?

Explaining Policy in China: Elites, the Bureaucrac 'y and the
Fragmented State

Although explanations of the MLG as a policy areklag, explanations of other policy
developments in China have developed theoreticafribaitions which can help form
the basis of an understanding of the MLG. Earlylistsi of policy making in pre-reform
China have reflected both the limitations of stadyan authoritarian regime but also
the hierarchical nature of the Chinese state. Thagkes focused on the role played by
the elite leadership of China. Ideology and potyectives informed elite leaders who
then made decisions which set policy for the couag a whole (Harding, 1981, Doak
Barnett, 1974). This explanation for policy did ngw elites as atomised but saw them
as groupings or factions with the conflicts betwésations influencing policy outcomes
(Nathan, 1973, Nathan, 1976, Tsou, 1976). Whilsh&hvent on to change radically
and this has informed later explanations of theicgoprocess it is important to

remember the significant role elite leaders havanimuthoritarian system like China.

Whilst it is authoritarian reform era China is @ototalitarian society and the openness
of the reform period helped researchers understiisdmore than had been possible
before the 1980s. In Goodman et al the idea tlatgy existed and might influence the
policy process was explored suggesting that angmstahding of policy needs to look

beyond the role of the state and elite leaders @am, 1984). Harding noted the

increasingly consultative nature of the Chines¢esita the 1980s which suggests that
any policy explanation needs to be open to possitéractions between the state and
non-state policy actors (Harding, 1987). Althouglase works still view the state as the

dominant organisation in Chinese politics when segto explain a policy development
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it is important to consider the possibility of caitation and policy actors operating

outside of the elites of the political system.

The means by which the state made policy, botmastarnal bureaucratic process and
with external actors$,and interacted with an increasing number of natespolicy
actors was further developed in work on the Chinbaesaucracy and the later
development of the Fragmented Authoritarianism rhotleereafter, FA model)
(Lieberthal and Oksenberg, 1988, Naughton, 199Pdtan, 1987c, Lampton, 1992,
Lieberthal, 1992). This body of work argued thaligyin China could be explained by
understanding that state institutions compelledcpahctors, who are conceived of as
rational bureaucratic actors, to negotiate and @argver policy. Labelled the FA
model by Lieberthal and Oksenberg these ideascteflethe complex hierarchy and
fragmentation of state institutions and how thidluenced the role played by
bureaucrats operating as bounded rational actdnat Wwill refer to as the rational
bureaucrat. These rational bureaucrats operateoksy pactors in the decision and
implementation stages of the policy process. Dupoticy developments it is these
rational bureaucrats who bargain resources in metor agreeing a policy. The FA
model suggests that the policy process in Chiredsnvoluted, incremental and slow
process dominated by competing bureaucratic adtansed in an institutional setting

which encourages negotiation.

The FA model has proved influential but it has ddeen recognised as flawed by both
its authors. Lieberthal argues that the FA modedebx at explaining the complex
bargaining over resources in economic and majoastifucture projects but it is less
successful when explaining outcomes for less resouich policy, for example

education policy in Lieberthal (1992) or the MLGhig is because without resources to
bargain and negotiate over one of the driving raties for policy actor behaviour in the
FA model is removed (Lieberthal 1992). In a seconticism Oksenberg suggests that
the FA model may be flawed in coping with the imsiegly plural nature of the

Chinese policy making process (Oksenberg, 2002Zhofigh still dominated by the

! In the discussion of energy policy in Lieberthal and Oksenberg (1988) the focus is on

intra-bureaucratic agents but external actors were included. These actors were transnational
companies or government actors although the theoretical basis for the model could be stretched
to encompass INGOs or NGOs, see Oksenberg’s comment below.
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state there is an increasing role for actors oatsidthe bureaucracy when it comes to
policy which moves away from the focus of the FAdalon rational bureaucrats as the
sole actor. These may be domestic non-governmegangations (NGOs) or
international NGOs, reflecting an increasing raedonsultation by policy makers with
actors outside the government. This means thaE#henodel, although influential, has
not succeeded by its authors own admissions inigirmy a general, satisfactory

explanation of policy in China.

A recent study of how China’s policy towards urbeagrants and migrants has
developed introduces a popular concept from widditipal and public policy studies:
policy entrepreneurs (Zhu, 2008). Zhu argues, utliegcase of detaining and forcibly
repatriating urban vagrants, that policy actorsiolgt of the government can influence
policy by tailoring the debate and possible sohgioBy introducing the notion of
“technically infeasible” policy choices Zhu adafite policy entrepreneur concept to the
Chinese case. Zhu argues that policy entrepreneuhss case introduced a number of
possible options into discussion of the directidndetention and repatriation policy.
Some of these options were almost impossible tolement but were deliberately
introduced to make the desired outcome seem mdna&ctte. By introducing these
“technically infeasible” policy solutions policy gepreneurs can get their ideas adopted
or policy changed by making the alternatives imgmssor unattractive to decision
makers. Zhu's work is interesting because it istla@oexample of concepts developed

outside of China having purchase when it comexpiaeing policy.

In explaining the process and outcomes of the Glkingovernment's efforts at
reforming government and policy making Chou makss af concepts from the new
institutionalism, ideas which will be discusseddetail below. Using the reform of the
tax system in 1994, urban citizen participationnadstrative reforms, and reform of
market regulation as examples Chou highlights thportance of previous decisions
and practice in influencing the process and outsomk the policy process. This
influence of previous decisions and practice on pbécy process is referred to as
feedback or path dependence in institutionalistdiets In seeking to answer the
guestion of why institutional reforms in China werkelimited success Chou identifies

two elements which influenced efforts at reformrstfi government responded to
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problems of decentralisation by trying to centegliand second, reform tends to follow
a top-down approach with the highest levels of govent making decisions for the
rest of the bureaucracy. Chou makes an importaint py introducing institutionalist
concepts which are also useful when explainingMh&; previous policy decisions and
practice are a significant factor when seekingxjolan the development and outcomes

of a particular policy (Chou, 2009).

Explanations of social policy have reflected thesads as well as introducing concepts
on policy feedback, which will be discussed in ddialow. Duckett highlights the role
that state and non state actors can have as vest@sts in influencing policy
outcomes in medical insurance (Duckett, 2001, Duck¥03). Gu argues that the
design of the original welfare system meant th&drmes of State Owned Enterprises,
notably the introduction of market principles ahe removal of state subsidies of the
welfare system, had wide reaching institutiongbacts which lead to increasingly poor
welfare provision and poverty (Gu, 1999, Gu, 200%plinger argues that path
dependence, manifested for example in ties to pusvstate owned employers, was a
significant influence on the evolution of local pigions to laid-off workers and those
who might receive the MLG (Solinger, 2005). FinaBBeland and Yu in their four part
institutionalist approach to explaining pensiororef highlight the power in fusing or
synthesising different approaches such as vestedests and policy feedback into an
explanatory tool (Beland and Yu, 2004). The poietehis that in seeking to explain
other aspects of social policy in the PRC schdhange successfully looked beyond the
limitations of theory in the China studies field&anporating and adapting ideas from the
wider political science and public policy discigs This is something that this

dissertation will also do when seeking an explamator the MLG.

Argument of the Thesis
This dissertation will explain the emergence andettgmment of the MLG whilst

acknowledging the extensive empirical and theaasétigork which has preceded it.
What the body of work discussed above has demaedtia that China, although
authoritarian, is not in terms of policy making antbgenous unitary entity. Policy

decisions and outcomes cannot be explained simplgdking at the actions of the elite
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because even in this small group there are factmaisdistinctions. These differences
can manifest for example as competing groups tryingttain political supremacy as
described by Nathan (1973; 1976) and Tsou (1976)the distinctions between
specialists and generalists outlined by Libertimal ®@ksenberg (1988). What the studies
above do suggest is that explaining policy requaeknowledging the influence of
individual policy actors (state and non-state), itfuence of previous decisions, and
the influence of the structure of the state andanehy of state institutions. In
explaining the MLG this dissertation draws on tlpievious work to explain the

development of social assistance in China betw882 and 2003.

| argue, based on my study of the MLG, that exphgrpolicy in the PRC requires a
synthesised approach which can account for thaentie of both institutions and policy
actors which can be found in any political systétather than allowing the tensions
between structure and agency to continue, a syisdteapproach allows for the two to

coexist as they do in the reality of day to daytall life.

| introduce the concept of the policy sponsor t@lax the behaviour of particular
policy actors. Straddling multiple stages of théigyoprocess and spending resources to
see a chosen policy succeed a policy sponsor impartant additional feature in the
policy process. The policy sponsor occupies theespatween the agenda setting policy
entrepreneur as described in Zhu and the decisaking rational bureaucrat of the FA
model. The policy sponsor is a means to accountnidividual actions by motivated
policy actors who support, through expending tlo@in resources, the development of
particular policy options through multiple stagégolicy making in the PRC.

Building on both the explicit and implicit struceuand feedback elements in studies on
China this dissertation argues that in order toeustdnd both the MLG and other policy
developments the policy process in China needg tanderstood in terms of institutions
and policy feedback which both facilitate and coaistpolicy choices. It is within these
constraints that policy sponsors operate and tmebowtion of their own resources,
actions and the institutional context they operate is what explains policy
developments and outcomes. Such an approach is wbald be described as an
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historical institutionalist position but it is strgthened by the policy sponsor concept

which emphasises the role of agency.

Institutions, as state structures, rules and fegdbfiame the context within which
policy develops. Institutions can provide the oppoity for policy developments,
constrain possible choices, limit the effectivenesdecisions and frame outcomes.
Whilst structures and feedback might frame the ipddgges and limitations for policy
developments they do not actuatlp anything. It is action taken by policy sponsors
which drives policy developments, taking advantageopportunities and spending
resources to overcome the challenges a policy niag# as it progresses through the
multiple stages of the policy process. These chg#le can be institutional or the actions
of other policy actors. It is this synthesis of #dsting understanding of institutions
and the concept of the policy sponsor which helgplagn the emergence and

development of the MLG.

Explaining the Emergence and Expansion of the MLG
The question that this dissertation will answemisat explains the emergence and

development of the MLG in China? In order to answes question four different
periods in the MLG’s development are examined amohfthe basis for the explanation
of the policy. Each period of time was chosen bseait covers a significant
developmental stage for the policy. In addition heaaf these stages addresses a
particular point which is lacking in current expddions. The first stage discussed is the
emergence of the MLG in Shanghai; second, is tiesition of the MLG from local
policy to national implementation; and the thirdrers the consolidation and expansion
of the MLG at the turn of the twenty-first centufihis third stage also provides the
context where the explanatory concepts developelieeare used to examine the
emergence and development of a new policy idehaercity of Dalian. Taken together
these different stages of the MLG’s developmentig® an explanation for how the
policy emerged, what led to it becoming a natigeaicy and how it has subsequently

been shaped.
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The first stage of explanation is the emergenctn@fMLG in Shanghai between 1992
and 1993. The emergence of the MLG in Shanghai avascrocosm of the Chinese

policy process as it went through all the stagethefprocess associated with a national
policy: generalised as much as such a process eaasbagenda setting, problem
identification, development of responses, and imgletation. The agenda was set by
Mayor Huang Ju and an anonymous Beijing officialowlvere concerned over

increasing urban poverty resulting from rationdi@a of state owned enterprises. The
decentralisation of some powers, over policy dgwalent and fiscal expenditure, of the
Chinese state allowed Shanghai the space in oodpursue a local means to combat
possible social instability arising from increasingrban poverty. Shanghai’'s

classification as a Municipality meant that onlg thtate Council could have vetoed its
policy initiatives. Without decentralisation of senresponsibilites and the rank of
Municipality then Shanghai would have had lessdome and capacity to use its fiscal

and bureaucratic resources to develop the MLG.

The process was overseen and guided by a singty pplonsor, Mayor Huang Ju, who
pushed for investigation of emerging problems, m#sas and the eventual MLG to be
implemented. Mayor Huang was motivated by the igyi of protests and other

social instability resulting from the planned refoof the steel and textile industries in
Shanghai. The sponsor, through comments on repod®rganising the policy process,
influenced the timing and eventual form of the ppliFrom suggestions put forward by
the local Bureau of Civil Affairs it appears thaitlout the influence of this sponsor the
policy response may well have followed the traditibformat of identifying particular

categories of urban poor and targeting them withebts. The idea of the MLG was
eventually thrashed out between a number of palatgrs including the Bureau of Civil

Affairs and Bureau of Labour.

The design of the MLG was a reflection of feedbakpolicy learning, from previous
decisions and outcomes in the design and operafitine Three Nos policy. First, the
means tested format was adopted because the psepadiey had become ineffective
due to its category based design which meant drgelnumbers of urban poor were
excluded from any social assistance. Second, loacathanisms of funding and

adjustment of benefit levels were also adoptececéfig previous problems with the
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Three Nos central funding and inflexible design witecame to changing benefit levels

and responding to changing prices.

The second stage of the MLG’s development was rdnesition from local to national
level between 1994 and 1997. During its transitmnational implementation the MLG
was subject to the influence of two policy sponsmpsrating within the constraints of
decentralisation and policy feedback. When tryiogntove the policy from local
innovation to national policy Minister of Civil Adirs Duoji Cairang had to overcome
the challenges of the decentralised state fromrmstitutional position which limited his
resources as a sponsor. As Minister he could m#ra policy be implemented but only
push for its implementation; nor could he directcél or personnel resources to
persuade local governments to implement policy.jChed to rely on persuading local
government to implement the MLG by appearing toeldas arguments on professional
responsibility, national pride, and using Communistetoric. His chances of
successfully sponsoring the MLG were based in itkedithood that his appeals to his
subordinates would be acted on. Duoji appears e ba&en motivated to sponsor the
MLG because it addressed a genuine area of interdsin, social assistance, and was
useful in addressing the growing political and idgaal problem of providing for the

urban poor.

Because Duoji occupied a weak institutional posités a sponsor local governments
were able to either resist implementing the MLGimroduce variations to it. The
outcome of this was a national spread of the MLGdnly to a relatively small number
of cities whose governments began to adapt it eg shw fit. The MLG also began to
become subject to its own feedback as the so c8leahghai and Dalian Models of
implementation became popular having been impleeterarlier and providing a
source of experience for areas newly implementiggpolicy. Both models shared the
same local administrative and financial basis bahtwabout it in different ways. The
Shanghai model relied on “traditional” structurése Ithe work unit, enterprises and
local Civil Affairs bureaucracy to finance and rthe policy. Conversely the Dalian
model used purely government finance and the emgighiequ(community or sub-
district) form of local administration to run theogramme. Other models of the MLG
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emerged but they fundamentally reflected the entspgovernment mix of Shanghai

or the pure local government approach of Dalian.

The MLG transitioned from a local policy to full thenal implementation only when a
policy sponsor intervened who was not compromisethbir institutional position and
had access to resources which could overcome tls@tutional obstacles of
decentralisation in local government. Apparentlytivaded by the impending fallout
from increasing radical reform of the State Ownedtar the then Premier, Li Peng,
took an increasingly active role in the MLG from989to 1997. During this period the
number of cities implementing the MLG increased niatically as the central
government ordered the policy to be implementedsscthe country using what could
be recognised as the Dalian model of the MLG -oalgfn the MLG is still traced back
to Shanghai. In contrast to Duoji the sponsor mes able to get binding State Council
orders on the policy, and use his significant adtyoto order the policy be
implemented nationally. The influence of institutzd elements were not overcome
completely however and the relatively weak positdrthe Ministry of Civil Affairs,
tasked with overseeing the implementation of the@yilmeant that the national
implementation of the policy did not occur quickly without non compliance by local
government. In spite of this Premier Li's influenas a sponsor on the MLG was
significant and the MLG did make the transitionnfréocal to national policy because of
his support.

The third stage of the MLG’s development was udgheia when national
implementation was successfully achieved in 1993h& point all cities where classed
as implementing the policy. The post 1999 develagnoéthe MLG was characterised
by the activities of two sponsors, Premier Zhu Rioagd the MCA, as they sought to
overcome particular policy problems they were fgcifihen Premier Zhu Rongji was
faced with the failure of his efforts to cater faid-off (xiagang workers who had not
successfully found reemployment. The MLG had by tfoint become subject to central
interventions, setting important precedents, bug stdl run at a local level through the
MCA administrative structure and this appealed tenmter Zhu who wanted to break
with enterprises as a means to provide benefiisedaid-off work force.
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Premier Zhu's sponsorship resulted in the injectmnlarge amounts of central
government finance and the sending out to the poea of MCA personnel to oversee
implementation. The ability to direct and guarargamificant resources reflected both
Premier Zhu's institutional position as an elitader and a focused approach to problem
solving in government described as distinctly indiisal. This saw the MCA being used
by Zhu as a means to pump increased financial ressunto the policy so it could
absorb some 10 million laid-off workers. The expanshanged the nature of the MLG
because it became tied to central government finhsgbsidies and also reintroduced a
categorical element where the policy was tailopedater to particular groups viewed as
needing assistance. Zhu's sponsorship of MLG expanalso helped, through the
injection of financial resources, the MCA overcooree of the main challenges it had
been facing in getting a standardised version & fholicy implemented: the
decentralisation of responsibilities to local gawraent and its own lack of fiscal

resources.

At the same time as Premier Zhu's sponsorship Veaslihg the MLG with resources
the MCA was adopting a more subtle sponsorshimdryio overcome local non-
compliance with the MLG and supporting the emergeat variations which could
strengthen the policy. By using the mechanismsuofine available to it the MCA was
able to support and spread some innovations inMh&, such as catering more to
specific groups of urban poor like pensioners, Isingarents or those living with
disabled dependents. In addition the MCA introduaed oversaw the implementation
of new administrative practices in order to overeamon compliance. This was seen in
the development of a computerised administratistesy. The MCA in this case took a
more subtle approach than Premier Zhu in tryingptercome the same institutional
challenge of local government intransigence. Irst&fathe injection of massive finance
the MCA used the tools it already had such as meutvork meetings, reports and
circulars, much as Minister Duoji had done in tlaelye 1990s, to try and develop the
MLG. Reflecting the weaker political position arglative lack of resources the MCA
adopted a method of making all but the administeathanges essentially voluntary.
This meant that it could support certain policy elepments but did not need to spend
resources fighting to get them implemented. Theaue of this was that by the start of

2003 the MLG was fulfilling its basic goal of pravmg a minimum livelihood to around
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20 million recipients, could also provide additibbanefits to certain target groups, was
fiscally secure and the MCA had established a fasatzry level of administrative

control over local government on the policy.

Can the synthesis of the policy sponsor concepdsnamv institutionalist analysis such
as policy feedback explain policy developments beyohe initial emergence and
development of the MLG? The case of Dalian’s ComitguPublic Service Agencies is
used to illustrate a degree of wider explanatopliagbility by using the same concepts
of policy sponsorship, institutional structure apdlicy feedback to explain the
emergence of a new policy in Dalian, its limitedesml and failure to become a national
policy. Dalian exhibits the same favourable ingiitoal setting as Shanghai for policy
innovation and when this combined with policy spmssdrawn from the elite,
administration and think tanks it allowed for anawative development on the delivery
of the MLG and the management of MLG recipientse TBPSA was not adopted
nationally, spreading only to a small number ofesitin the North of China. This is
explained by the favourable institutional settingsciibed in Dalian not existing
elsewhere, the complexity of the policy itself, ttaet it did not fit with the national
agenda on social assistance at the time and theofaany policy sponsor who might
have been able to negotiate these challenges. rDhighlights the role that policy
entrepreneurs can play in the policy process imgatew ideas and additional research
capacity into the policy process. The Dalian casesdhighlight, however, that policy
entrepreneurs might be able to influence the popegcess but if they are extra
bureaucratic agents then it is only at the inwtatand sufferance of the established
bureaucracy. A final point raised by the Daliane;aand alluded to throughout the
discussion of policy sponsors, is that there affergint policy sponsors whose ability to
sponsor a policy is influenced by the institutiopakition which they occupy. Dalian
confirms what is apparent in the case of Shanghdi the transfer of the MLG to
national implementation regarding the differencedwieen elite and administrative

Sponsors.

Policy in China can therefore be explained by usideding three particular elements:
the role of policy sponsors in negotiating challesitp a policy in addition to the actions
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of policy entrepreneurs and other actors, instnal structures, and finally the

significance that feedback from previous policias bave.

Policy sponsors provide a means to explain theneuaof certain policy actors over
this period who invested significant institutioreald personal resources in seeing the
MLG move in the direction they desired. Minister djiuhad to navigate intransigent
local government from a position of compromisechatity and this resulted in a slow,
uneven spread for the MLG. Premier Li used his @uith and position to make the
MLG national policy utilising influence over powatfstate institutions and the ability
to issue binding orders on policy. Premier Zhu @édte a similar manner directing
enormous resources towards achieving an expangiagheoMLG to cope with the
failure of other policies he had invested in. Ayah Dalian sponsors in the elite
leadership and the Bureau of Civil Affairs workedhapolicy entrepreneurs from the
Chinese Academy of Social Sciences to oversee amhaul of the delivery and
management of the MLG in the city. It is also adjugsing the case of the CPSA, that
the prospects for a new policy which does not rersponsorship are not great in the

institutional environment of the Chinese state.

The motivations for sponsors are varied and reftecsome degree their personal
circumstances and the historical circumstanceletime. The discussion of the policy
sponsor in the chapters which follow does highlgtrhe common threads regarding the
MLG. The main point is that poverty was not a kegtivation but concern about the
political consequences of poverty was. The fear ¢sbaial and economic change would
result in increasing social instability was pervasthroughout the development of the
MLG. Another common motivation was using the MLGpast of a response to other
policy outcomes. In the case of Duoji this wasftikire of the Three Nos, for Li Peng
the imminent reform of more State Owned EnterpriseZhu Rongji’'s case it was the
continuing fallout from enterprise reforms and imali@n it was a combination of
concerns over laid-off workers and the expansiorthef MLG. When using policy
sponsors to analyse policy we must try to undedsthair motivations. As the chapters
which follow will demonstrate in each case the watibns can share common threads

and be very different as well.
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Without the sponsorship of these policy actors ibpen to question whether the MLG
would have taken the particular developmental gadid. | would suggest that it would
not and would have remained an interesting innowat: a small number of financially
rich cities rather than a national programme angl ficus for billions of central

government expenditure.

State institutions, as discussed in previous padicydies of China such as Lieberthal
and Oksenberg (1988), do significantly impede auilifate policy developments. The
decentralised and fragmented nature of the Chistste can make implementing a
national policy extremely difficult and the hierhrcal nature of the state can create
obstacles that are difficult to overcome. In theecaf the MLG local government did
not comply with efforts to implement the MLG whenwas being sponsored by Duoji
Cairang because fundamentally they did not hav®twji’'s authority was confined to
the MCA and even the subsidiary bodies he was resiple for also had to answer to
the local government. This meant that when puskfinghe MLG to be adopted the
decentralised and fragmented structure of the stasea significant obstacle which only
sponsors with a lot of political and fiscal resagdike Li Peng and Zhu Rongji could

overcome.

The structure of the state does also create smacedal government to innovate on
policy. The structure of the state in this casevedl cities to operate with a degree of
independence when it comes to innovating on pdieg spending their budgets. This
independent position is enhanced further by thesdiaation of some cities with
particular ranks which mean they are only outrankgdhe State Council. The same
elements of decentralisation and fragmentation iwhiade it difficult for the MLG to
be implemented nationally were also part of theswaat emerged in Shanghai in the
first place. This idea that local government hascspo innovate is further supported by
the case of Dalian and the CPSA.

Feedback from previous policy decisions and unBmasoutcomes can create another
set of influences and challenges for a policy. Il aigue that in the case of the MLG
both exogenous and endogenous feedback heavilieirded the motivations of certain

policy sponsors. The outcome of previous decistorexpose the state owned sector to
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market forces created the perceived need amoncgit gmvernment officials and later
national leaders for more responsive social asgistaneasures as the traditional social
welfare system collapsed and threatened to destlile cities. The previous system of
social assistance was also exposed by market refasrurban poor began to emerge
outside of the traditional scope of the Three NOse Three Nos benefit also came
under pressure from price increases as it was aidap by design, of adjusting to

changes in the local economy.

The concept of feedback also suggests that politly be influenced by previous
decisions made within a policy sphere and the ML& wo different. The MLG was
heavily influenced by its predecessor, the Thres,Nohow it was designed and how it
was supposed to function. The means tested, lo¢mlanced and locally adjusted
design of the MLG was a reflection of the previgusiflexible categorical system
based on national allocations. The MLG, by desigas a response to the failings of the
Three Nos. Design possibilities were ruled out beseaof what the policy was
responding to and aiming to achieve and it wasefbeg heavily influenced by feedback

in this sense.

The perceived need amongst officials to developMih& and the design it then took
would have been unnecessary if it had not beefetatback from the Three Nos. When
the MLG began to transition to national level theedback from the initial

implementation of the policy in Shanghai and ottiges manifested in different models
of finance and administration. Finally feedbacknirdhe initial slow and negotiated
implementation under Minister Duoji manifested e ihon-standard implementation or
failure to implement of the policy in a large numioé cities which continued to be a
problem into the early 2000s and was only resolasd side effect, by the intervention

of Zhu Rongji.

The Policy Sponsor
In order to explain the policy process in China ivisaneeded is a means to explain,

without over complication, the observed behaviolipaolicy actors when consulting,

advocating and deciding on policy. Understanding arplaining policy making in
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contemporary China needs to account for the bebawbactors who are observed, in
the case of the MLG, sponsoring policy over a gkeabtime through different stages of
the policy process. At the same time any explanadiothe role that actors play in the
policy process needs to be able to work in conaéft the institutional factors which

will be discussed below.

The policy entrepreneur concept popular in publidiqy studies of agenda setting
provides the basis on which such an explanatiomdi/idual actors could be based
(Baumgartner and Jones, 1993, Baumgartner and ,Jb8@%, Kingdon, 1984). Policy
entrepreneurs can be found in many texts which heeght to synthesise policy
explanations. They are typically self consciousamdtes of a particular set of policy
ideas and expend available resources to achiekggptends. In Kingdon entrepreneurs
push particular policies for personal gain, to ptsir particular beliefs or because they
enjoy the “game” (Kingdon, 1984). They do this ksing their standing, connections,
negotiating skills and persistence to take advantdgvindows in the policy process to
their advantage. In Baumgartner and Jones politsereneurs are the actors which
occupy institutional venues and manipulate policyages in order to set the agenda
(Baumgartner and Jones, 1993, Baumgartner and ,Jb®@%). The important point to
note is that in these studies when seeking to axglla emergence of ideas and agendas
in the policy process the role of individuals ivel®ped through the concept of a policy

entrepreneur.

The policy entrepreneur has, as noted above, airémahd some practical use in
explaining policy outcomes in the PRC in Zhu's dssion of the changes made to
detention and repatriation policy in China’s citi@hu, 2008). Zhu’s study dealt with
getting ideas onto the policy agenda and not with role played by policy actors in
decision making or implementation. The role plapgdCASS researchers in Chapter 6
of this dissertation supports this finding. Thifleets a limitation with the concept as
entrepreneurs are agenda setters providing idedsy@iting policy noted rather than

making decisions or overseeing the implementation.

A second limitation of the concept of entreprenasithat, in China, the policy process

does not (yet) support the idea of a policy entepur in the full sense of individual
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and organisational actors competing for institugicspaces, policy imagery, and taking
advantage of policy windows. As implicitly noted Béland there is a distinctively
democratic element to the policy entrepreneur coinadth policy ideas needing to be
sold to the people as well as to the specific gotiommunity (Beland, 2005). The
overwhelming role of the Chinese Communist Partythe day to day running of
government, its continued efforts to occupy spagieeh in more democratic systems
would be left for non-governmental actors or at ¥leey least would be competed for,
suggests that the idea might at present be inapptep This is supported by the
findings outlined in Chapter 6 where policy entespgurs were invited into the policy

process and then had to operate from a positiomeanthey lacked political authority.

The case of the MLG suggests that the idea of p@lators taking on a significant role
in the Chinese case has considerable merit beyantiniited possibilities of the policy
entrepreneur concept. Reflecting the differentwriistances that China presents at its
current stage of development policy actors tergptmsor ideas over a number of stages
of the policy process rather than behave in whatildcdbe understood as an
entrepreneurial manner by sticking to agenda ggttinideas development. To reflect
this | introduce the concept of the policy sponsothis dissertation in order to explain

the behaviour and influence of a small number gfartant policy actors.

Policy sponsors are individual policy actors wha caxpend both personal and
institutional resources to support a policy acnugstiple stages of the policy process.
They are therefore defined by their material, prdit and time based support of a
policy. Policy sponsorship can include getting digyoidea onto the political agenda,
seeing it through the decision, design and devedmpnprocesses and overseeing
implementation. A sponsor can be active througtzopblicy's entire evolution or just
for a period of one development. By using resouassociated with their institutional
position, connections, or more abstract conceis personality a policy sponsor
supports, essentially sponsors, policy throughitisétutional obstacles it might face.
The concept of the policy sponsor can thereforda@x@ policy actor who behaves as a
policy entrepreneur, attempting to set the agendaxample, but then sustains active
interest in a policy into the decision making anmpiementation stages of a policy and

beyond.
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The concept of the policy sponsor is based on hehiawbserved whilst examining the
MLG. It is also able to straddle the role that thgonal bureaucrat has in the FA model
but can explain behaviour in more depth than amati decision making explanation
would be able to. The role of the rational bureatjcas set out in the FA model,
occupies the decision making stage of policy makifige bargaining and negotiation
expected by the FA model assumes that the ratlmna@aucrat will make decisions on
policy based on what will best serve their positiand organisation — hence the
importance of bargaining over resources (Liebertdmadl Oksenberg, 1988). Policy
sponsorship reflects the long investment of time aesources that might go into
supporting a policy which might or might not be iempented. Bargaining and
negotiation with other actors are part of this psscbut so are maintaining the agenda
and operating in contexts where bargaining oveoue®s is not part of the policy
process. This is significant because, as discuabete, it is one of the key problems
identified in the FA model.

But policy sponsors are not all powerful or supctees who can make policy on a
whim. Policy may also fail or have unintended ontes despite, or because of, the best
efforts of a policy sponsor. The point of the pglgponsor as a concept is that it helps
explain the success or failure of a policy. Why \agsolicy able to overcome particular
institutional obstruction or influences in one chsg not another? The policy sponsor,
what resources they have and what they do, cahebdifference between a new policy
being left on the agenda, decided on or makingifaplementation. A final point to
consider is why some policies get sponsored anef®ttho not. In the case of Dalian and
the CPSA we have a good example of what happens whpolicy does not get
sponsored above a certain level of governmentIsotssome explanation as to why this
happens. A policy must appeal to a sponsor in ssayeand if it does not, because it is
too complex, or does not serve a particular end the chances of a policy making

implementation is drastically reduced.
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Institutional Elements
In their seminal article March and Olsen arguedsiocial scientists to refocus on the

significant impact that institutions have on paktiMarch and Olsen, 1984). The rise of
the new institutionalism or neo-institutionalismshbeen influential on scholars and
beneficial to many disciplines by widening debaggdnd the dominant rational choice
and behaviouralist approaches. The success ofabxnstitutionalism has been a huge
number of definitions of what an institution is @&sll as the influence that they may
have. Institutions and institutionalism are conteug concepts that can be understood
and analysed in a number of different ways (DiMaggnd Powell, 1991, Hall and
Taylor, 1996, Jepperson, 1991, Lowndes, 1996, £€2605).

In this dissertation institutions are understoad,the definitions provided by Peters
(2005) and Hall and Taylor (1996), as historicatitntionalism. The formal structures
of government as well as the more informal, butiess influential, sets of constraints
and structures that have been discussed in the waliical science literature exert a
heavy influence on the origins, processes and masoof policy. As Hall and Taylor
(1996: 938) put it:

“By and large, theyHistorical institutionalist§ define them as the formal or

informal procedures, routines, norms and convestiembedded in the

organisational structure of the polity or politicetonomy. They can range

from the rules of a constitutional order or thendtrd operating procedures

of a bureaucracy to the conventions governing tradien behaviour or

bank-firm relations.”

Peters (2005: 74) also suggests that historicétutisnalism highlights the importance
of the structures of the state in affecting outcenfdthough such structures, including
constitutions or the design of the various tiergofernment, can be covered by Hall
and Taylor’'s definition it is important to reiteeathat when the term institution is used
here it refers to both the formal and informaliestgtructure and norms for example.

The structure of the state is, as demonstrateduties of policy in China and the FA
model in particular, fundamentally important to fh@icy process. The Chinese state is

structured by various ranks with the State Couth@lultimate authority, below this are

38



Commissions which depending on the political clenat the time vary in influence,
then come the Ministry, Province and self governioigjes (the zhixiashi or
Municipalities). At the local level of governmeitet ranking of organisations continue
with the added complication that subsidiary bodiéshe Ministries are immediately
responsible to the local government as well ag then Ministry (typically referred to
as theirxitong or system). The end of result of this is a veryrdmehical government

structure which has certain conflicts built in doeshared ranks or conflicting authority.

As demonstrated by Lieberthal and Oksenberg the thh@yChinese state is structured
means that any policy needs to navigate these uarievels of fragmented
institutionalised interest. As noted the resulanisincremental policy process dominated
by consensus building based on the interests a¥ichéal officials and bureaucratic
organisations. The impact that state institutioss lsave is, therefore, important to any

consideration of policy processes in China.

The second concept of historical institutionalistmick has found particular use in the
social policy literature is the influence that poeis decision and programmes have on
the policy process. Sometimes referred to as “dagiendence” (Pierson, 1994, Pierson,
2004) or “feedback” (Skocpol, 1992) the basic cgndg that previous policy decisions
and decisions made during the formation of insthg feedback on to later policy
possibilities and decisions. In Skocpol's work omneXica's early social policy
“feedback” refers to two features: first, policytiatives have a transformative affect on
the administrative capacity and goals of the staézond, policy will transform the
objectives, “capabilities” and “identities” of poli actors as well as the possibilities
they have for political allies (Skocpol 1992: 5Analysing the retrenchment of social
security policies in the US and UK Pierson (1994jnes to a similar conclusion.
Previous policy decisions limit the possibility oértain choices whilst increasing the
possibility for other options later on; previousid#ons can also create new interests or

transform the agenda and resources of alreadylissiadb interests.

Developing the concept further Pierson arguesgtatious policy choices do not make
certain alternatives impossible but that previooficg decisions make some policy

decisions easier to follow. This is a somewhatralbstoncept, Pierson likens the effect
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to that of a tree branch, and Figure 1.1 illusgdtes point more clearly. If paths A B
and C represent different policy choices then & phlpendent understanding of the
policy process would posit that if decision A haéypously been made then any future
developments in this particular policy area will dgssier if they continue along path A.
Options in path B and C could also be considerddboause of the different path, and
therefore because of factors such as those higatighy Skocpol and Pierson, it would
be increasingly difficult for those options to bdeosen. Such leaps across paths are not
impossible and could be thought of as when sigaficadical changes occur. Typically
the decisions made which will split a path are ¢hosade within the context of the
policy in question but it is possible that decisionade in other policy areas will affect
the future possibilities for other policiédhe power of the historical institutionalist
position is that it is simple and that it providaspowerful explanation for policy

decisions in both a historical and contemporarirggt

2 This point is in part a reflection of discussions made during two panels on public policy

at the American Political Science Association conference in Toronto, 2009.
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Figure 1.1: Visual Representation of Path Dependenc e
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One of the problems that the FA model and histbirtsitutionalist approaches have is
the role of individual and organisational interest$he policy process. Beland and Yu
recognise this in the inclusion of vested interdstgheir four part institutionalist
approach. At a more general level Considine suggdbat the strength of
institutionalism lies in the ability of the conceptfuse and strengthen other theoretical
approaches (Considine, 2005). The bounded ratibnataucratic actor and vested
interests of the FA model and other studies iInRRE are an important part to these
explanations of policy and do seek to address the of individual actors. These
concepts are, however, limited as they are basedsilexclusively in the realm of
decision makers and bureaucrats who are focusedeswurces and bargaining. In
addition these actors are typically described azupyging only certain stages of the
policy process. It is here that the policy sportssromes a powerful concept in helping
to explain how policy actors help a policy navig#te institutional challenges that a

policy might face over multiple stages of the pplporocess.

Methods and Sources
This dissertation uses a combination of quantiéatiata on the spread, financing and

numbers receiving the MLG and qualitative materidlscollected and analysed
documentary sources in Chinese and English whicluded government circulars,
research reports, official speeches, newspapetestand editorials and publications for

official consumption such agdhongguo MinzhengChina Civil Affairs). | conducted
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interviews with twenty one people during two trigsd spoke to a mixture of MLG
recipients, INGO workers, local officials, ministrgfficials, ministry researchers,
government think tank researchers and universiggaaics. | conducted my fieldwork
during two trips in 2006 and 2007 which includeddispent in the PRC and the use of
the Universities Service Centre at the Chinese &sity of Hong Kong. More detail on
methods used for qualitative and quantitative nlteare available in Appendices A
and B.

Outline of the Dissertation
This dissertation is structured around five cor@ptbrs and a concluding chapter.

Chapter 2 will provide a history of social assis&am the PRC which has, to date, been
covered in a cursory manner compared to other sspéaChinese social assistance,
social welfare and social security. This historgvers social assistance in pre-
revolutionary China and during the Maoist periodtieé People's Republic. It then
moves on to discuss the reform era system befereMhG and then gives a brief
history of the MLG. Chapter 2 then sets out thagtesf the MLG and its objectives as
outlined in the basic national regulatory framewtwkthe policy. Finally, this chapter

will outline the calculation methods used for sgjtthe MLG line in three cities.

Chapter 3 has two main threads all based aroundethergence of the MLG in
Shanghai during 1992 and 1993. First it discus$es dvents leading up to the
emergence and initial implementation of the MLGSimanghai. The origins of the MLG
have been widely ignored in the literature despite significance for subsequent
developments (especially if one is taking an infbnalist perspective). The details of
the initial MLG policy are also discussed highligigt the elements which went on to be
identified as the Shanghai Model. The chapter s¢sks to address the question of why
the policy emerged in Shanghai and what motivateded actors who sponsored and
supported the MLG’s emergence. Second, in providarg explanation for the
emergence of the MLG in Shanghai this chapter pges/ia foundation for a more

generalised explanation of the MLG and policy pesca the PRC.
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Chapter 4 deals with the MLG’s transition betwe®&4.and 1997 from a local policy
to national level implementation. During this tiperiod the MLG received significant
support from two policy sponsors at a central lewdinister of Civil Affairs Duoji
Cairang and Premier Li Peng. The policy’s transitio national implementation was
driven by the involvement of these sponsors big @érgued that the relative success of
the two sponsors was influenced by the institutigeasition they occupied and the
challenge of overcoming the influence of decerdedion to local government in China.
The motivation of both sponsors is explored hidftiigg significant divergence after the
common theme of social stability between Duoji vetppears to be ideologically driven
and Li who was driven by more practical concernsahing economic reforms. The
concept of the policy sponsor is therefore developether demonstrating that the
position occupied by a sponsor has a profound inpache methods and resources
available to them which then goes on to influenadicg outcomes. Institutional
elements are developed with the structure of tht sinpacting on implementation and

feedback from previous design decisions dictativegdirection of the MLG.

In Chapter 5 the discussion remains at the natiewal examining the challenges faced
by the MLG between 1998 and 2003. The discussiamusies on the processes of
expansion, consolidation and diversification in gadicy. During this period the MCA
struggled to cope with poor implementation as altesf the structure of the Chinese
state and the MLG’s policy design. In responséhase challenges the MCA sponsored
a number of innovations in the MLG. At the sameeithe MLG was becoming
increasingly characterised by central governmenérventions which altered the
original design of the policy. The most significasft these was th&ingbao Jinbao
(“Ought to Protect, Fully Protect”) campaign. Tknas the result of a powerful policy
sponsor, Premier Zhu Rongji, investing significaesources in order to resolve
problems resulting from policy problems in the pston of social assistance to laid-off
workers and the failure of social security refotimgrovide extensive coverage to urban
residents. The differences in the behaviour anduregs of the two sponsors discussed
in this chapter further supports Chapter 4’s caosiolu that the institutional position of a
sponsor can have a significant impact on the ouésoaf sponsorship. Chapter 5 seeks
to consolidate our understanding of the impactifcsure of the state, policy feedback,

and the role of policy sponsors.
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The final core chapter returns to the local level will discuss the emergence of a new
delivery mechanism for social assistance policye Bommunity Public Service
Agencies (CPSA), in Dalian, Liaoning Province betwd 998 and 2002. The objective
is to investigate the effectiveness of a synthdsisstitutional/ policy sponsor approach
in explaining the emergence of another policy. Tase of the CPSA provides an
excellent test of the explanatory power of suchapproach as it introduces a new
element into the policy process, non-bureaucratiora, which have been identified as
causing a challenge to previous approaches sutfeaSA model. Chapter 6 suggests
that the institutional elements examined elsewlretbe dissertation are sound but that
the policy sponsor concept needs some refinematheR than speaking in terms of
policy sponsors as a general term they shouldaddbe categorised to better reflect the
resources, expected behaviour and outcomes thdiecassociated with different types
of sponsor; the distinction drawn is that betwekie @nd administrative sponsors. In
addition Chapter 6 argues that policy entreprergpiis a useful concept in explaining
certain policy developments but that in the Chinease policy entrepreneurs are
beholden to the whims of the bureaucracy and stipgfopolicy sponsors. The final
contribution of Chapter 6 is to use the same cascat have successfully explained
policy emergence and implementation to explain \ahyolicy does not transfer from
local to national level.

Finally, Chapter 7 brings together the main threaflthe argument presented in the
core chapters. It then discusses the core conoéfite policy sponsor, the role of state
institutions and policy feedback in explaining tM&G. Finally, gaps in the study are
highlighted and discussed. This final chapter aimexplain why and how the MLG

emerged and developed, bring together the findipgssented throughout the
dissertation, put the main concepts discussed antwider theoretical context and
understand the contribution this discussion makesé political science, public policy

and China studies disciplines.
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Chapter 2
Social Assistance and the Minimum Livelihood Guara ntee in China:

Historical background, development and foundations

Introduction
The following discussion will provide a basic hist@f social assistance in China and

the Minimum Living Guarantee (MLG). This will prade a background to the analysis
in the chapters which follow. A detailed historytbe MLG is also something that has
been lacking in the English language studies aisdctiapter will fill this particular gap.

The discussion below will take a straight forwaidtdrical approach to cover events
and developments in the social assistance polibgrep It should also be noted that for
the most part this section will focus on policy d®pments at a national level. This is
because the MLG, although local in origin, becam@tzonal policy. Finally, attempting

an analysis or explanation of the MLG is not thgeotive here but the stages in the
development of the MLG picked out here will formethasis on which the subsequent

core chapters will be based.

In order to introduce the reader to the history &hnical detail of Chinese social
assistance and the MLG the chapter will be stredtas follows. First, there will be an
explanation on the English and Chinese terms usethtify what is being referred to
throughout the dissertation. Second, a substantieussion of Chinese social
assistance will cover the pre-revolutionary and @umist era provision of social
assistance. Having established the context withiichvthe MLG emerged the chapter
will then describe key points in the emergence ettgpment and implementation of the
MLG from 1992 to the present day. From this basgtdny of the MLG and the
challenging of the rational discourse on the ML@ tbcus of the core chapters will be
drawn and this will be covered in the section whiglfows. The chapter will conclude
with an outline of the MLG's design and functiorséa on two core documents, the
1997 “Circular regarding the establishing of a ol urban resident MLG system,”
1997 State Council Circular hereafter, and the 19@8ban Resident MLG
Regulations,” 1999 State Council Regulations heéeeafwvhich provide the official
definition of the MLG, how it should operate and atht should provide. The final
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contribution of the chapter will be a brief discessof the methods used to calculate

the MLG which will elaborate on the foundations lsgthe two documents above.

It should be noted that throughout this chapted, tawse which follow, the terms social
assistance, social welfare and social security Wilquently be used. Although
clarification might appear unnecessary a distimctdoes exist within the Chinese
discourse on social policy and a brief clarificatiof these terms follows. Social
assistancesfehui jiuji or jiuzhu) refers to the provisions made by the state, ntlyma
through the Ministry of Civil Affairs (MCA), or saety to those who are in need of
some form of material help. In the majority of cadlis will be cash or in kind
provision based on a perceived need or, in the chsee MLG, a means test. Social
assistance is normally associated with povertyt®n or subsistence measures and is
the main focus of discussion here. Social welfakeljui ful) in the People’s Republic
of China (PRC) is the provision of care, materi@ah&fit or employment for those who
are in some way disadvantaged compared to thefrést¢ population. This has been the
remit of the MCA for the most part and covers aeavidnge of care and provision
including care homes for the elderly and orphaase dor martyrs and the severely
injured; as well as the operation of welfare enisgs providing employment for those
who might not have been able to find jobs otherwseh as those with disabilities).
Finally social security dhehui baozhangcovers the provision of social insurance
policies for citizens. This includes policies suah the provision of old age pensions,
unemployment insurance, and medical insurancendrPRC this has been the remit of
both the work unitdanwe) and Ministry of Labour and Social Security (MoDS&
well as various levels of local government. Throughthe discussion which follows
these terms will be used and in line with the abdefnitions. To avoid any confusion it
should be clear that these terms are not interdablg under any circumstances,
therefore, if social assistance is mentioned iengefonly to social assistancghéhui

jiuji) and not any other forms of provision such as s$atsairance programmes.

Pre-1992: Background
The primary concern for this dissertation is thequkafter 1992 and the MLG policy. It

is, however, impossible to address this withoustfidiscussing the system which

46



preceded it. In discussions of social assistantieerPRC the long history of some form
of assistance being provided is mentioned as & lmasiwhich the current system has
developed. It is noted in some Chinese texts thaidea of social assistance has had a
place in China for the last 2000 years althoughetielittle evidence or detail provided
beyond the principles which guided such assistathese being: great harmony or an
ideal society datong, benevolent governmentefizhengy and finally rooted in the
people (hinber) (Zhong, 2005). The first efforts at establishiagformal system of
social assistance appeared in 1915 with a “poot laaich was compared by Zhong
(2005) to that established in early™&entury England; this would suggest a minimum
provision, possibly in kind (for example food), pided by a board overseeing
provisions although there is no information citgdZhong to support the comparison.
This was followed by additional legislation pasdsdthe government of the time in
1929, 1930, 1943, and 1944 although this is ndicekted on in the available sources.
The problem with these efforts was, as would beasgq to any student of modern
China, that the attempts to implement them tookelduring a period of significant
internal turmoil and they were therefore not ag@ffe as might have otherwise been
the case (Zhong, 2005).

With the end of the Anti-Japanese war and the exmulof theGuomindang GMD, the
Nationalists) from the mainland the PRC was sudubtg®stablished in 1949. As the
CCP established itself in government there wergifsignt policy changes throughout
the system of government and the provision of $oassistance underwent radical
development during the first few years. A numbethafse changes were wide ranging
and had significant impacts on multiple policy s@sein addition to social assistance.
One such change was the introduction of ibkouor household registration scheme.
By dividing the population into those with agriautl (hongy@ and non-agricultural
(fei nongy¢ registrations the Chinese state introduced asidini resulting in far
reaching policy consequences. The question of wneshcitizen’s registration was
urban or rural had a profound impact on that irdireil. This covered where they could
live, where they could work, and also what sorsadial assistance, welfare, or security

they might expect to receive.

Within the urban-rural distinction a second separabf the population developed with
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regard to the provision of social goods an indigidar household might expect. The
common theme was that social security and welfag @arned through labour in both
rural and urban areas. This was essentially basedeosame principle in both rural and
urban areas although what people were entitlechdiohaw it was provided was subject
to substantial difference. Although scholars dolmte an extensive picture of the early
years of post-revolution China by the 1960s thenétations for the social security,
welfare and assistance system were in place. Byagimg urban workers in SOEs and
absorbing surplus rural labour in the collectives PRC government managed to arrive
at a situation where the majority of those previpusassed as poor had employment
and the benefits of social security and welfarevigion; as well as subsidised food or
housing. The problem remained of those who wereouapshed and did not have the
ability to earn benefits through any form of labhduarorder to resolve this problem the
state developed an obligation to provide assistémrcthose who were “without” or, as
it became known, the “Three Nos3gnwy. The Three Nos were no ability to work, no
income, and no carer or guardian and typically aolyered a select group referred to as
orphaned, old, and disabledu{aoyoucai (Zhong, 2005, Wong, 1998). Although a
common distinction was drawn between the providimough an earned right and
provision for those who were unable to earn thehaeics of policy varied between the

rural and urban areas.

Although the focus here is on the urban provisibaazial assistance it is worth noting
what policies were in place in rural areas to tHate the differences which existed
before reform. In organisational terms rural are@se broken down into communes,
collectives, work brigades and finally work teansstlae smallest unit of production. All
provisions in terms of social assistance were thinoilne collective organisation and it
was, therefore, subject to high degrees of vanati@tween different areas. The
common policy between all areas was that “Five @uotaes” ubaqg were in place for
all those who could not earn entitlement to welffar®ugh labour. The five guarantees
would provide for: food and fuel, housing, clothe®dical, and burial expenses (Leung
and Nann, 1995, Saich, 2004). It should be notatlttiese were provided kind and
on a household basis rather than in cash or ondavidual basis.

Urban provision again consisted of two strands dhase whether the recipient could

48



work or not. There were, however, significant diéieces to the system functioning in
rural areas. For those who could work the so callemh rice bowl!” (iefanwan
provided what was essentially a cradle to gravdegsysof social goods provision
centred on the individuals work unit. This provisiprovided benefits which included
subsidised food, housing, education, medical cgrepsions, and a form of
unemployment insurance. The system was compreleermseause almost all urban
employees and their families were included ancgérated with the understanding that
the state would support and absorb any costs mstef provision. In contrast those
who did not have the ability to earn their welfaheough labour were subject to a
minimal state provided assistance. To qualify afividual would need to be in one of
the Three Nos groups. Individuals would be fromyvagpecific groups who had fallen
out of the more comprehensive social security nasttucted around the work unit. The
funding and levels for social assistance during f@riod were not guaranteed and were
subject to central Ministry of Finance (MoF) and@dbfinance department allocations.
The allocations were then paid out through thellgcaernment and neighbourhood
offices under the administration of the MCA. At tredministrative level the
organisations can be understood to have had dittherol over how much could be paid
and to whom; the system was extremely limited iapscand funds. The MCA also
provided a number of additional elements which ddug viewed as social assistance
but are typically discussed separately as socidfarvee policies. These included
managing welfare enterprisetl{ giye) for the disabled to work in, care homes for
some of the elderly, orphanages, and special payloutthose with family members
who had either been injured or killed in militagreice (Leung and Nann, 1995, Wong,
1998).

Despite the tumultuous nature of the Maoist petiod system of social assistance
managed to be sustained throughout with the e>aepfithe most chaotic period of the
Cultural Revolution. At this point the idea of salciassistance became politically
unacceptable and, as a result, funding and admwatiist capacity were cut. The return
of a relatively stable government in the 1970s Hasvreintroduction of an essentially
unchanged system of provision (Zhong, 2005). Thistiaued into the early 1980s in
spite of the beginning of the process of reform apeéning implemented by the

coalition of reformers and conservatives under D€gping. However, as the reforms
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began to deepen profound changes began to octlue iARRC in not only economic but
also social and political terms. These impactandtely led to a reassessment of the
provision of not just social assistance but therergocial security and social welfare

system.

Social assistance policy remained constant duhiegransition from Mao to Deng and
this was clearly set out in the redrafted consatubf the PRC which did not change the
constitutional provision of social assistance. Twes approved in 1982 and provides a
limited institutionalised commitment to social &tance in the form of Article 45. This
states that:

“Citizens of the People’s Republic of China have tight to material

assistance from the state and society when thewldrell, or disabled.

The state develops social insurance, social ralef medical and health

services that are required for citizens to enjay tight.” (NPC, 1999)

This commitment did not change the policy of soeisdistance as it stood in the early
1980s because it contained commitments from theique three iterations of the
Constitution and, as should be clear, does notdgcln outright commitment beyond

the narrow limits of those who might be considerad of the Three Nos.

Developments in the area of social assistance,saothl security and welfare more
widely, began to occur as reforms in the structure regulation of the rural and urban
economy began to take effect (Saich, 2004). It wasural areas where economic
reforms first began to have a significant impacstfiwith household responsibility
contracts providing an incentive to increase adpucal production. By introducing a
system where the household rather than the colieetias responsible for production
this initial reform undermined the pre-reform systef social provision. The household
responsibility contracts ultimately saw the de-edtivisation of the countryside. This
had a profound impact on the already limited welfprovision in rural areas as the

institutional basis of the provision disappeared awas not immediately replaced.

3 It should be noted that Article 45 of the 1982 Constitution was part of a continuation
which goes back to the founding of the People’s Republic. The 1954, 1975 and 1978
Constitutions all had an article with the same, or very similar, wording (China Law Information
Online, 2009).
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In urban areas reforms to the economic system slemer in being implemented but
went on to have a significant impact. The first aopwhich was significant to the
provision of social assistance was the introducbbmgreater labour flexibility with a
new Employment Law in 1986. At the most basic lethet allowed managers to
terminate workers contracts and create, for thet fime since 1949, a group who were
technically unemployed although these powers were used extensively until the
1990s. In addition SOEs were gradually given batmatpr fiscal autonomy and fiscal
responsibility. This responsibility, when coupledtiwthe need to meet increasingly
heavy welfare demands, spurred further reform efSEs and also the wider social
security system in the 1990s (Gao, 2006).

The reform of the SOE sector in terms of both wagkpractice and the provision of
social security did not have an immediate effectsogial assistance policy as the
system continued throughout the 1980s unchangedet#sr, by the early 1990s the
decision to reform urban social policy provisiorecdme apparent and this has been
tied by Chinese scholars to three developments{G2@00, Tang, 2003). The first of
these would include those who were laid off or dtodown from normal full
employment at SOEs. Thesmgangworkers were not made formally unemployed and
still received a basic living allowance and welfgmovisions as their SOE could
manage. Second, a growing number of pensionersemvpession payments relied on
their former SOE either did not receive their furmtsreceived reduced payments.
Finally, the introduction of the market and theresponding reduction in the SOE
sector created a new group of urban workers whdhbg capable of work but who
were temporarily unemployed or employed with a vieny wage (Tang, 1998, Tang,
2001, Tang, 2003, Tang, 2005, Hurst, 2009, Hus4&®8, Hussain, 2003, Guan, 2000).
The introduction of unemployment insurance and gkarto the minimum wage policy

aimed to alleviate these pressures with some lthstecess (Interview BJ06-3).

The rapid development of many urban areas sawfiigni increases in the standard
and correspondingly the cost of living for all unb@sidents. New costs such as housing
were being coupled with increasing costs and eqpiecis in terms of the consumption

of consumables. This led to a growth in the numhsrsvorking and unemployed
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families who could be classified as living in paye(Tang, 2003). These groups had
previously been covered by the benefits of the sylstem and reforms of the social
security system sought to address this (Saich, )20 initial attempts at introducing
new pension provisions, medical insurance, and atsEmployment insurance went
some way to solving these problems within a limiteshtext but did not occur until
later on in the 1990s. In 1992 the first rumbligsvhat would go on to become one of
the defining challenges to the Chinese leaderslkeifewherefore, beginning to be heard
(Tang, 2003, Yang, 2003). It was in this context tihhe MLG emerged in Shanghai.

Emergence and Development of the MLG
Emergence

The MLG first appeared in the city of Shanghai iand 1993. This followed
investigations and discussions of possibly polibarnges which had started in 1992.
The policy was introduced as part of a two brangpr@ach to alleviating local urban
poverty. The other branch introduced was a minimage system. Together these two
policies would in theory provide anti-poverty measuto both the working and non-
working population of the city. These policies wémgroduced with little fanfare and
received little attention although both would go tm become significant national
policies. The MLG which was implemented on Juie1993 had the characteristic
means tested format based on a locally set MLGWh&h has stayed with the MLG
throughout its development. The initial line was a&e120 yuan per household member
per month. Income would be topped up to the ML linthe applicant was approved
for the benefit. Applications were to be made td amnaged by the Bureau of Civil
Affairs who also managed the funds for the polleynds were to be raised by the local
government and payments received from local entapi(Shi, 2002). The MLG at this
time was not a national policy nor was there amljcation at this early stage that such a

transition might occur.

Transition from Local to National Policy
The next point of significant development for th&®occurred in April 1994 when the

National Conference of Civil Affairs convened inifgey. Up to this point the MLG had
not spread much beyond Shanghai and was stilla lilmeovation. The 1994 conference
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marked a change because it was the first timettigatentral government publicly and
officially endorsed the MLG. This endorsement waswo speeches, the first by then
Minister Duoji Cairang's work report to the confece and the second in then Premier
Li Peng's speech to the conference (Duoji, 1995a1295). This was not an official
announcement of a required national implementadiot instead suggested that local
government should carry out the policy. The contdrthe speeches was circulated by

within the MCA as part of a circular on the confeze as a whole (MCA, 1995).

During 1995 the focus of activity regarding the Mw@s within the MCA as it hosted a
number of meetings on the MLG and the policy wasekhat other general meetings of
MCA officials. In May 1995 the MCA held two meetmgn the MLG, a Northern
meeting hosted by Qingdao and a Southern counteirpatiamen, where the policy
was discussed and calls for further implementatiaale. This was followed in July by
a meeting on theoretical and research work relatmghe MLG which was also
convened by the MCA. The MLG was also raised latethe year when it was
discussed at a symposium of provincial, city, arstridt civil affairs department heads
(Hong, 2004).

The MLG did not receive any more attention duri®§3 but there was a reaction to the
1994 conference and meetings of 1995 with the numbeities implementing a MLG
system increasing. Although the response couldralescribed as spectacular by the
end of 1995, a year after the call to increasentivaber of cities implementing an MLG
system, the numbers of cities implementing a ML&ey increased steadily if slowly
(Hong, 2004, Leung, 2006, Tang, 2005). In 1994 theduded Shanghai and Xiamen
and one addition with Qingdao implementing a systedune. In 1995 Fuzhou, Dalian,
Shengyang and Haikou implemented systems in Janany in April, Guangzhou in
July, and Nanning following suit in September (TaB905). Given that this still left
approximately 20 Municipalities or Provincial cats, as well as several hundred cities

of county level or higher, the process up untileinel of 1995 had been fairly slow.

In the following year, 1996, the character of tladiqy process surrounding the MLG
began to change significantly. At a meeting of mmoial, city and district civil affairs

department heads then Vice-Minister of Civil AfaXi Ruixin announced that national
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implementation of the MLG was an explicit goal (Xi998). This was followed in
March by the MLG being incorporated into the Nifdilre Year Plan (1996 — 2000) and
the 2010 Long Term Development Goals (Li, 1998eCNF998). This was a significant
development because it meant that the MLG was rantvgs the central government's
plans for future policy. In effect the incorporatiof the MLG into the plans was as
much a call for national implementation as an irdiial central leader saying as much.
There was a noticeable increase in the numbertiesadopting MLG systems by the
end of the year with the number breaking 100 (SggeAdix B).

National Implementation of the MLG
The MLG became a policy of real national significann 1997 with the publication of

the “State Council circular regarding the estaliighof a national urban resident
minimum livelihood guarantee system” (State-Coyri997). This document provided,
for the first time, a centrally endorsed set of lgaand design elements for the MLG
which local government could follow as well as arpleit call for national
implementation. It should also be noted that SEadencil documents are binding, lower
tiers of government must comply with them, wherbhsisterial level documents are
not. The specific details of this document will discussed in depth in the final section
of this chapter. Surrounding the publication o§tBtate Council circular were a number
of meetings convened by the MCA including Eastert Western work report meetings
in May and August respectively (Duoji, 1998c, Dudjp98d). Throughout November
and December MCA officials continued to promote heG at meetings held on the
policy and on plans for the Ministry's work in 1998an, 1998a, Li, 1998a, Duoji,
1998b). The MLG also received national attentionthe press with Minister Duoji
writing an editorial for the People's Daily in AugguDuoji, 1998f). Of additional note
was the appearance of members of the State Cadisciissing the MLG, notably Li
Peng at a meeting on pension provision in July {998f), and State Councillor Li
Guixian (Li, 1998b, Li, 1998c), Vice-Premier Zowaldua (Zou, 1998) and Party General
Secretary Jiang Zemin in September (Jiang, 1998thB end of 1997 the number of

cities with an MLG system had increased to 334.

If 1997 had been a year of increased and signifiaativity 1998 was a much quieter
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affair in terms of public pronouncements, eventspoblications. Behind the scenes
there were a number of research reports conduatetebalf of the MCA into the
implementation of the MLG in the cities of Shangaad Chongging, and the provinces
of Jilin, Shaanxi and Sichuan. According to an M@ffAcial it was during the summer
of 1998 that the MCA began to draft regulations tiee MLG although there is no
documentary evidence that this was the case (lieter3J06-2). At the same time as the
MCA was conducting investigations into the MLG adrdhfting regulations on the
policy the number of cities adopting the MLG inged by 1500 over the end of 1997
to 1801.

Following this year of relative quiet 1999 saw #hreignificant events occur. First,
officials in the MCA began to discuss problems withe implementation and
management of the MLG especially the exclusionnopaverished households who
should receive the subsidy. Second, in August tt@AMMoF, MoLSS, National
Planning Commission and National Economic Commissamnounced a national
increase in the MLG line of 30% and provided cdnfwading for the increase (MoF,
2000a). This was the first time the central govesntrhad intervened in the running of
the ostensibly local MLG and also the first timattieentral funding was provided for
the policy. Finally, on the 28 September the State Council published the Urban
Resident Minimum Livelihood Guarantee Regulatioi@&ate-Council, 1999). This
document, like the State Council circular in 19@7adle it, provided details on why the
MLG should be implemented, what its goals were, howhould be set up and the
responsibilities for various levels of governmeagarding the policy. Significantly it
also included a deadline for implementation reqgirall cities in China adopt the
policy by October 1999. On November"2en Vice-Minister Fan Baojun announced
in a speech to a national MLG work meeting that deadline had successfully been
achieved (Fan, 2000a).

The Post-Implementation MLG: Consolidation and Expansion
The years following 1999 saw a change in focusrigg the MLG. Having achieved

full implementation concerns in the MCA moved tarstardising or consolidating the

programme especially overcoming the so called “@ughprotect, not protecting”
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(yingbao weibao)roblem (Tang, 2003). This was the name giverh&o groblem of
local authorities excluding MLG applicants who shibin reality receive subsidies. In
January 2000 the MCA published a circular “Regagdire implementation of the MLG
regulations to step-by-step standardise and comphet MLG system” (MCA, 2000a).
The circular focused in particular on removing picgs which led to the/ingbao

weibaoproblem.

The visit of then Premier Zhu Rongji to Dalian irprA 2000 is cited as being a
significant event for the post-1999 MLG (Tang, 2P0&nnouncing that the MLG
presented a means to provide social assistancéit@'€ urban workforce without the
need to involve their enterprises Zhu startedyiingbao jinbaoor “Ought to protect,
fully protect” campaign. This campaign ran from Q@0 the summer of 2002 and saw a
doubling of the number of urban residents receiving MLG to some 21 million
people. In addition there were significant injeng8oof finance from the central
government as it became, in 2002, the main provadleMLG finance. Finally, the
campaign saw the MCA directing personnel resouteeard the programme. By 2003
the MLG was a very different policy from the logahovation which first emerged in

Shanghai ten years earlier.

2003: A Suitable Cut-Off Date?
This study of the MLG ends in 2003. This is beca2@@3 marks a particular end point

in the development of the MLG and this can be iftated in two ways. Fist, 2003
marked the end of the MLG’s journey through theigylprocess from a local
innovation to national implementation and ultimatel secure financial future. In
addition, by 2003 the MLG had for the most partsmiaated, in terms of function and
objectives, into a programme which was replicatationwide. Second, after 2003 |
would argue that the MLG and the social assistargenda in general have begun to
diversify. At the national level the focus of theO¥ and central government has turned
to promulgating a social assistance law. In cohtbfocal level the policy has begun to
stagnate and has struggled to cope with ongoingagsi development and price
inflation. The scope of social assistance has la¢gsn increasing since 2003 with new

assistance measures introduced to cope with tlezsiiy of the urban poor population.
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The period from 1992 to 2003 is, therefore, digtemed marks the time that the MLG

moved from local innovation to consolidated andusemational measure.

The MLG Policy — Design and Function
The final contribution of this chapter will be testribe in more detail what the MLG

actually is. The main features of the MLG programhae already been outlined
briefly but detail on the design and function o€ tpolicy is lacking. Because the
programme did not formally change between itsahitoll out as a national policy in

1997 and 2003, the end-date for this study, thiewahg details will be based on the
1997 State Council Circular and 1999 State CouRetjulations. The changes to the
MLG described above, especially in the source ofiding and administrative

mechanisms, have not directly affected the wayptiogramme is supposed to function
and they have not been formally added onto the MGt currently stands. This may
well change when the Social Assistance Law is pigatad but until this happens the
core of the programme is outlined in these two duoents and they are what are

referred to when adherence to official policy iedi

The 1997 State Council Circular
The 1997 State Council Circular is a short docun@n1900 characters. Following

what is format convention for official announcenserit is broken down into five
sections each with a subheading and dealing withiffarent aspect of the policy.
Section one, called the “need for establishing apam resident MLG system is
important work that must be grasped”, sets outrélienale for the implementation of
the MLG system. The section references the Nintle Fear Plan and the 2010 Goals as
requiring the construction of a national MLG systdihe MLG is described as a reform
and perfection of the traditional social assistasgstem in China reflecting the
superiority of socialism and that the people's sem@ a basic goal of the CCP and
Government. The section also states that the MLIGalo safeguard social stability
and promote the smooth implementation of econoefiarm although this point is not

developed further.

To achieve implementation within the scope of thetiNFive Year Plan (1996-2000) a
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timetable is set out. By the end of 1997 cities anhhave already implemented the
MLG need to improve their systems; those which hasteimplemented the MLG need
to do thorough preparatory work. Although this &t described it can be inferred that
this would mean preparing a system for implemenmtatnd drafting the necessary
documents and local regulations. Cities in Chirea assigned different administrative
ranks reflecting where they stand in the hierarghthe state. It is this ranking system
which is used to determine when a city must impleinteke MLG by. At the end of

1998, all cities above the administrative level pyefecture level di) must have

established the MLG. By the end of 1999 all codatsel cities and county governments
need to have established an MLG system. A finahtpigi made stating that in all cases
this needs to be done in a way which suits locetuonstances so that all non-
agricultural (urban) residents have access to th&.MAgain this is not particularly

clear but suggests that cities need to adopt th& Mhat best suits their local fiscal and
administrative circumstances whilst at the same tensuring that they do provide an

MLG system.

Section two, the “need for rational decisions oa #tope of guarantee targets and
guarantee criteria”, sets out who is eligible foe tMLG. The targets of the MLG are
those whose household income is below the locatyr@nimum livelihood guarantee
line and who are non-agricultural (urban) residemt®e main targets are three distinct
groups. The first group are those with no sourcencdme, no ability to work, and no
carers or guardians. This group can be recogniseédeaThree No group catered to by
the traditional social assistance policy of the PR8e second group are those who
receive unemployment (UE) insurance payouts or whdg& insurance has expired
before being able to find a job, and whose housktlhtome falls under the MLG
standard for residents. Finally, workers axidgang workers who receive wages,
minimum wage, basic living guarantee and retiredsq@enel who receive pensions
whose household incomes fall beneath the MLG a@itéor residents. The main
consistent point here, in spite of groups beingiified and described, is that in order to
receive the MLG a household has to have a totasdimnid income which falls below
the MLG line.

The local People’s Government, typically the highegel in a tier of local government,
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decide on the local MLG criteria. These criteria aot defined but can be inferred by
what is discussed later in the section as the M@, land details on funding and
administration. The process for defining the ML@eliand other criteria is described
and should in theory operate as follows. The CAMfflairs, Finance, Statistics, and
Commodity Pricing departments co-operate in settivgglocal MLG criteria and the

MLG line. This is then submitted to the People’sv&mment and once agreed on it is
then publicly announced. The MLG line needs to éeascording to both basic food
needs and public finance’s ability to cover thetgol the standards of living rise in the
area then there needs to be a “timely investigaimo the MLG line. Two final points

finish the section. First, the MLG benefit needsbtopaid to all those who fall in the
guota; the benefit being the difference betweerr¢bgients income and the MLG line.
Second, when assessing whether someone is elfgibtke MLG, the assessment must
not include benefits given under special circumstandue to national policies,
examples would be special pensions to army vetargnsed or the family of those

killed in conflicts.

The “Need to seriously ascertain MLG funds” is subheading for section three. Here
the oversight responsibilities of the Finance buxeand details on funding are
described. Funds are to be sourced by the locghl®@sdGovernment finance budget
and channelled into a special expenditure fundoigethe end of every year Civil
Affairs departments at all levels submit their exgiture plans to the same level
Finance departments or bureaux who “examine ané/véne plans. After this is done
the plans are added to the budget. This procesddsbe fixed to a regular time. It is
stated that all Finance departments and bureaalk laivels need to oversee, strengthen,
and control MLG funds. This is to ensure the propse of MLG funds and to guard
against funds being squeezed and embezzled. Sebtem finishes by calling for the
finance of the MLG to be fully shouldered by pubhoance, therefore by local
government, rather than the mixed system of pubit enterpriséinancing in place in

some areas as will be discussed in Chapter 4.

The title of section four is “Initiate social mutuaelp, encourage guarantee targets to
work toward wealth” and it calls for the supporttbé development of the MLG on top

of the Chinese tradition of mutual help. This sattimplies that China has a tradition of
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social assistance that the people now have taijivi® through the MLG. It also calls on
people to accept a few difficulties, clarified by MCA official as fiscal constraint
(Interview BJ06-2), so that the MLG can be impleteen

The final part of the Circular, section five, idled “Strengthen leadership; ensure the
MLG is smoothly implemented.” This section outlinése administrative roles
regarding the MLG which are broken down by depantnand rank. These are set out

as follows.

All levels of government are to help to establish MLG. In addition they are to put
establishing the MLG at the top of working agenidas therefore to be given priority
by both central and local government. All levelggofzfernment are to work together and
finally to use research to overcome major problehese last two statements can be
seen frequently in Chinese government announcenmnisolicy and do not indicate

any special characteristics of the MLG.

The Civil Affairs Departments are given the largesinber of responsibilities of all the
institutions specifically identified. The respornitties of the Civil Affairs organisations
can be split into two groupings. First, there drese responsibilities tied to setting up
the programme. Specifically to fully develop thelerdor functional institutions,
meticulously organise [these institutions], cargfularrange [these institutions],
strengthen administration and establish and penigles and regulations. Although
these points might sound somewhat abstract theyeéeaing to the programme being
set up and managed by the Civil Affairs departments

The second group of responsibilities retains theai$ on administration but on the day-
to-day operation of the programme. Whilst operatthg MLG the Civil Affairs
departments should persist in open, public, denticqoanciples of government, ensure
they make and meet guarantee targets, guarantds, fadminister developments and
finally earnestly do well in this particular workhe main point to grasp here is that the
Civil Affairs departments are being called on thac to the ideal of government in
China (the open, public and democratic elementd)atithe same time ensure that they

establish targets which are then met when manatiagorogramme. They are also
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being required to ensure funds are used propanglli the point regarding “administer
developments” is referring to the need for the ICAffairs departments to either
implement new developments in the MLG or prove oaspve in reporting the need for
change in the MLG if the local economic circumseschange. Either is a possibility

and it is left unclear in the Circular.

The Finance Departments are given a shorter aratetlset of responsibilities. First
they are to “energetically develop co-operativetiith the MCA. This is for obvious

reasons as the finance for the MLG will run fromdfice to Civil Affairs and a degree
of co-operation will be necessary for this to occ&ignificantly the Finance

Departments are given powers to “decide guarantegsf which means that although it
is Civil Affairs who manage and administer the peogme it is Finance who have a
large degree of influence over the programme imseof funding and therefore the
level of the MLG and the numbers who might receivelwo last points are made

regarding good administration requiring that theatements “strengthen guarantee
funds administration and supervision” and “enswedf are obtained rationally and
used efficiently” effectively making the finance pdgtments responsible for the good

use of funds assigned for the MLG.

The Departments of Labour, Personnel, Statistied, Rricing are required “to actively
support the MLG” and “closely co-operate on MLG worGiven that these bodies are
given a fairly clear consultative role when it care establishing the MLG and then
setting the MLG line these points merely reinfoticat particular role. Although vague
they do not suggest that these bodies will haveextrsa influence or specific role to
play in the programme although if it was requirbdr they would be obliged to co-

operate.

Finally the “Basic Level” of the Civil Affairs orgasation, the Street Committees, and
the Residence Committees are required to implertientMLG at the basic level of

organisation. This means that at the point of @ptibn, investigation and delivery — the
most basic level the programme operates at — tiiese bodies have are responsible.
The day-to-day running of the MLG is therefore digéased in the most basic level of

urban government in China. A final point statest thall levels of government need to
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strengthen this level of government’s leadershiprater to ensure the MLG is smoothly
implemented” suggesting that this level of governtmis to be supported fully and

supervised by the rest of the state in order tarenthe policy is implemented.

The 1999 State Council Regulations
The 1999 State Council Regulations were publistrethe 28' September and were to

be implemented on thé'Dctober. The regulations are composed of 17 ckaasd the
MLG policy is fundamentally the same as the versibthe policy set out in 1997 State
Council Circular. There are, however, a number ighifcant clarifications added
through the regulations and therefore a reviewhefregulations is worthwhile. Clause
one states that the MLG system and regulations haee formulated to guarantee all
urban residents’ a basic standard of living. Clawms® outlines who is eligible to apply
for the MLG. Applicants must be an urban residenldimg a non-agricultural
registration and the entire household income mastdnsidered when applying. This
includes the income of legal carers, foster caesrd carers who receive fees. The
income of carers who by national regulations arertpy pensions or compensation is
not included. Clause three states the MLG systeimerad to the principles of
guaranteeing all urban resident's a basic livinau€e four outlines the duties of
different government departments as stated in 88 State Council Circular. Clause
five deals with the origins and use of funding &stesl in the 1997 State Councll

Circular.

In clause six what the MLG is supposed to provimeis outlined officially for the first
time. The MLG should provide enough for the baswng costs in that locality
including the costs of clothes, food, utilities (e electricity and heating), obligatory
education costs and housing costs. The rest ofelaix outlines how the formulation
and announcement of the MLG line should proceeds ©&the same process as the
1997 State Council Circular sets describes ofrggttie line through various involved
bureaux or departments with the final decision poblic announcement of the MLG

line made by the People’s Government.

Clause seven outlines the process that shouldlloevéal when applying for the MLG
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and initial investigation procedures of applicaioifhe head of a household needs to
apply to their Street Committee by filling in thelegvant application form and providing
supporting documents. Their application is therestigated which can include entering
the applicants home, interviewing neighbours argtieg the applicants work unit
where appropriate. Clause eight clarifies who igilge for the MLG and outlines how
approval or rejection of an application for the MkBould be handled. If an application
is rejected then the applicant should be infornmedriting as to why. If successful then
payments should start within thirty days, take fbven of money payments and be a

monthly payment from then on.

Clause nine states that any urban resident whoegpiolr MLG benefits needs to accept
that their status will be publicised and that tlzg subject to the supervision of the
masses. In practical terms this means that MLGorexeis will be publicised on local
community notice boards and they can be reportdayasther members of the public. If
they meet the requirements then they should redbedenefit once their application
has been examined and verified. Clause ten déasthe MLG recipients must inform
the resident's committee of their change in cirdamse. Those who can work but are
unemployed should attend organised public welfareise work. Those administering
the MLG should regularly conduct checks on the imeoof recipients. Clause eleven
states that all levels of the People's Governmadtralated departments should treat
those receiving the MLG as seeking re-employmetdauge twelve makes the audit
department of the Finance Bureau responsible fesuramg the proper use of MLG

funds.

Clause thirteen outlines the responsibilities affstngaged with MLG administration.
This is concerned with ensuring that funds are ywegerly and not for personal gain.
Clause fourteen is the same but for a residentiviagethe MLG. Recipients should
return false claims, are subject to fines for falséms, and should not give false reports
to gain the MLG. Recipients will also be treatednzaking a false claim if they do not
promptly inform the MLG administrators of a changetheir personal circumstances
for the better. Clause fifteen states that urbardests who have had their MLG frozen
or have not been approved for the benefit can, rdowp to the law, apply for

administrative reconsideration and as a final optian initiate an administrative law
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Suit.

Clause sixteen states that Provinces, Self GoveAreds and the Municipal Cities
People's Governments can on the basis of the tezndaintegrate the principles with
the administrative practicalities of their parti@ularea implementing their own
regulatory methods and measures. This can be meterpas these particular areas being
given a degree of flexibility in how they establahd run the MLG to reflect the greater
degree of autonomy they enjoy. Finally clause sea@nstates when the measures are

to be implemented.

Calculating the MLG Line
The method for calculating the MLG line was nevet sut in either the 1997 State

Council Circular or the 1999 State Council Regolasi Clause six of the 1999 State
Council Regulations does outline the basics thaukhbe covered by the MLG but
does not elaborate on how local governments shaskl these basic goods. The
problem of how to calculate the MLG line will besdussed in Chapter 4 because the
way the MCA handled the question led to variationghe methods used during the
early development of the programme. The main probleas that the central
government never clearly set out, in either speednedocuments, how the MLG line
should be calculated. This left local governmentsiplement their own methods and
led to variations. To illustrate both the method #me variation of calculating the MLG
line this final section will use three papers preed at the International Symposium on
the Formulation of Standards for Urban Subsist&eaurity in China, Beijing, June 27
— 28 2006 to outline the methods used. The redssetpapers are used is because they
are the only clear announcements by officials on tiee MLG is calculated which were

found during both fieldtrips.

The papers were presented by officials represerhiagCivil Affairs Bureaux (CAB)
from the cities of Beijing and Nanjing, and ZhegaRrovince (Chang, 2006, Jin, 2006,
Beijing-BCA, 2006). The papers presented for Napjamd Zhejiang showed that the
MLG line was calculated using a shopping baskbichang cailan famethod where a

number of essential goods were collected togethdrcasting calculated. The papers

64



discussed the shopping basket used by Zhejian@98 and by Nanjing in 2003. The
Beijing paper discusses the methods used to cédctiia MLG line in 1996 and offers
an interesting contrast because it uses four diffemethods. These are described as the
shopping basket approach, Engels Indergg€’er xi fa approach, the International
Poverty Line Quoji pinkun biaozhunapproach and the Living Conditioshenghuo

xingtai fa) approach.

The shopping basket was the same method as didcadsee although there are
interesting differences between what is includece@mh “basket.” Tables 2.1 — 2.3
below shows the contents of the three differentppiry baskets which suggest a
reason, beyond different economic developmentpashy MLG lines vary so much
between cities. In Beijing the shopping basket1®®5 set an MLG of 149 yuan. The
Engels Index method uses the Engels Index foryiat (the proportion of food costs in
total living costs) for low income groups whichttsen divided by the food costs of
those eligible for social relief that year. Throughrveys the Engels Index was
calculated for 1995 to be 61% and the food costanoimpoverished family was 109
yuan, the MLG line under this method would be 188:6an. The International Poverty
Line approach used the OECD poverty line to cateulae MLG line which is 1/3 of
average disposable income. The MLG line was cdedlas 190 yuan because the
average disposable income was set at 574 yuarffig. Finally, the Living Condition
approach used a survey of 1080 households to eddctihe MLG line. Based on the
survey results the poverty line was 130 yuan aeditte for “having enough food and
clothes” was set at 189.65 yuan. The MLG line injiBg was calculated by first
working out what the subsistence line under eackheffour methods was and then
deciding on a suitable “fit.” The figure arrived far 1996 using the results from the

four methods above was 170 yuan.

Table 2.1 Shopping Basket Contents for Beijing 1995

Item Unit Amount
Grain Kg 15
Vegetable and soybearKg 15
products
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Meat, fish, poultry and Yuan 40
eggs
Oil Litre 2
Condiments Yuan 10
Rent square metres per capi@

per month
Water Ton 15
Electricity Kilowatt hour 15
Fuel and gas Yuan 20
Cleaning articles Yuan 12
Toilet Paper Yuan 5
Hair cut Visit 1
Transport Yuan 20
Winter clothes Suit/ year .25
Summer clothes Suit/ year 1
Spring and Autumn clothes  Suit/ year 1/3
Source: (Beijing-BCA, 2006)
Table 2.2 Shopping Basket Contents for Nanjing 2003
Item Unit Amount
Grain Kg/ day 0.4
Vegetables Kg/ day 0.45
Fruit Kg/ day 0.15
Meat Kg/ day 0.075
Eggs Kg/ day 0.04
Fish Kg/ day 0.05
Soy beans and bearKg/ day 0.05
products
Milk and Dairy Kg/ day 0.1
Oil Kg/ day 0.025
Rent Metre square 8
Water Ton/ month 15
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to

Electricity Kilowatt hour/ month 10
Fuel/ gas Cubic metre/ month 13
Soap Bar/ month 1
Perfumed soap Bar/ month 1
Toilet paper Roll/ month 3
Hair cut Visit 1
Toothbrush Unit/ month 1
Toothpaste Tube/ month 1
Towels Unit / month 1/6
Winter clothes Suit/ year Ya
Summer Clothes Suit/ year 1/12
Spring and Autumn Suit/ year 1/3
Clothes
Transport Journey/ month 8
Education Costs Yuan/ year 1000
Medical Costs Visit/ month 10
Source: (Chang, 2006)
Table 2.3 Shopping Basket Contents for Zhejiang 199 9
Item Unit / Month Amount / Month
Grain Kg 15
Dried and fresh vegetablgs Kg 15
Meat Kg 15
Eggs Kg 0.5
Fish Kg 0.5
Sugar Kg 0.5
0]] Kg 0.5
Medical and educationAverage per capita60%
costs expenditure
Clothes N/A Calculated according
need
Rent Square metre 15
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Water Cubic metre 5

Electricity Kilowatt hour 5

Fuel/ gas Kg 60

Source: (Jin, 2006)

These documents set out what the MLG had beconi®99 and are still the standard
documents outlining the design and function of gh@gramme. The story of the MLG
does not start in 1997 with the announcement oStiage Council’s Circular. The MLG
emerged much earlier in the 1990s as a local intrmvand in order to understand what
the MLG went on to become examining and explainivgemergence of the policy is
fundamentally important. The next chapter thereflm®@ises on the developments in

social assistance provision during the early 198@ke city of Shanghai.
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Chapter 3
The Case of Shanghai 1992-1993: Sponsorship, feedb ack and

decentralisation in local policy making

Introduction
This chapter will address two important issueshia history and development of the

Minimum Livelihood Guarantee (MLG) in China. Firgt, will try to unravel the
background to the emergence and design of the Mhdsim Shanghai and second, it
will then go on to explain the emergence and desigthe MLG in Shanghai. This
particular aspect of the MLG has been under redoded under researched.
Understanding developments in Shanghai are importan an historical neo-
institutionalist approach because they add to tety and our depth of understanding
of the policy. This chapter will therefore contributo the dissertation by adding
empirical detail on the MLG which has been lackengd also developing an initial

explanation for the MLG based on its emergence.

This chapter will also address the question of WieyMLG emerged in Shanghai. The
case of Shanghai presents a city which shared rématguch as increasingly
decentralised decision making on policy and emergirban poverty resulting from
reforms in the state owned sector with other ciiess China. The emergence of the
MLG was also due to elements unique to Shangh&cisgally the role played by
policy actors like the local Bureau of Civil AffaifBCA) and the overarching role of

Mayor Huang Ju as a policy sponsor for the emerihé.

The chapter will be structured as follows. Firsie background to the emergence and
development of the MLG will be discussed. This viaitus on detailing the events and
process which surrounded the development and imgsieation of the MLG between
1992 and 1993. Second, the MLG policy first introgld in Shanghai will be set out in
as much detail as is possible. Third, as a poirtoohparison and to avoid too much
repetition later in the chapter a brief discusxbthe Three Nos policy and comparison
between the MLG and the Three Nos will be made. diapter will then become more
analytical providing an explanation for the emeigenf the MLG. This will first focus
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on the role of individual and organisational actodsawing a special distinction
between those parties who can be seen as polioysaatd those who appear as policy
sponsors. Next, the role of the historical backgbto a policy and policy feedback is
investigated. Following this the possibility of @yl transfer is looked at and finally the
importance of decentralisation in the Chinese stteighlighted as significant in the
emergence of the MLG. The chapter will then conelly drawing together these
explanatory threads, presenting a counterfactualviodt might have happened in
Shanghai under different circumstances and settiindiow these elements will be used

in the chapters which follow.

Background to the Shanghai MLG
This section will introduce the historical backgnduof the MLG’s development in

Shanghai for two reasons. First, the backgrourshi@anghai’'s development of the MLG
has been under-discussed in the English studietheofpolicy. Second, because it
provides a basis for the analysis which followsa®fhai is significant because it
officially launched the first MLG system in June9B9 As well as being the origin of
the MLG the developments in Shanghai during thelyed®90s highlights the

importance of policy sponsors, decentralisation f@edlback which are also significant

when discussing the national implementation of\thhes.

Problem Identification and Setting the Agenda
The emergence of a policy can be difficult to sengut or may be part of much bigger

historical processes. In the case of the MLG tHepas frequently tied to the processes
of reform and opening up which have dominated Chirracent history. For the
People's Republic 1992 was a significant year Yalg Deng Xiaoping’s Spring tour in
Guangdong province. The post Tiananmen clampdowaconomic reforms began to
relax as reform and opening up were re-establisimethe agenda. The reform process,
having stalled in the aftermath of 1989, was resaiet by Deng and the push to

introduce market principles into China’s state oaveector established.

The 14" National Party Congress, held in October 1998lfirestablished the reformist

agenda by setting economic policy on the path tabéishing a “socialist market
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economy with Chinese characteristics” (Chang and2i005). The decision to continue
introducing market principles to the Chinese ecopomeant that State Owned
Enterprises had to adapt to a new system of opgrdt theory there would, ultimately,
no longer be a planned economy supporting inefficenterprises making surplus or
sub-par products or overburdened with employees this decision by the Chinese
Communist Party (CCP), and the impact of the refpnocess that followed, which
have been highlighted in both documentary (Tan@8)l%nd interview (Interview

GTJO06-3) evidence as being fundamentally impoffianthe MLG emerging.

The 1992 Congress decisions were significant becaasionalising state owned
industries increased the number of unemployed dk ageput significant economic

strains on the system of enterprise based welianagion (Gu, 2001). Enterprises were
given “full power of labour uitlisation” which meaenterprises could hire and fire with
more freedom. The result of these new powers wasnamease in the number of
unemployed as enterprises sought to cut the nuntibbeysemployed in order to become
more efficient (Gao, 2006). The precise humberar@mployed is a difficult figure to

arrive as Hussain (2003) and Solinger (2001) batfe.nAlan Liu claims that in 1993

there were 3 million urban unemployed in China (L1@96). In addition further reform

of the economy saw the reintroduction of relaxation price controls and a

corresponding increase in the price of foodstuffisaddition the economy began to
overheat during 1992 and 1993 leading to pricaimh (Yang, 2003).

With the benefit of hindsight it is perhaps obvidasassociate increasing urban poverty
with the beginnings of China's unprecedented ecandmansformation during the
1990s and this is supported by later research merpoin China (Khan and Riskin,
2001). There is, however, no evidence that the €d@rgovernment made links between
the new reform agenda, increased urban povertyaagdneed to reform the existing
urban social assistance system. This suggestsatttaiugh the resurrection of the
reform process may be one origin of the MLG idstif) the problem of urban poverty

and setting the agenda was the result of othertgven

There are two pieces of evidence which suggestith8hanghai the local government

acted in a proactive manner regarding the problémrizan poverty. In one Chinese
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article the point is made that a solution to thebpem of increasing urban poverty was
sought by Shanghai at the behest of an unspeaietial government official in a
phone call from Beijing in the second half of 1902ang, 2003). An alternative
suggestion from a think tank researcher claims ¢fanents within the Shanghai city
government decided, in light of the social and ewoic upheaval being caused in the
North Eastern part of China (tli®ngbeiarea of China) by enterprise reforms, that the
forthcoming rationalisation of the textile and s$teelustries could lead to significant
social unrest under the traditional social secuaity assistance system (Interview BJO7-
1). It is interesting to note that according to (1996) in 1992 Shanghai had, officially
at least, been relatively free of disturbancesseldsas illegal mass civil disobedience
whereas in Heilongjiang, a heavily industrialisedvyince in North-East China, there
had been 32 instances.

Who or what set the agenda in Shanghai which lesbtial assistance reform? It has
not been possible to clarify whether these two {soame more closely related, whether
the concerns of Shanghai followed the Beijing wm¢etion or preceded it for example.
The agenda in Shanghai therefore appears to havedat by a combination of external
political pressure and internal local governmentocawns over forthcoming social and
economic change. The problems of enterprise refamd rising prices had been
experienced in the run up to 1989 and this woulkkhedded to concerns over coming
rationalisation of local industry amongst the Shagjovernment. | would contend that
at that particular point in time a number of issaaghe agenda had not yet manifested
into actual problems, such as riots over food gritit they had created the perceived
need for policy change. This concern over possfotere problems created what

appeared a proactive response to a potential proble

Developing a Response
The first recorded policy response to Shanghabsiupoverty problem was made by

Mayor Huang Ju when in late 1992 he ordered a tdpolocal Bureaux. The Bureaux
were to report on what particular problems forthoarenterprise reforms would cause
and what possible government responses could be fYahg, 2003, Shi, 2002). The
report was to be presented by the Bureau of Ciffhifs, Bureau of Labour and the

72



local Trade Union working with the city Women's Eeation, Industry Bureau,
Commerce Bureau, and District Governments, and dvptgsent the potential impacts

of enterprise reform on the social groups thatelggreaux were supposed to deal with.

In the report presented to the Shanghai governinelanuary 1993, “Views regarding
resolving elderly residents in our city facing lib@od difficulties” (Guanyu jiejue
benshi shiqu bufen laonianren shenghuo kunnandeanyjijthree groups were noted
which were inadequately supported — what were lathehs three groups under no
jurisdiction éan bu guah(Tang, 1998, Yang, 2003, Shi, 2002). In the repbese
groups were identified as the elderly poor who taddldren being outside the
jurisdiction of the Civil Affairs Bureau, the popion of workers who were
unemployedwWuys¢ falling outside the remit of the Bureau of Labdut without other
means of support, and finally those dependanteoéased workers who had received a
pay-off faguo yishu feiwere not being supported by their work ui@hi, 2002, Tang,
1998).

The proposal put forward by the BCA in the reportésolve the elderly aspect of the
san bu guarproblem was notably different from the MLG whichpaared later. The
elderly with children but with “living difficulties(a term which often refers to living in
poverty) would be channelled into the Civil Affamsmit becoming their responsibility.
In order to provide for them the District Governrteeand Street Committees would
establish a “Relief fund for elderly people wittvdlihood difficulties” Shenghuo
kunnan laonianren jiuzhu jijinwhich would provide this groupith a subsidy. The
BCA would retain the main responsibilities for admtering the policy. This was
justified by the BCA because they already had resjiity for social relief in
Shanghai; specifically administering 16 relief &irgroups and 14 relief standards that
were already being managed by the Bureau (Shi,)2@0d2 not clear whether or not the
other two groups in thesan bu guanwould be incorporated into this programme
proposal. The existence of this proposal from tl@ABhows that the MLG did not
directly originate from proposals put forward iretreport but must have emerged later
during meetings and consultations within the SoSieturity Committee (see below),
between the related Bureaux, and the Mayor.
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The response to this report was made at a meetidgriuary 1993 of the Office of the
City Government when Mayor Huang ordered a Cityi@dsecurity Committee to be
formed. The committee members were to be drawn fhatated” bureaux with the
BCA taking the leadership position. The committesuld prepare a policy plan and the
office of the committee would be run out of the BC3hi, 2002). Given the time line
for the MLG the committee would have been runnirgf January to at least April

1993 although this is not set out in the availaldeuments.

In April 1993 the Shanghai City Government andteglaBureaux involved in the Social

Security Committee held a meeting where the fundaaate of what became the MLG

were fleshed out. Two important decisions for theGvwere made at this meeting.

First, the attendees decided that any policy respahould be capable of dealing with
changes in prices. The new policy should be ablad@pt to increases in prices in a
manner that the Three Nos had not. Second, themespshould be a new policy and a
single, city wide, approach to subsidies rathentha addition to the system operating
at the time. This point made it clear that any@oto come out of the meeting would be
new and not a tweaking of existing policy (Shi, 2D0According to one source the

meeting discussed four possible policy respongbswgh | was unable to find details

on what the fourth alternative response was. Therdhree options considered might
have been the Bureau of Civil Affairs proposal metti above which by not being

implemented we can infer was rejected, the MLG #m minimum wage systems

which were introduced (Shi, 2002).

Although the meeting involved a number of actoxduding all the attending Bureaux
the role of Mayor Huang Ju was of particular impode. One researcher close to the
MLG in its early days highlighted the significarale that Mayor Huang’'s written
comments on the Bureaux report had on the optiswussed and the decisions made
(Interview BJO7-1). Unfortunately what exactly wastten by the Mayor regarding the
reports is not publicly available. The implicatibare is that the Mayor was influential

in the eventual choices made through what he wegjarding the options put forward.

The April 1993 meeting decided that the respondbdsan bu guamproblem would be

a two point policy. One point would be the impleration of a minimum wage system
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of 210 yuan per month; a policy which was soon égdme a national policy. The
implementation of a minimum wage system would beelaon its provision for workers
who had no state owned employer by ensuring thesived a living wage. This would
help resolve at least two of tkan bu guaras workers without a work unit and families

who had lost an earner but continued to work wdaelghrotected through a living wage.

The second point was the construction of a cityewhdl.G system; the first time the
name was publicly adopted for the policy. On tffeNay 1993 the Shanghai BCA,
Bureau of Finance, Bureau of Labour, Personnel Beest, Social Insurance Bureau
and Trade Union produced the “Circular Regardingalidshing a Local Urban
Resident Minimum Livelihood Guarantee Lin@Guanyu jianli benshi chengzhen zuidi
shenghuo baozhang xian de tongzhhich set out the details of the policy and how i
was to be administered and funded. On Jih&9P3 Shanghai became the first city in

the People's Republic of China to establish a MimmLivelihood Guarantee system.

The Shanghai MLG
The MLG implemented by the Shanghai city governmandune 1993 was a small

scale subsidy which was initially awarded to 768€ipients (Shanghai-BCA, 1997b). It
was introduced in conjunction with a minimum wagstem and the initial MLG line
was set at 120 yuan per household member per mbescribing and analysing the
initial Shanghai MLG is made challenging by thefidifltly in tracking down some
documents, specifically the report submitted inudaym 1993 and the April 1993
Circular. In order to build an understanding of wtree first MLG system in Shanghai
was like | use primary documents which were pullisHater, such as the first
publication of the 1996 Shanghai Social Assistanbéethods (Shanghai-
RenminZhengfu, 1996), with secondary sources atehilew data to infer what the
original MLG looked like. The problem with this ajmach is that some of the detail on
the MLG is potentially lost because the availabfeimation does not fully describe the
original MLG of 1993. However, with the sourcestthee available | have been able to
build a relatively detailed picture of the firstétghai MLG.
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The MLG as implemented in 1993 was a break from pghevious social assistance
system, the Three Nosgnwy), for a number of reasons. The most apparentrdiifee

is that the system was means tested. In order teligible for the MLG the total
household income of an applicant would need toldalbw the MLG line. The Three
Nos had previously required that applicants faib iparticular categories in order to be
eligible for benefits. The MLG line was also flebdband could be adjusted in response

to changes in local prices and the local governimdinancial capacity.

The earliest publicly available version of the Mic@n be found in the 1996 Shanghai
Social Assistance Methods and this describes aypaimilar to the version of the
original policy described in later texts on the &gf@ai MLG (Shanghai-
RenminZhengfu, 1996, Shi, 2002). In the 1996 Mesha@rious levels of local
government would operate the MLG. The Shanghai G#ds named as the main
administrative arm. The District level of governmamuld organise and carry out work
regarding the MLG. Resident committees were to ycavut the day to day
administrative tasks of running the MLG. “Relatettureaux and the People’s
Government were to support and develop social tassis work. The enterprises and
work units were also, somewhat vaguely, requirecadd in accordance with local
regulations by supporting local workers and thamilies through social assistance
work. Article 6, called “Work unit responsibilitydf the 1996 Methods states that:
“Enterprises, work unit, organisations, social oigations and other
organisations should follow the regulations in theseasures to do a good job
providing social assistance to these workers amdi&s.”
(Shanghai-RenminZhengfu, 1996).

District finance budgets and local enterprisequugh so called “Welfare” feegui fei),
would provide the funding for the MLG (Shi, 200%).the 1996 methods the People’s
Government would decide on government funding aede funds would then be drawn
from the local budget. The work units would proviteir contribution from their “own
funds” iyou zijin. Contributions from the work units would then deannelled into
the local finance bureau budget. This was set mwArticle 25 of the 1996 Methods,
called “Social assistance funds”, stating that yGiinding of social assistance at all
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levels comes from the People’s Government finanbiadget and work unit's own
funds” (Shanghai-RenminZhengfu, 1996).

The MLG level and any adjustments would be decidedlly and based on the average
circumstances of social assistance recipientsepand the costs of expenses associated
with a minimum livelihood, the level of local ecan@ development and the local fiscal
circumstances. What could be understood as a smpppisket system set out at the end
of Chapter 2. The BCA, in consultation with “reldtéBureaux, would set a provisional
MLG line and this would be sent up to the Peopl&svernment. The People’s
Government would ratify the MLG line and after agreent had been reached the level
would be made public. If economic circumstancesaged and the MLG line required
an adjustment then adjustments were to be madedaicgdo the same process.

One year later the administrative structure of MieG in Shanghai was much more
clearly laid out possibly in readiness for the oadil roll out of the policy in late 1997.
The Shanghai BCA was to have a mainly supervisoly ensuring policy was being
carried out, inspecting the work of lower tiersgaivernment, administering the MLG
funds, and administering the social assistance otenpnetwork. The District
responsibilities included supervision of administna of the MLG and funds. It was
also responsible for preparing the end of year budgd statistical reports as well as
investigating, researching and resolving problemihié operation of the MLG. Both the
Bureau and District level were responsible for rirgg subordinate levels of
government. Finally the Street Committees were aesiple for the day to day
responsibilities of receiving, investigating andpeqving applicants. They were also
required to follow work plans and demands of thetidit and Bureau. Finally the
Committees were to ensure training of those withkwabilities and collect statistical
data for the higher tiers of government. Notablky tble of thedanweiand enterprises
was removed completely (Shanghai-BCA, 1997a).

The main characteristics of the MLG were estabtislre Shanghai in 1993 and this
“Shanghai Model” would go on to influence the latiewvelopment of the policy as will
be discussed in Chapter 4. The Shanghai Model Wwasacterised by the means tested

format for deciding payment of the benefit and kbeal government involvement in
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raising funds and setting the level of the MLG lared therefore the level of benefit that
recipients would expect to be paid. The policy tastood, however, did have some
significant differences, notably in the mixed ammo to funding the policy, with the
versions of the MLG that would later be implemented

Comparing the Three Nos and MLG
What was the policy which the Shanghai MLG detaiddxbve replaced? The urban

social assistance system was from 1978 and int@986s built around the provision of
temporary relief to poverty stricken households anstained regular relief to workers
who had been laid off in the economic retrenchne¢rit961 to 1965 and the Three Nos
(sanwy. Relief for laid-off workers from the 1960s waseld at 40% of their original

income and this was treated as separate to the Noe (Wong, 1998). The Three Nos
were those, as discussed in Chapter 2, who felone of three specific categories: no
carers, no income or no ability to work. When urlsagial assistance before the MLG

is discussed in China it is typically the Three Mdsch is referred to.

Social assistance for the Three Nos was managediatiibuted through the Civil
Affairs bureaucracy with the local Civil Affairs gartments operating the policy on a
day to day basis. Funding for the Three Nos subsiaiye from the state budget and the
subsidy was paid out through local Civil Affairspdetments. In 1992 the Three Nos
was a policy which covered a very limited humbepebple and provided very limited
assistance. Available figures show that in 199% 810,000 people received assistance
covering 0.06% of the urban population at the tifike average payment made to
recipients was 38 yuan per month or 456 yuan par ged the total expenditure on the
Three Nos was 87.4 million yuan (Tang, 2003, Saz€)8). Finally, in spending terms
urban social assistance at this time was shrinkiagpart of overall government
spending. In 1992 the total budget set aside 12@omiyuan for spending on all urban
social assistance (including the Three Nos) whias W.005% of China’s GDP and
0.03% of the total budget set out by the Ministfyrmance for that year (Tang, 2003,
Zhong, 2005). In contrast, however, in 1978 thaltbudget was 102 million yuan or
0.28% of GDP (zZhong, 2005). Provision for urbanigloassistance can therefore be
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seen as limited in the numbers it reached, resttich the amounts paid out and

relatively stagnant in terms of responding to Clsirtkeveloping economy.

The Shanghai MLG as set out above does share taradieristics with the Three Nos
it replaced. In terms of similarities, first, it w@administered through the Civil Affairs
bureaucracy continuing an established pattern aélwbart of the state dealt with social
assistance. Second, the MLG did contain provisgtnsome specific groups, the Three
Nos essentially, would be provided for. Article di0the 1996 Methods has two clauses
identifying who can apply for the MLG. The firstacise identifies individuals who have
no labour ability yu laodong neng)j no income e shenghuo laiyuarand no carer or
maintenancewuren fuyang, wuren zhaolip@s being eligible. This is essentially the
Three Nos being made a group which can apply fee MLG (Shanghai-
RenminZhengfu, 1996).

The MLG was markedly different in other respectie Tneans tested element of the
policy meant that potentially many more urban restd could receive assistance. The
second clause in Article 10 of the 1996 Methodstifies individuals or households
who although they have an income it falls belowNHeG line (suiyou shouru, dan ren
shouru diyu zuidi shenghuo baozhang biaozhyrade group who should apply for the
MLG (Shanghai-RenminZhengfu, 1996). In addition &G was designed to be
adjusted in response to changing economic circuroetsawhich is in stark difference to
the relative stable spending figures of the Thres butlined above. Finally, the MLG
was a wholly local policy in its funding and adnsitmation. There was no role for the
central government as in the Three Nos. In thespects the MLG which emerged in
Shanghai marked a distinct change in directionsieial assistance policy in early
1990s urban China. The rest of this chapter witrodn explanation for why the MLG
emerged in Shanghai at this point in time.

The Role of Individual and Organisational Actors
An important contributor to the agenda setting, el@wment and eventual

implementation of the MLG in Shanghai were poliayjtasas and sponsors. Without

individuals and organisational actors making deasithe MLG would never have
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emerged. In the case of the MLG in Shanghai thenehree key actors and sponsors
that should be highlighted. These are the “Beigater’, Mayor Huang Ju, and finally
the Bureau of Civil Affairs. Whilst other individisaand organisations did play an
obvious role in the process these three were fuedtahto setting the agenda and
influencing subsequent policy developments. Mayaaiktyy Ju adopted a sponsorship
role guiding and shaping the development of the Mb@ughout the process. The
influence of other actors, for example the Tradéobs or Bureau of Labour, appears to
have been negligible and their involvement dueetquirements of other actors rather
than any sort of effort to influence the policy pess. For the sake of clarity the
following discussion will break down the developrhefthe Shanghai MLG into the
following stages which reflect the policy procegsoblem identification, agenda
setting, idea development and implementation.

Actors in the Problem Identification and Agenda Setting Stage
Both the Beijing caller and Mayor Huang Ju helpetitee agenda in Shanghai during

the build up to implementing the MLG. The Beijingller exerted what appears to have
been a profound impact on the process by pushiagstranghai officials into action.
This suggests that an individual can and will faitoe agenda in Chinese politics if they
so desire. Mayor Huang Ju then sustained this agdoyd overseeing the initial
investigation and subsequent discussions whichedetfevelop the MLG. This does
raise the question why did Mayor Huang responch&dall in the way he did? There
are two possible reasons for the response. FlretBeijing caller was in a position
powerful enough that such a suggestion would haenbnterpreted as an order. A
member of the elite, the State Council or Politbfoo example, would have had the
political clout to make such a suggestion diffictdtresist. Although at this point in
time Huang Ju was in a position of considerable ggoas he was Mayor of Shanghai
and a full member of the Central Committee of th@PC(China Vitae Online, 2009).
Second, the request of the Beijing caller fittethwBhanghai’s social assistance agenda
at the time. In this scenario the phone call wobéle acted as a green light for
Shanghai to pursue solutions to problems it wasadly concerned about. These
concerns could be that reform of enterprises inn§hai might lead to mass protests

like those seen in the North East (Interview BJD77he reality could have been a
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combination of the two with the caller picking up concerns that may have been
voiced in Shanghai or other cities and essentigilying tacit approval for any

innovations that the city might come up with agsgponse.

Actors in the Development and Implementation Stages
The role that Mayor Huang Ju played in the prodgsaore complex because he was

active throughout the period leading up to the enpntation of the MLG in 1993. As
well as responding to the Beijing caller and staytthe investigation process which
eventually led to the MLG he was also active inpaggling to the reports from the BCA
and other Bureaux, giving orders regarding the &rom of committees, and providing
comments on proposals which contributed to thegdesi the two branch approach
agreed upon (Interview BJO7-1). The key featurdafor Huang’s influence is that he
oversaw the whole process which involved a largenlver of organisations and

individuals from various branches of government.

The relatively smooth development of the policy émel provision of funding was due
to Huang’s involvement. Without a central figuretwauthority that superseded all the
other involved individuals and organisations thecpss would hypothetically have, as
suggested in the Fragmented Authoritarianism (FAQdeh been subsumed by
negotiation and consensus building resulting inl@avsand incremental process
(Lieberthal and Oksenberg, 1988). In addition teedhfor resources for the new policy
could have broken down without the active involveimef an individual, such as the
Mayor, who had the authority to direct funds anfluence the city budget. Using the
principles of the FA model it is important not tweoplay the influence of Huang
because the MLG in Shanghai might not have beeectdyg to by other Bureaux and
would have been supported by the BCA. This is beeadtudid not take resources away
from the other Bureaux and also provided the BC#wi new source of finance. The
relatively quick development and implementationtké MLG is one of its noted
features amongst Chinese academics and the rgledblyy Mayor Huang helps explain
this (Interview Grp1BJO06).
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What motivated Mayor Huang Ju? There are threefadhat can be inferred. First,
without knowing the identity of the “Beijing Calleit is possible to infer they were a
politically significant individual who could influee Huang's actions. Second, Huang
might have been dealing with concerns raised byBilmeaux he was responsible for.
This seems unlikely but it is possible that consexhout social stability in the city were
being raised by local officials. Finally there grelitical reasons why Mayor Huang
acted. Shanghai had seen significant unrest in A88%fterwards. Any new incidences
of social unrest whilst Huang was in charge wowdsléhreflected badly on him and his
prospects for future promotion. This is becauseallogficials are held responsible for
outbreaks of social unrest in their areas of residity and it can effectively end a
career or promotion prospects. A recent exampleoof protests can affect a career in
China can be seen in the recent sacking of UruragyFSecretary Li Zhi and Xinjiang
Police Chief Liu Yaohua after the July 2009 pratast Xinjiang Province (Cheng and
Gui, 2009).

In the case of the Shanghai MLG the rationalisatbrstate owned textile and steel
production enterprises in 1993 combined with refiaxaof price controls to create a
possible threat to social stability. Although itapparent that concerns over growing
urban poverty did exist it was the potential shtickhe system that rationalisation could
bring which pushed the problem onto the agenda. pidiential social instability that
these changes would bring about, withnessed inatee1l980s, was such that as soon as
such concerns were raised they were acted upoerfietv BJO7-1). If there had been
no enterprise reforms then there would arguablyehaeen no need for new policy
developments. The failings of the previous systeonld have remained but the Three
Nos and Iron Rice Bowl had arguably managed to prowdth the welfare and relief
requirements of Chinese urban society up until foent. The significance of the
reforms in terms of creating an environment whepelacy like the MLG was necessary
is so great that one Chinese social policy exptti ¢he decision to reform in the 1980s

when responding to a question on the origin of\t&s (Interview TJ06-3).

The actions of the Beijing caller and Mayor Huanguid have amounted to little if it
had not been for the investigative and developnoapacity of the line Bureaux,

especially that of the Civil Affairs Bureau. Althgln acting on orders from above the
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actual identification of specific problems and prsal of possible solutions was the
work of the BCA. As well as providing informationrfthe various reports and meetings
requested the BCA also had an important role atiéd as a filter through which
information and proposals would have passed. Thatiiication of thesan bu guan
would have been influenced by the particular viempand concerns of the BCA as an
institution, focused on the Three Nos. The proopalt forward reflected the particular

areas of expertise and influence specific to th&BC

Whilst the influence of the BCA would not be as &ipas more senior officials or
structures it would still have had the potentiabtofoundly affect the direction of the
policy process. Arguably if the BCA had not putward the subsidy type proposal
discussed above which was administered by the BuogéaCivil Affairs at the basic
level of urban government then it would not haverben the agenda to discuss. The
apparent willingness of the BCA to be involved e tnew policy would also have
helped speed the process as their agreement wauidldeen required. The high degree
of involvement and apparent influence may have lzeessult of the BCA leading the
Social Security Committee and thereby occupyingositpn of relative elevation in
comparison to the other Bureau level actors inwihIvVienere is also the possibility that
the BCA was acting out of rational self-interest lglping establish a policy that it
would have responsibility for. Because of the app#ly significant role played by
Mayor Huang in deciding the ultimate design of tlev policies this does not seem
likely. Rational self interest may have been a kdbating factor to the involvement of
the BCA beyond it being ordered to fulfil such &ero

Policy Actor or Policy Sponsor?
From the above discussion | am able to draw thoeelasions on the role and potential

significance of policy actors and sponsors regaydire MLG. First, it is clear that very
little would have occurred in Shanghai if it had been for the actions of the Beijing
caller, Mayor Huang and the later contribution loé tBCA. Removing one of these
actors from the process could have led to a radidé&rence in outcome and it is
therefore important to consider the involvemenalbfactors. Second, what these actors

do reflects their particular agendas and concérhsd is a more general point; what,
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how and why actors take actions is determined large degree by the position they
occupy in the state structure. For example, Mayoarnd's role as an overseer of
various processes and interests is a reflectiothefMayoral position; as would a
concern over social stability connected to urbavepy because any unrest in the city
would be his responsibility. In the case of the B focus of their investigation and
proposals which followed are an obvious reflectadrpart of the Civil Affairs remit.
The Beijing caller reflects the difficulty of unreNing the policy process as they were
obviously of some significance but because of thetéd information in this case is
difficult to make any conclusions such as thosetlier Mayor and the BCA. In short
actors and sponsors are important to the policycgg® How and why they are
important reflects their institutional position &ell as the individual or organisational
characteristics, responsibilities and motivations.

Is it possible to class any of these three act®is policy sponsor? Policy sponsors were
defined in Chapter 1 as a policy actor who investsonal and institutional resources in
support of a policy across multiple stages of tbhécp process. The “Beijing Caller”
had a fleeting, if influential role, in the processd would therefore not fill the role
without identifying who they were and investigatiighey had been working towards
social assistance reform for a longer period ofetimhe available evidence suggests
that the “Beijing Caller” occupied only one stadéle process, setting the agenda, and
should not therefore be considered a policy sponBoe Shanghai BCA acted in a
manner which was more in line with the policy eptemeur generating a policy idea
when the opportunity happened to arise and thdtirgljdack into a more familiar role,
managing their particular field and acting on osdeent down from the upper tiers of
government, within the administrative structuretlas policy developed. The influence
of the BCA was mitigated by other policy actorstaidy the Mayor, and they did not
operate over multiple phases of the policy procegside of normal requirements. This
would suggest that there was no special use ofuress or particular exertion on the
part of the BCA to influence the process and thetytshould not be considered

Sponsors.

This leaves Mayor Huang Ju who used his positighiwithe institutional structure of

the state to oversee the development and implet@mtaf an alternative to the
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traditional social assistance system. The Mayooudin his actions straddled the gap
between the policy entrepreneur and rational buready being both an agenda setter,
supporter of particular ideas and finally a decismsaker. In this sense, by supporting a
policy from the agenda setting stage through thereldpmental process to
implementation using the resources, mostly the aiith granted by his position,
available the Mayor can be identified as a polipgrsor. Mayor Huang’s sponsorship
of the process and early MLG was significant beeatlbrought authority, rank and the
ability to direct resources to the process. If ahthese had been lacking the result may
have been various similarly ranked branches ofcibye government involved in the
process cancelling each other out. A final poiat thnight be elaborated upon in future
research is that at present we do not know if Mdayoang was sponsoring the MLG
specifically or reform of the social assistancgémeral. This is something that could be
illuminated if accesses to the earliest documents rainutes from meetings become

available.

Historical Precedent and Policy Feedback
What explanations are there for the MLG emergingt asd? Even if we accept the

response as being concern over the political probleaised by poverty the issue is
more complicated than the relevant policy actorspoeding with an appropriate
programme. | argue that there are three partsptaienng the emergence of the MLG in
Shanghai. The preceding discussion of policy acagssponsors has dealt with one of
these factors. The remaining two are historicalcgdents and feedbacks and the
importance of the decentralised state in China. dds® of Shanghai demonstrates the
significance of all of these points providing aibder a more general explanation of the
policy process regarding the MLG.

The role of historical precedents and policy feetttare significant because they act as,
sometimes invisible, walls and doors in the poficgcess constraining and facilitating
the choices that can be made by individual andctille actors. If we are to understand
why particular issues are on the agenda, why pamynsors act and what problems
they might have to navigate then we must understhadhistorical background to a

policy and any feedback which might be influential.
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In Shanghai in 1992 and 1993 what explains the wacern with unemployed
workers and those who were falling outside of tlekaunit structure of welfare? The
Three Nos policy was both a problem and influentéhe emergence and design of the
MLG. As the mainstay of urban social relief the Thress ldrovided a material subsidy
for three categories of people determined by theesis being vulnerable. These were,
as noted previously, those without an income, witltbe ability to work and without a

carer.

The problems with the Three Negre based in what it was conceived to achieve and
how it was operated. In terms of policy design Tieee Nos sought to provide for a
limited group of people who would have fallen outtbe work based provisions
established through the work unfthe problem was when operational, as identified in
the work report presented in Shanghai, the poliag wflexible. If a household or
individual was outside the work unit system andowgrished, but not one of the Three
Nos, then they were not entitled to relief. In gegiod leading up to reform and a great
deal of the 1980s this was a problem in theory @slyhe system acted in concert with

the work based provisions of the work unit.

The design of the Three Nos became an issue ordgy e reforms of enterprises and
employment began to deepen in the late 1980s anel nemstated in the post Southern
Tour climate of 1992. At this point there were impadshed groups that the system did
not cater to such as tlkan bu guandentified in Shanghai. The Three Nos was not only
failing to accommodate the emergence of non-staiplayees, urban poverty, and
residents falling outside of the traditional wedfaand assistance structures but also
funding limitations meant that it was failing tof@f adequate provisions to the groups it
did target (Tang, 1998, Tang, 2001). The Three Was a failing policy in the early
1990s because it could not provide the socialfréliat the state was obligated through
Article 45 of the constitution to provide (NPC, B99 Although the MLG was a

response to these failings the Three Nos did haeasay influence on what replaced it.

The Three Nos acted as a constraint on what pahekers could choose as an

alternative policy once the decision to changelbeeh made. The MLG does, however,
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reflect some of the design of the Three Nos. Onbefeatures of the Shanghai MLG is
that it includes categories that are eligible t@lapn spite of being a means tested
policy open to anyone who fits the requirements.nated above the category element
was not a requirement but was redefined as tafgetthe policy and was set out as
those who are the traditional Three Nos and houdstwhere total income falls below

the MLG line (Shanghai-RenminZhengfu, 1996). Tlisaiconflict at the heart of the

MLG, a means tested policy with target categoriestbhe explanation makes it clear
why they are included. The categories fit with ffrevious Three Nos and a Chinese
think tank researcher explained this as a necessquyrement because the MLG had to
account for both those identified as new poor, I#ieer group, and what could be

referred to as the old poor, the Three Nos, as (ive#rview BJO7-1).

Although categories do exist in the Shanghai ML@&ytlare not the means by which
benefit entittement is decided. The mechanism @miding if subsidies will be paid is a
means test based on the total household incomagdlelow a predetermined MLG
line as described in chapter two. The means testpuaiin place because it would, in
theory, remedy the major problems of inflexibilityat the Three Nos presented. By
having a means tested mechanism the MLG would ba tpeveryone who fell within
its definition of poor rather. This made the MLGryeénclusive in comparison to the
Three Nos which was exclusive in its provisions g&fhai-BCA, 1997a, Shanghai-
RenminZhengfu, 1996).

The funding and administration of the MLG also eeted the influence of the Three
Nos and previous patterns of institutional practieeoblems with the inflexible and

unresponsive Three Nos subsidy were reflected eniriblusion of local funding and

adjustment mechanisms which would respond to lpcake changes reflected in the
MLG. The lack of funding increases and the lacladjustment for subsidies during the
reform period were identified as issues in the €hx®s which had had the knock on
effect of stagnating the actual subsidy availalerdcipients (Tang, 1998, Duoji,

2001a). The introduction of local funding provissoand price related adjustment
mechanisms in the MLG meant that the new policyldautheory be more responsive
than its predecessor.
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The legacy of the work uniin local government structure is the final feedback to
discuss. Unlike the later iterations of the MLG thleanghai model had a role for the
work units and their enterprises in both administerand financing. These
requirements were set out in Articles 6 and 25ef1996 Methods which were quoted
earlier (Shanghai-RenminZhengfu, 1996). Althoughaitthe work units and enterprises
were specifically meant to do is not particuladgar in the available documents it is an
important point to consider. In the iteration ofettMLG which was rolled out
nationwide in 1997 the work unitgere not involved in the policy at all. The decrsio
use the work unit was explained in one intervievbe@isg an efficient choice at the time
(Interview TJ06-1). Although this was not probediet time efficient might have meant
that they were existing institutions which could bsed. As a unit of social and
economic control the work units were a powerful adstrative tool available to the
state in the early 1990s. In spite of the work teitng part of the state owned sector,
which was part of problem, they were capable o¥joliag administrative and financial
assistance when there were few alternatives. Strexju(community or sub-district
agency) which would be used later to administerMh&s were still being established
as an informal administrative unit of the state #mel street and residents committees
were being used but as part of the overall adnmatise structure for the policy. The
use of the work unias a means to provide funds would have been asnptagas their
use as administrative mechanisms. A local initetiwould have to be funded locally
and the enterprises in Shanghai would have provate®bvious means to raise that

revenue.

Policy Transfer: Historical and International?
A Chinese researcher involved in work on the ML@tighout the 1990s highlighted

the historical influence of previous social rel@dlicies. In this interview the social
policies of the 1930s Nationalist government watedcas providing a basis on which
the MLG was built (Interview BJO7-1). Details onele particular policies were not
uncovered during fieldtrips but the influence canitferred in the language later used
by policy makers regarding the MLG. The MLG wadtie traditions of community

based care, mutual self help and state provisianlast resort which can be understood
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in the context of social assistance traditionswudised in Chapter 2 (Duoji, 2001a). To

what degree these links were constructed aftefaittecannot be determined at present.

Historical Chinese links are further complicated Ibgth the same and additional
interviewees highlighting social relief policie®ifn outside China as influential. Social
relief in Australia was highlighted by one MCA raseher as influencing the Shanghai
MLG to the extent that a research team had beenoser(Iinterview BJ06-2). Further

investigation of this revealed nothing in the aalé documents or during interviews.
One CASS based researcher followed up inquirieB thigir contacts in Shanghai and
found that according to a senior city governmetiiciail there had been no research
team sent to Australia (Interview BJ07-1). The la€levidence and conflicting reports
regarding the study tour does, until further eviders found, rule out the possibility

that policy transfer from Australia to China ocadr

The other historical policy highlighted by Chinesecial policy academics was the
English Poor Law, specifically the Speenhamlandesysof 1795, which provided a
supplement to wages in order to deal with fluctgatigrain prices (Interview
Grp2BJ06). The similarities between the Speenhainlsystem and the MLG are
intriguing. It was also a local initiative introdest to deal with a perceived crisis
through a means tested subsidy based on a minimaispn of food, specifically
bread. The MLG as implemented in Shanghai in 1983vs an obvious similarity
because it is also closely tied to provision ofuasistence livelihood. The available
documents on the Shanghai MLG at this time do hotwswhat is required in order to
ensure a subsistence standard of living but thenexdion between foods and
subsidising the poor is clear. Article 8 of the @9dethods cites average standards of
living, the cost of maintaining a minimum standasfl living, the local level of
economic developmerand the price index when calculating the MLG line. Al¢i 9
notes that the MLG line needs to be adjusted dattheovides an appropriate subsidy if
the economy changes (Shanghai-RenminZhengfu, 18&6pugh interviews highlight
the links between Chinese social policy and Speaidral; the influence that historical
social policy would have had is difficult to qudptbecause there is no evidence of this
beyond the similarities and the interview data.
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The Impact of the Decentralised and Fragmented Sta  te
The fragmented structure of the Chinese state headncreasing decentralisation of

political and fiscal decision making during theamh period was a big influence in the

development of the MLG. The city of Shanghai issskd as a Municipalitghixiash)*

for administrative purposes. This administrativassification and the structure of local

government had a number of significant impacts fw $hanghai MLG was. Before

assessing the impact that Shanghai’'s classificdtiemh on the MLG there are three

characteristics of the relationship between cergtral local government which should

be highlighted. First, the administrative rank thaMunicipality carries means it has

parity with Ministry level institutions and the Rtiaces. The Chinese state is structured
so that each tier carries a particular rank. Ifirstitution carries a higher rank than

another body its decisions will supersede the slibate. If both bodies have the same
rank then they can effectively cancel each oth¢begause they cannot force the other
to act in a particular way. This is one of the &ftons where negotiation and bargaining

as described in the FA model becomes necessary.

Second, the Bureaux at local level are respongibléhe municipal (in the case of
Shanghai) city government in addition to the higinens of theirxitong This is based in
part on rank, but also reflects the local governmesponsibility for local appointments
and control over the budget. The relationships betwdifferent parts of the Chinese
state are complex and are dominated by not onlyahlk that an institution might have
but also thexitong and local government lines of authority. The texitong means
literally “system” and refers to the vertical hierlay of organisations that might share a
common policy field usually organised below a Mirys Pertinent to this case would
be the Civil Affairs systenand this would include all levels of the Ministry Givil
Affairs down to District level. Bodies within a gim system typically report to their
superior in the system rather than to equivalerdllerganisations resulting in what can

be viewed as relatively closed policy systems (eréhal, 1995).

4 The term Municipality used here is the term for referring to the cities in China which have this classification

(Shanghai, Beijing, Tianjin, and Chongging). Other scholars use their own terms, such as “named citiy” in Lieberthal
(1995). The term Municipality will be used throughout, with the capital “M”, and will always refer to a city with the specific
zhixiashi rank.
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An additional complexity is introduced with the Baux being additionally responsible
to the local People’s Government. This results ureBux being subject to both their
immediate superior within the systeas well as being subordinate to the local
government. Again this can be a potential pointonflict but it also creates space
within which the lower branches of a systean experiment with policy with the
support and endorsement of the local governmewgurés 3.1 and 3.2 demonstrate
these systenand local government relationships visually. Thase deliberately kept
simplistic and are more to illustrate what mightestvise appear as abstract concepts of
government. The reality of Chinese government &ed¢lationships between different

branches is more complex.

Figure 3.1 — A representation of different xitong and the place of

Municipalities in the system
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Figure 3.2 — A representation of local governmenta  nd xitong relationships
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Finally, the Municipality has extensive control oves own finances. As noted above
the Municipalities like Shanghai carry the samekras a Province or a Ministry and
this meant, especially prior to the tax reformsl8B4, that Shanghai had extensive
control over gathering and negotiating its shar¢hefcity’s tax (Lieberthal, 1995). In
the context of policy making the access to fundahgn important point to note because
a policy like the MLG would require funds that wduheed to be generated locally.
When the MLG was being developed in Shanghai thyevaas extremely wealthy. The
city was averaging GDP growth of 12% per year ia #arly 1990s and it was also
generating significant revenues. In 1993 Shanghaisual revnue was 43.9 billion
yuan. This was roughly double the revenue of 1484993 Shanghai spent 12.9 billion
yuan which is substantially less that its revenuedtill a significant amount (Shanghai
Statisitics Bureau Online, 2009). Although figufes 1993 were not available online it
is possible to compare Shanghai to other cities9®5 when the city generated greater
revenue and spent more than either Beijing or Thahyo cities of comparable size and
administrative rank (China Statistics Bureau OnlR@09).

These factors meant that Shanghai was able to tepariéh a degree of space to
innovate in terms of policy making. Obviously thises not mean that the city makes
policy without any links to the central governmengolicy goals or decisions but it

does mean that the city can, and frequently doekendecisions which create policy
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that is innovative and new in comparison to otlreas. In the case of the MLG how,

specifically, did this relative independence affiaet policy process?

In interviews with both Chinese and internatioredaarchers four different points were
raised which support the idea of Shanghai innogatiithin the confines of the Chinese
state. First, there is the point that Shanghaidattecause it was one of the more
advanced cities in China and was facing the sqmi@ssures of reform before other
areas. Because the city had advanced further alomgeform path it had become
exposed to the negative outcomes like urban povsoiyner (Interview BJO06-3).
Second, the proactive actions of policymakers iarfghai were highlighted (Interview
BJO7-1). As already discussed earlier in the chiapte could have been due to internal
or external pressure to reform social assistandieypdrhird, the idea that Shanghai
could act with a degree of independence becausts status and fiscal strength as a
Municipality was highlighted (Interview TJ06-3).rfllly, it was aruged that the reason
for Shanghai’'s ability to act was because it ha& ghblitical status to do as it pleased
due to connections between the national and Shédasghhng elites (Interview HKO06-
2). The idea that Shanghai was, as an administratiit, in a position to innovate in the
early 1990s is clear although the reasons givervaied. What this does tell us about
China is that the state should not be treated @ntrally administered unit with little
space for variation. It would appear from the cadgeShanghai’'s MLG that a
homogenous state dictating policy from the cerdrthé local is not the case. It is clear
in the case of Shanghai and the MLG that local wation was both possible and
allowed.

As discussed above, in one essay on the MLG, tleevention of a “Beijing Caller”
was said to have initiated the process (Yang, 2008jilst the content of this call is
unknown and the degree to which it did actuallyeham impact on the actions of Mayor
Huang is open to question it does raise an infagesssue. To what degree was
Shanghai innovating on its own as the intervievadaghlighted above suggests? Three
Beijing based scholars argued that the role ofiBgias instigating the MLG process
was of great importance, a position not supportedother interviews (Interview
GrplBJ06). These two points suggest that the velatidependence of Shanghai may

have been exaggerated. Alternatively they may atdia historical revision of the MLG
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story where the central government’s role is exeajgd giving the impression of a
more cohesive and centrally driven policy proce¥éithout access to specific

documents or individuals such as Mayor Huang ialimost impossible to determine
whether it was Shanghai or Beijing that really tetéhrthe processes which led to the
MLG. The preceding discussion indicates that theran interesting tension between
the centre and localities in terms of policy makarmyl who takes credit for successful
innovations. It should also be noted that regasd#swho, or which city, started the

MLG process the structure of the Chinese statdatifitate the degree of independence

and city level guidance which characterised thegse leading to the MLG.

Conclusion
Understanding Shanghai’'s development of the ML&jzsortant for two reasons. First,

understanding the origins of the MLG is a partha story of China’s social assistance
policy which has been largely ignored. As part loé Wiscourse on the MLG what
occurred during 1992 to 1993 in Shanghai has beamoetnote, a paragraph, or part
of a wider reconfiguration of the MLG story to lestffit the tendency of the CCP to

present policy as coherent in its long term develept.

By seeking to understand the origins of the MLG ave able to form the basis of a
wider explanation of why the policy emerged andalieped as it did. We are also able
to contribute to a wider and deeper understandinthe Chinese policy process than
that offered by a rational explanation. The Shanglaae highlights three important

areas that need to be considered when seekingoamation for a policy.

First, the role of individual actors is fundament@alunderstanding how a policy gets
onto the agenda, the processes it goes throughamdt eventually emerges in terms of
design. In the Shanghai case the policy was puthenagenda by individuals, the
process was directed by individuals and the probletantified, proposals put forward
and policy decided upon were all made by individuahd organisational actors. The
ongoing sponsorship of the process throughout byavidluang also ensured that the

process could navigate the potential difficultiégshee Chinese policy process. In order
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to explain why and how a policy emerged the moivet and actions of these

individuals need to be explored as fully as possibl

Second, the impact of feedback is significant iirsg the context for the policy agenda
and constraints on policy decisions. Previous camemts form the foundations on
which concerns for social assistance are basecco®ws and content from previous
policy decisions can have a profound impact in tanmsng the choices that are
available to policy makers. In the case of Shangimai the MLG the previous Three
Nos policy both created the need to change polwegugh its limitations but also
limited the choices that could be made helpingXplan the particular design of the
MLG.

Finally, the structure of the Chinese state faiiis policy innovation at the local level.
In Shanghai its status as a Municipality allowedddigh degree of flexibility in policy
making, in responding to local concerns and raigingds which meant innovations
such as the MLG could emerge without the need ppraval or funds from other
sources. The decentralisation of responsibility podiers by Beijing also appears to
have created the situation where policy innovati@as necessary. This was because the
city was developing faster economically and pustinther ahead with reforms than
other parts of the country and therefore Shanghditb innovate on social assistance
because it was facing the potential of social umesulting from urban poverty earlier

than other cities.

These three elements explain both the reason &MhG emerging and taking the
form that it did in Shanghai and also why the pokenerged in Shanghai at all. If we
consider a brief counterfactual the removal of ohthese elements would have led to a
different outcome. The favourable institutional toa of decentralisation and
Shanghai’s status in the bureaucracy allowed fticypanovations to emerge. Without
this element new policy innovations may have begted by other more powerful
interests or a lack of funds. The feedback from Theee Nos influenced the design
options that were considered. If the Three Nosrw@deen failing in the manner that it
was then the need for a means tested locally focnseasure may not have been

considered. Finally, if the influence of Mayor Hgadu as a policy sponsor had been
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lacking then the development of the MLG, or anrakiive policy response, may well
have been bogged down in negotiation and bargaibigigveen different Bureaux
resulting in a prolonged policy development in cast to the relatively quick

development and implementation of the MLG.

Altogether this presents a much more complex expian for Shanghai's MLG and
offers the basis for a more generalised explanatiadhe wider policy process regarding
the MLG. In Chapter 4 the application of this basit be explored when the processes

leading to the national roll out of the MLG in 198i& discussed.
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Chapter 4
The MLG 1994 — 1997:

Challenges and Sponsorship in the local to nationa | transition of
policy

Introduction
In Chapters 2 and 3 the discussion of challengethaotraditional system of social

assistance and the emergence of the MLG highlighied particular influence of
individual policy sponsors, feedback from previgdicy decisions, and the structure,
hierarchy and relationships of government on pafi@king in the PRC. These features
continued to influence the development of the ML$itamoved from a local level
policy experiment to a centrally supported natigmallcy — a phase that will be referred
to hereafter as the transition.

The period of transition is important to any undemging of the MLG for four reasons.
First, it is frequently omitted in discussions betdevelopment of the MLG with the
policy somehow getting from Shanghai to nationablementation without much
explanation. Second, the transition influenced dlesign of the MLG and level of
standardised implementation at the end of the itranshas been profoundly important
in later developments affecting the policy. Thitide transition saw a move away from
the Shanghai Model of the MLG toward the Dalian Mloahich formed the basis of
the policy design implemented nationally in 199ihaly, the transition highlights the
importance of a policy having a policy sponsor lie PRC but also emphasises the
significant impact on policy development and outesnthe institutional position of a

sponsor can have.

The transition of the MLG from a local innovatioa full national implementation
began in 1994. The eventual adoption of the ML@ asitionwide measure was due to
the actions of two policy sponsors who, for diffgreesasons, used the MLG as a means
to ensure urban social stability in light of thegomg impact of economic reforms. This
specific period can be treated as distinct for teasons. First, it saw the actual

development of the MLG from local experiment toioaal policy implementation as
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set out on the ™ September 1997 in the “State Council Circular reéigg the
establishing of a national urban resident MLG systel997 State Council Circular
hereafter (State-Council, 1997). Second, the pesocharacterised by the actions of
specific policy sponsors, Minister Duoji CairangdalRremier Li Peng; as well as the
continued influence of the decentralised state W& This chapter also examines in
depth the impact that routines in the bureaucracyhave on policy, the role of policy
actors who are not sponsors but still influentiad a&examines how these factors

contributed to the transition of the MLG from lo¢alnational policy.

This chapter will be structured as follows. Filstyill introduce the significant events,
documents and statistical data relevant to theogewhich will provide a short
introduction to the period and key trends that Ww# analysed later. As part of this
section the transition phase will be investigatedmore depth outlining the logic of
identifying particular policy sponsors as signifitéan the development of the MLG as a
national policy. The chapter will then discuss thée of Duoji Cairang, Minister of
Civil Affairs at the time, as a policy sponsor exhg his actions, motivations and the
influence his role had on the policy process. Tpensorship of Duoji will then be
contrasted with that of then Premier Li Peng’s inleelping the MLG become national
policy. Following from this the influence of a nusrbof smaller policy actors,
researchers and MCA officials, will be examined #mel analysis of the transition will
finish by assessing the impact that the institwtigosition occupied by the MCA had
on the policy. The chapter will conclude by drawihgse various points together and

relating them to the findings outlined in the prdiog chapters.

Developments during the Transition
The transition of the MLG from local to national ligg was marked by increased

activity by officials related to the policy and tlke&pansion of the MLG. In May 1994
the MCA held its Tenth National Conference in Bajjiand the MLG was discussed
both at national level and in public for the fitshe by Minister of Civil Affairs Duoji
Cairang (Duoji, 1995a). The conference was folloviagdan MCA circular extolling
officials to implement the spirit of the conferen®CA, 1995). In 1995 MLG activity
was confined to the MCA with meetings held duringyMin Xiamen and Qingdao
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which were attended by Minister Duoji and Vice-Mit@r Fan Baojun (Fan, 1998b,
Duoji, 1998a). Duoji published an editorial in soppof the MLG in theEconomic
Daily newspaper in June and in August a speech givenunyi &t a symposium of
Provincial, City and District civil affairs deparémt heads was published in an MCA
circular (Duoji, 1995c, Duoji, 1998e).

In 1996 and 1997 the MLG began to get discussednegher level of government and
in late 1997 one of the key documents on the potiog 1997 State Council Circular,
was published. In March 1996 then Premier Li Pemgtoned the plan to implement
the MLG during his report to the NPC on the NintheFYear Plan (1996-2000) and the
2010 Long Term Development Goals (Li, 1998e). Thes the first time since 1994
that a leader outside of the MCA publicly discusdelMLG. Premier Li’s speech was
followed by the NPC ratifying the Ninth Five YealaR and the 2010 Development
Goals. The MLG was therefore part of the officildrpfrom 1996 onwards. It was to be
implemented nationally at some point in the followifive years although at the time it
was not mentioned specifically when this would FEapNPC, 1998).

In 1997 the level of activity related to the MLCcreased again with Premier Li Peng
and Minister Duoji both giving speeches in thetfemght months of the year (Li, 1998f,
Duoji, 1998c, Duoji, 1998d). In addition Ministerubji penned an editorial on the
MLG for the People’s Daily the main party paper in China, in August (Dubp98f).
On the 2 September 1997 the State Council published itsct@ir regarding the
establishing of a national urban resident MLG syStevhich outlined the policy design
and objectives, methods of implementation and &ralinimetable for implementation
(State-Council, 1997). The timetable set out in 1887 State Council Circular called
for all prefecture leveldj) cities to have implemented MLG systems by the @ntP98
and for all county levelxfan) cities to have followed suit by 1999. This waideed
by a press conference attended by State Countill@uixian and Vice-Premier Zou
Jiahua (Li, 1998b, Zou, 1998); in addition Party n@ml-Secretary Jiang Zemin
mentioned the implementation of the MLG in his nepo the 1% Party Congress
(Jiang, 1998). The year finished with MCA officialan Baojun, Li Bengong and
Minister Duoji giving speeches to members of thél affairs bureaucracy extolling
implementation of the MLG (Duoji, 1998b, Fan, 199Ba 1998a).
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Statistical information for this period is extremdimited. Collection of data by
national, provincial, city and ministerial yearbgokas haphazard or non-existent when
it came to the MLG. Because of this it is imposgilal offer any kind of consistent data
other than the information on the number of cigepting an MLG system which is
discussed below. Appendix B offers more discussiorihe sources and limitations of

statistical data regarding the MLG.

There are some statistics, other than the numbetie$ implementing the MLG, which
can be gleaned from speeches on the MLG. As notéchapter 2 we know that the
MLG initially reached 7680 recipients when firstplamented in Shanghai in 1993
(Shanghai-BCA, 1997b). In August 1997 the numbemretfipients nationwide was
guoted as 2 million by Minister Duoji (Duoji, 1998eBy late 1997 there are two
speeches citing the total number of MLG recipieags2.02 million in November and
2.2 million in December (Fan, 1998a, Duoji, 1998h)terms of funding there are only
two figures given for the entire period and these again provided by speeches. In
November and December 1997 the total annual ammeing spent on the MLG was
1,150 million and 1,250 millioyuan respectively (Fan, 1998a, Duoji, 1998b). Beeau
of the problem with the spending and recipientistias it is the number of cities
implementing the MLG which will be used to form thasis of a deeper understanding
for the transition of the MLG from local to natidrolicy.

The Transition in Numbers
When looking at the number of cities implementihg MLG it is clear that the periods

1994-1995 and 1996-1997 were distinct. The firstgoke as illustrated by Figure 4.1,
was from 1994 to 1995 and was characterised byyalow take up of the MLG policy.

| do not start this first phase in 1993 becausé¢hat point the MLG was still an

innovation unique to Shanghai. The year is inclugtethe graph to contrast with the
development of the MLG during the transition periddthough numbers adopting the
policy were low, they were not stagnant and comthto increase throughout the time
period. The increase through this period was frasingle city (Shanghai) to 12 cities at

the end of 1995. The majority of these were eiirtesperous, provincial capitals or on
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the Eastern seaboard. The cities of Xiamen, Dalamangdong and Shenyang are

examples named in sources (see Appendix A).

Figure 4.1: Total Number of Cities Implementing the MLG 1993 — 1997
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See Appendix B for data sources.

As can be seen in Figure 4.1 from 1996 onwardsetiaas a steady increase in the
number of cities implementing the MLG. By Decemb#®97 334 cities had
implemented the policy including all MunicipalitieBhe vast majority of cities that had
not implemented were at county level although s@minces, such as Guangdong,
had achieved complete implementation (Interview BHK(). This difference in
implementation numbers is one example reflecting tistinct phases of development
from 1994 to 1997. To reflect these differences pgthases will be referred to as the
“pushing” phase for the period 1994-1995; and #ns&dblishing” phase for 1996-1997.

The Transition in People and Institutions
During the pushing phase, what has been highligatethe MCA phase by Chinese

researchers active during the time (Tang, 2003, gblicy was pushed rather than
ordered in terms of implementation. Speeches, larswand research reports suggest a
promotion or encouraging of local government topdbe policy rather than it being
ordered. Activities regarding the policy, such asetings and publications circulated

within the government, were limited to within theCM and a small number of official
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researchers spending time in the field. The masbha figure operating at this time was
the Minister of Civil Affairs Duoji Cairang and ietviewees close to the policy at the
time highlighted the significance of his role (Intew BJO7-3). In the majority of
documents available on the MLG at the time Duojir@=& was the individual giving
the speeches (I have calculated 50% of availaldedyes covering the MLG distributed
by the MCA during the period 1994-1995 were by D@airang) or cited in terms of
influencing the development of the policy at thise (Xi, 1998).

The establishing phase as represented in Figunefletts a significant development in
terms of the number of cities implementing the Ma@& culminated in the September
1997 announcement of the 1997 State Council Circlitaaddition the participants
involved in the process and the level of governnibay were operating at changed.
The activities of the state moved from the locakleand MCA at national level and
began to focus around the State Council and thsldtige mechanisms of the state such
as the National People’s Congress and the state's/éar plan. The MCA continued to
be active during this period as a key institutiometior in the development of the MLG.
In addition the notable individual participants arded beyond the activities of Duoji

Cairang.

In half of the 21 interviews conducted, includinly taose with MCA officials, the
actions of then Premier Li Peng were highlightedbaghg crucial to the national
implementation of the MLG. Documentary evidencepsuis the increased activity of
this leader as he began giving speeches and comremieetings as well as being
involved in the legislative and planning functioofsthe State (Jiang, 1998, Li, 1998d,
Li, 1998f, Li, 1998e, MCA, 1998, NPC, 1998). Thisynappear an obvious conclusion
yet the role of elite leaders, as well as thosmiatsterial level, is an area that has been
neglected in discussions of the MLG — especiallyEmglish language studies. The
following discussion will, therefore, explore theles and actions of Duoji and Li as

policy sponsors in greater detail.

Throughout both the push and establishing phasesransition of the MLG was also
influenced by the actions of other policy actors toutines of the bureaucracy, the

continued influence of the decentralised statefaadback from multiple MLG models.
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These features are significant in helping to explthe spread of the MLG and
development in the MLG policy design. The spreadhef policy was facilitated by
policy actors within the MCA bureaucracy and alsorbsearchers investigating the
MLG. These actors, using the routines of meetingsearch reports and materials
circulated in the bureaucracy maintained some preds implement the policy beyond
that exerted by the active policy sponsors. Varatn the MLG, particularly in funding
and administration, emerged during this period tuelecentralisation and also the
conflicting message produced by policy actors apdnsors regarding the use of
different approaches to the MLG. The MLG was tharefinfluenced not just by

sponsors but also by other policy actors and thetsire of the Chinese state.

The final area that will be examined is why the MUgving transitioned to national

policy in 1997, did not rapidly spread to otheriestin China that year. This is clear
from Figure 4.1 where at the end of 1997 only 3B#¥< had implemented the policy

whereas complete implementation required 2310scifiean, 2000a). The MCA was

given the role of overseeing implementation and #ow implementation was due to
the position of the MCA as a relatively weak miryswith limited access to resources.
The implementation of the MLG in the wake of th®71%tate Council Circular (State-

Council, 1997) faced a number of institutional tdrades that had long term impacts on
the policy. The lack of fiscal and personnel resesr local level obstruction through
non-compliance and incorrect implementation, arelitimovations developed to cope
with these issues will be discussed in the finaltiea of this chapter. Each of these
issues had institutional origins and demonstrates impact that previous policy

decisions, policy design and the structure of theescan have on policy in the PRC.

Ministerial Level Sponsorship: Duoji Cairang
Background
Duoji Cairang became Minister for Civil Affairs ih993 after a long political and
administrative career which started in 1959. Aftexing transferred from Gansu
Province Duoji spent the best part of 30 years wgriand developing his career in the
Tibetan Autonomous Region. In 1960 he joined thePCGd from 1965-66 he was
Head of Gyaca County Office and a Magistrate in @oeinty People’s Court. From
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1969 to 1973 Duoji took on multiple roles as chammand secretary for various
committees including the Cultural Revolution Revmoary Committee and
Autonomous Prefectural Committee in Shannan DistBaring this time he was also
the Deputy Leader of a production group in Gyacaur@®p Duoji moved up to
provincial level government in the region in 197Bere he was secretary of China

Youth Communist League for Tibet until 1977.

The first decade of significant reform saw Duojoroted to the highest levels of
Tibet’s autonomous-region military political adnstration (First Political Commissar
PLA 1977-83 and First Secretary 1982-87) and witparts of the regional CCP
structure (First Secretary of the CCP for Xigaz&7t2983 and Member of CCP
Standing Committee in Tibet 1977-1985) as well @grng politics at a national level
in the Central Commission for Discipline Inspectivom 1982-1987. The late 1980s
saw this trend continue and by the time of the 1pB8%&ests he had become Vice-
Chairman of the region’s People’s Government (188Bbefore becoming Chairman
(1985-1990) and Deputy Secretary of the CCP’s Lepdarty Group in Tibet (1985-
1990). He was also elected to thé"XBCP Central Committee in 1987; a position he
has held through the 415" and 16' CCP Central Committees until 2007.

In 1990 he moved to Beijing and the MCA where hevedbfrom Deputy Secretary
(1990-1993) to Secretary (1993-2003), Vice Minis{@090-1993) and eventually
Minister in 1993 where he continued in the posil#@03. His last recorded positions
where as Chairman of the W @&thnic Affairs Committee of the NPC from 2003 aasd
Vice-Chairman of the China International Committee Natural Disasters which he
was reappointed to in 2000. Apart from being a camenhead in Gansu from 1957-
1959 and, prior to that, a clerical worker and wteam leader in the 1950s Duoji has
spent his career within the CCP and State strucflihe emergence of the MLG
coincided with his promotion to Minister and thevel®pment of the MLG into a
national measure was one of the key features dumisdime as Minister until 2003
(China Vitae Online, 2009).
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Identifying Duoji Cairang as a Policy Sponsor
As Minister for Civil Affairs during the MLG policg transition from local to national

level Duoji Cairang occupied a position of instibutal and administrative significance.
As noted previously, during interviews conductedhvofficials and researchers in the
PRC regarding the MLG it was the personal role abjpwhich was repeatedly noted
rather than that of the institutional position ofnidter. This implies that the influence
of the Minister regarding the MLG extended beyohd pragmatism of bureaucratic
office. This active role and influence identifiadinterviews (Interview BJ07-3) is also
evident in the available documentary materials £298). At the most basic level Duoji
has written and published two books on the MLGjaassistance, social welfare and
the reform process (Duoji, 1995b, Duoji, 2001a). &lso published editorials on the
MLG in the Jingji Ribao(Economic Daily) andRenmin Riba¢People’s Daily), setting
out the aims of the state, MCA and the CCP throtiggse mouthpiece publications
(Duoji, 1995c, Duoji, 1998f). Duoji attended andvgaspeeches at various meetings
related to the MLG and wider social assistancecpsiwhich will be discussed in more
detail below. Finally, Duoji was visibly active ahe MLG over a sustained period of
time which straddled multiple stages of the policgcess giving speeches and writing
on the policy in 1994 through to 2001. This comboraof perceived influence on the
MLG, interest in the policy sphere in general, atfctivity and time commitment does

support the idea that Duoji was a significant poBponsor regarding the transition.

It could be countered that Duoji was, in this ins&®, acting as representative of the
MCA and should not be treated as an individual spanwhilst the available evidence
is limited a case can be made for Duoji being seethe policy sponsor rather than the
MCA. First, the activity of Duoji regarding the ML@as significant in numerical
terms. As noted over 50% of available speecheseditdrials released by the MCA on
the MLG from 1994-1995 were delivered or written Dyoji Cairang. The speeches

given, work meetings attended, and editorials emittould have all been dealt with by

° This claim is based on analysis of available materials regarding the MLG. These

materials included all MCA yearbooks as well as collected internally published collections of
documents on the MLG (the Chengshi jumin zuidi shenghuo baozhang zhidu wenjian zike
huibian referred to in the bibliography). During this time Duoji did deliver speeches on other
aspects of the work of the MCA and in some cases the MLG was a specific part of a speech
which touched on other aspects of the MCAs work. The indication is that whilst Duoji did focus
on the MLG during this time, more so than other actors in the MCA, he was not focusing solely
on this particular policy.
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another more junior member of the MCA bureaucraks .Minister Duoji could have

delegated authority to a Vice Minister or even Bepartmental Director for Disaster
Relief and Social Relief, which would have day &y desponsibility for running social
relief at the time, in order to push the MLG withhe MCA. This was not the case, it
was Duoji Cairang who gave the speeches, wroteramld, and actively connected

himself with the policy.

Second, it is only in 1997 and the period post en@ntation that less senior members
of the MCA become visibly active on the MLG (Fa®98a, Xi, 1998). This suggests
that preceding this activity it was Duoji takingrant line role on the policy but also
that it was not seen within the MCA as being agoto expend personnel resources on
because it was not being formally implemented. d;hine books referred to above are
apparently the only published texts written by DUdJhis supports the idea that he
took a particular interest in social welfare andiabassistance policy. Finally, the
actual content of speeches given has a qualitgtiffierent substance to the speeches
given by Vice Ministers and eventually the Minsternso succeeded him. Whilst open
to some interpretation the content of the speecheghe push phase, gives the
impression of a dialogue and persuasion takingeplather than a command and
comply or listing of goals style found in other spkes by top officials like Premier Li
Peng, who it should be noted had the authorityetmahd that local government act. A
particular example would be Li Peng in May 1997eohtly poorer central-west cities to
implement the MLG in contrast to Duoji’'s negotiatgdnce on the issue (Fan, 1998a,
Li, 1998d, Xi, 1998). This suggests that Duoji vimshe process of actively promoting
the policy rather than seeking the compliance os¢hlower down the bureaucratic

hierarchy.

In interview and documentary findings Duoji Cairahgd a significant role in the
emergence of the MLG but what specific impacts dan associated with his
sponsorship of the MLG policy? The impacts of Dwagia sponsor on the MLG can be

categorised into four specific areas covering thaog 1994-1995; setting the agenda,

6 To explore this further during fieldtrips | made finding additional texts published by

Duoiji part of my routine search for documents. This included accessing library resources at the
Chinese Academy of Social Sciences, Nankai University in Tianjin and the Universities Service
Centre at the Chinese University of Hong Kong.
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maintaining the agenda, tailoring presentation loé tMLG and finally directly

intervening in local government. It is these foreas which will now be discussed.

Setting and Maintaining the Agenda
The first impact Duoji had on the MLG was in 1994em he shifted the policy on to the

national agenda by discussing the policy brieflytise 10" National Civil Affairs
Conference. The exact status of the MLG at thistpisiunclear because in 1994 Duoji
calls for the policy to be “progressively introddt€zhuba shixingy(Duoji, 1995a) and
although in later documents a number of terms lyeBuoji imply the policy should
be implemented, such akixing andtuixing (Duoji, 1995c, Duoji, 1998e), there is no
specific call by any authority higher than the MGAthe use of language stronger than
this. A phrase used later for implementation of MieG, guanche is not used during
this push phase at all. State Councillors and atienbers of the Government are also
absent in supporting the MLG during this periodereremier Li did not reiterate his
support of the MLG until 1996. The unclear positminthe MLG is further supported
by other written sources (Tang, 2003) and alsaveess (Interviews TJ06-1 and BJO6-
3) which suggest that at this time the MCA was mgghthe policy without the State
Council explicitly supporting the policy or callirfgr its implementation. The pushing

phase is labelled as such because of the uncttas she MLG had.

This shift onto the national agenda occurred at Teath National Civil Affairs
Congress held in May 1994 when the MLG was giveieva lines in Duoji’'s main
speech, where he stated that the MCA should: “. etangoan social assistance through
the progressive introductiorzi{uba shixiny of local minimum livelihood guarantee
relief” (Duoji, 1995a). There was no other mentafrthe MLG and no reference to the
system operating in Shanghai or any other modeh®fMLG that might be adopted.
Although a minor mention in a speech dominated Hiyelo concerns and MCA
responsibilities, categorising the MLG as a polioybe introduced was a significant
development. This is because, whilst a local lexgleriment, the MLG would have had
neither widespread coverage nor official endorseéraed this would limit the policy in
terms of expansion. It would remain an option fogdl policy makers to implement if

they were even aware of the policy. However, omdeecame a policy on the national
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agenda it gained both in terms of information bespgead and from being endorsed by

a central level authority.

Having put the MLG on the national agenda the seéampact Duoji had was to ensure
that the policy remained on the agenda. This wasaged through maintaining a visible
presence supporting the policy. Due to the undé&stus of the MLG it occupied a grey
area in the policy process. This was because, uiittih® status associated with a State
Council order to implement, the policy was an optwhich ought to be implemented
rather than must be implemented. This meant tleaMhG could arguably have slipped
in terms of coverage and implementation if a certivel of activity was not

maintained by interested parties.

By maintaining a policy on the national agenda aisMer makes a very clear statement
of intent. In interviews conducted with both ofits and researchers (Interview BJ06-2
and BJ07-3) within the MCA the individual role diet Minister in this example is made
very clear. Whilst it might be anticipated that anldter would only take these actions
with the support of a member of the elite leadgrshe only indication that this was the
case was Li Peng’s support of Duoji in 1994. In $igech to the fONational Civil
Affairs Conference Premier Li discusses the MCA@rkvon social and disaster relief.
He then says that the problem of elderly and waylage people without work needs to
be addressed, stating that: “We oughhggai to give these people a basic livelihood
guarantee” (Li, 1995). Despite not providing fisoalegislative support for the policy
at this stage, because this would be impossibla fdinister to do, pushing a policy up
the agenda is still a significant act and there aasrresponding, albeit initially small,
response to this as the number of cities with MlySteams increased. As a Minister,
Duoji Cairang was required to make a lot of spescheuld write editorial content and
publish (perceived as) influential materials onigek. With regards to the MLG this
took place frequently across all fronts during thexiod in question (Duoji, 1995c,
Duoji, 1995b, Duoji, 1998f, Duoji, 2001a). In thexample we have a policy sponsor
who has the position within the state to exertuefice on the policy process within his
particular sphere of interest. This influence wasdal both on the status that was
associated with an administrative position of statealso through the use of available
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resources, even if they are in comparison to s@aeédrs limited, to make it clear what

the sponsor’s views and wishes were.

Tailoring Presentation of Policy
In addition to putting and maintaining the poliay the agenda Minister Duoji also had

significant influence in tailoring the presentatiohthe MLG during the push phase, in
order to negotiate opposition and problems thatrgatk In tailoring the presentation of
the MLG Duoji, put forward a specific interpretati@of the MLG policy to counter
emerging obstruction from local government and irex implementation of the
measure. The main means to manage problems witNLl@& was to tailor the spread
and expectations surrounding the MLG so the poleguld better suit local
circumstances in areas resisting the call to impl@mthe MLG. Resistance to
implementation was highlighted during an interviesth one MCA official (Interview
BJ06-2) and also by the problem being addressegerches and editorials by Duoji at
the time (Duoji, 1998e, Duoji, 1998a, Duoji, 1995c¢)

There were four significant problems facing the Md@ring the push phase which
Duoji tailored discussion and development of the@Mio overcome. The first problem
was the perception by some in local BCA officesttihil@de MLG was not the
responsibility of the MCA. Second, the MLG was toaoch work and too troublesome
to be a worthwhile investment of resources for lgmvernments and the BCAs. Third,
it was a new policy that had no guidelines, regoilst and was unfamiliar. This is an
interesting issue because typically policy, whemoamced, would come with a
corresponding set of objectives and methods. Ircéise of the MLG this material was,
in the push phase, conspicuous by its absencellyitie policy was viewed as being
inappropriate to certain areas in terms of theiwrettgopment (Duoji, 1998e). This is a
financial concern as underdeveloped or impoverigtreds would have populations that
would be more likely to receive the policy. Thedinting of the policy would be a point
of contention as these poorer areas would havelanialdgets with which to finance

what could be significant spending on the MLG.
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Duoji Cairang specifically countered each of thpeats throughout 1995 in speeches
to Civil Affairs bureaucrats. Directing his argunteiat the Civil Affairs bureaucracy is
an interesting tactic by Duoji as the real decision introducing new policy in local
government would be in the People’s Government #mel Finance Bureaux.
Furthermore Duoji could not order local governmetatscarry out any policy. Duoji
may have been hoping that his arguments would daresfierred by officials when they
returned to their localities or it may be that haswacing intransigence on the MLG
from within the MCA as well as from local governnmeudltimately the target audience
of Duoji’'s speeches on these problems reflectedithi¢éations of influence that came

with his position as a Minister.

Duoji used three approaches to counter challengegetting the MLG implemented.
First, Duoji tied the MLG to three core aspectshaf CCP-State’s overall policy aims at
the time. Duoji connected the MLG to the overaljegtive of ensuring continued social
stability using the specific phrabaochi shehui wendingmaintaining social stability”)
on a number of occasions when outlining the benedit the policy (Duoji, 1995c,
Duoji, 1998e). He also presented the MLG as a palibich tied into the CCP-State’s
responsibilities to the urban poor and would theneetbenefit all involved as it would
encourage positive perceptions of the governmeutiag that:
“...this work [the MLG] reflects the party and goverant care for the
masses and the superiority of the socialist sys{@ubji, 1998a).
And that:
“Carrying out the urban resident MLG line systemniportant to both our
nation and to guaranteeing human rights, becauseight to life and to
development are the most basic human rights. Geyrgut the MLG is a
major initiative for guaranteeing the right to ljewill have extensive and

far reaching impacts both internationally and damaby” (Duoji, 1998e).

Finally, Duoji tied the MLG to the continuation @fe reform project by providing

social stability and, therefore, was linked to aigly the core policy concept of the
post-Mao era. The MLG was indicated as a policy lieéh guaranteed the continuation
of the reform process and also an indication oin@lsi development. In a speech to a

symposium on the MLG Duoji stated that: “Establghia complete social security
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system is an important project which complemengsdéepening of economic reforms
and establishing a socialist market economic systébwioji, 1998e). Using other

countries social assistance policies as the basithis Duoji also made the point that
MLG-type policies were a global standard amongsteliged nations and something
that China should aspire to (Duoji, 1995c, Duop9&e). By configuring the debate
surrounding the MLG in such a way Duoji ensured thaisting the MLG for whatever

reason would be unlikely as it would be the eq@mblof questioning core party-state
doctrine.

In addition to linking the MLG with the wider policbjectives of the CCP-State Duoji
took two further steps to counter local level insigence regarding the MLG. The
arguments that the MLG was outside the responsiloii the MLG, additional work
and troublesome were countered together. This eoamgument was based around the
previous MCA commitment to urban social assistahceugh the “Three Nos” policy.
Essentially the MCA already had responsibility foe poorest and most vulnerable in
China’s cities and the MLG was, therefore, not atemsion of responsibility but
instead a continuity. In addition, the MLG was pr&ed as an reform of treanwu
policy rather than a new policy in its own rightu@®i, 1995c, Duoji, 1998e). In one
speech Duoji presented this argument as:

“We can very clearly say this work [the MLG] is aunttional

responsibility of the Ministry of Civil Affairs. Bcause the MLG is a

reform of the traditional social assistance systasnot a new or increased

responsibility” (Duoji, 1998e).

This might also be understood as Duoji laying cl&nurban social assistance as part of
the MCA’s remit during the run up to the estabimghiof the Ministry of Labour and
Social Security (MoLSS). The implication of MoLS8ilhg established was that social
security responsibilities were being reconfigured éhe MCA might have lost out in
this process. As it was they retained their maspoasibilities. In the same speech
Duoji argues that carrying out the MLG was not withguidelines and should not be
troublesome because: “The practical experiencehainghai, Dalian and other cities
already answers the problem” (Duoji, 1998e).
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Finally, dealing with opposition from local goverant because of varied levels of
development elicited a very practical response. lémpntation was staggered
nationally in order to allow under developed argage to adapt to implementing the
MLG. Focus was put on those cities seen as develeggedominantly on the Eastern
Seaboard and the municipalities. Those cities letels under developed, mainly in the
Central-West of the country, were permitted todwillater when circumstances would
allow it (Duoji, 1995c, Duoji, 1998d, Xi, 1998).

Direct Sponsor Intervention in Local Government
A final means by which Duoji can be seen to be taxgrinfluence over the

development of the MLG was by personal intervergiam two cases. For example
Duoji is cited as personally intervening in order gsee the MLG implemented in
Beijing. In this particular case it is implied thaessure was exerted on the government
of Beijing to implement the MLG. Given the statusBeijing as the political heart of
the Chinese state and one of the Municipalitiegoitild have been of great significance
if the city had not implemented the policy. In teref seeking national implementation
establishing a base of successful implementatianthé municipalities would have
benefitted the process. Not only would it have teagight to the push for the policy to
be established but it would also expand the expegiemethods and support that could

be drawn upon when other cities began to implerfieat 1997).

In addition Duoji is cited by a report published 2002 on the MLG in Liaoning as
having intervened in the development of the politythe Province. In this example
Duoji is cited as having suggested in 1995 thatdihe of Dalian establish an MLG
system to provide an example to the other citidheénarea on how to set up and manage
such a system (Zhang, 2002b). The local governmedalian subsequently established
an MLG system which was used as an example foonlgtcities in Liaoning but also

in the rest of China (Interview BJ06-1). The depeh@nt of Dalian’'s MLG system is
discussed in more detail in Chapter 6.

Both these cases suggest that although Duoji nfigiae been limited in his ability to

push the MLG in some areas in others he was maeessful. This raises two points.
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First, Duoji was capable of persuading cities whawemunder no obligation to follow his
instructions to implement MLG systems. This implieat he was either persuasive or
had significant political capital in these citieshave officials would listen to his
suggestions. Second, Duoji may have been tapptogthe particular agendas of these
cities when he made his interventions. It is ehtiggossible that both Beijing and
Dalian were at the time prepared to invest in ésfalbg MLG systems because the
cities were facing enterprise reforms and the p@ky destabilising affects of
increasing urban poverty, like Shanghai before them

Sponsor Motivations
This leaves what is perhaps one of the most clgiligraspects of understanding policy

sponsorship or of any explanation of policy actersvhy. There are four possible
explanations based on the available evidence. ifsteeixplanation to consider is that
establishing the MLG really was linked to the olijggs of sustaining social stability
and the continuation of the reform project. Sosialbility and the continuation of the
reform project were, therefore, the core reasonshi® MLG being established (Duoji,
1995c, Duoji, 1998a, Duoji, 1998e). Given that Du@girang was a leader, in Tibet,
during the 1989 disturbances and then went on ¢orbe a senior leader and Minister,
it is reasonable to assume that social stability @@ reform project were a genuine
concern for him as he would have experienced sawéhbility first hand in a position

of responsibility.

Second, it is also worth noting that having writtes® books specifically on the subject
of social welfare and assistance Duoji did appeahdve a genuine interest in this
particular policy area (Duoji, 1995b, Duoji, 200145 Minister of Civil Affairs Duoji
was responsible for a broad number of policy aiealsiding for example marriages,
managing non-government organisations, relief froatural disasters, and the social
welfare system for the disabled, elderly and array e does appear to have had a
particular interest in the provision and reformswoicial assistance in China. | would
argue that social assistance was of special intévethe Minister and this is another

reason that explains why he took such an activeirothe development of the MLG.
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The third possibility is that promoting the MLG wdusecure resources and empower
the MCA, essentially a self interested choice by Bhinister in question. There is no
real evidence that this was the case with DuojithedMLG beyond the claiming of the
MLG as a responsibility of the MCA (Duoji, 1998&xior to this point the MCA has
been noted as lacking in stature (Wong, 1998) whidyht explain why Duoji would
seek a new policy tied to the Ministry. Whilst tiesuld be construed as a self interested
action it does not make sense when consideringiBwjpport of the MLG in the mid-
1990s. Although the MLG has gone on to become atigee policy which attracts
central budget allocations, praise amongst Chitedglers and international attention
this was not the case in the early to mid-1990datn the policy could be viewed as
having been a potential problem to get implemenbedause it relied on local
government compliance and financing; neither of cwhare things the MCA had
influence over. Whilst there does not appear toehlawen anything to gain from the
promotion of the MLG it is conceivable that it dmtotect or guarantee the MCA’s
continued role in urban social assistance at a tmen the future roles of Ministries
was being debated amongst the elite leaders; asl mitove the emergence of MoLSS
saw a major change in the configuration of soceusity responsibilities and Duoji
may have been making this argument as a meanstecpwhat he perceived as the
MCA'’s interests.

The fourth explanation to consider is that ideatagicommitments were the driving
force behind support for the MLG. Ideological hegéers to a commitment to the MLG
that is based on concepts associated with the RR@rgng Communist ideology.

Speeches given by Duoji show a strong undercuafesicialist thinking and nationalist
pride that is tied into the implementation of th&® The MLG was put forward as a
means to demonstrate the state’s care for the @g@ploji, 1998c) and establish a
policy that would reflect well on the Chinese refoproject in an international setting
(Duoji, 1995c¢). Duoji would use phrases like: “..ghvork [the MLG] reflects the party

and government care for the masses and the supenbthe socialist system” (Duoji,

1998a) when discussing the merits of the MLG. TheGvipresented here is a tool
which strengthens the legitimacy of the status auo supports the people. Politically
Duoji presents the MLG as an almost perfect pdiocythe Communist Party.
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These points run counter to the strong neo-libeatlire of social security reform of the
1990s and disappear from the language of the MG\ @ther state organs once the
MLG moved out of this particular phase of its deyehent. For example Premier Li
refers to the policy as “efficient’you xiag in 1997 during a State Council Office
meeting but there is no rhetoric regarding the adréhe Party or the superiority of
socialism (Li, 1998d). This implies that these fgaitar lines of argument in terms of
supporting the policy were unique to the pushingseghand, given the primary role of
Minister Duoji, his particular efforts in sponsagithe MLG.

The most likely reason for Duoji supporting the ML@n the understanding of the
evidence that is available, is that it was a comtoom of factors. Post-1989 pragmatism
and concerns over continued social stability fus#l a strong ideological commitment
to social assistance. This combined with a contarsupporting the legitimacy of the
Chinese state both in the domestic and interndtiargnas to create a complex set of
motivations for the Minister who pushed the MLGrd 994.

Outcomes of Duoji’'s Sponsorship
What outcomes did Minister Duoji’'s sponsorship hamehe MLG? The main outcome

of Duoji’'s sponsorship of the MLG, using non-comftational persuasive means to
negotiate implementation as well as accepting implgation based on local
developmental circumstances, was a relatively levell of implementation by the end
of 1995. The other major outcome of this sponsprsivas an uneven national
implementation and local variations in financinglaroverage within the core concept
of the MLG policy. Provided the core concept, a nsetested locally administered and
funded measure to provide subsistence subsidiehetourban poor, was followed
variations were allowed. This can be put down &ftirly relaxed response to concerns
over a lack of regulations. In addition it reflecksat without a State Council or CCP
Central Committee decision on a policy there waseab pressure on local governments
to comply with the wishes of a Minister. The MLG svallowed to spread with a main
aim attached to it but beyond this no centrallytated methods were attached. This in
combination with the specifics of local circumstasded to variations emerging in the

MLG in different parts of the PRC. The methods antcomes of Duoji's sponsorship
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of the MLG contrast sharply with that of Li Penglahe discussion will now turn to his

elite level sponsorship of the policy.

Elite Sponsorship: Li Peng
Background

Similar to Duoji Cairang Li's career developmentsatirough various state and Party
positions. Li Peng's background was predominantlythhe energy sector with a
particular interest in hydro-electric power. Lined the CCP in 1945 and from 1948 to
1955 he studied at Moscow Institute of Power befetarning to the PRC. From 1955
to 1966 he was Chief Engineer and Deputy Directdfeangman Hydroelectric Power
Plant in Jilin Province. In 1966 to 1976 he occdpaenumber of senior positions in the
Beijing Power Supply Bureau and Power Administratas well as being Director of
Fuxin Power Plant in Liaoning Province and Directdrthe Northeast China Power
Administration. From 1979 to 1983 he was both Sacyeand Vice-Minister of Power
Industry. In 1982 he was elected to the Central @dtee of the CCP for the first time
and in 1985 he became a member of the CCP PolitBetaveen 1983 and 1987 he was
Vice Premier of the State Council. In 1985 he wagomted as Minister of the State
Education Commission and Power Industry and as-Mitester and Deputy-Secretary
in the Ministry of Water Resources. In 1987 he beeaActing-Premier of the State
Council and from 1988 to 1990 he was also Minidterthe State Commission for
Restructuring the Economy. In 1993 he became Preohithe State Council and held
the position until 1998. His last post was as Ghair of the Standing Committee of the
NPC which he held from 1998 to 2003 (China Vitadii#). Li was integral to elite
level politics during the 1980s and 1990s reforrhshe post-Mao era. In the recent
memoirs of Zhao Ziyang, purged from the governmerihe aftermath of Tiananmen,
Li is presented as one of the key actors duringTia@anmen protests and events of
1989. He is portrayed as being active in orchesgafhao’s purge, the actions taken
against the students and the subsequent econordigadalitical clampdown (Zhao,
2009). Finally, as with Duoji it should be notedatthLi came into his most senior
position from which he could significantly influempolicies such as the MLG in 1993

just as the policy emerged.
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Identifying Li Peng as a Sponsor
The establishing phase was one of rapid changeedsed coverage, and national

implementation of the MLG and it was dominated g &ctions of Premier Li Peng. Li
took an active part in overseeing the acceleraeeldpment of the MLG into a
national policy and, therefore, his actions andivations need to be considered. Whilst
it is difficult to qualify a lot of information regyding these elite level leaders, interviews
conducted in 2006 and 2007, as well as texts orsibgect (for example Tang, 2003),
make it very clear that he was fundamental to ttezgss. The role of Li Peng was
highlighted in over 50 per cent of interviews cociddl and was the most mentioned
individual leader brought up in interviews (Intewis Grp2BJ06, TJ06-3, TJO06-1,
BJO7-1, BJ06-2, and BJO7-3). These particular wigrs consisted of MCA officials,
think tank researchers and academic researchershav® been active in the MLG
policy process throughout the 1990s and 2000s.dJUsiase interviews and available
documents it is possible to construct a pictureacfions, outcomes and possible
motivations surrounding these two policy sponsearding the MLG and this offers

both explanation and a comparison to other polmnsors.

Impact of Li Peng as a Sponsor
The impact that Li had as a sponsor is very appaveen the developments during the

establishing phase are considered. Premier Li load discernible impacts on the
development of the MLG: pressuring areas to implantee policy; consolidating
justifications of the MLG, incorporating the MLGtmthe Ninth Five Year Plan and
2010 Development Goals; and finally, by working &vds the publication of the 1997
State Council Circular. Demands and pressure aamsagespecially in the Central West,
to catch up and implement the MLG appeared andhtiguage used by Li Peng on this
issue was less than accommodating. At a meetiMpyn1997 of the Office of the State
Council Li made it explicitly clear that such detayere unacceptable and that is was
the Council’s intention to see a national implenaéon:

“Currently still only comparatively developed arehave implemented

[the MLG] the number of central-west areas whi@ven carried out this

system is small... This measure does not spend aofloinoney, its

effectiveness is extremely good, it is a capableasare beneficial to
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social stability, and it ought to be carried oationally. Please would the

MCA investigate putting forward this plan.” (Li928d)
The justifications for the MLG put forward by th&ate also consolidated into what are
now familiar points of ensuring social stabilitydkigh the protection of those who were
formally Three Nos and those who were impoveristitedugh unemployment, being
laid off, or through non-receipt of pensions (Li,99Bf). The international/
developmental comparison and concerns over thg-ptate legitimacy were no longer
as explicit in terms of justifying the policy.

Following his work report to the NPC in March 198t highest level legislative
institution in China began to mention the MLG (L1998e). The policy was
incorporated into the 2010 Development Goals aed\limth Five Year Plan for 1996-
2000 (NPC, 1998); a marked difference from the prilm ministry based push of the
preceding two years. Li's role here is inferrednirdris high profile in interview data
and the fact that the NPC is often seen as a ruttherp institution for decisions that
have already been made by the central leadersieigalBe the MLG is mentioned at
this time it indicates the policy is to be implertesh but it also indicates that the
decision on the policy has already been made d\tae specific timetable or regulatory
documents have not been published. Li's associatitim the MLG in interviews, his
support of the policy in 1994 and his speeches @t the policy in the lead up to
1997 suggest that Li was fundamental to gettingpiblecy into the national plan and
persuading other members of the State Council aG& Central Committee that it

should be implemented.

The final part of establishing the MLG as a natlgraicy and completing the transition
was the State Council publishing its 1997 Circwlarthe MLG and announcing that it
was to be established nationally. Again Li's rolerdnis not clearly set out but the
significance attributed by interviewees and thd that he was the head of the State
Council at the time suggest a significant role. 997 State Council Circular was
published on % September and this had two important impacts om pblicy
development of the MLG. First, it provided a clead centrally endorsed set of core
values and implementation methods, such as admaitist of applications and funding,

for the MLG. Second, it also provided a solid tiat#eé for the national implementation
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of the MLG which built on the 2010 Goals and Niriive Year Plan that the policy
should be implemented by the end of the centurgtéSTCouncil, 1997).

Sponsorship Methods
The methods used to achieve the transition by dinamch the same as those utilised by

Duoji Cairang. Speeches which made reference tdiib® (Jiang, 1998, Li, 1995, Li,
1998e, Li, 1998f), comments recorded in meetingsofp 1998d, Li, 1998d) and the
additional use of legislative institutions suchtlas NPC (Li, 1998B; NPC, 1998; MCA,
1998) as well as the eventual emergence of a Sttecil Circular regarding the MLG
(State Council, 1997) all contributed to the chammg®cus regarding the MLG.

The decision to implement the MLG nationally wasdeauring the 64 meeting of the
State Council cited by Minister Duoji in a work &iing on the MLG (Duoji, 1998d).
Although the date of the meeting is not given it t& assumed, because the MLG was
incorporated into the legislative activities of tN®C in March 1996, that the meeting
took place some time in early 1996. It is notahkt Premier Li was associated with the
MLG and took action on the policy before this megttook place whereas in the case
of General Secretary Jiang Zemin and other cenéadlers the only documented
speeches where a long time after the meeting arthentime of the publication of the
1997 State Council Circular (Jiang, 1998, Li, 1998tu, 1998).

The language used to promote the MLG changed duttireg establishing phase
reflecting a shift toward a more demanding styldamiguage. For example in Premier
Li's statement quoted above there is no accommaadati regional developmental
disparities and an order that the issue be inwasiigand resolved (Jiang, 1998, Li,
1998d). A great deal of activity occurred around thme of the 1997 State Council
Circular being published which would be expectetidlsio suggests that the MLG was
viewed as a significant event which warranted poesgerences and the attendance of
State Council members (Li, 1998b, Zou, 1998). Whiisse efforts do bear similarity to
the previous push phase of the MLG it is the usmstitutional venues outside of the
narrow confines of the MCA to promote the policydatifferences in outcome, notably

a move to national implementation, which are ohgigance.
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Sponsor Motivation
The motivations of elite leaders such as Li areywdifficult to determine beyond

making informed inferences. There are four reasdmsthe elite leadership might have
swung behind the MLG at this particular time. Fitbere was a standing commitment
by Li Peng to the MLG when he supported Duoji’d talimplement the policy in 1994
(Li, 1995). It is assumed that Premier Li would édeen monitoring the policy from
this time onwards and it is known that he did reeeieports from the MCA and
members of NPC on the development of the MLG (inégsv BJ06-2). Although this
does not necessarily mean a commitment to impletmenMLG it does show a long
standing support, interest and awareness of theumea/Nhen difficult decisions on the
reform of the state owned sector were to be madeduld have been aware of the
MLG as a measure that could help alleviate sont@epotentially destabilising social

outcomes.

Second, the policy success was being reported @btineaucracy through research
reports and work meetings held by the MCA. In additthe MCA was actively
reporting on the MLG as part of its routine respbitifes to the State Council
(Interviews BJ06-2, TJO6-1 and BJO7-1). This medhat the elites would have been
aware of a successful policy and receiving regui@rmation on it. Again this does not
make a commitment to implement the MLG but it dsaggest that when decisions
were being made on reforms in 1996 and 1997, dsop#ne Ninth Five Year Plan and
the build up to the I5Party Congress in September 1997, the MLG would: leeen
on the agenda (Saich, 2004).

Third, the MCA was already pushing the MLG and wasking towards some means
to ensure national implementation (Interview BJQ.73his meant that it was not only
on the agenda being put to elite leaders but th&trms of implementation there was
already a ministry fully supporting the policy aadaertain amount of the required work
already done. It would have been attractive tora¢fdgaders to have what could be seen
as a ready made solution to increasing urban ppeerd potential social unrest which

could be implemented nationally if necessary.
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Finally, the years 1996 and 1997 saw the reforncgs® push the SOE sector almost to
breaking point with 50% of SOEs losing money areldlctor as a whole losing money
for the first time. This crisis saw correspondir@ncerns over the possible impact on
social stability that further rationalisation midiave. Duoji noted that enterprises were
struggling to provide for their workers before thés early August 1997 just before the
MLG was announced as a national policy (Duoji, 98he 18" National Party
Congress in September 1997 saw Jiang Zemin andRéhgji announce that they were
committed to establishing a mixed economy; and ardd 1998 Premier Zhu Rongji
announced an end to the cradle to grave socialisesystem provided by state owned
enterprises (Saich, 2004). The leadership who wbalde signed off on the MLG,
including Premier Li, would have been aware of ¢hepcoming announcements and
the implications of continued economic reform ahd tleconstruction of the iron rice

bowl.

MCA officials and Chinese researchers reported ¢tbaterns were especially focused
on the projected massive increase in laid off wiglkes well as those affected by losing
welfare benefits and pensions through their formerk unitsstruggling with market
conditions (Interview Grp1BJ06, BJO7-1 and BJO713)ese concerns are also reflected
in Chinese texts on urban social assistance with ¢mowth of both urban
unemployment and laid off workers being tied tor@&asing prices to create a
potentially destabilising social situation (Tad§98, Tang, 2003). These concerns over
the collapse of the SOE sector ultimately led Ztmndgi to announce in 1998 that the
problem of the state owned sector would be resolvdtree years (Saich, 2004). It is
fair to assume that during the run up to the naliemplementation of the MLG the
crisis affecting China’s SOE sector was high on d@genda for all of China’s policy

makers not least Li Peng.

The additional pressure being brought to bear omé3le society by the reform of the
SOE sector was arguably the most important motwato consider. The threat of an
unstable society brought about by the reforms whalte resonated with the leadership
of 1997 as it echoed the concerns over worker graad inflationary pressures of

1989. This concern with the social welfare impagtsreforms was reflected in the
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reform and experimentation in other areas of thm@assecurity system for example in
pensions, health insurance, and unemployment. \Mitthds concern to contain current
problems and pre-empt future instability the MLGulblikely not have made it onto
the agenda. Once it was on the agenda, howevefath@s noted above would have
come into play to further support its case for gidaState Council supported national

implementation.

Comparing Li’'s Sponsorship to Duoji's
The comparison with the actions and outcomes ofMI@A Minister Duoji Cairang

allows some interesting conclusions to be drawnnwdifferences are apparent and
extend to the level of implementation or outcomelieved as noted, the method of
implementation and mechanics of government usedwels as the rationale and
presentation of the policy. In these particularesathe methods used to sponsor the
MLG and the outcomes achieved were noticeably miffe What probable factors
would allow for these differences in methods antt@mes within the central level of

the state?

When assessing the potential impact that a polmnsor can have on a policy the
following points need to be considered. The insbnal position occupied by the policy
sponsor in question as this not only places therhimvithe overall structure of
government, which is a significant issue in ternfswto can be influenced and
addressed, but also contributes to other factang. €dich factor is the power associated
with the position in question. As noted above tifeedences in terms of using certain
tools of government or resources that are availalilehave an impact on a policy. A
sponsor who reports to the State Council for exampll have different issues to
overcome and different outcome objectives to a spomwho presides over the State
Council. The influence of a policy sponsor is nlebwever, bound entirely in their
institutional position but also by their latentiaoherited political power. Both of these
can be used to influence those around them withaving to rely on the mechanics of
the state which may or may not be available. Incmes discussed above it is clear that
Minister Duoji relied on a combination of the indloce granted by being a minister as

well as the persuasive motivations he could mabillwough ideological rhetoric and
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political abilities to manipulate the situation lbest serve his interests. In the case of
Premier Li the reverse is more apparent with theitipm of state and the powers it

granted being the primary source of influence.

Beyond Sponsors: Explaining Policy Spread and Poli cy Variation
Although the influence on policy sponsors on the@/during the transition to national

policy was significant analysis of just Duoji Caitgpand Li Peng does not provide a full
explanation. The following section seeks to develogither an explanation for the
spread and variation in the MLG by assessing tleeabpolicy actors, notably those in
the MCA and research community, and what can bensitobd as institutional factors

such as the routine of the bureaucracy.

Policy Spread
Policy spread for the MLG was facilitated not oridy official endorsement and

encouragement by Minister Duoji and the MCA butbdty the institutional features
built into the routine of the Civil Affairs bureawacy. This includes the internal
circulation of speeches and reports; work meetitigspperation of research teams and
the dissemination of their findings (for example 3&ang, 2003 for a collection of work

on the MLG begun in the period).

Although there was never, at this stage in thecggdrocess, an order requiring national
implementation an MCA official reported that thentent of speeches, reports, circulars
and work meetings did persistently push the ageodamplementing the MLG
(Interview BJ06-2). Although this did mean thereswaessure being applied from a
central level regarding the implementation of the®/it also meant that this pressure
was applied in short intense bursts periodicallpulghout the year. In August 1995
there was a work meeting of Civil Affairs BurealBGA) Directors where the MLG
was discussed. This was followed by a similar nmgetn January 1996. There were
also work meetings convened specifically by the MiGAliscuss the MLG in May and
July 1995 (Xi, 1998). The timing of meetings on MG does suggest another reason
why implementation took place but only at a lowde\the pressure for implementation

was there but only coming from within the MCA andyoin intermittent bursts.
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Policy spread was also facilitated by researchérs were investigating the MLG. The
role of researcher groups in spreading the MLGdsdér to pin down specifically
although it is apparent that in terms of being laicle to transport the idea they did have
influence. One researcher reported that there wdsgaee of luck involved in this
process as researchers could in their official cipahoose where they investigated
policies and motivations for investigating the Mldg@uld come down to professional
interest (Interview BJO7-1). In spite of this hapéwal capacity to disseminate the policy
concept the findings and resulting research rembddind internal circulation and the
researchers themselves argue that they contridotetde fleshing out of the policy
design (Interview TJ06-1 and Grp2BJ06). Operatmghis capacity these researchers
should be considered policy actors rather tharcp@ponsors. Their intervention in the
MLG was haphazard and not sustained over long grim addition they did not have
to expend resources to investigate the policy &medetis no real evidence of a case
being made for particular ideas being adopted beéybe normal recommendations and
voicing of ideas in these reports (Tang, 2003). $peead of the MLG was therefore
facilitated and influenced not only by pressurarfreponsors but also by bureaucratic

routine and the activity of Chinese researchers.

Policy Variation
Variations in the MLG policy began to emerge atststage as it spread beyond

Shanghai and the impact of decentralised local mwrent and local finance was felt.
There were numerous variations which emerged imtudifferent mixes of funding

responsibility between different parts of local goynent. Wong (1998) notes three
early models of MLG finance in her discussion & firivatisation of social welfare in
China. The first of these was the Dalian Model whizas funded 100% by the state.
The Fuzhou Model was complex and fragmented fundarmgl administrative

responsibility amongst all stakeholders. For exanpiade unions supported retired
workers; workers from insolvent enterprises wergpsuted by the enterprise’s
responsible Bureau; workers on insurance scheme®g waken care of through

insurance payments and workers were funded by theik unit. Finally, the Benxi
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Model relied on an initial fund set up by the ajfgvernment which was then sustained

through an income tax and social insurance payments

In his research on Chinese poverty Tang Jun higtdigist a small number of variations
in the Shanghai, Wuhan and Chongging Models of Ni&5. Shanghai as noted
previously presented a mixed funding model withdimaised from the city budget and
local enterprises and Wuhan used a model basecelgnon government funding.
Whereas the Chongging Model was not distinguishedsbfunding, which appears to
have been initially based on fees levied on eniwpr but by its inclusivity and
generous provisions (Tang, 2003). Variation algeeaped in eligibility with restrictions
introduced in Tianjin, for example, where famili@sth pets were excluded from
receiving the policy (Interview TJ06-4). In otheras, for example in Shanghai and
Dalian, the MLG was supplemented by the introductid additional subsidies on top
of the basic benefit (Tang, 2003, DalianCAB, 1999pme of these variations,
especially the restrictions on eligibility, woul@d @n to have a negative impact on the
policy and will be discussed in the next chapter.

The main variations which emerged were betwee#dl@n and Shanghai Models, the
differences of which revolved around the financemgd administration of the MLG
(Duoji, 1998a). The Shanghai Model, as discussedhapter 3, was characterised by a
mixture of local government and local enterprisetie division of financial and
administrative responsibilities. Dalian used theemging sub-district agencysifequ
level of informal local government and full locadh\@ernment responsibility for funding.
The two models did impact on the eventual desigthefMLG when it was rolled out
nationally as they formed the basis for the poli@gign. Shanghai provided the core
concept of means testing and local adjustment aadthi provided the financing and
administration model (Interviews BJ06-1 and BJO6-3)is is an important point to
consider because although Shanghai is cited abittigplace of the MLG and did set
out the fundamentals of the policy it was the DalModel which went on to become
the national standard. This is something thattismoignored in discussions and reviews

of the MLG but it is a significant development béttransition stage.
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How exactly the decision to use the Dalian Modeatuned is not clear but | would
argue three points. First, the only time differemddels of the MLG were discussed by
Duoji it was these two possibilities which wereseal as options (Duoji, 1998a). This
suggests that they were the favoured options witmenMCA. Second, one researcher
reported that the Dalian model was eventually aslbjsecause it was seen as the most
“efficient” although this was not elaborated ontéiview TJ06-1). Finally, the adoption
of the Dalian model arguably reflects the influerafeother policy decisions by the
Chinese government. In 1997 the work unit was bewgnmess important as a
mechanism of social control and the sub-distrienages were beginning to be used for
more welfare provision. Similarly, the decision not use enterprises reflects the
lessening role that enterprises were playing inasgrovisions toward the late 1990s.
In this context, the rolling back of the work umtmanaging urban residents on a day-
to-day basis and the emergence of the sub-disigencies in the MLG reflected a

wider change in the management of urban life inRtbeple’s Republic.

These variations in the MLG can be explained bgedhnstitutional impacts. The first is
the decentralisation of government responsibilitd éinance which has been a feature
of the post-Mao era of China’s development (Sak04, Lieberthal and Oksenberg,
1988, Lieberthal, 1995). The development of grediteral and political autonomy
throughout the system of government allows for arele of variation in the
interpretation and implementation of policy, benittunding mechanisms or eligibility
criteria, because local government can misundedstew policy, misinterpret new
policy or deliberately adapt a policy to suit localcumstances. Second, in addition to
the greater degree of flexibility in spending araliqy decisions at the local level of
government ideas and findings on research intdvth& were feeding into the nascent
discussion of the policy which would have createthbconfusion over what was the
ideal approach to the MLG but also created possiltenatives that could be adopted
(Interview TJ06-1, Wang, 1996b, Wang, 1996a).

Finally, changes brought about by the 1994 refofrthe tax system impacted on both
variations in the MLG and also on the spread ofgbkcy. One senior China expert
suggested that the 1994 tax reforms shifted théralegovernment view of the MLG

from a long term possibility to a short term golitérview BJ06-3). The tax reforms
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may also have contributed to the regional variationactual implementation and the
extent of the policy once carried out. Wealthy areehich benefitted from the reforms,
had funds that could be channelled into projedts the implementation of the MLG
(Interview BJO7-1, BJO6-2 and TJO06-3). The revehsmyever, was also the case and
the extra limitations placed on poorer/ less dgwedbregions resulted in the extra
financial resources needed for the MLG not beingilable and a corresponding

retardation in the policy’s implementation occur(@éang, 1996b, Wang, 1996a).

Variation in the MLG was also a result of how deyehents in the MLG were handled
by the MCA. In both the funding mechanism used @b the decision about
calculating the MLG line the MCA either did not pide guidance or left a number of
options open for cities to implement. As noted abovthe case of funding the MLG
there were two dominant models which emerged betvi®85 and 1997 reflecting the
original policy as implemented in Shanghai and la@omodel which was named after
innovations which emerged in Dalian. In May 1995nidier Duoji made it clear that
the choice of which model to follow was open to sfien (Duoji, 1998A). How to

finance the MLG was not clearly resolved until 198ith the publication of the State

Council circular on the policy.

The calculation of the MLG line is the other arelaeve the MCAs handling of the issue
arguably led to variations. As noted at the enGladipter 2 there were different methods
being adopted by different cities. Various opti@mserged, from household surveys to
calculate the needs of the local poor, “scientifiméans to calculate the MLG line
which would be a system (like the Engels Index)sbopping basket system, or a
“rational” approach which is never expanded upon 098). The calculation of the
MLG line is extremely important because it deteresirthe potential number of MLG
recipients and what level of subsidy they woulderee. The search for a calculation
method is also significant because it is an areargvtocal interests, such as how much
money is available for the MLG, would become infitial. What is of interest is that
during both the push and establishing phases tbalaaon method was never resolved
but, as Xi's speech in 1996 suggests, the goverhmas aware of and disseminating
ideas on the issue from local level initiativesisTapproach to the calculation method

invites variation to occur because no clear patk set out by the MCA. Instead the
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various options that are being used are mentiowbt;h as Chapter 2 shows already
allows a large degree of variation in what the Mio@ght provide, without any

guidance being provided.

The difficulty later faced by the MCA and centravgrnment in resolving variations in
the MLG was a result of the MCA’'s handling of theseo issues during the
development of the policy. The emergence of differapproaches to financing and
administering the MLG occurred because the fragatemt of the state and the
decentralisation of some decision making powersthef space for such developments
to appear. The problem was compounded by actdiseiMCA failing to make a clear
decision or raise a preference on which model aathods should be used to manage
the MLG until the policy had spread to a large nem cities. The problems with the
MLG, especially in the lack of a standard implenagion of the policy, can be traced

back to this aspect of the transition of the policy

The MCAs Place in the Hierarchy: The Impact of Lim  ited Means
The initial phase of the MLG’s State Council en@aorsnational implementation,

essentially from the 1997 State Council Circulagblication onwards, was carried out
with no additional personnel or fiscal resourcesvyated by the central government.
Because the MCA was a resource poor institutionr(§yd998), by design it spends
funds rather than raises them, this had three itapat the implementation during the
post 1997 period which had to be resolved latastfFthe MCA struggled to get the
MLG implemented in some areas. Second, the MLG imgdemented in a non-
standard way in some areas. Finally, the lack sbueces meant that the MCA had to
adapt its approach to getting the policy implemente

The lack of specific resources for the MLG was tuewvo factors. The first was a result
of the design of the policy which was based arotimel decentralised fiscal and
administrative system. The MLG as designed in 189iéd on local level financing

(normally a combination of city funds with some yireial input) and management as
well as the residence and street committee’s lewalvement for basic administration

in order to operate. This was the Dalian Model Wwhiad emerged in the push phase.

128



The reason this model was adopted is not expliGg#y out anywhere but it can be
inferred that it best reflected the reality at timae. Enterprises were being removed
from the day to day provision of welfare and assise to urban residents and the sub-
district agencies were only just emerging in tis¢&rad. Using local government to both
fund and administer the policy would therefore aefl the reality of Chinese local
government and the splitting of the state from éheerprises and decline of the work

unit.

The second factor contributing to a lack of resesréor the implementation of the
MLG was the MCA. As noted above the MCA was a reseyoor institution but this

was further exacerbated by the MCA being givenrdsponsibility for overseeing the
implementation of the MLG but not receiving addit& resources for the purpose
(Interview BJO7-3). This suggests a lack of willmegs on the part of the central
government to fund the MLG or, perhaps more likéiyat the central government did
not feel the need to fund a locally funded and aistered policy. The MCA was,

therefore, faced with getting the MLG implementeithm a two year time frame but

with no additional resources to help. This chaptas already argued that Minister
Duoji’s sponsorship of the MLG was in part hampebgda lack of resources and this

continued to be the case after the 1997 State @dtincular.

The extensive delegation of authority in overse@ind enforcing the implementation of
the MLG combined with the lack of financing to deeéhree major issues for the MLG.
The first of these was the slow implementationhef MLG. Despite the clear objective
for establishing the MLG nationally, available figg show that the extension of the
policy did not achieve this until late 1999 (Faf0@a), just achieving the objective of
the 1997 State Council Circular. The MCA did novééhe incentives nor the political
power to force areas to implement the MLG quickamtwas absolutely necessary and,
as will be discussed below, had to resort to putdicing and shaming of cities in order

to speed up implementation.

A second impact was the incorrect implementatiothefMLG policy as set out in the
1997 State Council Circular. The major problem his tinstance was the consistent

exclusion of groups that should have been receitiegMLG. The most frequently
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cited problems are those who had been entitledther doenefits like unemployment
insurance but the benefit had now expired, thos® wiere receiving benefits or
incomes that were below the MLG line, and laidwfirkers applying for the benefit but
being refused in spite of passing the means testrfiew BJ06-2, Fan, 1998b, Tang,
2003). This incorrect implementation of the MLG wagesult of the MCA lacking
resources to either support the policy in areas dieaided they could not afford to
implement the policy or push the policy throughaneas that decided they did not want
to implement the policy (Interview BJ06-2). Guastsidy of the difficult relationship
between the central government and localities diggrgetting a standard or correct
form of the MLG implemented supports this conclusiand these issues will be

discussed in more detail in the next chapter (GEarthcoming).

The delegation of policy responsibility to the Ibtavel government therefore allowed
for deliberate and accidental delays in the polbieing implemented as well as similar
problems with interpretation of how the policy sliblbe operated. A major sticking
point which contributed to these problems was #o& bf funding outside of what could
be allocated at the local level. Due to some afaemg fiscal difficulties or being
unwilling to contribute to required funds MLG linesere set low, groups excluded and
implementation was slowed through the policy ergston paper only (Interview BJO6-
2, Duoji, 1998b, Fan, 1998a, Li, 1998a, Li, 1998c).

The third impact is how the lack of resources deieed the actions of the MCA. Due
to restricted personnel and the lack of funds tHeéAvtelied on alternative means to
work towards implementation. In some respects tl@AMelied on similar methods to
those which it had been using in the period pregedP96. This primarily consisted of
pressure being applied through repeated callsnigiementation to be carried out in
speeches and circulars on the subject (Duoji, 1988b, 1998a, Li, 1998a, Li, 1998c).
Innovating on the situation the MCA also used vagyilegrees of naming and shaming
cities into speeding up their implementation. Usbah circulated speeches (Duoji,
1998b, Fan, 1998a, Li, 1998a, Li, 1998c) and als® Ghina Societynewspaper
(Zhongguo Shehui Badp publicise on a regular basis where the polieg lbeen
implemented successfully and those areas that biadmerview BJ07-3). The work of
the Department for Disaster and Social Relid@uZai Jiuji Si)in the MCA was
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important during this time as they were tasked wittne MCA with overseeing the
implementation. From firsthand observation the d@pent is small and the task would
have been a significant undertaking. The adopticth@se methods for implementation
reflects the circumstances that the institutionattisg of the situation helped to
determine. The result of these issues as they cleselwas that there was a national

implementation of sorts but it was limited and imgdete/ incorrect in some areas.

Conclusion
The case of the MLG transition from local to natibpolicy is illuminating for a variety

of reasons. It provides a number of insights ihi® importance of both policy sponsors
and institutional features in determining the outes for a policy as it develops. With
regards to policy sponsors the main conclusionsdsia be drawn are as follows. First,
there is variety in how a sponsor may behave arat thiey achieve. It is not a matter of
a policy sponsor simply being an agent for a paldicpolicy. There are other policy
actors which are important such as the local govwent and Bureaux leaders who can
influence the policy process. Second, differencesween policy sponsors are
determined by a number of factors. In the casesreav here these included the
institutional position occupied, style and attitudeoushing their agenda, as well as the
particular objectives that the policy being spoersowill hopefully achieve. In the case
of Duoji this led to a persuasive, low key but austd use of speeches and work
meetings; this was contrasted by the actions ofvlhich were blunt, demanding and
utilised aspects of the state that were availabidite levels such as setting the agenda
for the Five Year Plans and the NPC. Finally, mations for sponsors are the most
difficult, in these cases, issue to explain. Takavgilable evidence and circumstances
into consideration it is apparent that both sposhistiared concerns over social stability
with the growing crisis of the SOE sector providitfte ultimate motivation for

implementing a national MLG system.

The impacts of China’s institutional structure dre tMLG as it transitioned were
multiple and meant that the policy had a slowedl@mgntation initially. Following the
interest of the elite central leadership takenhia policy the situation surrounding the

policy changed but the slow policy implementatiamttnued. Throughout both phases
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during the transition variations in the MLG emergéle interesting point to consider is
that the institutional causes of these issues weresistent throughout the period.
Although developments in the MLG did feedback frprevious decisions and policy
developments and had a role in the explanatioteeoMLG offered they were not the
primary reason for the constraints the policy haadntend with. The main causes of
non-implementation or variation were repercussifsom the reform era decision to
decentralise responsibility to the local level whigas itself enshrined in the design of
the MLG. The combination of an increasingly devdliVecal government and a policy
which was, in many senses, a representation otlddentralising principle provided the
opportunity for cases of variation or oppositiorhisl tendency for variation was
compounded by actors in the MCA failing to takeiramflead on what model of the
MLG they would prefer to see. In addition, institutal inequalities in available
resources for both the MCA and the Provinces furtioatributed to the variations and

limitations in implementation which characterisbd tate part of the transition.

The transition also saw the adoption in the 19%teSCouncil Circular of a version of
the MLG which was similar to the Dalian Model oktpolicy. This contrasts with how
the development of the MLG is typically presenteldeve the evolution of the policy
from the Shanghai Model to the 1997 State Counicdular is not really discussed. As
noted it is difficult, because of the lack of exjliexplanations, to explain why this
happened. This chapter does suggest that the Daliadel “fitted” best with

institutional context of the time, notably in theck of roles for enterprises and work
units at a time when it was central governmentgyolo remove these elements from

the day-to-day running of social policy.

A final point to note is whether or not the tramsitof the MLG would have happened
differently if it was not for the elements discussgbove. | would suggest that each
point made was fundamentally important in the pssaaccurring as it did. Without the
sponsorship of Duoji Cairang the policy would priolyanot have spread beyond a small
number of resource rich cities which were willing innovate on social assistance.
Furthermore, without the intervention of Li Penguwbuld have been unlikely that the
MLG would have overcome local government intransggeto get implemented in more

than a few hundred cities. Finally, without the omg influence of decentralised
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government or the actions of certain policy actbiess MLG might not have developed

beyond the Shanghai Model.
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Chapter 5
The MLG 1998 — 2003:

Consolidation, Expansion and Variation through Eli te and

Administrative Sponsorship

Introduction
The transition of the Minimum Livelihood Guaranté®ILG) to national policy

discussed in Chapter 4 illustrated the importarfcenderstanding the roles played by
policy sponsors, the influence of policy feedbaoki ghe decentralised structure of the
state in shaping policy developments and outconiémse explanatory elements
continued to influence the development of the MLi&rait had been earmarked for
national implementation in 1997 and this period aminsolidation, expansion and
variation will be the focus of the following chapt8etween 1998 and 2003 the MLG
was characterised by achieving national implemamtaexpansion in the number of
recipients and the amount spent on the policy agdifeant developments in the

administration of the policy by the Ministry of GivAffairs (MCA) as well as the

emergence of new variations in the delivery andpscof the MLG which were

officially supported by the central government.

This period is important because it is during fhisse of consolidation, expansion and
variation between 1999 and 2003 (expansion phasatier) that the MLG was shaped
into the policy which is operating in China in 1&2609. Whilst the emergence of the
MLG in 1993 and the transition of the policy betwdé®94 and 1997 are fundamentally
important to understanding where the policy caroenfrhow it came to have the design
and scope it does, and why it faced particularlehges after national implementation
the MLG of the late 2000s was defined by what hapdeduring the expansion phase.
Explaining how national implementation was achievedw and why the policy

expanded in recipient numbers and spending anddmwvhy the MCA managed to

computerise the administration of the MLG whilssalmanaging to develop new
provisions within the policy is fundamental to eaiping the policy which affects

millions of urban Chinese today.
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This chapter will be structured as follows. Firswill introduce the background to the
period discussing significant events, speechesdavelopments. This section will be
followed by an analysis of three areas of signiftadevelopment in the MLG during the
expansion phase: the scope of implementation, uh#aers receiving the MLG, and the
funding of the MLG. Second, the developments legqdip to the promulgation of the
1999 State Council Regulations of the Urban ResiddhG (1999 State Council
Regulations hereafter) will be discussed focusimg tbe continued challenge to
implementation presented by decentralisation inGhmese state. Next | will introduce
and analyse the first intervention in the runnimghe MLG by the central government,
what can be viewed as an extremely significant eweterms of the precedent it set for
later actions towards the MLG. The fourth sectidrihe chapter seeks to explain the
context and motivation for the sponsorship of PeenZihu Rongji during this period.
Having established this background to Zhu's spaigprthe next section will discuss
his sponsorship of the MLG. Drawing a distinctioithathe sponsorship of Zhu Rongji
the final section of the chapter will look at th@oesorship of the MLG by the MCA
during the expansion phase. This offers an intergstontrast in motivations, means
and outcomes in how sponsors operate in China &ad tlvey can achieve. The chapter
then concludes drawing these multiple threads begeand suggests what might have
occurred during this period if there had not bega policy sponsors active within the
policy sphere.

Developments during the Expansion Phase
As noted in Chapter 2 1998 was a year of minimallipwactivity regarding the MLG.

For the MLG 1999 is typically characterised as #ear when the State Council
Regulations on the Urban Resident MLG (State-Cduri€99), 1999 State Council
Regulations hereafter, were promulgated and ndtionplementation was achieved.
The year did in fact feature three distinct aspesfiected in developments affecting the
MLG. The first aspect was the MCA continuing to pusiplementation of the MLG

and increasingly struggling to achieve a standaddimplementation of the policy. In
January 1999 Duoji Cairang exhorted regional depamtal heads to implement the
MLG as the State Council demanded during a telezente meeting (Duoji, 2000).
Later in January the MCA published two circularstba MLG. The first, the “MCA
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Disaster and Social Relief Office Circular Regagdithe Establishing of a MLG
Information Administration System” published on 2@ of January was the first time
computerised administration of the policy was désad within the MCA (MCA,
1999b). This was followed soon after by the “MCAdDiar Regarding Accelerating the
Establishing and Completion of the Urban ResidebhG\VBystem,” 1999 MCA Circular
hereafter, on the 38January (MCA, 1999a). As will be noted later i ttiscussion
this was an important document highlighting frustras with the lack of progress in
implementation and concerns over incorrect impldaaten in some areas. During the
middle part of the year the MCA concerned itselthwaddressing what it viewed as
incorrect implementation of the MLG in some areHsis was normally done through
speeches given at work meetings for example by -Wicester Fan Baojun or Li
Bengong, a departmental official responsible fer MLG (Fan, 2000c, Fan, 2000b, Li,
2000). The year finished triumphantly within the MGvith the announcement in
November of full implementation being achieved (F2000a). The second aspect was
the announcement in July by the State Council, @e@ommittee of the Chinese
Communist Party (CCPCC) and Ministry of Finance BYldhat three social policy
provisions, the MLG, thexiagang Basic Living Guarantee (XGBLG) and
unemployment insurance (UEI) would have their gidibsiincreased by 30% (CCPCC,
2000, MoF, 2000a). Finally, 1999 was characterisgdhe promulgation of the 1999
State Council Regulations which set out the way MigG should be operated and
demanded national implementation by the Octobd988 (State-Council, 1999).

Between 2000 and 2003 documents on the MLG switahebeir focus to deal with
three particular problems. First, there was inargpgiscussion in speeches and
documents of the so called “ought to protect, naitgrting” or yingbao weibao
problem. In 2000 four speeches and one circuladymed by the MCA covered the
topic (Duoji, 2001c, Duoji, 2001b, Duoji, 2001d, [2001a, Fan, 2001b). In April 2000
Premier Zhu Rongji visited Dalian and announced tha MLG was a good policy to
break the ties between state owned enterprisegpraovisions of subsidies to laid-off
workers. This announcement saw the beginning of@heght to protect, fully protect”
or yingbao jinbaccampaign (Tang, 2003). Although not explicitly tiedthe “Ought to
protect, not protecting” problem the “Ought to @t fully protect” campaign did

touch on some of the same issues, such as grougséeluded from the MLG. Work
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on the MLG in 2001 focused on achieving a significexpansion of subsidy coverage
with five documents released by the MCA focusinggast in part on achieving “Ought
to protect, fully protect” (MCA, 2001h, MCA, 2001BJCA, 2001a, MCA, 2001f,
MCA, 2001e). At the end of the year it was set thatt the “Ought to protect, fully
protect’” campaign should be complete by thé" 3une 2002 with coverage of
approximately 23 million people the target (MCA,02@). In October 2002 Vice-
Minister Yang Yanyin announced that the target siactessfully been achieved (Yang,
2002b).

Second, the MCA continued to push the developmeanhanformation administration
system. In 2000 two circulars were released diseggbe development of the system
with the specifics for how information would be subied to the MCA outlined in
September of that year (MCA, 2001d, MCA, 2001g)2001 the MCA published its
plan for the development of a national informat®ystem which would cover the
period from 2001 to 2005 (MCA, 2001a). Finally,2002, the MCA relased the last
document of this period on the computerisatiomédrmation gathering regarding their
work on the MLG (MCA, 2002a). This document suggdsiat whilst the main work
was done in establishing the system and the wedltltonsistent statistical data
available from this time on would support this therere still concerns about the level
of local official’s training and operation of thgstem.

Finally, from 2002 MCA documents began to reflechew focus on expanding the
scope and subsidies delivered through the MLG. fits¢ mention of this change
appears in Vice-Minister Yang Yanyin's speech otdber 2002 which highlighted the
work of Shanghai, Beijing and Guangdong in estabiig medical relief, with other

unnamed areas providing subsidies for childrendacation and rent relief as well
(Yang, 2002b). These measures, which went on teadtlectively referred to as the
“classification guarantee measurefgnlei baozhang cuoghieflecting developments in
the city of Daqing, were developed further in th&€M during 2003. The costs of
medical care and establishing a system of reliefewaddressed in MCA circulars
(MCA, 2003e, MCA, 2003d). In addition the use o€ tNILG as a temporary relief
measure for high school graduates was developedgltitis time (MCA, 2003c). It is

at this point that the delivery of the MLG begirs ttansform again from a basic
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subsistence policy to a means that might delivenprehensive social assistance. The
study of the MLG therefore stops at this point. iDgrthis expansion phase of the MLG
there are three changes that are noticeable impahiey; these are the scope of the
policy, numbers receiving the subsidy and the fngdi received. The final part of this
background discussion to the expansion phase @dgli on these three points in more

detail.

Scope of MLG Implementation in 1998 - 1999
The changes to the MLG during the expansion phasée broken down into scope of

implementation, the numbers receiving the MLG, dindlly source and amount of
funding. In terms of scope of implementation inlgar999 the MLG had still not
achieved national implementation although the golwas much more widespread than
in late 1997. Large numbers of cities had still established MLG systems leaving the
implementation rate at roughly 50% in October 198& available data shows that the
majority of these late implementers were citiesdodown the administrative structure
and low levels of implementation were an especiblly problem in cities classed at
county level xian). Thezhixiashj jihua danlie shianddi level cities had already, for the

most part, carried out the policy (see Appendix A).

During 1999 the number of cities classed as haimmgemented the MLG picked up
substantially; by October 1999 full implementationterms of cities carrying out the
policy had been achieved. Full implementation mdélaai a total of 2310 cities in China
had established MLG systems (Fan, 2000a). It shbelchoted that this successful
achievement closely followed the publication of #Meimum Livelihood Guarantee
Regulations in September 1999 (State-Council, 1998hich required full
implementation a month after the promulgation. Thiscess also ensured that the goal
of national implementation was achieved by the ehthe 1990s as set out in th& 9
Five Year Plan (NPC, 1998).

Numbers Receiving the MLG 1999 — 2003
Due to improved and consistent data collectioniedrout by the MCA regarding the

MLG which was then made publicly available the antoof statistical data available
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improves significantly from 1998 onwards which telmake a number of points
clearly. The first, as illustrated by Figure 54 that the numbers on the MLG increased
substantially in the period 2001 to 2003 from adrb million recipients in 2001 to
22 million in 2003. Using population statistics itache Asian Development Bank this
was an increase from 0.23% of the total populatinf.68% of the urban population in
1999 to 1.7% of the total population and 4.29% had tirban population in 2003, a
dramatic increase (ADB Online, 2009). What is emaore dramatic is the change in
terms of the urban poor population. This is a catmb@s point but an official closely
tied to the MLG at this time suggested in intervighat the number of urban poor who
should receive the subsidy is 30 million peoplaginiew BJ0O7-3). Taking 30 million
as one estimate of the urban poor population theease in numbers between 1999 and
2003 was from 9.57% to 75%. This is a significamtréase. Given that this substantial
increase in the MLG occurred during the same tiregod of a concerted campaign
orchestrated by the central government and MCA;@hegght to protect, fully protect”,

it can be inferred that the two are connected.

Figure 5.1 — Total Number of MLG Recipients 1999 - 2003

25 22.47
_ 20.64
S
g
— 15 -
=
S
9 10
o 458
2 51 2871 3.818
>
=
0
1999 2000 2001 2002 2003
Year

Sources see Appendix B

139



Spending on the MLG 1999 — 2003
In addition to the numbers receiving the MLG insieg there was a corresponding

increase in the amount spent on the policy. Asrheigu2 indicates there is a substantial

and as far as the data shows continuous incredaads spent on the MLG.

Figure 5.2 — Total Annual MLG Spend 1999 - 2006
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The changes in total spending on the MLG are siant when viewed as part of the
overall budget. Again using the Asian DevelopmeaniBfigures funding increased as
part of the main budget from 0.05% of the total 899 to 0.7% in 2003. As part of the
social security and welfare budget the increase fwam 0.76% in 1999 to 8.57% in

2003 (ADB Online, 2009). The changes in the top@rgling on the MLG raise two

interesting points for discussion. First, the aafalé data on MLG spending shows a
significant jump in spending from 2000 to 2002 thdre is also a dip in 2001. The dip
in 2001 is interesting when the design of the Mk@ansidered, intended to respond to
inflation amongst items considered necessary fairamum livelihood, decreases and
increases in funding might be expected. This isabse funding fluctuations could

reflect variations in prices and therefore the MihGGome areas. In addition fluctuations
in the level of funding for the MLG before 2001 802, and the launch of the “Ought to
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protect, fully protect” campaign, might reflect ¢buating priorities in spending at the
local level where spending decisions on the MLG raegle and can be influenced by
concerns contrary to the MLG covering as many peagl possible. This issue will be
discussed in more depth below.

A second point to consider is that the increasespending must be financed from
somewhere. Fortunately the information is availableshow where the funds for the
MLG during this time originated. | include the ddts 1998 through to 2007 in Figure
5.3 because it helps better illustrate the devetyrof funding in the MLG. The chart
in Figure 5.3 indicates that the central governmasgan to take on an increasing
financial responsibility regarding the MLG from ®8nwards. From 2001 onwards the
responsibility for funding the MLG increasingly lmnes the responsibility of the
central government and this does not change. Giliah the MLG was originally
designed as a policy that would be funded and adtened locally this is a fascinating
development. It also explains how large increasespending could be increased and
sustained as localities would not be shoulderiegé&sponsibility alone.
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Figure 5.3 — Proportion of MLG Financing 1998 - 200 7
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The data discussed suggests that between 19990a8d2t only did the MLG achieve
successful nationwide implementation but there alas a substantial increase in the
number of recipients receiving the MLG. Implemeiatatwas successfully achieved in
late 1999 and corresponds with both previous paizgls and the announcement of the
MLG Regulations in September 1999. The increasaimbers took place after national
implementation during the period 2001 — 2003 amnd aaorresponding rise in funding
which was increasingly sustained by the centrakgawent. As discussed earlier in the
chapter it was also during this time that the MCégén to pursue a computerised
administrative system for the MLG and increasest@pe of the MLG assistance. The
issue is what, if anything, explains these varidagelopments and are there any links
between them?
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Feedback from the initial design of the MLG and th e continued
challenge of decentralisation

The initial implementation of the MLG was charaed by the challenges of slow
implementation and uneven administration througl@huha’s myriad localities (Wang
and Wang, 1998, Lv, 1998, Wu, 1998, Ma, 1998, Wd®§9, Li and Zhu, 2000, Li,
2001c, Zhang, 2002a, Lv, 2003, Qiao, 2003, Intevvierp1BJ06; TJ06-3; AQO6-1;
BJO7-1; BJ06-2; BJO7-1). Throughout 1998 and 1389 MCA focused primarily on
getting cities to first implement the MLG and ontlgen focusing on ironing out
inconsistencies in the administration of the polieyoblems with administration were
primarily concerned with the application and allb@wa procedures being varied, groups
who should be receiving the MLG being excludedegittinrough ignorance or design,
and some concerns over the low level that the ML43 Weing initially set at in some
areas (Interview BJ07-3 and BJ06-2).

These challenges for the policy were a result & decentralisation of fiscal and
political authority during the reform era in Chinambined with the local focus of the
MLG design. The lack of fiscal power in some patsChina, primarily areas in the
centre and west, impacted on the MLG because éctlyr affected their ability to
adequately fund the policy (Interview BJ06-2). Tbeal basis of the 1997 MLG design
meant that if an area was under tight fiscal camstis the ability to raise adequate funds
for new social assistance requirements would bgrafisant challenge. Because of the
decentralised nature of policy implementation wHeuralities are left with a degree of
space to implement central directives the situatiorerged where there was significant
drag in terms of national implementation being acbd. This was because if a certain
area did not want to fund the implementation of MEG, or they could not fund
implementation of the policy, they could resist lerpentation by not establishing a
system or carrying out the policy with limited preions. Such a stance was supported
by the design of the MLG and the lack of a harceteble for implementation.

Concerns also began to appear in Eteongguo MinzhengZGMZ) magazine, a
national monthly publication of the MCA, regardibgth lack of implementation and
inconsistencies in implementation (Wu, 1998, Wat@Q9, Wang and Wang, 1998).

The concern was rather than a lack of local fumsgsilting in failure to implement the
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MLG some areas implemented the policy but in a reamrhich they could afford. This
meant that certain areas made it standard pratticgiscourage applications from
groups like laid-offand unemployed workers even if their householdnmedell below
the local MLG line. Other tactics used were to cepgpplications made by these groups
or to introduce stricter criteria determining awagdthe MLG than had originally been
envisaged by the government. A leading researané¢he® MLG pointed out that in the
city of Tianjin for example a long list of items)duding phones and any kind of pet,
was introduced to exclude MLG applicants. This nie¢hat if a household had one of
these items in their home when it was inspectet #pplication to receive the MLG

would be rejected (Interview TJ06-4).

There was also “game playing” in the system rejgobie an MCA official. In this case
certain areas were assumed to be using failumaptement or incorrect administration
as a means to push higher tiers of governmentrid the policy (Interview BJ06-2).
This exhibits behaviour which would be expectethm FA model. By manipulating the
arrangements between local and central governnwaver|level officials apparently
sought to push their own agenda through non-comqiavith central demands. In the
example cited the unnamed province in questionlvedahe problem when the MCA

appealed to the Provincial Governor to resolveptiodlem.

The initial response by the MCA regarding theseblfgmms was the issuing of the
January 1999 “MCA Circular Regarding Acceleratihg Establishing and Completion
of the Urban Resident MLG System” (MCA, 1999a), AMCA Circular hereafter, and
in September 1999 the State Council Urban Residimimum Livelihood Guarantee
Regulations (State-Council, 1999), 1999 State Cibiregulations hereafter. The 1999
MCA Circular was addressed to authorities with cesibility for implementing and
administering the MLG and highlighted problems wilte MLG not being implemented
at all in some areas or incorrectly in other ardd® main problem identified was the
exclusion of certain categories of people from ireng the MLG when the system was
supposed to be means tested and not category based “Ought to protect, not
protecting” problem. In addition it dealt with tfiest significant post-1997 intervention
in the MLG by the central government but this Wi discussed more below. The 1999

State Council Regulations did not address a padatigesue because they were a legal
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document. The 1999 State Council Regulations pealid re-iteration of what had
already been set out in the 1997 State CounciuGir¢State-Council, 1997) and can be
considered as an effort to move the MLG onto a #&riwoting by making the
guidelines for the MLG a legal document. As one M&fficial reported the functional
difference between the MLG as set out in the 19@7eSCouncil Circular and the 1999
State Council Regulations are negligible — as shbel apparent from the discussion of
the 1997 State Council Circular and 1999 State Cib&egulations in Chapter 2 it was
the same policy design but with clarifications éiniew BJ06-2).

The important difference was how the MLG was reférto after the 1999 State Council
Regulations was announced and how the policy wbeldiewed by those who were
tasked with carrying it out. In one interview wighgroup of Chinese researchers the
participants made it very clear that the differebeenveen policy, regulation and law is
something of considerable importance in the poticycess (Interview GrplBJ06). An
MCA official interviewed stated that the MCA hadugtit that the MLG become more
closely tied to the “force of law” during 1998-199@d the State Council suggested
they draft regulations in order to achieve thistdimiew BJ07-3). The 1999 State
Council Regulations therefore served the purposeno¥ing the MLG further away
from the “request” it was perceived as being viewsdy some localities and closer to
a legal requirement of the state.

The background to the 1999 State Council Regulatgaw the MCA trying to resolve
problems which emerged because of both the dedigheoMLG and the impact of

decentralisation in the Chinese state. This gifiesimpression of a proactive Ministry
actively pushing its agenda as well as followinders from the State Council. What is
guestionable, however, is whether the 1999 Staten€@bRegulations had the impact
which was desired when they were being drafted. dlaeses did call for national

implementation to be achieved by a certain timetoer 1999, and this was duly

achieved which gives the impression of success.

There are, however, two issues which challengepdssibility of a standardised MLG
envisioned by the 1999 State Council Regulationsst,Fthe problem of incorrect
administration of the MLG remained beyond the prigation of the 1999 State
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Council Regulations. The exclusion of potentialipgmnts and inconsistent application
and screening procedures were a consistent headgachéng up in both circulated
speeches and documents (Li, 2001a, Fan, 1999a, 1°8&8b, MoLSS, 2000, Fan,
2000c, Fan, 2000b, Fan, 2000a, Fan, 2001b) andesrtpublished in ZGMZ (Wang
and Wang, 1998, Lv, 1998, Wu, 1998, Ma, 1998, Wd®§9, Li and Zhu, 2000, Li,
2001c, Zhang, 2002a, Lv, 2003, Qiao, 2003, Wan@®22@®hu, 2002). Second, the
challenge of financing the MLG was not resolved the 1999 State Council
Regulations, in fact it sustained the issue by iooirtig the locally funded design
concept in spite of central government subsidiesnigastarted earlier in the year, and

this only began to get resolved with the intervemif the central government.

The First Central Government Intervention and Impl  ications for the
MLG

With the exception of the promulgation of the 199ate Council Circular and 1999
State Council Regulations the MLG operated as allppananaged policy with no
involvement from the central government. From Jiify1999 the central government,
through the State Council, MoF and Central Commitiethe CCP, announced a 30%
increase in the MLG line nationwide as apart ofemegal increase in social policy
provisions (CCPCC, 1999, MoF, 2000a). Baumgartnmad dones argue significant
changes in policy, so called punctuations, can hia@ie origins in seemingly innocuous
developments and | would argue that the first @ mitervention in the MLG would be
an example of such a development (Baumgartner ands) 1993, Baumgartner and
Jones, 1991). There are three important pointdtmegudrom this development; a break
with MLG convention in administration and fundingaptices, the central government
viewing the MLG as a policy it could and shouldeirvene in, and set a precedent for

central intervention.

This was a significant moment in terms of breakwigh convention and setting a
precedent for central government intervention ito@ally administered policy. The
1999 MCA Circular dealt with funding of the MLG aatso the specific direction of the
policy marking a deviation from the primarily locahture of the initial MLG design.
Regarding the direction of the policy the 1999 M@Acular called for a blanket
national 30% rise in the MLG level. In addition tK&BLG and UEI benefits were also
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subject to a 30% increase (MCA, 1999). The cemoalernment committed to funding
the increase. Funding for the increase was providedly allocations from the central
government budget for areas that would be unablturtd the increase themselves.
Areas which were to fund themselves were Beijingarghai, Shandong, Jiangsu,
Zhejiang, Fujian, and Guangdong. For all other @raa application procedure and
guidelines were outlined in material circulatedotighout the bureaucracy and the

entire process and funds were to be administeretiebiyloF (MoF, 2000a).

The 1999 intervention is interesting because itliespthat the higher echelons of the
state were involved. Although it was suggested mWECA official that this increase
was an internal decision resulting from dissatigfacwith the levels that the MLG line
was being set at this does not appear to be tleefoa$our reasons (Interview BJ06-3).
First, the increases were announced for threerdiifepolicies with two falling under
the remit of the Ministry of Labour and Social Setgu(MoLSS), the XGBLG and UEI,
and only the MLG being a responsibility of the MQBiven the general understanding
from the FA model that cross system co-operationtma difficult this implies that the
higher echelons of the state were involved. Sectrafunding and details on how to
administer the increase came from the MoF implyimat they had a high degree of
control over the projected increases rather tham lthe Ministries that were to
administer it (MoF, 2000a). In addition the MCA wvdwot be able to issue such an

increase even if they had wanted to because afpbsition in the state hierarchy.

Third, both the State Council and the Central Cottemiof the Chinese Communist
Party released a joint circular on the matter iating they had a high degree of
involvement beyond just the MCA being active (CCRQDO00). This document is
significant because it indicates that both theestaid the party were involved in the
increases, previous developments on the MLG hadketeto come from the state only.
This is not to diminish the role played by the M@A their co-operation would have
been forthcoming so that the increase in the MLG warried out correctly. The

document justified the increases as a means taessgial stability by increasing the

! The formula for increases in funding was set out by the MoF (2000a) as:

(MLG Line at end of June 1999 * 1.3) * (MLG Target Numbers at end of June 1999 *1.2)
*6
= Six month funding allocation
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income of poor workers and “strengthen the confegenf urban residents regarding the
outcomes of economic development” (CCPCC, 2000: Ehally, the timing and
reasoning given by the MCA, MoF, State Council &@PCC for the increases shows
that the increases were linked to thd' B@niversary of the People’s Republic that year
(MCA, 1999a, MoF, 2000b, Unknown, 2000). Whilsigtconceivable that the MCA
could have secured funding independently for thmease the involvement of three
ministries, the State Council, the Party and thke With the anniversary of the founding
of the PRC points to this being a clear intervantiy central authorities further up the

chain of command than the line ministries.

Why should we consider this intervention as a $icgmt event for the MLG? There are
three reasons why the decision of the central gowent to manipulate the funding and
payouts associated with the MLG should be consitegngortant. First, the decision to
intervene was a major break with the initial corti@n established regarding the
function of the MLG. The policy was supposed tonfenaged locally in all aspects but
the decision to force a rise in the MLG line amsbagstablish central funding broke with

two of the core conventions regarding the policy.

Second, these actions show the influence that ¢éiral government can have over
local processes if it so desires. This might besmered a point of interest and no more
but the fact that the central government couldit Mvanted to, break with the core
conventions of a policy through the use of its fmdi and fiscal resources is an
important point to consider. This is because of tthed reason the intervention is
important, a precedent was set for interventionth®y central government. With the
benefit of hindsight during the last ten yearsMieG has become subject to increasing
central control, dependent on central resources laaohstrung at times by an
expectation of central interventiofdt is arguable that without the precedent set in
1999 for central interventions future interventionay not have occurred or been more

difficult to bring about. The policy sponsor thaiilvibe discussed below, Zhu Rongji,

8 An example of this precedent affecting future policy developments, beyond the scope

of the present study, was the protracted response to rises in pork prices and other foodstuff
inflation during 2007. Ultimately the MLG was adjusted by a central government intervention but
only after price increases had undermined the benefit for the first 7 months of 2007 (Interview
TJBJOY).
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would have been involved as Permier in this in@eaghe MLG and so the precedent
would not have been lost on him either as will ighlighted below. At the very least
the idea of central government intervention hasobex part of how the MLG now
operates and this precedent paved the way for signdicant interventions such as the
one made by Premier Zhu Rongji in 2000.

Context and Motivation for Zhu Rongji's Sponsorshi p of the MLG
Before discussing the intervention of Premier Zhia points need to be made regarding

the context his sponsorship took place in. Fitst,ihcrease in the level of the MLG and
the tighter regulatory framework provided by the99%tate Council Regulations did
not successfully resolve the problems facing the@GMIThis is because the main
problems of funding and local administration preesi were not effectively addressed.
Second, the exacerbation of problems in policid@side of the MLG provided a driving

force on the political agenda which eventually teddecisions being made with long
term implications for both the nature and fundirighe MLG. This can be understood
as exogenous feedback or at the very least thengetf a political context for

understanding the motivations behind Premier Zhggensorship of the MLG. The

discussion will now focus briefly on the wider gtaif social security and social welfare

policy in the People’s Republic at the turn of deatury.

The 1990s were a period of uncertainty and chaegarding the direction and success
of China’s reform project. The post-Tiananmen utaiety of the early 1990s gave way
to an unprecedented boom and massive restructafitiye state owned sector. It was
this dynamic of change that had contributed toiniiteal emergence of the MLG in the
early 1990s. The continued repercussions of the Rice Bowl's deconstruction and
attempts at constructing a new social securityesygprovided challenges which led to
the MLG emerging as a major investment of the egémiovernment in the early 2000s,
as noted in the early part of this chapter. Thedl@uo protect, fully protecttampaign
which ran in two cycles from 2000 — 2003 saw unpdented investment in the MLG
and massive increases in numbers receiving the M funding as discussed at the
start of this chapter. This expansion was the teffupolitical and fiscal interventions

by the central government and notably Premier Zbadjt but it was the challenges
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presented by the faltering attempts at social sigcteform and the continuation of
deepening state owned enterprise reform, essentlal ending of state support for
failing state owned enterprises, which provided theed to bring about such a
mobilisation of resources. In short the failure tbe laid-off worker basic living

guarantee (XGBLG), unemployment insurance (UEI) atiebr social security reforms
within the context of continued SOE reform creategolitical agenda regarding the

future direction of basic level social welfare ahd MLG.

What then were these failings and how did theygmea challenge to the government?
| will briefly discuss challenges which emergedtle reform of health insurance, the
development of the unemployment insurance systeomblgms with pension provision
and finally, perhaps most significantly, the twiaildire of the XGBLG and the re-
employment service centres. Taken together thergkfeglure of the government to
adequately replace the previous system of soc@Vigion, discussed in Chapter 2,
created a major challenge to the central leadei@iipespecially Zhu Rongji. This was
for three reasons. First, the reforms to enterprise&re creating an increasingly
impoverished and agitated urban group which wascepeed as threatening to
undermine social stability. Second, measures ioted to compensate for the
disappearance of the Iron Rice Bowl had not prowdtective at providing
comprehensive coverage leading to widespread disgcband uncertainty for the urban
population regarding the social security systenmitdrand finally, the two points above
created the potentially disastrous consequencgHharRongji of derailing his efforts to
effectively introduce the market into the state edirsector. This is because Zhu was
from 1993 inextricably linked with the economy agfforts to reform the state owned
sector (Naughton, 2002).

The first area to be discussed is health insurahlmcéerms of the MLG there was
increasing recognition, especially amongst reseascand the MCA, that being sick
might not only impoverish urban residents but alsade the benefit provided by the
MLG ineffective in terms of providing a minimum &lihood (MCA, 2003d, MCA,

2003e, Ken and Zhang, 2002, Zhu, 2003, Wang, 2008). connection between poor
health whether it be through chronic illness ott thlaa family member meant that the

dismantling and subsequent reconstruction of thaltAldnsurance (HI) system had a
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profound impact on certain urban groups (MCA, 2Q03tie issue was that the original
link between the work unit and health provision veas and had subsequently been
replaced with an insurance system which faced ehgéls in terms of providing
coverage close to the previous practically univesgatem. The main problem was first
that the new insurance based system required pempke employed in the first place so
that they could pay into the system and establshaount which people would draw
on in the future. Second, provision was not necdgsanough to cover long term
illnesses because payments were limited. Additipnablems included enterprises not
signing up for the policy and complications in terwf finding a system which was
functional (Duckett, 2001). Finally, the actuattam of medical provision in China has
undergone substantial change and treatment hasdie¢éermined at this point largely on
an ability to pay. This had multiple repercussifmrsmarginal urban groups. For those
who had not been lucky enough to get HI in thet filace a chronic illness would be
crippling financially as income would be lost bis@amedical costs would need to be
accounted for. Even for those who did have some fof HI the loss of income to a
household and the limited amount of provision ti#t gave would mean that
eventually, given the relative costs of medicalecar the PRC, getting sick could

impoverish a household.

The problem of being unemployed and the provisioingurance payments was another
area where reform, or in this case the construabioan entirely new system, faced
unintended problems that reflected onto the MLGe MLG was affected by the state
of the UEI system in two ways. First it soaked e unemployed who were not
provided for by the system and second, it was dednthat those with UEI who had
exhausted their three years of benefits would mowe the MLG (Duoji, 1998a).
Similar to the case of HI the UEI system has gt¢meugh a variety of iterations as the
state has sought a system which worked withoutgoekceptionally expensive. The
challenge of getting enterprise compliance and ifigpdeffective mechanisms of
administration has meant the UEI system did notehav particularly smooth
development. The system that is in place does geofar three years of benefits but as
with HI this does require that the person in queshias had an UEI account and a job to
provide funds for it. In 2000 for example the numbepeople receiving unemployment

insurance payouts was 3.2 million when the actusinmated number who were
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unemployed at this time was over 14 million (Huss&003). For those who were
unemployed before UEI was put into practice theseno provision and, as one
experienced China specialist suggested, the MLGoaasme a fallback unemployment
provision to make up for this shortcoming (Intewi8J06-3). Finally, the problem of

what happens to UEI recipients after the threesyebenefits finishes impacted on the
MLG as the policy was supposed to provide this graith support according to the

original 1997 State Council Circular and 1999 St@euncil Regulations (State-

Council, 1997, State-Council, 1999).

The provision of pensions was traditionally tiedthee work unit in the pre-reform
period and, as with HI, the exposure of the SOEosd¢o market pressures meant that
there was both increasing pressure on pension gioovias well as efforts made to
reconfigure the mechanics of provision. In the aafspensioners who fell into poverty
because of non-payment by their enterprise the MiaG supposed to act as a safety net
to ensure that there was some provision. Non-paymepensions was the result of
major problems in getting a functional replacememtthe original pension system
working with the main outcome being the non-pramispf pensions by SOEs facing
economic difficulties (Li, 1998f, Cai, 2006, Sai@Q04). This affected older enterprises
disproportionately who typically had a larger pensresponsibility built up as a result
of their longer existence. Pensioners for theserprnises would be expecting to receive
payments from their old enterprise that would imfwecause of exposure to market
pressures and a massive welfare responsibilityt bpilover the preceding decades, be
unable to cope financially with the burden. Thistigalar problem emerged relatively
early in the reform of the social security systefthvaich (2004) noting the problem
had become critically important by 1995 with 70-8@¥pensions being unpaid and
Premier Li Peng raising the issue in 1996 (Li, 1998

The biggest challenge presented to the state veaothaid-off workers and the failure
of efforts designed to smooth over the transitimmf SOE employee to laid-off worker
to, ideally, new employee in the private sectoroider to make the transition easier for
all involved (state, society and the workers ingjiom) the state provided both a benefit
in thexiagangbasic living guarantee and also the re-employmemntce centres (RSC)
to help find new jobs. The RSC were an innovatiadopded from Shanghai and
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introduced nationally in 1998 with the idea thatlaff workers could sign up at a
centre and then find work (Cai, 2006). The RSC 2@BLG were funded by the

central government with the laid-off worker’s eiese acting as the administrator of
the funds and managing the RSC. The problem wasthieascale of the laid-off

problem was enormous and the policies put in pfaited. As far as such calculations
are possible the number of laid-off workers in 209@stimated at 10 to 12 million
urban workers (Cai, 2006, Shu, 2002, Zhao, 200&known, 2000 and Interview BJO7-
1) and the XGBLG and RSC were designed to deal thiglr transition out of the state

owned sector.

There were two areas where these policies fell deewverely thereby leaving the
problem of laid-off workers unresolved. First, tREC were not particularly successful
in re-employing those laid-off workers in need @wnwork. The causes for the RSC
policy failure are complex but can be boiled downat combination of inadequate
funding, a lack of desire by laid-off workers toseerelations with their SOE to join a
RSC, and finally the inability of the RSC to actudind jobs for laid-off workers (Cai,
2006, Song, 2001, Unknown, 2000). Second, the XGBuU@ds made available
(ultimately by the central government from 1998 amig, see Cai, 2006: 20) were
absorbed by SOEs facing financial difficulties. §lereated what Premier Zhu Rongji
termed a “debt conflict” which would form the basiShis choice to use the MLG to
deliver social assistance payments, as discusded ljmterview BJ06-2 and 3). The
“debt conflict” where an SOE would use funds preddoy the government to service
existing debts rather than social assistance comenits resulted in either reduced or
non-payment of benefits to laid-off workers. Theswkers therefore found themselves
not only without work and social security but aksdively impoverished by the failure

of a support system that should have been in place.

Overall the reforms of the social security systerd the state owned sector had three
outcomes for the urban population that were notraele for either the state or the
Communist Party. First, the emergence of unemploymeombined with the
deconstruction of the Iron Rice Bowl created aatitn where urban residents, under
certain circumstances such as being made unemplbged laid-off or becoming sick,

could find themselves substantially poorer as alres changes brought about by the
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reform process. Second, failings in the state owsextor meant that groups such as
pensioners and laid-off workers were not receiviag,receiving sporadically or in

reduced form, the benefits they were entitled toalfy, efforts to resolve some of these
challenges such as the implementation of the RS@h@runemployment insurance

system were not successful due to issues with figndioverage and design.

The overall situation meant that social stabiliey, from being resolved, was in danger
of becoming a problem that the state could not ceje in a variety of urban social
groups such as pensioners (Hurst and O'Brien, 2002)desire to see the reform of the
state owned sector through and ensure continuadl sbability during the process was
the motivation for Premier Zhu when he began thedi@ to protect, fully protect”
campaign in 2000. This impact on the MLG can beve as feedback from policies
external to the social assistance sphere. Thesgymltcomes, especially the failure of
the XGBLG and RSC policies, impacted on the MLGH®ng the motivation for a
massive increase in funding and scope for the ypolibe MLG was attractive because
of its capacity to deliver social assistance taugeowho had previously been catered to
by the SOE sector without the involvement of eniegs or any “debt conflict”. In
addition these failures in the social security eystcan be understood as motivating
developments in the MLG seen after 2002. This wasabse of a burgeoning
understanding within the MCA and research commesithat the problem of urban
poverty was more complex than had previously beme@ed and the reforms of the
social security system had played a significang iolthis problem. Before discussing
actions of the MCA which sought to address somihede problems we will first focus
on the sponsorship of Zhu Rongji and the significganpact he had on the MLG.

Elite Sponsorship 2000-2002
Zhu Rongji’s Background
Zhu's career encompassed a variety of positionkiditeg Director of the Chinese
Academy of Social Sciences Industrial Economicgitlite in the 1970s to Mayor of
Shanghai in the late 1980s and a variety of cemtoaitions until promotion to the
Central Committee of the Party in 1991. From 1993995 he was governor of the
Bank of China. Zhu became a figure of major impmtawhen in 1993 he became
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Vice-Premier and inherited responsibility for thrmeomic portfolio (Naughton, 2002).
He succeeded Li Peng as Premier of the People’alifepn 1998 a position he would
hold until 2003. During his time in office Zhu waksely associated with the overhaul
of the state owned sector (China Vitae, 2006).

Identifying Zhu Rongji as a Sponsor
It was against the backdrop of increasing concaebmat the fate of the laid-off worker

that the most significant central intervention inetMLG occurred through the
sponsorship of Premier Zhu Rongji. As with the smysahip of Duoji Cairang and Li
Peng discussed in Chapter 4 the sponsorship ofZinferred from both the interviews
conducted (Interviews TJ06-1, 3, 4; Grpl1BJ06; GrHZEB BJ06-2, 4; BJO7-1, 2) and
also the documentary evidence (Benkanpinglunyu@@81Wang, 1999, Gu and Liu,
2001, Shu, 2002). He is repeatedly cited by bothaasng a significant impact on the
direction the MLG took from 1998 onwards. Zhu wesassociated with the MLG and
“Ought to protect, fully protect” campaign of 20Q002 in the official press (Liu, 2002,
Li, 2002, Zhu, 2003). This sponsorship of the ML@swnalso over a sustained period of
time, at least two years, where Zhu was closelglved in multiple stages of the policy
process including problem identification, settihg agenda, developing a response and
overseeing implementation. Zhu Rongji’s activitisgh regard to the MLG between

2000 and 2002 do fulfil the criteria of a policyosygor.

Premier Zhu's role in the MLG is important for tweasons. First, he tried to
incorporate the MLG into the wider social secunirovisions of the state with the
concept of the three security lines. The MLG wabdahe final security line for urban
workers once the minimum wage, XGBLG and UEI hadrbexhausted (Fan, 2000c,
MoF, 2000b, Li, 2000, Fan, 2000a, Li, 2001b, Unkno®000). Second, the “Ought to
protect, fully protect” campaign of 2000-2002 waseault of his intervention in the
policy both politically in calling for the estabismg of a social security system
independent of enterprisedui yu giye zhiwai de shehui baozhang zhiduring his
Dalian visit in April 2000 (Fan, 2001a, Song, 20@hyd financially by releasing funds
for the MLG.
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Zhu’s Sponsorship and Impact on the MLG
As with the assessment of Duoji and Li the firgiead of Zhu’s sponsorship to consider

is what did he do? First, academics, governmergarebers and officials were very
clear about Zhu's role in setting the agenda fqraexling the numbers receiving the
MLG. The impact that the trip to Dalian and comnsemiade there had upon the policy
community surrounding the MLG was very clear whéstuassing the development of
the policy (Interviews BJO7-2 and BJ07-3). The Mifas put onto the agenda in a
particular manner by Premier Zhu as he tied thepaelith a particular policy outcome,

the construction of a social assistance system wiah“debt conflict” or ties to

enterprises (Interviews BJ07-2 and BJ0O7-3), rathan just opening up the policy for
discussion in a more general manner. Debt conflact the term given by Zhu to the
problem of funds for social benefits like the XGBLUGeing swallowed up by an

enterprise’s existing debts and/ or financial cotnments.

Premier Zhu supported the expansion and developofehe MLG through a number
of practical financial measures. As noted in Figbt2 above there was a massive
injection of funds from the central budget for thieG and “Ought to protect, fully
protect” campaign from 2000 onwards. Not only ware¢ an injection of funds but this
money, fundamental to expanding and sustainingMh& in many areas, was for
guaranteed by Zhu Rongji for the future (InterviBd07-3 specifies that funds were
guaranteed and would only increase, not decreageture). Finally Zhu took an active
role in the mobilisation campaign which surroundeid expansion of the MLG, the
“Ought to protect, fully protect” campaign whicHesgtively ran twice (Interview BJO7-
3). All of these actions by Zhu worked to consdidahe principle of central
government intervention in the MLG as well as ipaoating the policy into a general

vision of how social security should work in the ®R

How did Zhu Sponsor the MLG?
Zhu was noted as a leader who tended to have olwy giority at a time which

occupied his attention. The chosen policy wouldefiemot only in terms by being
sustained on the agenda but also through a masgig of resources (Naughton,

2002). The perceived uniqueness of how Zhu operategd highlighted by a
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departmental director in the MCA who noted it astéresting” because of the single
minded manner in which the Premier focused ressuncethe policy preference of the
moment (Interview BJ07-3). This focus on an indiat policy or problem is perhaps
not that unique when one considers the distinatm@ade in Lieberthal and Oksenberg
between generalists and specialists within thee eliinks of China's leadership
(Lieberthal and Oksenberg, 1988). For the Premierthe PRC to behave as a
“specialist” is of note because he occupies suseraor position in the government.
Given the considerable political and financial reses associated with those in the elite
levels of the state the active focused interesa ¢fremier in a policy would have a

significant impact.

The first impact in the case of Premier Zhu and\Mhé& was the intense focus that was
brought to bear on the laid-off worker problem aledision to use the MLG as a means
to provide increased state welfare provision. Télease and guarantee of funds from
the central budget would require a considerableustnof political authority given that
agreement would be required from the State Cowivell as compliance from the
Ministry of Finance. In addition the money wouldedeto be found from somewhere
which implies a degree of oversight and authotitgt thot many within the national
level of government wield. Although it is apparehat, through association, Premier
Zhu was responsible for both pushing the idea ofguhe MLG to resolve the laid-off

worker problem and releasing the required fundixerdy how this was done is not.

Information from interviews conducted implied théthu's sponsorship of the MLG
occurred very much from above with funds being aséel with specifics attached
leaving the MCA to get on with implementation. Zdid continue to show an interest in
the development of the “Ought to protect, fully feid” campaign throughout the period
with communication and meetings between Zhu, theidter of Civil Affairs and the
MCA Department for Natural Disaster Relief and @bchssistance Jjuzai jiuji)
departmental director conducted to track progrigeryiew BJO7-3). It can be assumed
that given the initial phase of the expansion faseche difficulties in 2001-2, mainly
due to concerns over funding, the continued impé&ughe expansion through 2002
would been in part due to the requirements of ate déader actively involved

(Interview BJO7-3). Apart from the initial visit tDalian which effectively kick started
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the campaign Zhu did not take a particularly visilglublic role only appearing to
deliver speeches being given at large scale Cifdi¥s events (Li, 2002) or at meetings

of involved participants (Li and Zhu, 2000).

Zhu Rongji’'s Motivations as a Sponsor
The reasons given for why Zhu acted on the MLG waemesistent in interviews and

documentation. The fundamental issue was securhegaution to the laid-off worker
problem but why would this motivate Zhu Rongji sfieally to take an active role in
the MLG? In one interview conducted with a groupGifinese researchers involved in
the MLG the idea that the position of Premier reggiiacting on the problems being
faced by the social security system was put forwahed implication was that, and was
stated as such, it did not matter who was Preni#msatime they would have had to act
on the laid-off worker problem (Interview Grp1BJO&he circumstance of increasing
concerns over social stability due to the contingpedblem of urban poverty in a
multitude of groups does suggest that it was alprolthat any leader would have had
to eventually address. However, the issue of why Eécame involved in the MLG is
more complex than association through occupation.

The previous intervention in the MLG by the centgalvernment would have set a
precedent which Zhu would have been able to foll&ithough not a motivation as
such the significance of previous central levedimeéntions in the setting and funding of
the MLG should not be underestimated. Zhu's actiwars be better understood in a
context where there was a precedent for centrdkelsao take actions which intervened
in the operation of the MLG even if this did go exg& the initial concept of the policy.
It is also likely that Zhu would have been closelyolved in the 1999 intervention in
the MLG discussed earlier in the chapter becausésddlite status. Zhu would therefore
not have had too much of a problem with the ideanahipulating the MLG to a

particular goal.
There is an implied personal motivation in Zhu'\girement because of his association

with the reform of SOEs and resulting failure oé tKGBLG through funds being
swallowed up. By this line of thinking Zhu needexd resolve the problem because
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otherwise he would be held responsible for anyidliffies from the resulting social
instability. Given the circumstances of Premier Bhassociation with the reform of
SOEs throughout his time in the office (Saich, 2004ughton, 2002), the concerns he
raised specifically on the problems of the XGBLGtle Dalian visit, wider concerns
over the laid-off worker problem pervasive in thieili@se government, and his previous
incorporation of the MLG into the wider social set system through the three
security lines concept where workers would be ptetd by three lines, the minimum
wage, UEI and MLG systems (Fan, 2000c, MoF, 20Q0p2000, Fan, 2000a, Li,

2001b, Unknown, 2000), it is not unreasonable teriauch a motivation.

In addition to ensuring social stability the expanf the MLG might also have served
the purpose of allowing reform of the state ownedt® to continue. Zhu's close
association with the economy and the reform ofS3B4& sector in particular would have
provided a strong motivation to ensure the refomese successful. Not only would
failure have severely damaged China’s reform ekeeldpment but his legacy was at
risk. Three years from his retirement in 2000 Zhauld not have wanted his legacy to
have been the collapse of China’s state owned rsentier the weight of its obligations
to former workers. Rather he would have wanted uwocsssfully drive through
marketisation successfully and secure his lega@nasf the “architects of post-Deng”
China (Naughton, 2002).

Finally, the option to inject finances and increaswerage would not be possible
without funds being available. The existence offisight funding or the ability to
negotiate the release of funds could be a motindto an elite leader. Whilst it is not
apparent where funds came from for the increasesdiresponding winding up of the
XGBLG and RSC would have in theory released thasels for reallocation. The
reality may well be different with the funds reledsrom another part of the budget or
from a central windfall resulting from the continbi@evelopment of the economy.

The likelihood is that there was some combinatibmthe three occurring because the

funding mechanisms for the “Ought to protect, fudhptect” campaign being similar to

9 I would like to thank Jane Duckett for highlighting and discussing this particular point

with me.
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previous central interventions in the MLG and XGBLRSC policies. In 1999 certain
areas, well developed Provinces and Municipalitegch as Beijing, Shanghai,
Shandong, Jiangsu, Zhejiang, Fujian, and Guangdeege specifically named in
relevant documents as being capable of fundingas®s themselves whereas all other
areas would be able to seek allocations from theralegovernment to cover any
shortfall due to their own financial difficultiesMpF, 2000a). Although it is not
explicitly set out it is likely that the increasesfunding for the “Ought to protect, fully
protect” campaign were managed in a similar manmeéhe 1999 increases. This was
combined with guarantees that the input would bstasned suggesting money was
perceived as being available in the budget botthénshort and long term (Interview
BJO7-3).

The activity of Zhu, therefore, covered actions hsugs managing the overall
developments in the MLG during this time, as wallaggenda setting through a high
profile political position and using his positioo tllocate and channel resources
towards a particular end. These activities, paldity the ability to secure resources for
a policy, can be closely associated with sponstis @ccupy elite levels of the state. As
noted the Premier did have a relatively low proiifle¢erms of how the campaign was
managed dealing with representatives from lowes ted the bureaucracy in order to
ensure developments were kept on track. It wadviGd that managed the day to day
running of the “Ought to protect, fully protect’ropaign ensuring that it was a success.
In addition the MCA developed new means to mandge MLG and oversaw the
emergence of a more dynamic version of assistdratecould respond to the challenges
facing the urban poor in reform era China. In gaase the MCA fulfilled a dual role in

the development of the MLG as a policy sponsoraisd an implementer.

Administrative Sponsorship 2000 — 2003
The developments highlighted at the beginning f thapter associated with the MCA

such as the introduction of computerised admirtisinasystem and developments like
the “classification guarantee measures” will now bescussed. Unlike early
developments in the MLG which were closely assedatith the sponsorship of Duoji

Cairang during this period sponsorship of new dgwalents came very clearly from the
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MCA and the Department of Disaster Relief and So&ssistance. This section of the
chapter will therefore discuss the MCA'’s sponsqrsifithe MLG rather than that of a
particular individual official.

Initially the MLG was administered through the MOBisaster Relief and Social
Assistance SectiorMinzhengbu Jiuzai Jiuji ChwZJJ hereafter) and this continued to
be the case until 2004 when the a specific secfiilre Urban Resident MLG Section
(Interview BJO7-3), was established for handling MLG. The period discussed here
only takes us to 2003 and, therefore, whilst reada@ght be aware of a separate MLG

department existing now this was not the case B899 and 2003.

The role of the MCA, and JZJJ, as an organisatias significant during this period
because it had three significant impacts on theraaif the MLG. First, it administered
the “Ought to protect, fully protect” campaign gang out the orders of Zhu Rongji and
fulfilling a role of a policy actor. Second, it fatated the transfer of new variations in
the MLG from local to national level like the “ckfcation guarantee measures” by
supporting new ideas and encouraging their adoptieinally, it established a
centralised data collection network for managing LG allocating resources from
within the ministry and pushing the policy overwamber of years. Although elite input
was fundamental to the development of the MLG utscess and further evolution was
due to the work of the MCA. The behaviour of the M@uring this period therefore
filled two roles. First, it acted as the administra arm of the central government in this
policy sphere essentially doing the job that waguired of it. Second, the MCA
actively pursued its own agenda regarding the MIf@ ased the resources it had
available to achieve these goals. The MCA theref@igaved as a normal policy actor

but also as a policy sponsor.

During the 2000 — 2002 “Ought to protect, fully fmct” campaign the MCA was the
primary implementer of the expansion of the MLGisTWas mainly an administrative
task of channelling households onto the MLG anthanfirst year the methods sought
by the MCA was a low level publicity campaign inctaries where affected
householders were thought to be working or had barhoff from (MCA, 2002b,
Unknown, 2000, Yang, 2002b, Yang, 2002a, UnknowdQ1? Zhong, 2002). The
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initially slow upturn in numbers meant that the M@Acided or was ordered by Zhu, it
is not entirely clear although the latter seemsentitely, to take a more active hand in
the process. An MCA official reported that this s#lwe sending of JZJJ section
members and heads of other sections in the MCAdagptovinces in order to oversee
the implementation of the campaign during 2002efwiew BJ07-3). This personal
involvement meant that members of the MCA werevabti operating as the relay
between elite leaders and the local level of gawemt in personal face-to-face
meetings on the ground — something that had nairoedt previously with the MLG;
normally leaders met officials during work meetirggsspecific conferences. The same
official reported that the goal of the “Ought tefact, fully protect” campaign was very
clearly tied to resolving the problem of laid-ofbrkers, stating that in September 2001
the JZJJ section head informed officials that wbervisits to the provinces they were
to ensure that: “If laid-off workers qualify for ghMLG, as their income was low
enough, then they must be covered, no excusess’fdbbhus was because Zhu had very
clearly set out to the Minister for Civil Affairbat the MLG and subsidies for the MLG
were to be used as a means to resolve the probidaeideoff workers and this was
reported to the JZJJ section head (Interview BJ07-3

During these meetings the main goal was to getniessage acroskBouseholds,
especially those with laid-off workers, which feito the remit of the MLGhad to be
brought onto the benefit. These personal meetirege @iso used to convey reassurance
and guarantees regarding the funding of the expandtssentially the personnel
involved were conveying the message that the fupdias coming from the centre and
was guaranteed over the long term; local offigas$ had to get the required groups and
numbers onto the MLG as quickly as possible (InesnBJ07-3). Local level officials
were also requested to go into factories and spghauseholders who might be entitled
to receive the MLG (Interview BJO7-3, Zhong, 20Qhknown, 2001, Yang, 2002a,
Yang, 2002b) — a mechanism that had not been sderelor since given the MLG was

supposed to be a means tested benefit sought lapghieant.

The MCA exhibited behaviour more in line with tldta sponsor in the other two areas
identified as significant during this period, esp#g after 2002 and the completion of
the “Ought to protect, fully protect” campaign @ntiew BJ07-3). The development

162



and implementation of the “classification guarameeasures” for the MLG are worth
discussing because it helps illustrate the proradtance of the MCA during the period
in question. The “classification guarantee measSuege at their most basic level
recognition that there are specific categories iwithe mass of MLG recipients who
have specific needs that place additional finangiaksures on their households. These
groups included urban residents with long termeses, pensioners, those with
dependents such as disabled children and thosechiitiren of school age (Zhu, 2003,
Yang, 2002b, MCA, 2003e, MCA, 2003f, MCA, 2003aheT concept behind the
“classification guarantee measures” was that adtmld which falls into one of these
groups would incur additional costs that would Hert impoverish them. The
“classification guarantee measures” would allow ddditional benefits, determined at
the local level, to be paid to these householdkaf were on the MLG. Examples of
such a system in operation can be found in thescioi Dalian with their Four-in-one
system which will be discussed in the next chafitgerview BJ07-2), Nanjing which
supplemented MLG recipients who worked with a lurithe subsidy (Symposium
Observations, Beijing, 2006) and Daqing which depetl the actual concept of

“classification guarantee measures” (Interview B30.7

The “classification guarantee measures” are anatkample of the MCA working to
counter perceived problems with the current systérthe MLG this time using the
example of work carried out in Daqing City, Heilgilagg Province and promoting it
through the work meeting system (Interview BJO7-Bhe measures were to be
supported on the ability to pay by region so wislgpported as a national development
it was more in principle than the sort of suppbd tentral government could provide,
for example in the “Ought to protect, fully protecampaign. There are similarities to
the early development of the MLG but the “classifion guarantee measures” occurred
within the context of the MLG this time. The MLG dyaby the early twenty first
century, become a policy sphere in its own righd aabsumed the previous social

assistance sphere.

It is interesting to note that the introductiontbé “classification guarantee measures”
reintroduced a category element to the urban sasgiktance system that the MLG had

originally been designed to work around becaugéefimits it placed on the provision
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of benefits!® The “classification guarantee measures” could beletstood as a

feedback from the previous system of social assistaneasures with local officials,
who may well have been working under the old syspeior to 1997, introducing these
categories as an innovation when in fact they wething of the sort. There is a
difference between the 2 periods though with thee&@hNos determining who gets
social assistance and the “classification measute&rmining who might be entitled to
extra assistance. The interesting point is thatethe an apparent continuity in the
methods developed, categories in this case, thrthgivil Affairs bureaucracy at the
local level. The “classification guarantee measuregre a development which
demonstrated the MCA was willing to back variatiamgocal level policy which were

seen to benefit or resolve the challenges of copiitig urban poverty.

The development and implementation of improved datdection and computer
network systems to help administer the MLG begaeaaly as 1999 (MCA, 2000b) but
it was during the “Ought to protect, fully protecmpaign that the system was heavily
pushed by the MCA (Interview BJ07-3). The implenagioih of routine data collection
on the number of MLG recipients, spending on theGviaind the level of benefit paid
out benefitted the MCA in two ways. First, it halpeollect figures on the MLG which
were more accurate for reporting to the State Ciband other government bodies. The
collection of data also provided a means for thetreé government to make sure that
the expansion required by the “Ought to protedly forotect” campaign was being met.
Second, the implementation meant that there wastegr@versight possible by those
administering the MLG and would, in theory, makéaeding of MLG funds easier to
detect (Interviews BJO7-3 and BJ06-2). The pronmotd the computer network was
pushed solely through the MCA in circulars disttémithrough the civil affairs system
during the early 2000s (Unknown, 2000, Zhao, 200CA, 2002a, MCA, 2001c, Song,
2001, MCA, 2000b, MCA, 2001d). It is also apparémat the funds were made
available for the system which suggests that theAM@&d lobbied the State Council and
MoF to release finance (MCA, 2001d, MCA, 2002a, M@AO00b). These funds would
pay for the equipment (basic PCs and a softwarkgggcdistributed online by the MCA
(MCA, 2002a)) and also required training to usél'ite push to computerise the MLG

10 I would like to thank Jane Duckett for highlighting and discussing this particular point

with me.
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appears to have been entirely down to the MCA afléats long term concerns with
the way the policy was being administered, the latkoversight possible and the
actions of low level administrators of the polidgtérview BJ06-2 and BJO7-3, MCA,
2001d, Yang, 2002a, MCA, 2002a, Ma, 1998, Zhon@®220Given the timing of the
concerted push to improve data collection and netwailding, from 2000-2002, it can
be inferred that the “Ought to protect, fully prctecampaign was a key issue in why it
was made then. However, the issues that the pssivesl were part of concerns that
the MCA had been trying to cope with since the ptice of the MLG on a national
scale and this would have been an additional mivdor the MCA.

If the MCA is to be treated as a policy sponsonttiee motivation of the MCA, as far
as a Ministry can be treated as a single entityukhbe discussed. In the case of the
MCA response to the “Ought to protect, fully pratecampaign it made sense for the
organisation to collectively follow directions frorie higher tiers of government
because this is their job. However, as has beerusied previously there had been
obstruction to various developments in the policytre question to ask is not only why
did the MCA so willingly comply with the expansiosaquirements of Premier Zhu and
why did local government comply? For the MCA thame three reasons. First, the
expansion of the MLG benefitted the MCA in gendesins. The money and successful
implementation of the campaign would bring prestigehe Ministry — both Premier
Zhu and Hu Jintao were noted as having been imgulelg the actions of the MCA
regarding the “Ought to protect, fully protect” gaangn(Interview BJO7-3). Second, it
secured the policy long term through the finanigiput from central government which
guaranteed future central government funding sudssidrinally, the “Ought to protect,
fully protect” campaign resolved challenges with MLG the MCA had been facing in
funding and also provided an additional policy gewhich was concrete and achievable
— the incorporation of the 10 million or so urbamdtoff workers who were in need of
subsidy from the government.

The reason for local government compliance wouldehaeen the “Ought to protect,
fully protect” campaign resolving both a policy plem and guaranteeing long term
funding. As one MCA official noted because the “@ugo protect, fully protect”

campaign would help resolve what could be careelingnsocial instability it was
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popular with local officials (Interview BJ06-3). \ah the “Ought to protect, fully
protect” campaign also brought, which would havesueed compliance, was the
guarantee of central subsidies for the MLG in aredwich were having difficulty
funding the policy. This was something the MCA haot been able to provide
previously and as a result the MCA had faced seddfeulties in securing local

compliance on the MLG as demonstrated throughaui ¢90s.

There is another possible motivation for the MCArsgoring the MLG during this
time. There was a change in thinking within the M@Ad research community
associated with the MLG. Additional developments tilke MLG such as the
construction of a computer network, improved daikection, and developments like
the classification guarantee measures reflectedtdeltaking place in the MCA and
official publications during 1999-2003 that addexbsssues of MLG administration
(financial sources, personnel training and behayiaod aims (who to provide for and
to what end). It was argued that the policy neeediove beyond the “food only”
concept as poverty was more complex than this rifree BJ06-2), the actual well-
being of people was felt significant (as withess¢dresearch symposiums attended
during fieldwork), and in addition there was a viewthe MCA that the MLG could be
used as a means to boost domestic consumptionrvipwe BJ06-2). There were
repeated concerns regarding the administrativecttypat those at the basic level of the
implementation of the MLG which had concerned th@ Affor a prolonged period (Lv,
2003, Zhang, 2003, Qiao, 2003, Luo, 2003, Gongp2@mao, 2002, Ken and Zhang,
2002, Zhu and Sun, 2002) and the computerisatiaheoMLG was felt to help resolve
this problem (Zhao, 2002, Zhong, 2002, Ma, 199&)e Tclassification guarantee
measures” and “Ought to protect, fully protect” gaign helped the MCA meet the
challenge of defining what the MLG was supposedb& achieving in terms of
objectives, provided resources to achieve thesés goal provided a means for local
level officials to resolve the potential socialksli#y crisis that laid-offworkers and
increasingly varied urban poverty presented. Thi®reg of the MCA in supporting the
expansion, administrative development and evolut@nthe MLG is, therefore,
understandable in the wider context of the chaksnghat the MLG had been

presenting, the structure of the Chinese statdtanatleas being discussed at the time.
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During this period the MCA operated in a mannercktgould be considered as that of
either an actor or a sponsor and making this distin is an important part

understanding the developments during this petiothe case of the “Ought to protect,
fully protect” campaign we should not consider MEA a sponsor because the MCA
did not actively pursue or formulate the particypaticy solution in question but acted
as the administrative arm of the central leadersimg Premier Zhu. This provides a
point of comparison with the MCA behaviour towarther developments which

appears more sponsorship than rational adminsstréiehaviour. With regards to these
other developments regarding the MLG, including deeelopments leading up to the
1999 State Council Regulations, the computerisatfolLG administration, increased

data collection, and the “classification guaranteeasures” the MCA did act in an

independent manner seeking and promoting resohitiorchallenges it was facing at
the various levels of the system. Whilst these mmess might have increased the
prestige of the MCA they were also costly in terwhsesources and time invested. The
motivation of looking like an effective organisatiand developing policies which

would have ensured social stability would have begowerful motivation. The MCA

used resources it would have had to secure fronSthe Council and MoF to achieve
these particular goals investing in training and/ mguipment for the administration of
the MLG and promoting ideas through the routine meésms of government available
to it. In this respect the MCA does exhibit behavithat should be considered similar

to that of the individual and elite policy sponsors

Conclusion
This chapter has argued that the developments 1@ Ment through during the late

1999s and early 2000s were the result of the coatinnfluence of the decentralised
state, feedback from the design of the MLG, théuerice of policy outcomes beyond
the social assistance sphere and the actions gfymponsors. Feedback from the local
focus of the MLG reinforced the tendencies of déedised local government to adapt
and adopt policy as best suited their particulandg. In addition policy failures in

policies outside of the MLG, most notably in proweiss to laid-off workers but also in

the provision other social goods like healthcaer fnto an agenda where social

concerns might undermine the reform process. Tlusldc be understood as an
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exogenous feedback on the MLG affecting an agertdalwthen went on to impact on
the policy. A final area of feedback which might censidered is the development of
the “classification guarantee measures” which edpdrthe scope of the MLG through
a category based system of additional subsidighoAgh there is no explicit tie to the
Three Nos the similarities are striking with thda&sification guarantee measures”

echoing the provisions of the traditional sociaistance policy.

A combination of state fragmentation and an agawt@ucive to policy developments
provided the context within which both Premier ZRangji and also the Ministry of
Civil Affairs created policy developments which i@ally altered the MLG in terms of
how it operated, who it provided for, and whatalgectives were. These two sponsors,
reflecting their different position within the potial system, utilised their available
resources to pursue their particular objectivegnter Zhu was motivated by wider
concerns regarding the success of reforms in tite stwned sector which were being
undermined by the SOE commitment to their formerkecs. The expansion of the
MLG allowed the reforms to continue and dissipatetitical tensions within the laid-
off workers. In the case of Premier Zhu the positie occupied provided access to and
authority over enormous political, fiscal and persel resources; the position of
Premier also conferred a degree of responsibilitypfevious policy decisions and their
outcomes that provided the motivation for spongprihe expansion of the MLG

through the “Ought to protect, fully protect” canga

In the case of the MCA the ministry responded te tontinuous challenge of
administering a policy which had to reflect botle fbcal focus of its basic design, the
national aspirations of the central government, thedchanging nature of poverty in the
PRC. The MCA was probably motivated by a desireldoits assigned job well by
following orders and when it could by innovatinghig led to a number of
developments which were promoted within the Mimislesystem and, with the drive
for increased computer administration for examplere pushed over a number of
years. These differences between sponsors reisfovoe of the conclusions from
Chapter 4, that there are policy sponsors at akléeof the Chinese state, but their
ability to shape policy is restricted by the pasitithey occupy. This distinction holds
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for organisations as well as individuals in the ri&isie state where state organisations

are subject to ranks and restrictions up to thee&auncil.

Without the sponsorship of Zhu or the MCA it is iualy that the MLG would have
developed in the way it has. The differences betwtbe policy in 1999 and that of
2003 are dramatic and have stayed with the MLGesiN¥¢ithout Zhu's political and
financial power the expansion of the MLG would ruve been possible. In all
likelihood Zhu not becoming a sponsor would alseeh@sulted in the MCA continuing
to struggle with incorrect implementation of the @Lto the detriment of the urban
poor. Because the focus of the MCA would have methe same problems which had
dogged the MLG since the mid 1990s it is likelyttilew measures such as the
“classification guarantee measures” would not hawerged nor would resources have
been directed into modernising the administratibthe MLG. In such a counterfactual

the importance of both these sponsors, especiallyRongji, cannot be underestimated.

Chapters 4 and 5 have discussed the significangastfutional features and policy
sponsors at a national level affecting the develmnof the MLG since its initial
emergence in Shanghai. They also focused on tlivelsuccess of the MLG as a
policy — success in the sense of the policy sungvover a period and attracting
increased resources as opposed to any judgemeathieving particular policy goals.
Any explanation of the policy process needs tolidle to deal with both policy success
and policy failure, or the grey shades of limitedplementation and unintended
consequences for example. An explanation of poladgo needs to address
developments at the local level as well as at #wre. In order to further explore the
possibility of policy sponsors and institutionalist® an explanation for policy processes
in the PRC a return to the local level of policykimg and implementation is necessary.
As was noted above the MLG saw a variety of newatians in provision appear
during the early 2000s. The next chapter will uspaaticular local innovation, the
Community Public Service Agency in Dalian City, éaplore further the synthesis of

institutional and policy sponsor concepts.
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Chapter 6
Local Variation and non-transition of policy:

Dalian’s Community Public Service Agency

Introduction
Chapters 4 and 5 have focused on the processedaimiated MLG policy making at

the national level in China. Because this dissertat relating to both studies of social
assistance and theories of the policy process imaChhe explanation for the
development of the MLG should be able to accountbfith local and national level
developments in both social assistance and otHeyreas in order to have more than
token explanatory value. In the case of the symhafspolicy sponsor and institutional
concepts the case of Shanghai does provide evideatée approach can explain local
level developments. The case of Shanghai is, hawkweted in some regards because
it is a case of a local level innovation which wentto spread nationwide. The MLG
made a successful transition to national level. &voexplanation of the policy process
to be useful it should not only be able to explanticy “success” but also “failure”. In
the case of the Community Public Service Agencigsnggong fuwusheCPSA
hereafter) in Dalian, a city in Liaoning provincge have a case of both success and
failure. The CPSAs were successful in their devalept and implementation in Dalian
during the early twenty first century. The politypwever, did not transition to national
level and has since been adopted in only a smatlbeu of cities other than Dalian in
spite of being seen as a good policy by centrallacal government officials. The case
of the CPSA policy therefore provides an examplenstthe findings developed in the
preceding three chapters can be put into prackipming not only a successful policy
development but also a failure to transition.

This chapter is structured as follows. First | aoluce details on the operation and
objectives of the CPSA policy in the city of Dalidn the next section, | provide some
background to the context of the CPSAs developraedtthen outline the phases of
development the CPSAs went through highlighting particular the cooperation
between local government and the research commuAitgection on institutional

elements will follow where | will first argue théte decentralised nature of the Chinese
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state and the structure provided a context wheiati@n could occur. | will then argue
that feedback from the original MLG policy, in tesraf both design and outcomes, and
also failings in policy toward the laid-off workepsovided an agenda for policy change.
The role of two different policy sponsors is disse in contrast to the role played by
policy entrepreneurs in the policy process. The ¢asnade that it was the action of this
combination of sponsors and entrepreneurs, opgratirthe space and on the agenda
created by institutional features such as decesatain and feedback, which led to the
CPSAs being implemented.

Finally the discussion turns to why the CPSAs remeia policy which was only

adopted in a limited number of cities. There anar freasons why the policy did not
make a national transition. First, the policy odedpa space which would have been
contested by a number of different institutionatemests. Second, the policy was
complex and unfamiliar making it difficult to seib other policy actors. Third, the

CPSAs fulfilled a specific role which may not haleen of interest to other cities.
Finally, the policy did not have a policy sponsortlae national level that would have
been able to negotiate the challenges facing a Cp@iay transition. The chapter

concludes by drawing together the discussion ofGR&A in the context of the wider

findings on the MLG in China.

The CPSA Policy
The CPSAs goal was to solve three challenges fagede MLG policy at a local level.

First, the policy seeks to ensure that those orMh& are not boosting their income in
some other way — for example through the non-reppdf work which improves the
household income above the MLG line. Second, th8A3Pwas to ensure that those
who are on the MLG patrticipate in the communityotigh altruistic projects; thereby
challenging any negative perceptions of the MLGobithose receiving the benefit.
Finally, the CPSAs are to provide a means througlthvthose on the MLG can seek
work. These last two objectives also seek to biaklings of community, integration
and psychological well being amongst CPSA memlieeg 002, SPRCCASS, 2001d).
As Solinger points out the day to day pressureedaby MLG recipients are

psychological as well as economic (Solinger, Fanthing). A final wider objective of
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the CPSAs was to ensure continued social statmiitgontinuing to provide the MLG
and also counter the specific problems highlighdddve. These aims are achieved
through the establishing of CPSAs at the ‘Communisheqy level of urban
government. Thehequare not officially a level of government althoudtey do carry
out policy on the governments behalf. Instead @eyclassed as agencies for the sub-
districts {iedao banshiqu)themselves agencies of the Districu) level of urban
government (Derleth and Koldyk, 2004).

A CPSA is registered as a non-profit non-governmaieifieizhengfiy organisation
(hereafter, NGO) (SPRCCASS, 2001a) with the lodatridt BCA operating as the
administrative supervisor of the organisation (SERSS, 2001c). The CPSA is run by
and on behalf of the MLG recipients with the suppdrthe local BCA and Community.
The MLG recipients themselves organise the CPSAstwvthie BCA and Community
provide required funds, the space for meetings alsd community based work.
Recipients are required to attend and can be nreditthrough the community work
projects organised through the CPSAs. Any residarihe MLG who is in employment
will, in theory, not be able to attend required karojects and will forfeit MLG
payments after missing three of these communitykwassignments (SPRCCASS,
2003a).

In addition these opportunities to work for the coumity are perceived by the CPSA
designers as helping resolve the issue of negatereeptions of MLG recipients.
Through the organisation of the CPSA, it is argusd BCA officials and SPRC
researchers, MLG recipients themselves will begiview themselves better and end
feelings of isolation because they are working tfteer community (Interview BJO7-2,
SPRCCASS, 2003a). In addition the CPSAs are designerovide a means for MLG
recipients to find reemployment. Rather than opegats a formal job centre the
CPSAs are to provide a form of mutual help grouptiimse on the MLG. Self support
and learning between MLG recipients is encouragethe CPSAs and BCA officials
suggest that this will help the recipients to adapheir existing circumstances and also
move forward (Interview BJ07-2). It should be notkdre is no formal mechanism for
finding MLG recipients work. The idea is that jobeking will become easier when

supported by other MLG recipients seeking work.
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The financing of the CPSAs is limited because @f design of the organisation after
funds are used to start up the organisation. Teadipg on the CPSA by Dalian’s local
government was also limited during the developnwnhe CPSAs because of DFID
funding provided for the projett The CPSAs are organised and run by the MLG
recipients themselves under the supervision ofldbal Community and Sub-district
and, therefore, should not have additional overtessl they do not have offices or
formally employed staff. Funds generated by comaieas public works which the
CPSAs can carry out on request can also be fedibxkhe organisation. All funds are
used under the principle of ‘taken for the peopised for the people’quzhiyumin,
yongzhiyumih so if a CPSA has, for example, cleaned a roadbameh paid for it the
funds can be used by the CPSA although the spedfie vague (SPRCCASS, 2001b).
The Community and Subdistrict also provide thegassients for the work within the
community that the CPSA must carry out (in ordeuteover fraud, see above). This
does not, however, rule out the possibility of fungdbeing provided and how it might
be used. It has been suggested that if the locargment was able to provide funding
then the CPSA would have the capacity to use ipiloviding training courses for

example (Ge and Yang, 2003).

The CPSAs are an interesting policy response tastees it sought to deal with for a
variety of reasons. In terms of origins the CPSAw®/jgles a well documented example
of government and researchers working togethers Wais noted in discussion with a
Ministry of Civil Affairs (MCA) official about theCPSAs as a unique point of the
policy as such cooperative opportunities do na&eafiequently (Interview BJ07-3). The
CPSAs emerged at a fascinating point in time asvth& expanded rapidly not only in
Dalian but also nationwide. In the midst of whatswa massive mobilisation of
resources for the MLG Dalian decided on a diffeirection. The CPSA has a number
of interesting characteristics for example in oigational terms given it operates as a
state sanctioned NGO. Although such governmentnisgd NGOs are not unique, for

example the reemployment service centres of the 1890s (Cai, 2006), but the

1 This point was raised during a workshop (Provincial China Workshop 2008: Social Problems and the Local

Welfare Mix in China (Tianjin, 2008)) discussion of an earlier version of the chapter. It has not been possible to discover
the exact amount of funding provided. The point remains that the initial project costs were not shouldered entirely by the
Dalian government.
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construction of numerous grass roots NGOs acrasty avas highlighted in interviews
with officials (Interview BJO7-3) and informal disesions with SPRC researchers as
being potentially controversial. The policy objees do not focus on the delivery of a
particular material goal, as many other social arelfand assistance policies do, rather
focusing on non-material needs of MLG recipientd aammunity relations. Finally,
the CPSA provides an active solution to one ofissaes perceived as facing the MLG
— fraudulent benefit recipients. Concerns over rtiisuse of powers in allocating the
MLG and fraudulent recipients are not specific t@liin and also emerged in
discussions with Civil Affairs officials in Beijingand Anging City, Anhui Province
(Interview BJ06-2; AQO6-1 and 2).

Dalian and MLG Background
Dalian’s geographical and economic position in Im@ast China’s Liaoning province

has meant it has experienced both the benefitsldincllties associated with the post-
Mao reform. Open to outside investment and tradeesil984, Dalian has been in a
position to benefit from liberalised economic degghent, investment and connections
with the outside world. It is also the terminus fapelines serving the Daqging oilfields
and the location of associated refinery facilitiss addition, a mix of light and heavy
industries has allowed Dalian to successfully dgveits economy, particularly in
comparison with other localities in the north e&sit Dalian’s success has not always
been assured, and the city’s industrial base wasaluse of some concern during the
late 1990s and into the early*2dentury as China struggled to cope with the refofm
its state owned sector. Today Dalian is an econ@micess having begun to diversify
into information technology, attracting investorgcls as Intel, whilst building on the
city’s traditional industrial base (People’s DaiBnline, 2007). Since the turn of the
century the city has experienced double digit GDBwth and since 2002 annual
increases have consistently been greater than 14Yljo Zhongguo Dalian Jigou,
2008; Dalian Bureau of Statistics Online, 2009).

A factor in the development of the CPSAs was thatfmm of Dalian within the Chinese

state. Dalian has, since 1985, been given a degrpelitical autonomy. Although not

the provincial capital of Liaoning province, itsibeneath the central government rather
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than the provincial government in economic planngrgns (it is formally gihuadanlie
shi, in Chinese) and so enjoys more autonomy than mahgr cities (Dalian
Government Online, 2003). Although not a provindmtel city like Shanghai and
Beijing, it has enjoyed similar relative economiesess and political autonomy. It is
also known for its policy innovations in social sgty and social assistance policy
(DalianCAB, 1999). The MLG was implemented in Dalia 1995 marking the city an
early pioneer in its development. This was a respdn the suggestion by the Minister
for Civil Affairs (the Ministry responsible for st assistance), Duoji Cairang, that the
MLG should be carried out in 1994 to establish adetdfor the rest of Liaoning
Province (Zhang, 2002b). The Dalian Model as it edambe known used the emerging
Community g€heqy agency of local government to administer the Mha@d local
government to raise revenues for the policy whi@s w&n innovation on the dominant

Shanghai model of the time.

When first set up in Dalian the MLG line was estti®d at 140 yuan per household
member per month. Civil Affairs departments admerisd the programme through
Resident's Committees (supposedly grassroots contynarganisations that are used
by local governments to implement certain policiasjoss the city (Ren, 1995). From
1995 until July 1999 the MLG level in Dalian wagusded upwards six times finally
reaching 221 yuan per household member per mon#iaf@CAB and SPRCCASS,
2002). It should be noted that up to 1999 the MIsGraplemented in Dalian was, as
one official called it, a smalk{ao) version of the policy (Interview BJO7-2). By tske
meant that it covered the minimum number of peddeinterpreted by the Dalian
Bureau of Civil Affairs (BCA) with the MLG in Daliareplacing the traditional Three
Nos policy.

In June 1999 the Dalian Bureau of Civil Affairs ilamented a reconfigured the MLG
system. In order to deal with the increasing numlzérworkers affected by enterprise
reform, the increasing complexity of urban poveaty problems in the delivery of the
xiagangBasic Living Guarantee (XGBLG), the city introducadFour-in-One” §iwei

yiti) system of social assistance. First, the new syst#roduced new categories that
could be eligible for additional benefits on toptbé MLG, including households with

no incomes but school age children or long terrk Bmuseholders. An increase in the
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actual MLG line from 190 to 221 yuan was also idtreed. Second, it introduced a card
system for urban workers with a household incomevibéhe MLG line which provided
an additional 39 yuan a month for food and otheeesal items. The third part of the
system was a call to ensure that the various buré&aolved in social assistance
provision co-operated providing one policy for drause yihu yice).The final part of
the new system was a temporary poverty relief gioni for those affected by disasters
or iliness (DalianCAB, 1999). The move to the FouOne system was called by a
Dalian official big @a) MLG (Interview BJO07-2). It can be viewed as armoth
innovation by the city in social assistance buiv#éis also resource intense using 32.4
million yuan per year in 1999 (DalianCAB, 1999)was in this context of innovation
and expansion that Premier Zhu Rongji visited iheic 2000.

Premier Zhu's visit to the city and the subsequamhments he made had significant
consequences both nationally and locally. Zhu weleatly impressed by the
implementation and function of the MLG in Dalianiskbpinion was that China should
establish a social security system that was inddgr@nof enterprises and instead
focused on administration and delivery through ¢benmunity. Previously efforts at
social security reform, especially dealing with ta&l-off workers, used their former
employers as a means to deliver benefits whichfadeld (Tang, 2003). Nationally
Zhu's decision was to be resolved through the nediibn of resources for the ‘Ought
to Protect, Fully Protect’ campaign which saw miiaiid-off workers moved onto the
MLG as discussed in Chapter 5. This move was furgethe central government and
increased the numbers receiving the MLG signifigamh Dalian, the use of the MLG
as a means to provide social benefits outsideeéthierprises to groups like the laid-off
appealed to Premier Zhu faced with the challengeetdrming the social security

system.

Premier Zhu's approval of the Dalian MLG implemeiaia, according to a local official
Civil Affairs official (Interview BJ07-2), galvaned the local BCA to resolve the issues
of fraud, social isolation and an influx of recipis facing the policy at that time. The
Dalian BCA contacted the Social Policy Researcht@efSPRC) of the Chinese
Academy of Social Sciences (CASS) in Beijing andted them to participate in the

development of measures to resolve the challenfypsroeived fraud, social isolation
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and the need for MLG recipients to find employmertiis initiated the first of four
distinct chronological phases that the CPSA pohoyked through. It should be noted
that the CPSA is referred to as both a polizigegcg and a projectxiangmy in
documents that refer to the organisations. The aDaiovernment, after the CPSA
implementation (Dalian BCA Online, 2008), formatarviewees and informal contacts
used the ternpolicy when referring to the CPSA initiative and the tegrolicy will be

used in discussion here.

The Evolution of the CPSAs
The phases that the CPSA policy went through veltiiscussed here as it demonstrates

the high level of cooperation and activities offeiént policy actors. The first phase in
the development of the CPSAs ran from May 2000uly 2000, as the CPSA was
prepared for a small scale policy experiment. Aseurwas carried out by the SPRC
research team during May in order to form the basmolicy proposals. The SPRC then
presented the results of this survey and earlcpglians to the Dalian BCA and Dalian
Xigang District BCA in two documents: ‘The DaliadaR for the Community Based
Synthesis of the MLG and the Livelihood Guarantgst&n’ (SPRCCASS, 2000a) and
‘The Dalian Xigang District Plan to Complete thectb Security System Experiment’
(SPRCCASS, 2000b). During the rest of June and Jutiy the SPRC revised the
document six times at the request of the XigandgridisSBCA. These revisions resulted
in the *Xigang District Plan to Complete Social 8ety System Experimental Work’,
which was submitted by the Xigang District BCA hetDalian BCA and also directly to
the district government. Following acceptance &f hlew revised version of the policy,
the CPSAs moved into the next phase with a prdcsicaly of the policy in Xigang
worker's residence neighbourhood. This practicasphran from November 2000 to
March 2001 in the Worker's Residence neighbourladotigang District (SPRCCASS,
2003Db).

The third phase of the CPSA policy saw a rapid argle of feedback between the
CASS research team and various levels of the Dglsernment. Within three months
of the practical study ending the Dalian governmauitlished a final version of the

policy in the form of the ‘Dalian Bureau of Civilfiairs Circular Regarding Ideas on
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the further completion of the Urban Resident MLGst®em’ (SPRCCASS, 2003b).
Feedback exchanges preceding the publication iedols mixture of written reports,
small scale meetings in Beijing and Dalian, presgoms made to higher tier
bureaucratic authorities in the city government ago a conference in Dalian
(SPRCCASS, 2003b). Perhaps the most significatitedCPSAs development were two
reports produced by the SPRC research team whitimexithe main functions of the
policy as well as an explanation as to why the gyolivas designed as such
(SPRCCASS, 2001a, SPRCCASS, 2001d). These meeatmlyeports consolidated the
findings of the study project into a single prodoshich was then implemented across

Dalian.

The final stage of the CPSA policy featured itssmialation within Dalian, continued
assessment by a variety of bodies including the Dipartment for International
Development (DFID) and the United Nations EducatiBgience and Cultural
Organisation Management of Social Transition ptofe®NESCO MOST, which aims to
encourage cooperation between social scientists gomernment policy makers)
(SPRCCASS, 2003b). It is apparent that both DFId BfNESCO MOST provided
more than just assessment for the CPSA, notabfnéimg parts of the early project
phase of the policy, but in interviews and both dffecial and SPRC Chinese language
documents there was little mention of their inpeatyond the assessment role. By
August 2001 the CPSAs had been implemented in it#s dncluding Harbin and
Shenyang (Ge and Yang, 2003).

Explaining the Emergence of the CPSAs
The development and implementation of the CPSAs avagnificant addition to the

function and impacts of the MLG in Dalian. In mamgpects the CPSAs are a success
story having a smooth development and implememtatial utilising the cooperation of
a variety of different agents. This is successametbpment and implementation terms
defined by the policy actors involved rather tharany normative sense of the CPSAs
genuinely providing for the social and training deeof Dalian's impoverished and
unemployed. It will be argued that the CPSAs enttigeDalian due to a combination
of institutional influence of decentralisation ath@ design of the MLG, feedback from
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Dalian’s early MLG policy and the fallout from poiés related to laid-off workers and
ideas on what MLG recipients should be doing whethe benefit combined to provide
a favourable context within which policy sponsonsl &ntrepreneurs could develop the
CPSA policy.

Institutional Elements
The Decentralised State

As suggested in Guan Xinping’s discussion of theGvthe decentralised nature of the
Chinese state can have a significant impact orakpolicy (Guan, Forthcoming). The
impact this can have varies depending on the améat lbemains possible for a high
degree of independent policy development to octhis was, in the case of Dalian,
further facilitated by the relative independencethed city in planning terms after the
mid-1980s with the elevation of Dalian's decisioaking authority to provincial level.
Because Dalian had a high degree of autonomy ircypohaking this provided the
opportunity for developments in the city's MLG fst and the later CPSA policy.
Examples, before the emergence of the CPSA, cocldde the Dalian Model of MLG
finance or the Four-in-onget of policies (DalianCAB, 1999). As noted prewlyuthe
Four-in-oneincorporated additional groups, such as tiegangonto the MLG. The
Dalian Model of MLG finance was eventually adoptedionally and made funding the
MLG a government responsibility. Previously altéivies such as the Shanghai Model
had included an element of funding derived fromegarises and were administered by
the government directly (Shi, 2002).

The structure of the state provided the opportuartgpace within which policy could

be implemented without it being ordered at a nalidevel, as was the case with the
MLG in the mid-1990s, or due to local innovationdamesponses as with the
development of the CPSAs. This is not a new findimgpolicy in China, however,

without this institutional feature in place Daliavould have been subject to greater
controls at a provincial level and the possibilifypolicy innovation could have been
reduced — note it was the Dalian BCA which initthtbe processes which led to the

CPSAs and not, for example, a provincial level body
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MLG Policy Structure
The MLG policy itself leaves a large amount openléxal interpretation in spite of

efforts since the 1997 Circular (State-Council, 198 standardise the policy further.
There is no explicit provision in either the 1997rcGlar or the 1999 Minimum
Livelihood Guarantee Regulations for how the MLQI&ivered (State-Council, 1999),
which creates the space for policy innovation sagtthe CPSA. The 1997 Circular and
1999 Regulations devolve a great deal of the pd@ohyinistration and financing to the
local level. The MLG as it developed institutiosaldl local decision making, on
financing and administration, under an umbrellagyofjoal. Provided the basic goal of
subsidising local basic living requirements wasltde@h within the fundamentals of
the policy, outlined in the 1997 Circular and 1¥®&gulations, there was little ruled out.
Details focus on who is responsible for managingliegtions and benefit delivery,
where funds come from, and which Bureaux are imlin setting the MLG line.
There is no specific clause in the 1999 MLG Reguitest or the 1997 Circular which
excludes the possibility of variation outside of thasic delivery of a locally determined

standard of basic livelihood.

Rather than being a direct reason for the emergeiitee CPSAs policy the structure of
the MLG policy has, in conjunction with the gendraind toward local development of
policy, created an institutional background in whpolicy variation is possible. As one
Beijing based MCA official put it when commentingegifically on the social
assistance system in China:
‘The openness of the current system in China alloies special
adaptations in the localities to occur with regatd how this community
level of social assistance is provided.’ (IntewiBJ07-3)

Feedback Elements
Negative impact of the Xiagang and MLG policy
The other issue that had fed-back and pushed th@ btito the agenda in Dalian was
the problem okiagangworkers and the failure of policy implemented ta@s$s their
situation.Xiagangworkers are former state owned enterprise employbeshave been

laid off by their enterprise during the reform eki They are not formally employed
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nor are they technically unemployed often keepinges formal tie with their old
employer (Cai, 2006). The laid-off had two specpulicies designed to support them.
The XGBLG was to provide a minimum livelihood tadaff workers through their
enterprises. The reemployment service centres (R&®®) to seek new jobs for laid off
workers. The fundamental problem of the laidweffrkers, which impacted on the MLG
and contributed to the policy agenda, was the riaiti laid-off worker policies in terms
of resolving the problem of those workers who haerb laid-off. This had both a
political and social aspect which was highlightedcancerning those involved in the
CPSA.

The resolution of the laid-off workers situation svpolitically problematic because,
essentially, the provision of the XGBLG and RSC hatlworked and was being wound
down in the early years of the 2tentury as discussed in Chapter 5. The number of
laid-off workers in Dalian in the early 2000s wasbstantial (although difficult to
guantify, see Solinger for example on this issudi8er, 2001)), the policies in place
were coming to an end, and the government needdthdoa means to effectively
resolve the problem that SOE reform had createé. @ihe key issues in the failure of
the XGBLG, as understood by leaders, was the cosdirconnection between the laid-
off workers, their benefits, and their former SOfapdoyer (Tang, 2003). The policy
failed because the economic crisis many SOEs fdhediselves in led to benefit
funding, such as the XGBLG and pensions, being rhlesbby the enterprises wider
debt issues (Interview BJO7-2). The laid-pfipulation was therefore being failed in
two ways: a lack of successful re-employment arfficdities in provision of basic
benefits. With the end of the XGBLG policy thoseyously on the benefit were to be
channelled onto the MLG where such ‘debt confljotterview BJ07-2) would not be

an issue.

The end of the XGBLG and connections between thews security policies (the UEI,
XGBLG and MLG) had created two additional points afnfusion and tension
regarding the MLG. First, laid-offvorkers were believed to be receiving the MLG after
being re-employed (Ge and Yang, 2003). Secondntirease in numbers receiving the
MLG was perceived as putting pressure on resouscesn the local BCA and their
ability to provide MLG benefits adequately (SPRCGAR001d). The problem of how
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to deal with the laid-off workerwas, therefore, on the agenda for two reasond, Hies
original provisions to resolve the problem hadedibnd this left both local and central
government with a significant social and politigaioblem that still needed to be
resolved. Second, there was political confusion fesahl tensions over the potentially
huge numbers the MLG might have to absorb. Thedhiction in Dalian of the Four-
in-one policy suggests that in Dalian this problem wagipalarly acute because the
laid-off workerswere already being channelled onto the MLG beforenfer Zhu
endorsed the idea in 2000.

Negative social impacts are the second reason wdyiagang problem was feeding
back onto the agenda. In the case of Dalian thesdgms were varied and not based
on any one particular aspect of the problem. Imtgrs with a key official gave some
examples of how the social instability problem niestied itself in this particular case.
This included an increase in the suicide rate arsioiig long term unemployed, laid-off
and MLG recipients. In addition, criminal activityas being recorded amongst those
who had been on the MLG or laid-défr long periods where there had been no previous
such activity. A specific example given was of anvem who had been caught breaking
into cars but had no previous criminal record (wiew BJO7-2). This increase,
perceived or real, in social instability as a resdfilshortcomings in both the MLG and
XGBLG fed back into the agenda on social assistasce stood in the early 2000s in

Dalian.

Early Dalian MLG Precedent
Finally, the early precedent set by Dalian in esthing a MLG system in 1995, two

years ahead of national implementation, fed bactkwvim key ways on the policy as it
stood in 2000. First, it established Dalian asrarovator in this particular policy area,
as in 1995 the number of cities with a working ME@&tem was very small compared
to the final numbers of full implementation. Thiadaground willingness to implement
new policies and innovate was still in place arftuential five years later. In addition,
the early MLG model adopted by Dalian had two Idagn impacts for the policy
further on down the line. The policy design of tireginal Dalian MLG model focused

on providing a small MLG as noted above (Dalian{te’s-Government, 1999). This
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meant that, apart from those who would have trawlitily been eligible for Three Nos

provisions, the MLG was not set up with consideradi for the needs of those groups
who may have been impoverished but fell outsidéheftraditional categories although
the move toward a wider MLG had already begun @91@alianCAB, 1999).

Second, the Dalian MLG model was based in the comitjmand this was reinforced by
the implementation of additional measures in theutFin-One” (DalianCAB, 1999).
The tie between those who were not employed or wiaxgangand their work units
(danwe) would not be sustained by the MLG if they wentootihe benefit. This lack of
connection between work unit and recipient hadiBggmt appeal when problems such
as those experienced with the XGBLG emerged. Thly @aecedent of the Dalian
MLG, therefore, was both a negative, in the laclpavision, and positive, in the lack
of danweities, feedback for the policy later on as wellsastaining an institutional
environment where innovation and new policies wérapt encouraged, then allowed

to occur.

ldeas
Negative views of MLG recipients
There was, in Dalian, a degree of negative feedlmdckILG recipients from local
residents. This feedback was reported up to the BGA the Community and Sub-
district agencies of government (Interview BJO7-Rdcal residents viewing MLG
recipients as isolated from the community, not gbating to society, and defrauding
the MLG were cited by officials as one reason foe MLG being on the agenda
(Interview BJO7-2 and BJO7-3, Ge and Yang, 2008gré& is, however, no part of the
original MLG policy design which aims to push thase the MLG off the policy and
back into work. The only circumstances where apieaot might be removed from the
MLG is if their income changes and is recordedwah gDalian-People's-Government,
1999). Income changes have to be reported by estgpand so there is the potential for

fraud to exist unless officials actively investigaecipients’ personal circumstances.

The ‘Three Security Lines’ is a policy phrase a@édpby Premier Zhu Rongji which
today refers to the minimum wage, unemployment rensce (UEI) and the MLG.
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Originally the three lines were unemployment insge the XGBLG and the MLG but
it has been adapted to reflect changing policyuarstances. The MLG forms the final
safety net (the phrase used zgihou anquan wangfor the three lines and this
classification, along with the lack of a time linoit end for MLG recipients noted in the
paragraph above, defines it as different from ttieeosecurity lines. Whereas social
security like the XGBLG, Re-employment Service Cest(RSC) and UEI have built in
time limits for benefits, and in the case of the (& organisational structures which
aim to get recipients back into work, the MLG doed. The MLG is for those who
have fallen through the social security safety el as such receipt of benefits is

indefinite with no structured support to find empizent.

Why was the lack of occupation for those receivimg MLG, a result of the original
policy being for those urban residents who have owxupation or who are
extraordinarily poorly paid, perceived as a prol?effhere are two reasons for
continued unemployment being a problem. The fsghat the feedback was in itself a
concern for those operating in the city level bupgacy. The MLG was originally a
policy to ensure social stability. If those who weeceiving the policy became a cause
of social friction, albeit minor, then the policyowld no longer be serving its purpose as
set out in the 1997 Circular and 1999 Regulati®@econd, MCA officials and SPRC
researchers demonstrated concerns about welfasndepcy amongst MLG recipients.
The MLG was seen as an efficient means to resawmlsinstability and unrest caused
by poverty (Interviews TJ06-1, BJO7-1, BJ06-2, B2)BJ07-3). Dependency would
create a potential problem for the government agiild limit instability but probably
at a continuous and increasing financial cost. Tang term commitment would be the
logical outcome of the structure of the policy astood in 97/99. Getting those on the
MLG into employment, an objective if not a fully pported aspect of the CPSAs,
would be ultimately positive for all those involved the policy. The recipients would
work and in theory earn more due to the minimum evaging in place and being
substantially higher than the MLG (the MLG benditypically set at around 33% of
the minimum wage); in addition the state would Biérieom a reduction in costs and

eventually increased tax returns.
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Policy Sponsors
The context for the development of the CPSA in weraf institutional elements,

feedback and ideas created an environment wherpassbility of policy innovation

was both on the agenda and possible. What mad€RIS$As possible was the action
and interaction of a number of policy sponsors palicy entrepreneurs in the setting
that these institutional factors created. In theecaf Dalian and the CPSA three key
policy actors operated together to facilitate tbgedopment and implementation of the
policy. The case of Dalian is especially interegtinecause of the interaction and
synergy the three different actors, from threeedéht parts of the political system,

when developing and implementing the CPSAs.

Officials reported that the involvement of theseeéhpolicy actors was of fundamental
importance to the policy emerging both during depelent and implementation
(Interview BJO7-2; BJO7-3). In the case of the BalCPSA policy the two sponsors
who are of key interest are the city's Mayor attihee Bo Xilai and the Dalian BCA.
The policy entrepreneur was the CASS research t€hese three actors operated in a
way through which the synergy provided ensuredG@RSA policy was a success in
terms of being implemented and sustained. Diffegena how these actors operated,
what they are constrained by and what they canegehiend to the categorisation of
sponsors as being either elite or administrativiéh) the policy entrepreneurship of the
CASS research team offering a timely contrast éopiblicy sponsor concept.

Elite Sponsors
The term elite sponsor refers to policy sponsors wtcupy positions of significance in

the political system. Elite sponsors will have asct a great deal of resources and the
sponsorship of Premiers Li and Zhu would be exampfeelite sponsorship. In the case
of the Dalian CPSA the elite sponsor was the m&giXilai and his influence appears
to have been considerable. Although this influewes significant it did not involve a
large amount of public activity. In interviews withalian and Beijing based Civil
Affairs officials, Bo emerged as playing a fundata¢mnole by simply being in a
position of enough authority that his support foe policy increased the likelihood of

implementation (Interview BJO7-2; BJO7-3). By auityit is meant the authority to
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make things happen or to allow them to happen.hin dase of the Dalian CPSA
political authority at the elite level allowed tpelicy to happen. If the top leadership
had decided against the CPSA project it would mwehaken place.

Bo’s tenure as Mayor of Dalian ended in 2001 wherbbcame Governor of Liaoning
Province (China Vitae Online, 2009). This was naised in interviews as an issue
regarding his support of the CPSA and it appeasttte influence of his sponsorship of
the policy continued in some capacity. This migatvén been because he continued to
support the measure from his new position as GaveAn alternative explanation is
that by the time he left his position the policpgess had moved through a number of
stages and the policy was well enough establishesutvive without his continued
involvement. Given that the CPSA was by 2001 ihi third phase of its development

and being rolled out across the city the lattenmsemore suitable.

It was significant for the CPSAs that in Daliarmias the city’s elite leader who has
been cited as being influential. This meant tHathe CPSA policy was to have been
sidelined or blocked, such an objection would hiazeé to come from a higher level of
authority for example from Provincial governmentManistry or the State Council. In
terms of explaining the relatively smooth processnf development to implementation
the authority supporting the policy, even if it @apps to have been relatively passive,
was significant enough to ensure policy success iBhbecause, as was the case with
Mayor Huang Ju in Shanghai discussed in Chaptéhe3position of Mayor confers
authority over the city’s myriad departments whicbuld, without authoritative

guidance, slow down the policy process.

So why did Mayor Bo support the CPSA policy? Givlea nature of promotion within
the state bureaucracy and the assumed ambitionhefldader in question the
possibilities offered by the CPSAs would have battractive. Bo Xilai is assumed to
be ambitious given he has had a successful poldaraer to date most recently moving
to Chongging and overseeing the high profile angupar crackdown on organised
crime in the city. The attractiveness of the measuruld have been because the CPSA
policy would resolve some local problems and waatktact attention if successful. It
would also be attractive because the CPSAs retatedncerns (the MLG and laid-off
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workers) and policies (the community level of adistiration) important at the central

level. It would also have appealed because thegirand policy design were low cost.

Administrative Sponsors
An administrative sponsor is a policy sponsor whabéity to influence a policy is

based on their position within the state adminigira An administrative sponsor’s
influence on a policy is less clear cut than tHearoelite sponsor and may require more
manoeuvring, negotiation and compromise to achiicular policy objectives as
demonstrated by Duoji Cairang in Chapter 4 andMi@A in Chapter 5. In the case of
the MLG and CPSA policy in Dalian the administratsponsors active were within the
city and district BCA offices. In the municipal BCte Director of the Office of
Disaster and Social Assistanc®afianshi Minzhengju Jiuzai Jiujichu Chuzhang
hereafter Director) fulfilled a specific role inrtes of facilitating the policy and also
acting as a key bridge point between the otherpgulay actors. The City BCA could
act as one of many potential institutional bottleksefor a new policy to pass through. It
was, therefore, very important for the policy tavéddhe active support of or, at the very
least neutral indifference, of the local BCA. Iretbase of the CPSA policy the local
BCA was both a driving force in setting the agerdkeloping the policy and was also
a firm supporter of the policy over the stageshaf policy process. It was the Director
who initiated contact with the SPRC of CASS witle thoal of finding a policy that
would resolve the issues highlighted previously @ned Dalian BCA continued to
provide support for the policy throughout the psxsehich followed (Interview BJO7-
2). The importance of this particular sponsor whsrefore, vital to the way in which

the policy developed.

The example of the CPSAs also demonstrates theemée that lower levels of the
administrative structure can have on a policy withzeing sponsors. At this lower level
the Xigang District BCA office can wield much infloce. As was noted in the
background section during the development of th&ALPBolicy and before the pilot
study the Xigang BCA had the policy revised sixeggnWhilst it is unfortunate that the
specifics of these revisions are not availablediscussion at present it can be inferred.
Differences in language used between the finallatigms on the CPSA (SPRCCASS,
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2001c) and previous drafts of the regulations (SBRES, 200l1a) show that the
changes added a clause which changed the CPSAamoMGO with no supervisory
relationships to an NGO which reported directlythie local district Civil Affairs. The
other change was the incorporation of all MLG remips with ‘activity ability’
(huodong nenglirather than ‘work ability’ you laodong nengliinto the CPSA. This is
a much broader definition of who might be expedtedittend their local CPSA. The
rationale for this distinction is unclear but it pfies that the district level officials
wanted the CPSA to include and occupy more MLGpieats than the SPRC research
team had decided. The inclusion of those with Vdigtiability” implies the CPSAs were
more about getting MLG recipients active and impmgwvtheir image than a policy that
had focused on those with the ability to work. Thain point to be considered here is
that the state administration at this level wase abl exert enough influence on the
policy as it developed to force revisions which egapto have changed the scope of the
policy in a significant manner. The CPSA policy insmppeared and was studied in
Xigang went on to become the policy rolled out asrDalian. It is, therefore, important
to consider the role of the administrative sponsord how they deal with potential
bottlenecks. In this case the problem was negatiateund by the redrafting of certain

key documents to better reflect the concerns ofdba level policy actors.

Policy problems and their resolution are the respmiity of administrative sponsors
because of the space they occupy in the statesteud here is, therefore, an element of
self interest in supporting a policy which resolaeproblem because it will reflect well
on them and their ability to do their job. It isala dangerous game to play as a policy
innovation could fail or upset those superior ia therarchy by introducing unwanted
innovations or costs and therefore reflect badly tbe sponsor. In Dalian the
administrative sponsor’s motivations were a resfifiroblems arising in both the MLG
and UE/ XGBLG populations which were discussed abdhe Director of the Dalian
BCA specifically sought a resolution to these pplicoblems and supported the CPSA
policy throughout its development. The Director'®tiation and sponsorship of the
CPSAs are clear throughout. The District of the mistrative structure had to be
convinced of the policy and this reflects the atradle of negotiating different levels of
government, even within one city, that policy spmssin the Chinese system must
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overcome. A series of revisions and redefinitiohthe CPSA design, focusing on who

were to be brought onto the policy, were enougkemthe policy through in this case.

Policy Entrepreneurs
The last distinct group of actors is based in #®earch and academic communities,

specifically the CASS research team. The CASS resgaam appear more as policy
entrepreneurs than policy sponsors. Rather thamgussources connected to their
institutional position to sustain a policy throutite policy process the CASS research
team took advantage of the opportunity providedhgyDalian BCA inviting them into
the policy process to push their ideas in the pgiocess. The CASS research team, by
taking advantage of the opportunity provided, appedave successfully used a policy

window to achieve particular policy outcomes.

Having been invited into the policy process by ieector of the Dalian BCA the
CASS research team were active throughout theyppligcess. As policy entrepreneurs
the SPRC provided three different resources traptiicy benefited from, these were:
ideas, evidence and capacity. In terms of ideasS®PRC provided something new that
came from outside established ways of thinking éoitig things. Policy entrepreneurs
can also provide support for policy ideas beingegated within the official discourse.
This can be done through the provision of evidemeahe form of case studies, or
through the research they do such as the preliminark and practical study the SPRC
carried out for the Dalian BCA (Ge, 2001a). Redeararried out on behalf of other
sponsors, such as administrative sponsors in th&ACPase, is where policy
entrepreneurs contribute capacity. It may not atvag possible for a government
department to carry out a research project or it beadesired that the project be carried
out by someone outside of the department, ministrgrganisation in question. Such
opportunities are, however, rare and in one caseUwniversity researchers suggested
that potential policy entrepreneurs spend more bméhe outside looking in rather than
actively participating in policy making (Intervie@rp2BJ06). In the case of the CPSAs
the SPRC provided ideas, evidence and capacithgdalian BCA. The SPRC was
able to provide policy recommendations that wertsida the official discourse on the

MLG, the laid-off and unemployment. In additionetkiolume of evidence to support
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the policy recommendations provided was cited asgoan invaluable contribution to
officials (Interview BJO7-2). Finally, the SPRC easch team were active throughout
the process of the policy's development and evemuyaementation. This covered a
period of three years and involved not just redeancthe policy but writing up of
policy documents and providing training and edweato various groups within Dalian
(SPRCCASS, 2003b).

The case of the CPSA policy in Dalian is seen ascigp by officials involved
(Interview BJO7-2; BJO7-3) because researchers used by the Dalian BCA and were
able to exert a degree of influence on the devetoprand implementation of policy.
The SPRC was specifically requested by the Direstdhe Dalian BCA to co-operate
on the development of the CPSA and was, throughmtprocess, both active and
influential. In the early stages this influence waserted through the survey and
corresponding reports and drafting of policy docotedsee SPRC CASS (ed) 2003 for
a collection of these documents and reports). Tdmgent of this work set the policy
design in place and, arguably, set the parametdrsthe development and
implementation of the policy that followed includithe CPSAs focus on psychological
well being and using community work to expose bieriefud. A contrast to this can be
found in the Shanghai MLG experiments where re$essconly became active on the
policy during implementation and after the equinalgurvey and report stage had been
carried out (Interview BJO7-1). The review of thegosed CPSA policy as well as the
Xigang district case study and documentation tleiowed all involved the SPRC
research team to varying degrees (see SPRC CASS 28B4 for example). As active
members of the team which brought the policy ikt as well as supporters in terms
of publicising and educating Dalian civil affairfficials, through meetings, about the
policy the ideas sponsors in this particular casewvery active and, arguably,

influential on the final policy.

The role of the CASS research team needs to béfigdahrough. The concept of the
policy entrepreneur does appear to explain whaS®PRC were doing when working in
Dalian on the CPSAs. The SPRC were, however, céstrin a number of ways which
are important to qualifying the application of t@ncept to the People’s Republic. First,

the policy window was an invitation to participddy the Dalian BCA. Second, during
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their time in Dalian working on the MLG the CASSsearch team were clearly
subordinate to all other actors in the policy pescelogether these two points suggest
that the actions of the CASS team fits with the ayfymistic nature of policy
entrepreneurship presented in the work of Kingdow #8aumgartner and Jones
(Kingdon, 1984, Baumgartner and Jones, 1991, Baunmgyaand Jones, 1993).
However, this opportunism is at the sufferancehaf state and this is where policy
entrepreneurship in the PRC as a concept needsdddpted. This is a point which will
be discussed further in Chapter 7.

Sponsor Synergy
These three policy actors promoted the CPSAs bttasoa coherent group effort.

Instead they worked in a way which, although nolibéeate, complemented each
others’ efforts and ensured a higher likelihood sofccess. This synergy between
different policy actors is an important elementtloé policy process in the PRC. The
stronger the synergy between policy actors theliksly the policy in question will be
undermined by conflict with other actors or indittnal features in the political system.
In the case of the CPSA lines of communication amihority existed between the Elite
and Administrative Sponsors as well as the Admiaiste and policy entrepreneurs
(Interview BJO7-2; BJO7-3). This network of relatghips illustrates the dynamic of the
relationship between the three sets of sponsorsitsaimits because two sets of
sponsors, as far as | am aware, had no direct @snfBhe local BCA operated as link
between the ideas and elite sponsors because itheasnly sponsor which managed
links with both of the other sponsors. This meaiat the administrative sponsors based

in the local BCA provided the key focal point ardumhich the other sponsors operated.

By providing this focus, the administrative sporssiacilitated a situation where both an
elite sponsor, in this case Bo Xilai, and a pokeyrepreneur, the SPRC research team,
could support the development of the CPSA policheut necessarily having any
direct contact. In addition, these actors made atiministrative sponsorship of the
CPSAs easier by providing resources that wouldratise not have been available. The
Elite sponsor provided political authority and ficéal support for the CPSA project

allowing the policy comparatively free reign to eééyp. Policy entrepreneurs provided
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both policy ideas and evidence to support poli®@ag] as well as personnel and time to
carry out research in support of new ideas. Thdicqudar character, design and
relatively smooth development of the CPSAs in Dualialied to a great degree on the

support and activities of each sponsor type.

Explaining Failure to Transfer
Whilst the CPSA policy was certainly a success emms of development and

implementation it was not adopted as a nationatypdike the MLG was. It is not the

intention of this chapter to assess the overaltsss in the CPSA policy meeting its
goals. Although this would be of great interespessally the success of alleviating the
psychological and social aspects of poverty and kemm unemployment, it is beyond
the remit of this discussion and some assessments dready been carried out (Ge,
2001a, Ge, 2001b). What will be discussed in tlsé @éthis chapter are the influences
surrounding the transition of a policy from localrtational and why one policy, such as
the 1993 MLG, transferred successfully whereas ha€ations or new policy did not.

The CPSA policy is, in this particular setting, @aod example of a successful local
experiment which did not make a transition to nalopolicy in spite of some early

transfer to other cities and central level supfmrthe policy concept. By understanding

the reasons for this failure we can better undedstehat makes a successful transfer.

Institutional Elements
During its development in Dalian the CPSA policynegtted from decentralisation

because the local space for policy making and [fisgatrol and the local focus of the
design of the MLG contributed to facilitating themergence of the policy.
Decentralisation and local policy making did faeile the emergence of the CPSAs but
this was not replicated at a central level. Whtls¢ routine of government work
meetings and circulars does provide a structurenéov policy ideas to spread there is
no guarantee that an idea will be endorsed or adopy other cities without a direct

order from the centre.

Decentralisation can actually be considered an dimpent to the transition of new

policy ideas once they have emerged. The samerédttat encourage local government

193



to develop policy innovations can also act as apeiiiment to a policy’s transition.

This is because each city will be making a deciston whether to implement a

particular policy, whether to spend their availabksources on adopting it and
considering whether there is any incentive to impgat a new policy. In a country as
large and diverse as China the challenge decesatiain presents to a policy which
does not have the central government backingah@mous. A new policy would have

needed the support of the central government ierdmibecome a national programme.
There are thousands of cities which will each hidaegr own priorities and be making

their own decisions. The CPSA policy, becausedtriit have the backing of a central
order to implement, faced a considerable challengeeing adopted in more than a
handful of cities. As discussed in Chapter 4 thés w&lso the case with the MLG in the
early stages of its transition in spite of the supg received from Minister Duoji.

Another impediment to a national transition for BBSA policy was the institutional
structure it would have had to operate in. As hesnbdemonstrated in the fragmented
authoritarianism model (Lieberthal and Oksenbe8§81 Lieberthal, 1992, Lieberthal,
1995), the Chinese political structure is domindtgdhe lack of relationship between
xitong which can lead to the various government instingibeing compartmentalised
and separated within the state structure. The Ghistate can be viewed as being very
vertical with poor horizontal linkages in organieatl terms. One of the challenges the
CPSA policy appears to have run up against isithatvas to have been implemented
on a national scale it would have needed the coatipe of a number of different
Ministries that can be viewed as working in diffefresystems Cooperation across
multiple Ministries is possible but would have regd a great deal of political

willpower to bring about and then overcome.

The CPSA policy was perceived as crossing acrosspheuspheres of interest because
the target of the policy were the long term unerpgth laid-off workers, and MLG
recipients were the responsibility of either thenidiry of Labour and Social Security
(MoLSS) (in the case of the former) or the MCAfle case of the latter). The interests
involved were therefore perceived to come from aniper of different Ministries,
notably the MCA, MoLSS, and the Ministry of Finan@®4oF). As a national policy the

CPSAs would ultimately require the support of that& Council. In contrast in Dalian
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this did not manifest as a problem for two reaséist, the Dalian MLG had already
incorporated various groups like laid-off workensthe MLG through the Four-in-one
system. Second, the CPSA in Dalian was supporteth&yMayor so any objections

from subordinate organisations could be dismissed.

At a national level the CPSA policy would have aatoss the institutional “patches” of
at least two ministries and this issue would haaguired negotiation or a powerful
policy sponsor in order to resolve. Why is it beaggumed that this would have been an
issue? Two different sources suggest this poiniek. First, at a central level officials
viewed the conflicting interests of the MCA and Mgfk as an issue that would have to
be overcome if the CPSA policy was to go natiorlatefview BJ07-3). Second,
unemployed and laid-off workers were potentiallyp@blem because they are, as
groups, the responsibility of MoLSS until their leéits have run out. In this case the
transfer of those who were the responsibility of 88 policies (UEI and XGBLG) to
an MCA policy (the MLG) was the problem with lagembers of those being excluded
through bureaucracy operating within institutiopadéind culturally separate systems
(Interview Grp2BJ06). This took years to overcometsatisfactory degree and would
have, it is assumed, have been an issue for th€RBS well. Finally, funding would
have had to be secured for a national roll outtarlwould have required the MoF at
central and/or local levels becoming involved. Whemnsidered the institutional

barriers to national implementation was significant

Lack of a Policy Sponsor
In the case of overcoming the institutional isshighlighted above the influence of a

policy sponsor at the central level could have hasignificant impact. The CPSAs,
however, did not enjoy the support of a policy sgmmat a central level and this goes
some way to explaining why the policy did not engowy kind of transition from local
to national level. Although there were supportess the policy within the MCA
(Interview BJO7-3, Ge and Yang, 2003) none of trekmved this support to develop

into what could be considered sponsorship of tHieyo
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The impact of this is apparent in the lack of pesgrthe CPSA policy made from
Dalian in spite of being received warmly at a caehlievel (Ge and Yang, 2003). There
are two reasons why the lack of a policy sponsdraaignificant impact on the spread
of the CPSAs. First, as discussed above, the CR®Asot become anything other than
a policy option for cities to possibly consider.eTintervention of a national level policy
sponsor, in either the administrative or elite posj could have made a difference here.
Rather than leaving the CPSA as a possible polutipn the intervention of a sponsor
would have pushed the policy onto the agenda ag Bagang did with the MLG, or in
the elite case, force a decision that the policyuldidoe implemented nationally, as
occurred with the MLG and Li Peng. The second impacthat the machinery of
government would never have been made availabléhopolicy. An example of this
would be the provision of central funding, estdiihg a desire for a policy to be pushed
in a ministerial circular or a work meeting speeéh.a higher level a sponsor could
choose to report on the policy to the State Couorciin elite cases, push the policy onto
the agenda during significant official policy magievents (such as the NPC) or in
documents pertaining to the five year plans. The okthese mechanisms was an
important part of the development of the MLG intitsnsfer from Shanghai to national
level policy. In addition there were three speciisues that a policy sponsor would
have had to overcome because they would have rhadeéRSAs unappealing to policy
actors.

Sensitivity
One of the issues that an influential policy spemwgould have had to deal with beyond
negotiating institutional challenges would be tleasstive nature of the policy. This
assumes an understanding that the CPSA was aigemticy and this is an arguable
point. There are three reasons why the CPSAs wioald been considered sensitive
and this would have made it a less attractive potiption for officials outside of
Dalian. The main issue is that the CPSA policylfitsean NGO (or GONGO) and this
is the subject of a great deal of concern and,esthe 1990s, regulation. It is not
inconceivable that, as noted in interviews, offigust did not want the additional
administrative bother as well as additional peregivisk of creating NGOs in every

community across a city (Interviews BJO7-2 and B3P7In addition, although more
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speculative (and based more on personal experienoghat can and cannot be
discussed), the CPSA policy highlights two particydroblems which are also sensitive.
The first of these is the existence and recognitibiong term and socially disruptive
unemployment. The second is the relative failuréhef XGBLG policy and the fate of
the laid-offworkers. Taken together the adoption of the CPSégladvbe a considerable
amount of work, a perceived risk and also recoggidiocal policy failure. It is
understandable why the CPSAs would not necesdagilgn attractive policy option for
local level officials when there was no supportnireither a local or national policy
sponsor. The idea of organising laid-off workerd #me urban poor into NGOs, even if
it was with state supervision attached, acrossyavaith limited benefits would have

been unattractive.

The CPSA concept does, however, fit with the curreolicy direction of social
assistance in the PRC. The emergence and suppoarbfcepts of community based
social assistance would have complemented the CRSthis respect the CPSA, like
the MLG, was in line with the current thinking addection of policy. The idea that
social assistance should be removed from the ivadit SOE dominated structure and
instead based in the community level of the statectre has been prevalent since the
late 1980s and throughout the 1990s (Wong, 1998& TPSA policy, based in the
community, run by the community, and essentiallyaficially independent once
established are a good example of what this sarbofmunity based welfare might be.
This connection with the community welfare conceptclearly made in the policy
design documents produced with regard to the CPGRRCCASS, 2001d). The
concerns about the CPSAs as outlined above wokdtefore, be relatively easy to
argue around if the need emerged. This would beddrthe roles a policy sponsor

would have had to fill in order to push the policy.

The “What is the CPSA Problem”
A second issue that a policy sponsor could haveedebvercome is the difficultly that

the CPSAs faced being understood by officials aaprents. This was summed up
well by a central MCA official who asked “What icammunity public social agency?”

The suggestion was that the policy itself was tomglex to just be picked up by

197



officials and implemented. Rather it needed toX@agned and justified in simple or at
least understandable terms in order to be carnigdloterview BJ07-3). An additional
problem faced by the CPSA policy in this regarthe it does not have much precedent
as a policy. Such precedents, when used, offerangit® tie previous policy measures
which people are familiar with to the new policye& This makes them seem both
familiar, and therefore less of a risk, but alsorenonderstandable. The CPSAs had no

clear precedent in the Chinese system to draw on.

The work of Duoji Cairang in the early-mid 1990spparting the MLG is a good

example of how a policy sponsor might navigate pineblem of resistance to an
unfamiliar policy. With the original push for thell& Minister Duoji adopted a position

where he argued against objections to the MLG dfedlenl concessions in order to get
he measure adopted. As discussed in Chapter 4dmoped the MLG as a familiar

continuation of previous policies and a reform eattihan a new policy. He also tied the
policy to important developments in Chinese pditat the time like the process of
opening up and reform, China’s international stagdiand the responsibilities of the
Communist Party to the people. Finally, he did makacessions to less developed
areas stating that they could adopt the MLG on eenflexible timetable and adapting

the measure to suit local fiscal circumstances.

Although this might appear as relatively simplistiea it does suggest that the way a
policy is presented, as well as how it is desigmea, significant aspect in determining
whether it will be adopted or not. The CPSA polegs presented in a manner that was
complex and unfamiliar and therefore it did notdetself to being readily adopted by
officials. The interventions of a policy sponsommi have helped navigate around these
issues but the CPSAs did not have a sponsor anefdhe struggled to overcome this

particular difficulty.

Unigueness
One local Dalian official closely involved in thePSAs pointed out that it became

apparent that the policy was viewed as a good fdagafitted a particular agenda but

only in certain areas. She noted that those inratties did not implement the CPSA as
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it did not fit with their agenda — which was to reagure those on the MLG got their
benefit (Interview BJO7-2). Although the commenticbbe taken as overly dismissive
and possibly disrespectful of officials doing th@ib it does highlight a particular
problem that the CPSA policy faced in any transitiothe lack of a perceived national
need for the policy. The circumstances of Daliad #rose other cities which did adopt
the CPSAs could be viewed as being a unique setraimstances which made the
policy desirable. These circumstances, such aseconaver the funding, scale and
public perception of the MLG, might not exist el¢mme and this would make the
chance of the policy being adopted on a wider soal&kely. The CPSAs aimed to
resolve two fundamental problems for the MLG: thasethe policy who were not
eligible and what those on the policy did when naog the benefit. As noted above it
was felt by some that these problems were not dongethat most officials were overly

concerned with (Interview BJ07-2).

An additional factor that needs to be consideretthas during the same period of time
the MLG was undergoing a massive expansion as agekxperiencing a significant
increase in funding. The national push of the “Qughprotect, fully protect” campaign
was dominating the MLG policy from 2000 to 2002 aibhds not unreasonable to
assume that this took up much of the attentiomtdrested officials across the board
given the scale of involvement required (Intervi®Jd07-3). The CPSAs might,
therefore, be viewed as a good idea that fittettlaenrequirement in the MLG at a time
when the policy was being forced into mass expansith almost unlimited resources
being pumped into the campaign. In such circumssnt would have been very
difficult for the CPSAs to gain much coverage (&, 2002 for an example of what
coverage there was) or find a policy sponsor whid available time to direct toward
pushing the policy. The circumstances of the CP8&®rgence and also its special
design, whilst making it a highly successful andl weited solution for Dalian, worked
against the policy at a national level. This waseesally the case given that the “Ought
to protect, fully protect” campaign was activelydaessing the problem of the XGBLG
benefit, the long term unemployed and MLG issuesuphbers and funding at the time.

The question of why no policy sponsors became wrasblis understandable when both

the institutional aspects and the lack of a cleaemtive are considered. The CPSAs
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was, through a combination of the decentralisabbrthe political system, potential
conflicts between different Ministerial systems apkcific policy design, a potential
investment of considerable resources for any piatiemolicy sponsor. Given the timing
of the CPSAs corresponded with the successfuliéaged by the state) implementation
of the “Ought to protect, fully protect” campaidgmetneed for additional policies which
related to what was already being dealt with cddde appeared as, simply, too much
hard work. To borrow the concept from Kingdon agam policy window for the CPSA
to make the leap from local to national policy siyngid not exist or was open at a bad
time and any such effort would, therefore, haveuireg an enormous amount of

resources with little incentive (Kingdon, 1984).

Conclusion
The case of the CPSA policy in Dalian supports dixethesis of policy sponsors and

institutional concepts as a means to explain botlty success and also failure in the
People’s Republic. Although still dealing with inragions and developments within the
sphere of social policy the case of Dalian is emagimg. As was the case with the
preceding discussion of the MLG in chapters theefive the importance of past policy
developments and the institutional setting for dicgoare very significant. This
institutional context sets the space and consgaithin which a policy can develop. In
the case of the CPSAs the decentralised natutgedChinese state and a past of policy
innovation created the space for Dalian to innavateaddition the policy feedback
from previous decisions on the MLG meant that by #arly 2000s Dalian faced a
growing challenge in terms of the numbers receitlhig MLG, the amount of funding
this required and how those on the MLG were beiegg@ved by both the public and
government. Spurred on by the intervention of Peerdhu during his April 2000 visit
and the possibility of even more MLG recipients libal Bureau of Civil Affairs built a
coalition of policy sponsors drawn from both ideasl elite backgrounds to develop a

resolution to the perceived problem.
The result was the CPSA and the emergence andogeneht of the policy was very

similar to the early MLG emerging in Shanghai. Adarable institutional context was

worked by sponsors to develop a resolution to agveed problem. The role of elite
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sponsor Mayor Bo Xilai saw the policy supportednirdhe highest tier of local
government. This elite sponsorship meant that tA8A% had a sponsor who could only
be countered by interests at Provincial, Ministeoa State Council level. At the
administrative level the BCA used its institutiopalsition to negotiate challenges to the
policy and bring in actors to support its developmé&inally we have a case of policy
entrepreneurs influencing the policy process. lis ttase the entrepreneurs provided
evidence and research capacity to support theticpkar ideas as they negotiated the
policy process at the invitation of the administraisponsor.

The CPSAs failure to transition to national levelspite of central support amongst
MCA officials and a number of cities adopting thaipy can be explained by the same
factors which supported its success. The CPSAsdfasignificant institutional
impediments if it was to transition to nationalééwot least the fact that it was viewed
as crossing over the patches of a number of diffeénstitutional actors that would need
to be negotiated. In addition the policy sufferednf a complex concept and design
which did not easily lend itself to being picked lop other cities. The CPSAs was also
emerging during a time of unprecedented expansidfanding increases which would
have made it appear at odds with the dominant toénide time. Finally, the CPSA did
not have, at any point, a central level sponsohsag the MLG enjoyed in Duoji
Cairang or Li Peng who was willing to use theirtitagional position and resources to
promote the policy and help it negotiate the cingiés it faced. In Dalian Mayor Bo
Xilai was able to provide this sponsorship but ational level no such sponsor
emerged. The CPSA, therefore, provides observetls avicase which both explains
local level innovation and the challenges a pofeges when making the transition to

national level policy.
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Chapter 7
Understanding and Explaining the Emergence of the MLG in China

Introduction
This final chapter of the dissertation will drang&ther the discussion and provide an

answer to the question of explaining the emergamctedevelopment of the Minimum
Livelihood Guarantee (MLG) in China. The chapteH Wwe set out as follows. First, |
will present how and why the MLG developed the wagid between 1992 and 2003.
This will review the major events, meetings ancdein the development of the MLG.
Second, the limitations of the existing studiestbea MLG will be discussed before
moving on to set out my explanation of the MLG. rahil will detail how my
explanation of the MLG contributes to our underditag of the MLG, contributes to
existing studies on explaining social policy in @diand also contributes to wider
debates on the policy process such as the FA Méadlowing this | will detail the
theoretical contributions of the dissertation aimdt these points to the findings of the
dissertation. Finally, gaps in the current studil i highlighted and the dissertation

will finish with some final comments.

How and Why the MLG Developed
The MLG first appeared as an innovative new polityhe rapidly developing, high

rank and fiscally rich city of Shanghai in 1993. thg on local concerns over
impending rationalisation of local textile and irmilustries, and with the approval of an
unknown Beijing official, a collection of Shanghaolicy actors developed the MLG
under the sponsorship of Mayor Huang Ju. Usingabtlority over all the other actors
and acting with social stability as a driving mation this sponsor pushed through a
policy from the investigative stage to implemeratin six months. The MLG that did
emerge in June 1993 reflected significant feedlfisark the previous Three Nos regime
of social assistance. These were most clearly resteidi in the means tested design of
the policy which had to be an alternative to theegary based system of the Three Nos.
The MLG also provided mechanisms such as locahgetind adapting of the MLG line
which were more adaptive than the static naturethef traditional system. State

institutions also influenced the process by prawdihe political and financial space to
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innovate through decentralisation as well as imftuieg the initial design of the policy,

notably the inclusion of local enterprises in adstgring and financing the policy. The
MLG emerged in Shanghai and not in another cityabse of this confluence of a
motivated policy sponsor, the advantages confasre8hanghai by decentralisation and

the impact of feedback from the traditional soesdistance system.

The importance of policy sponsors in navigatingiggofeedback and state institutions
were significant when it comes to explaining thansition of the MLG to national
implementation between 1994 and 1997. From 199085 the MLG was sponsored
by Minister for Civil Affairs Duoji Cairang who pbhed for cities to implement the
policy using routine meetings, newspaper editorgald speeches. Although there was
some uptake of the MLG it was limited to a smalhroer of cities which were mostly
in the developed Eastern area of China. In addiienthe MLG began to spread
different cities began to innovate on the ShandWladel of the policy. Although
Shanghai is rightfully seen as the birthplace efMLG the most influential model was
the Dalian Model in 1995 which used solely locahafice and administrative
mechanisms to implement the policy. The Dalian Madgs eventually adopted as the
nationwide model because it was best in line wiil developments in China’s local
government and economic reform of the time. Thelgahand non-standard spread of
the MLG can be explained by the institutional gositMinister Duoji occupied as a
sponsor and the resources (or lack of these ressuavailable. As a Minister Duoji
was unable to issue binding orders or easily reateresources which meant that local
governments were able to listen but not necessdolpw what he was saying
regarding the MLG. The use of routine administatmechanisms to spread the MLG
agenda also meant pressure to implement the patisysporadic and kept within the
Ministry of Civil Affairs (MCA) and its subsidiarpodies. In addition the relationship
between local Bureaux of Civil Affairs (BCA) andcll government meant that the
decision to implement the policy and the resourtesded to do so was down to the
local government. Finally, variation in the MLG wasmpounded by policy actors in
the MCA, including Minister Duoji, failing to clelrdecide which model of the MLG
should be followed. Instead local government wasl tabout various models of
financing, administration and calculation of the Glline existing but not decision

about which to use was made. The emerging nomatdnmplementation of the policy
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or total non-compliance experienced in some arefiscted the inability of Minister
Duoji to overcome the feedback and structure ofstia¢e primarily due to the lack of

resources his position brought him.

The MLG did spread gradually and in 1996 the pobeyefitted from the sponsorship
of Premier Li Peng. The intervention of this poweénbolitical leader meant that the
MLG received the support necessary to overcome ititeansigence of local
governments. The influence of this sponsor was digofFirst, he was able to issue
orders that all levels of government had to follddecond, he was able to bring the
policy to the attention of the State Council andethe policy had been agreed upon
put it into the future planning of the state. IM&Xhe MLG appeared in the Ninth Five
Year Plan (1996-2000) which meant the policy wdugdestablished nationally and this
may have been decided as early as 1995. In Septetibé this was confirmed in the
“State council circular regarding the establishisfga national urban resident MLG
system” which set out a standard design and cieeatdble for establishing the policy
nationwide for the first time. The design of the @llin 1997, as discussed in Chapter 2
and Chapter 4, reflected the Dalian model of theGWith the policy being clearly
based in the local government for financing and iadmation. Once the decision to
establish the policy nationally was made the resjmility fell to the MCA to oversee
implementation. This effort did not, however, reeefunding or personnel from the
central government and the MCA faced consideralbifewties in getting the MLG
implemented nationally because it would have hatklp on local governments using

their own resources.

The MLG was finally established in all Chinese astiin October 1999 after the
“Regulations on the Minimum Livelihood Guaranteeem® published by the State
Council and all cities were ordered to implemerg tholicy by the end of 1999.
Following this achievement the MCA struggled toae$ish a national standard for the
administration of the MLG and became increasinginaerned over the exclusion of
people who should have been eligible for the ML@GegJeyingbao weibadqought to
protect, not protecting) tended to be former stabekers who had finished receiving
their unemployment benefits or were still receivihgxiagangBasic Living Guarantee

(XGBLG). Their household income might fall belowetMLG line but some areas were
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excluding them because they received other benefitpite of the regulations on the

MLG making it clear this should not happen.

This problem of non-standard implementation wasluesl, almost by accident, by the
intervention of Premier Zhu Rongji between 2000 @082. Concerned over political
and economic ramifications stemming from the failaf his previous efforts to provide
laid-off workers with social assistance by usingithold enterprises as the delivery
mechanism Zhu decided, after a visit to Dalian prilR2000, that the MLG provided an
opportunity to resolve this problem. Pumping enammbscal resources, personnel and
political capital into the expansion, tlggagbao jinbao(ought to protect, fully protect)
campaign, which saw close to 10 million people gtdwonto the MLG. The additional
funding provided the means to resolve the problémentain groups being excluded
from the MLG. This is because exclusion had tertddok for financial reasons and not
just the local governments refusing to comply. TWEA also used the “Ought to
protect, fully protect” campaign as an opportunity invest in a computerised
administrative system of the MLG. This saw an iasieg amount of data collected on
the MLG, and subsequently published, as well asean® to collect information and
monitor the running of the MLG. Finally, the MCA @uraged cities to develop and
implement additional benefits related to the MLGing| the same routine mechanisms
of day to day government, work meetings, circulansl research reports, the MCA
encouraged cities which could afford the investmdotdevelop and implement new
measures under the name “Classification guarantssunes” which would tailor the
MLG to better suit its recipients, for by examplaymg school fees for single parent
families or subsiding families with disabled chédr

This evolution in the goals and delivery of the MisGillustrated by the discussion of
the Community Public Service Agencies (CPSA) ini@al Responding to perceived
problems in the delivery of the MLG, expenditure the policy and behaviour of
recipients the Dalian Bureau of Civil Affairs uséd ties and position to implement
recipient organised groups which would both monktitG recipients and encourage
them to seek employment. This innovation took plecan institutional environment
which encouraged policy innovation as a result vipus policy decisions and the

decentralised structure of the state. The ideahferpolicy was introduced by policy
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entrepreneurs from the Chinese Academy for Soai#n8es (CASS) who had the
support of the local BCA. The BCA had also enjoybd sponsorship of the city’'s

Mayor to support the project through its variousag#s. However, the CPSA also
demonstrates the challenges that local innovateams face if they are to transition

beyond their original supportive environment. Ie ttase of the CPSA the particular
design of the policy and agenda at the time mehat in order to overcome the

institutional challenge of multiple bureaucratiteirests and local level suspicion of the
policy would have required a policy sponsor similarstature to that enjoyed by the
MLG in the early 1990s. There was no Minister Ddoji the CPSA, however, and the
policy has spread to a small number of cities lutunther. The discussion of the MLG

ends in 2003 with the policy still developing amndadting the final legislative stage with

the passing of the Social Assistance Law.

Previous Explanations of the MLG
Since its emergence in 1993 the Minimum Liveliho@darantee (MLG) has been

subject to a number of studies in both the ChirmegkEnglish language. These studies
have focused on the policy as it has existed duliffgrent stages of its development
(Leung, 2003, Leung, 2006, Leung and Wong, 1999 n§yal998, Wong, 2001,
Saunders and Shang, 2001). They discuss the pwlictgrms of effectiveness and
historical developments but there is a distinck lat explanation regarding why and
how the MLG emerged and subsequently developed disl.i The only explanatory
thread which has emerged is a strong rational tesyd&vithin some of the Chinese
literature and research community (Hong, 2004, Tae§8, Tang, 2003, Duoji, 2001a).
This argues that the MLG emerged as a direct regulicreasing urban poverty and
was designed to alleviate the worsening circums&siot a significant number of urban
residents. Whilst this explanation seems initiatlgnvincing it is flawed by its
limitations; urban poverty had been a problem pi@o1993 and the rational explanation
can only explain the motivation for implementinge tMLG. Moreover the rational
explanation does not account for the subsequerdlal@wment of the policy nor does a
rational approach explain elements such as thguledithe policy. The development of

any policy is a complex process and although ithinlge tempting to reduce the many
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threads to a simple problem and solution explanaiids ignores many factors which

are fundamental in explaining the MLG.

The emergence and design of the MLG in early 1®8@mghai was not the result of a
purely rational decision to cope with emerging urlpverty. The decision to use a
subsistence provision rather than any kind of &kswn measure suggests this. The fact
is that the MLG does not fully deal with povertydaonly provides a subsidy which
ensures a subsistence standard of living. In hetysof Wuhan and Lanzhou Solinger
argues this point strongly suggesting that the M&@ measure to keep a specific urban
group pacified and in now way aims to help them it poverty(Solinger,
Forthcoming). Nor was rational decision making swe factor in the nature and
outcomes of the transition to national implemenotatiThe same can be said of the post
implementation development of the policy. In alpasts of the MLG’s development
from 1992 to 2003 the explanation necessary to nsteed the policy needs to be much
fuller than that provided by the rational discousethe policy which has previously

dominated.

What previous studies of the MLG have not donermvide an explanation for the
emergence and development of the policy. This dessen has, therefore, contributed
to discussion of the MLG in two ways. First, it héscused on the emergence,
development and implementation of the MLG rathantlts function and success as a
policy. Second, it provides a deeper explanationtfe MLG based in theoretical
contributions from the China studies, politicaleswe and public policy literature. The
detailed historical overview of social assistanadicy in the PRC and the MLG
provided in Chapter 2 goes into more detail thandirrent English language studies on
the history of the MLG. This is further supported the in depth investigation and
explanation of different stages of the developnadrthe MLG provided in Chapters 3
to 6. The argument put forward in this dissertatadeo complements forthcoming
studies on the MLG. It provides an explanationviibrly the policy does little to alleviate
the dire conditions MLG recipients live in as dissed by Dorothy Solinger’s study of
Wuhan (Solinger, Forthcoming). This dissertatiosoabupports the arguments put
forward by Guan regarding the decentralised streadfithe Chinese state and how this

has influenced the development of social assistamttee PRC (Guan, Forthcoming).
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Finally, this dissertation has challenged the daminmplicitly rational explanation that
has run through the Chinese and English languagkest regarding the emergence and
development of the MLG. The complexities of the ri&se state and feedback from
previous policy decisions and outcomes influenesagenda and context within which
policy actors operate. In the circumstances padiggnsors emerge to push particular
policy concepts using the resources available émtthrough their place in the political
system. A policy development like the MLG resulteaim the feedback of reform era
decisions introducing the market to the operatibrihe state owned sector and the
resultant impact on the pre-reform social secuaihy welfare system. This raised
concerns over “social stability,” the political terused by actors to refer to protests,
riots and other undesirable social behaviour regpitrom the reform process, which
pushed the policy issue onto the agenda in diffeaemas as discussed in Chapters 3, 4
and 5. Policy sponsors at both local and natioeatll used the MLG as a means to
resolve particular problems they had been facirganing social stability and the
inadequacy of the traditional Three Nos systemfeleht sponsors achieved different
outcomes with the MLG because of the differentiingonal positions they occupied.
Because it was set up with a limited objective,vtimg subsistence living for the

impoverished population, the MLG was limited inliods scope and provisions.

Later on in its development the MLG became sulieétedback that was generated by
decisions and designs in its own implementatiog;|tdtal administration and funding
of the MLG particularly affected the consistency dareffectiveness of its
implementation. Policy sponsors later used the MAsGa means to resolve political
problems emerging in other social assistance sybtepouring resources available to
them into the policy. This explains the sudden espm of the MLG beyond its
originally limited coverage in the early 2000s. &ly, the explanation provided here
can explain new developments in the social assistaphere using the same synthesis
of institutions, feedback and sponsors as discuseehapter 6. The rational
explanation for the MLG explains motivations inttki@ere were political concerns over
poverty and the MLG was the response. The explamatprovide aims to do more by
explaining the decisions made but also the reatueys were made, what influenced

those decisions and what affected the outcomes.
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Understanding Policy Making in China
As an account of the policy process this synthesimstitutional and policy sponsor

explanations provide a means to explain socialcgotlevelopments in China. The

institutional aspect of the explanation explaing thfluence that state institutions
continue to have on policy in China. Introducindipofeedback provides an additional

explanatory tool that can help understand why galdr decisions, particularly in terms

of policy design, are made as well as explain wastipular problems can come onto
the agenda. Finally, the use of policy sponsor@oiity entrepreneur concepts provides
a means to understand the role played by the rreuligtors that can now become active
in the Chinese policy process. This last point amtipular allows this explanation to

offer a possible step forward for the FragmentedhAdtarianism model which was

exceptionally strong in explaining policy in terno$ state institutions and rational

bureaucrats but not on policy feedback and theiemite of policy actors who might

influence the process but not necessarily occupypsition in the bureaucracy. This

dissertation has, therefore, contributed to Chihalies literature which has dealt
specifically with explanations of social policy oatnes by seeking to both explain the
development of the MLG but also framing it withiftscussions of policy actors and

institutions (Beland and Yu, 2004, Duckett, 200Lickett, 2003, Guan, Forthcoming,

Gu, 1999, Gu, 2001).

It also contributes to more general explanationghefpolicy process, best outlined by
the Fragmented Authoritarianism model (Lieberthad ®ksenberg, 1988). Whilst this
dissertation supports the findings on the impaat the structure of the state has on the
policy process in China it has added to understanthe role of policy actors. The FA
Model is based on the bargaining and negotiationchvioccurred in the Chinese
political system which led to a tight focus on wieaturred within the bureaucracy to
the detriment of explaining policy actors emergmg@ther parts of the Chinese political
system and focusing narrowly on policy areas whe¥sources were abundant
(Oksenberg, 2002).
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This dissertation supports Lieberthal and Okserbargnclusion that the structure of
the Chinese state fundamentally influences thecpgirocess and outcomes but it also
contributes to the FA Model explanation in two wakgst, it adds new dimensions
through the use of the policy sponsor and poligdbBack concepts helping to better
understand the motivations and explain outcomescaged with particular policy
actors in the bureaucracy — especially in policgaarwhere there are few resources to
bargain over. This is because the concept of theysponsor focuses on the
motivations of the policy actor in question andstieutcomes to the resources
determined by their institutional position and naét what they might be bargaining
over. Feedback provides a concept which helps tie@rbenderstand the context within
which policy actors might be operating. How haveviowus decisions affected possible
developments is just one question this concepesarghen seeking to explain policy.
Second, the use of policy sponsor and policy ergregur concepts allow for the
incorporation of policy actors which might othereibe excluded by the FA Model's

focus on the bureaucracy such as think tank relseeror academics.

To recap, this dissertation has sought to deal thith twin problem of explaining the
emergence of the MLG in China and the wider thémakexplanations of the policy
process in China. It has, in conclusion, three n@ntributions. First, based on a
combination of primary and secondary Chinese laggudocuments and interviews
with officials and researchers this dissertatios hegued that the emergence of the
MLG can be explained by the complex interactiorfazfmal and informal institutions
with the activities of policy sponsors. Seconds ttlissertation argues that the structure
of the Chinese state and feedback from previousydEcisions serve to constrain the
context that policy actors operate in. Policy axtare all the personnel that are active in
a particular policy sphere. Third, specific actofssignificant influence on the policy
process, defined as policy sponsors because oh#dmmer they are forced to behave in,
use available resources to promote and supportypalieas as they navigate the
institutional obstacles they face moving from idi&a implemented policy. They
essentially act as a sponsor for a particular politis is a richer and more complete

explanation of the MLG than can currently be foum¢he literature.
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The Role of Policy Sponsors
The concept of the policy sponsor is an idea lomtice in this dissertation to explain

the behaviour of a number of key actors in the gerere and development of the MLG.
As discussed in Chapter 1 the policy sponsor seeksraddle the gap between policy
entrepreneurs and rational decision makers whdogsaappear to introduce ideas, set
the agenda, or make decisions and oversee implatient (Kingdon, 1984,

Baumgartner and Jones, 1993, Baumgartner and Jd®&s,, Lampton, 1987b,

Lampton, 1987a, Lampton, 1992, Lieberthal and Oiesyn 1988, Lieberthal, 1992).

The policy sponsor concept builds on the ideasemtesl in the works cited above and
seeks to add to our understanding of differentcgolctors observed operating in
different ways. In the case of the two alternatoancepts they occupy spaces at
opposite ends of the policy process whereas theypgponsor straddles multiple phases
and is therefore able to explain the behaviour @y lctors who exhibit sustained

interest, support and resource expenditure thrautghe development of a policy.

A policy sponsor is an individual or organisatioradtor who uses the resources
associated with them personally (personality, peakadies, ideological commitment,
knowledge, political authority) or their institutial position (financial, access to
personnel, hierarchical benefits, institutionalhawity) in order to guide a particular
policy through the policy process and overcomeitutsbnal obstacles that might
impede a policy. What a policy sponsor does in iotdesee a policy implemented or a
particular agenda set varies with the sponsor gstijon as it will reflect the resources
available to them. Similarly why a policy sponsatsawill reflect personal and
institutional motivations that will be unique oregjific to the sponsor in question at that
particular time. What is common to all sponsorthar expenditure of resources over a
sustained period of time in order to see a poliovenfurther through the process from
emergence to implementation. Identifying a sponsotes sustained involvement,
unusual use and expenditure of resources or tidifidation of actors as having played
an exceptional role in supporting a policy througkerviews with involved policy
actors. A regular policy actor might be unexcemipmvisible or otherwise not worthy
of note beyond doing their job as is necessary @dwn policy sponsor behaves in a
manner which draws attention, brings praise or eanfrom other actors, and achieves

results that might otherwise have been unlikely.
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As table 7.1 demonstrates the policy sponsor oesupi space between the policy
entrepreneur and rational bureaucrat. This conpeptides a means to explain the
actions of a small number of policy actors in the®Awho worked in a manner similar

to a policy entrepreneur but went on to see the Mit@&hanges to the MLG through

phases of the policy process beyond the initiahdgesetting phase. A policy sponsor
will stick with a policy spending resources throaghuntil their objectives are reached.
This would mean that a sponsor will introduce ttheai to the agenda they operate in;
work to set the agenda; see the policy receiveasitipe decision; and the oversee
implementation as far as possible. It might be adgthat policy sponsors reflect the
limited nature of the Chinese system with fewewoecidoing more but this is not the
case. The sponsor adopts a particular role whiciinsiéhat a policy receives extensive
support as it develops through the various stafis development. At an abstract level
a sponsor could emerge in any political systenwahin China, at any level within the

political system, inside or outside of governmenhhe position of a sponsor in the

political system will, however, help explain the gdee of success they might

experience.

Table 7.1: Differences between sponsor, entrepreneu  r and bureaucrat

Policy Sponsor Policy Entrepreneur Rational Bureaucrat
Idea Development No Yes No
Idea Introduction Yes Yes No
Agenda Setting Yes Yes No
Decision Making Yes No Yes
Policy Implementation Yes No Yes
Policy Obstruction No No Yes

How does a researcher identify a policy sponsor@ ddsociation of a particular actor
with a policy development or outcome identifies ggnificant role of a policy actor. If
they then demonstrate behaviour that appearsadditr the various stages of the policy
process as set out in table 7.1 then that actobedabelled a sponsor. Unexpected or
exceptional behaviour would be another means totiigea policy sponsor. If a policy

actor spends considerably more resources than homreparticular policy or acts in a
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manner not normally expected for the position tbegupy and then fulfils the role

described then they can be labelled a sponsor.

This leads into the question of who becomes a spaasd why they might decide to.
The concept is loose in terms of who can beconpoasor. Essentially anyone who has
the motivation to spend their personal (time, catines, personality, political
authority) and institutional (personnel, financestitutional authority) resources
supporting a policy and is a policy actor in a jgatar area has the position to become a
sponsor. The actual motivations for a sponsor weitly with the actor discussed and as
will be demonstrated in this dissertation they gany enormously or share common
threads. Kingdon identified reasons associated &mthepreneurs; personal belief, gain
or a love of the game which would be applicablehis case too (Kingdon, 1984). A
good starting point for understanding motivatiomes from analysing the background
of a particular sponsor and understanding the pressand demands that come with the

particular position they might occupy in the statgolicy sphere.

The impact a policy sponsor has is significantfmnolicy process because the support
a policy receives from a sponsor can have a sggmifiimpact on its success or failure.
As will be discussed below a policy will face numes institutional elements which
will either obstruct or seek to influence the depehent or outcome of a particular
policy. The role a sponsor typically plays is natigg or overcoming these institutional
elements by using their available resources sodhatlicy can continue to the next
stage of the process. Imagine if you will a roorh déipeople representing policy actors
where a box represents the policy in question. fdva stage of development for the
policy is the adjoining room. The challenge for thex is that it needs to get from the
current room to the next but it may be that thegyahctors do not know the box is there
or where the exits are. The policy sponsor is ttteravho gets the box from the first
room to the next. How they do this depends on thensor in question and what

materials they have available.

Policy sponsorship does not necessarily bring sscand this is fundamentally
important to the concept. Whilst policy successametimes easy to explain the failure

of a policy is sometimes harder to explain or exemtify. The key role of a sponsor is

213



to help a policy negotiate institutional obstadleat it might encounter. However, the
lack of resources or an inability to use them priypeill result in a policy foundering

or being influenced in an unplanned manner. Thk ¢td@ sponsor can stop a policy in
its development completely or severely limit thege to which it is adopted. The
policy sponsor concept is, therefore, capable piaming policy success, unforeseen or

unwanted outcomes and failure.

Policy sponsors and their activities are not umifonor is the influence they can wield
over a policy, and it is this difference which chave a profound impact on the
development of a policy. Examining the case of MeG has highlighted three
important points regarding the concept of policprsgors. The first point is that the
position a sponsor occupies within the structurthefstate affects their options in terms
of possible activities and resources availableoB8eécthe types of activity pursued and
resources used will affect the outcome of a pokégally, it is possible to theorise from
the position occupied what a sponsor will do an@wdffect this will have on a policy
depending where it is in the policy process raisthg possibility of a concrete

theoretical approach based on this typology of spmship.

In Chapter 6 it was argued that two different sposisvere apparent in the development
of the CPSA program. The elite and administratigensors each occupied different
spaces in the political system and, as a resutt, dezess to different resources and
abilities in order to affect policy outcomes. Thasgion a sponsor occupies, what type
of sponsor they are, will influence the resourdes they have access to. This will then
influence the manner in which they can sponsorleyand ultimately impact on the

development of the policy in question.

Elite sponsors typically occupy the elite levelstloé central leadership or the highest
tiers of local government. They have access toifsignt financial resources and are
able to manipulate the organs of the state in ordesupport their policy objectives.

Elite sponsors characteristically appear to do \itttg but when they do act it can carry
significant consequences for a policy. In a paitisystem like that of China where
significant authority is vested in the politicaitelthe ability to issue binding orders, re-

allocate and renegotiate resource allocation, aitthte campaigns can help a policy
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overcome significant institutional impedimentsisltalso the case that because of their
status and the close nature of the political sydfeenmotivations and actions of elite
sponsors are not always as clear as might be de€dmerating behind the scenes or in
an ad hoc manner means that although we might lageawf the significant role a
particular elite sponsor might have it is sometirddéBcult to pin down exactly what
they did. The outcomes of elite sponsorship arardlewever and have had a profound
impact on the development of both the MLG and #igoCPSA in Dalian.

At a central level Premier Li Peng used his positad the very top of the political
system to push the MLG into national implementationthis case financial resources
were not used but the powerful authority that camith the positions occupied was
used in order to push the policy beyond the imp#saeMinister Duoji had taken the
policy to. This sponsor was identified as beingngigant in getting the decision on
implementing the MLG made at the level of the St@tancil. This then led to the
MLG being incorporated into the legislative plarighe state, the Ninth Five Year Plan
and 2010 Development Goals, which committed theegawent to achieving national
implementation by 2000. In addition Li as a spongave speeches which indentified
the policy as being important to the future deveiept of government social welfare
and assistance policy as well as calling for thécpao be implemented. Finally,
Premier Li gave instructions in meetings specificatequiring the MLG be
implemented regardless of objections from localegoment. The final result of the
intervention of Premier Li was the rolling out dfet MLG as a national policy in
September 1997 with the State Council publishingl ‘iCircular regarding the
establishing of a national urban resident Minimuwelihood Guarantee system.”

The sponsorship of Premier Zhu Rongji saw the digesoposition to divert significant
resources toward dramatic expansion in the MLG.r&pe at the elite level and with a
tendency identified in interviews with MCA officelto support policy with an all or
nothing attitude Premier Zhu was motivated by thiufe of benefit provision to laid
off and unemployed workers threatening to deswdilChinese society. Using his
position to access and direct financial and persbresources Zhu oversaw, normally
through ad hoc meetings with MCA officials, a tweay campaign which saw the MLG

grow by 10 million recipients. Without the interd@m of Premier Zhu it is unlikely
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that the MLG would have been able to accommodatdé sumassive increase and
unlikely that such an effort would ever have betanapted. The sponsorship of Zhu,
using the sledgehammer of China’s now significdatesrevenues, was significant in
shaping the size and objectives of the MLG adtin the early twenty first century.

In Dalian the support of Mayor Bo Xilai was citesl laeing fundamentally important in
ensuring the CPSA was able to emerge, develop ehdrgplemented. Providing the
political authority and financial support (althoughs not clear to what degree money
was put in) Mayor Bo was identified by other sigraht actors as making sure the
CPSA was implemented. Although arguable as to wthegree this particular
sponsorship had on the policy it is made notabldgheyfact that the other sponsors,
especially an administrative sponsor in this cas¢ed that his role in supporting the
policy made it possible. As discussed in chapter this could be down to the
administrative level of Dalian and the Mayor’s sagpvould have shielded the project

from interventions from other interests.

A final elite sponsor to be discussed is Mayor Hualu who oversaw the
implementation of the first iteration of the MLG Bhanghai during 1992 and 1993.
Unlike Mayor Bo in Dalian Huang Ju did have a cleae in supporting, commenting
on and overseeing the implementation of the MLGydidHuang occupied a position in
local government which provided seniority over #agious other policy actors and this
meant that the process could be guided to a swiiitlasion. The Mayor also influenced
the eventual outcome of the MLG by commenting goores submitted on possible
policy choices and appointing the Shanghai BCAaddad agency on the development
of new policy. As can be seen the importance ditirtgonal position is very important
in determining the options and resources availablelite sponsors and influencing the

outcome of their sponsorship.

Administrative sponsors are those bureaucratsarcéise of the MLG who occupy the
various levels of the state bureaucracy but canbeotviewed as part of the upper
echelons of the political hierarchy in the sensat thn elite sponsor will be.
Administrative sponsors are not bureaucrats “jusihgl their job” and nor do they

necessarily exhibit ministry building that a ratbexplanation might expect. Rather an
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administrative sponsor’'s motivations are a comgdigsion of reasons. My findings
show examples of ideological motivations fusingnmdbncerns over social stability and
practical self interest pushing bureaucrats to shv&gnificant time and personal
resources to pursue goals which might lead toelighin for themselves or their

organisation.

An administrative sponsor relies on their positathin state institutions to provide the
resources needed to support a policy. Becausetuirmtal position does not
necessarily bestow an administrative sponsor wghificant resources in financial or
personnel terms the personal resources of a spansalso important. When it is not
possible for a sponsor to redirect financial orspanel resources to influence a policy
outcome then an administrative sponsor will use dhernatives available. These
typically are the routine mechanisms of governnerth as work meetings, circulars
and the dissemination of research reports whichreash a large audience without
requiring the sponsor to use resources they ddhaee¢. Administrative sponsors are
therefore in an interesting position as they cdlu@mce the policy process extensively
by reaching out to the bureaucracy who managesldlyeo-day machinations of the
state but at the same time they do not have thaisgeabundance of political, financial

and personnel resources available to an elite spons

The efforts of Minister Duoji Cairang, discussedGhapter 4, to push the MLG to
national implementation without the explicit suppof the State Council is a good
example of an administrative sponsor and the amgdle they might face. Duoji
occupies an interesting position, is he an admatise or elite sponsor? The
administrative sponsor, occupying a tier of theelwicracy and limited in their actions
by their institutional position appears to be aahle match for Minister Duoji. Without
access to financial resources to support a roll @uthe MLG and lacking the
institutional capacity to issue a binding ordeddoal government Duoji instead relied
on the routine mechanisms of government to arguehtoimplementation of the MLG.
Duoji’s rationale for implementing the MLG rested the significance of maintaining
social stability so that the reform process cowdtimue. He also tailored his argument
to meet particular objections that emerged towaedMLG suggesting the policy was a

reform and not a new policy, identifying the expaie of cities that had implemented
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the policy to fill the lack of regulations, and nivagy it clear that care for the urban poor
was an ideological as well as a pragmatic commitni2noji was a significant sponsor
for the MLG keeping the policy on the agenda andhmg for implementation from
1994 to 1997 writing and speaking on the policynamerous occasions.

His impact on the spread of the policy does appearhave been limited as
implementation of the MLG was sluggish until 199&dahe intervention of Li and
Jiang as elite sponsors. This can be explainethdgame limitations which influenced
how Duoji sponsored the spread of the MLG. Duacgifgproach to getting the MLG
implemented was limited by his position, especialtyinability to issue binding orders
to local government or support the policy finangialand this meant that it was
relatively easy for the localities to resist implaming the MLG. An additional impact
that Duoji’'s sponsorship had on the MLG was thronglotiating the implementation
of the policy and allowing the policy to suit locaircumstances variations in
implementation emerged as well as non-complianbe. §ponsorship of the MLG by
Duoji in the early 1990s was, therefore, both acess and a failure and highlights the
challenges a sponsor might face and how their et not necessarily lead to the

desired outcomes.

The MCA itself could be seen as an administratipensor when supporting the
variation and expansion of MLG provision and depéeilg new measures to cope with
administering the policy. Over a period of threarngethe MCA used the same routine
mechanisms as Minister Duoji to promote ideas amshgheir agenda onto the local
Civil Affairs Bureaux. The MCA was relatively sugsdul in the period between 1999
and 2002 in moving along the development of the MIOBis was for three reasons.
First, the MLG was already established and the M@ seeking, primarily, to see a
standardised implementation. As opposed to takim@ro entirely new policy this was
asking a lot less of local government than Duogl lrathe 1990s. Second, the MCA had
access to significant financial resources after itttervention of Premier Zhu. This
meant they could overcome non-compliance in localeghment and implement their
own new administrative system based on a netwodowofputers. Third, and finally, the
MCA supported and promoted expansion of the MLGclwhiere brought up by the

local BCA but never specifically called for implentation. Instead these ideas, such as
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the more targeted relief of the classification gudee measures discussed in Chapter 5,
were given approval and suggested to cities whalidcafford to implement them.
Local officials seeing the benefit of the MLG irdtesing social instability then had the
option to develop their social provisions furthethey could afford it and saw it as

beneficial.

In the case of the Dalian BCA their administratgonsorship ensured that the various
actors involved in the process worked toward theS&Emeing implemented. They
negotiated with lower levels of the bureaucracgmsure the policy could develop and
at the same time ensured support from the elitmil&ly they were able to bring in
additional actors to support the development ofcgahlternatives, using personal ties
with CASS to bring in the Social Policy Researcmt@® (SPRC) which used the
opportunity to push particular ideas. The DalianAB@lso used their position to
disseminate work on the CPSA and push for the paticbe implemented throughout
the city. The Dalian BCA used similar methods te dther administrative sponsors but
also used their important position at the centréooél government to link up various
actors, negotiate problems and push their parti@aganda with more success than was

possible for other administrative actors at a matidevel.

In each case of each type of sponsor the impagtithé on the MLG was tied closely to
the position they occupied in the political systdftite sponsors have the institutional
ranking and access to significant resources whildwa both policy decisions to be

made but also enforced either through the use bfigab or fiscal resources. For

administrative sponsors the position they tenddoupy creates a set of limitations on
their possible activities regarding policy. In thases discussed regarding the MLG
administrative sponsors have tended to be resquwoe but occupy positions which

link various tiers of government. They thereforednédeen able to influence the policy
process through access to policy decision makeatpalicy implementers but have had
to rely on persuasive methods that link policy sewgonal arguments and ideology to

compensate for the lack of political authority aedources.

Two last points to consider regarding policy spoasre the types of activity they are

involved in and finally the difficult question of ativations. In terms of activities the
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development and implementation of the MLG has pmadantly played out in the
routines and institutions of the state. The maitivaies that administrative and
leadership policy sponsors have been involved wetmseen giving speeches, attending
and commenting at meetings, writing editorialsjcls for official publications and
research reports. It is, however, the content e$e¢hactivities and the responses to this

content which is significant in terms of policy édspments.

The last point to consider is the question of whativates a policy sponsor? In the case
of the MLG the dominant motivation were continuezhecerns throughout the 1990s
and into the twenty first century about ensuringiaostability. The fear that urban
poverty, especially amongst the previously employd had enjoyed the benefits of
SOE welfare, could result in protests, endangenréfiem process and by default the
positions of those involved in the policy proce3fie reasons why each sponsor
attached such importance to this particular poamy\and it appears to be determined to
a degree by the type of sponsor in question. MniBluoji Cairang made appeals that
had a particularly ideological flavour identifyingssistance for the poor as a duty
whereas the motivations of leaders like PremielPéng were more concerned with the
efficient use of resources to continue the refopmess. Whilst the different position
occupied by different policy actors will influen¢leeir motivations in the case of the
MLG the motivation was consistent. Fundamentallyithportance of social stability as
noted previously was important to the CCP and thm&€se government because it is a
reflection of their legitimacy and affects theipeaity to rule. This basic motivation to
ensure social stability was the common motivatiothaéad running through all the
sponsors discussed regarding the MLG. What wouleipected in other policies is that
motivations could vary depending on the sponsoguestion. Different institutional
positions will carry different responsibilities, mmerns and goals which will be reflected
in why a sponsor might choose to act. A final pamtonsider is that sponsorship can
also be motivated by personal reasons as well.ofsdnin the case of Duoji in Chapter
4 it is apparent that he was closely associateld satial assistance and tied the MLG
very closely with ideological and nationalistic $eas which went beyond the social

stability discourse.
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The Policy Sponsor beyond the MLG and beyond China
Before discussing the roles of actors who are nbtypsponsors in the MLG there are a

number of questions the policy sponsor concepésaighich | will endeavour to address
here. The first is do policies always need a spomsorder to be adopted? Or to put the
guestion another way, can a policy get throughottier reasons? As a first answer,
before more research using the concept is cartagd would say that yes policy should
be able to be adopted without a sponsor. The cormfape sponsor is not an intrinsic
part of the policy process but an explanation ke behaviour of certain actors in the
development of the MLG. | would argue that a polimes not need to be supported by
policy entrepreneurs in order to get onto the ageardl it is likely the same with policy
sponsors. A policy could get through the proces®foer reasons such as it is the most
acceptable to the most number of people, or becallsg¢her options are ruled out in
spite of support or because there is a long stgnoistitutionalised commitment to
adopting a certain policy. In these cases the exigt of a sponsor would not be

essential to seeing a policy adopted.

Are there sponsors in the policy process beyondMh&? Does the concept apply to
other policy areas? As with the question outlinedv& this issue would require further
research where the concept was used before it dmeildnswered conclusively. An
initial observation would be that the concept i$ inrinsically tied to the MLG in any
way. It is true that in seeking to explain thistmadar policy the concept was developed
but that does not mean that it cannot be applisewdiere. The main ideas behind the
policy sponsor, that individual policy actors magikpup an idea or programme and use
their available resources to support it over mldtigtages of the policy process is not
specific to the MLG and could be applied to othasas where the behaviour is
observed. In addition it could be added that thier@ of a policy might be attributed to
the lack of a policy sponsor. The concept was tiedtelp explain the lack of national
transition for the CPSA policy and this is an andeere the policy sponsor could prove

very useful.

Finally, are policy sponsors a quirk of the Chinegstem or authoritarian systems in
general? Might they be found in more democratitesys? This addresses whether the
concept of the policy sponsor might have applicatimeyond the China studies
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discipline. As before | would first state that & impossible to categorically answer
without further research. There are two points taat be made in response. First, much
as the policy sponsor is not tied as a concepheéoMLG policy it is not tied to the
Chinese political system either and there wouldhbdlifficultly in theory translating
the basic concept to another political system. uUlcstate that the concentration of
political and financial power in a relatively smalumber of people or in a closed
system would make the identification and operatbra policy sponsor more likely
because the possibility to straddle multiple stagéshe policy process and use
resources might be easier. In other authoritasigsiems the concentration of power
within the bureaucracy or a small number of actepsld make concept relatively easy
to adopt. In more democratic systems the conceghtmun into difficulties translating
to institutional systems where it is difficult tgperate in multiple stages of the policy
process such as the US or even the UK. Havingthadt would not be impossible for
a policy actor to behave like a policy sponsoralth it might be much more difficult
to achieve particular goals. A second and finahpon this question, there has been
relative success in adapting explanatory concepta the wider political science and
public policy disciplines to the China case andsheuld not rule out the possibility of
transfer occurring in the other direction. Untisearch is conducted which tests this

however such a position must remain hypothetical.

Not All Policy Actors are Policy Sponsors: Entrepr eneurs and
Bureaucrats

Not all policy actors which are influential or inpant to the policy process are policy
sponsors. This is an important point to considerabse the theoretical usefulness of
policy sponsorship in explaining policy outcomesuwd be diluted if every actor

involved was a sponsor. In the case of the MLGelae examples of important policy
actors active in the policy process that do nathi definition of the policy sponsor set
out above. This section will highlight three diéat actors who were important to the
MLG at different points in the policy process butawvere not policy sponsors. Rather
two different explanations are put forward for the¢haviour. In the case of the SPRC
CASS research team in Dalian the concept of theypehtrepreneur can explain how
policy actors can influence the design and devetayrof a policy by taking advantage

of opportunities presented by being invited inte golicy process. This draws on the
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idea of the policy entrepreneur presented in studiethe American policy process
where entrepreneurs are presented as opportuacstics who use small windows in the
policy process to push a particular idea or agdigiagdon, 1984, Baumgartner and
Jones, 1993, Baumgartner and Jones, 1991). TharDatample offers a different view
of the policy entrepreneur to that put forward bdyuzas discussed in Chapter 1 (Zhu,
2008). In this case, rather than highlighting hopoéicy entrepreneur manipulates the
policy process to see their ideas implemented, SRRC took advantage of being
invited into the policy process and then succeblshivigated a position which was
subordinate to other actors by providing usefubueses for the administrative sponsor
supporting the CPSA. The Shanghai BCA in 1992 -31&% General Secretary Jiang
Zemin in 1997 demonstrate policy actors who arestjdoing their job” but still
fulfilling a role significant to the development tife MLG.

In order to influence the development of policytie PRC entrepreneur need to take
advantage of policy windows when they appear asd plovide resources that other
policy actors or sponsors can then use to furtheir tideas. These two points are
connected because opportunities or windows in R€ Bre limited by state institutions
or bureaucrats inviting entrepreneurs into the gyolprocess. Only by providing
resources and tailoring policy ideas so they acegeised as useful can entrepreneurs
push their ideas. Otherwise they can be shut othiepolicy process quite easily. The
resources that entrepreneurs use to support aypere very different to those of the
elite and administrative sponsor. With little acces financial or political resources
policy entrepreneurs instead provide ideas, evieléacsupport particular choices and
the capacity to carry out research or argue aquéati point of view to the table. Policy
entrepreneurs can be enormously influential pragjdihe research or ideas that can
push an idea from concept to reality or developalernative making a policy more
palatable to the other policy actors involved. Altively a policy entrepreneur can be
easily shut out, especially in an authoritariantall system like the People’s Republic,
and they do rely on the degree to which they carhgir ideas or arguments to a

particular policy agenda at a given time.

The role of policy entrepreneurs was apparent endaise of the CPSA as key to the

policy developing as it did. In this case policytrepreneurs provided policy concepts,
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evidence to support these concepts and actualpeskto research, educate and report
on the policy as it developed. In addition the SRS active in redrafting proposals to
better suit the desires of both the city and distBureaux of Civil Affairs. The
influence that the SPRC had on the process is appan that they supported a
particular policy idea throughout the developmehtttee CPSA and were able to
successfully tailor the policy to suit the sigréfit actors in the bureaucracy. The idea
of the CPSA and the particular design of the poli®re strongly associated with the
SPRC team and their expertise and ability to p@wdpport for the policy. Although
entrepreneurs do not make decisions in terms oftée deciding on policy they can
influence the decision making process by providamguments and evidence which
influence the decision makers in question. The SRRGS however subject to the
authoritarian nature of the political system as|w&heir entrepreneurial role was
created through an invitation into the policy preeéy the Dalian CAB rather than any
kind of campaigning or lobbying role. This does ¥itll with the concept of the
entrepreneur as the SPRC can be seen to be takmgtage of a policy window when
it appeared (Kingdon, 1984). In addition the SPR&3 wlearly subordinate to all state
actors during the process as can be seen in tig@ngwf ideas to suit the desires of the

Xigang District Government.

Whilst the SPRC research team was a clear polittg@meneur in the case of the CPSA
why was the Shanghai BCA in 1992 and 1993 not ethas an entrepreneur or indeed a
sponsor? In some respects the Shanghai BCA apptarfetfii one of these roles by
providing some early policy ideas and identifyingaxrticular gap in social assistance
provision. Their role in developing ideas on howrésolve thesan bu guarproblem
was not sustained however and the BCA moved intwee administrative role where
the policy ideas were developed seemingly on actille basis. For a policy actor to
become a policy sponsor their activity needs tslsained and it needs to involve a
particular expenditure of personal or institutiomasources, an exceptional level of
involvement, in order to identify a sponsor. Simifathe BCA did not take on a
particularly entrepreneurial role producing angatea as part of the report process but
not exhibiting any agenda setting or proactive beha. In the case of the Shanghai
BCA the organisation was essentially doing its yololer the direction and influence of

the Mayor and the circumstances of the social lfabgenda.
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Could a policy entrepreneur ever emerge from théen€de bureaucracy? There is
nothing in the concept that would rule out thisrirbeing observed. It may well be the
case that particular organisations in the Chineseducracy, for example the research
commissions which report to the Ministries and &t@buncil such as the National
Development and Reform Commissic@upjia fazhan he gaige weyuanhualready
have policy entrepreneurs operating and competinidpirw them. The particular
challenge presented by the Chinese bureaucratyighere is an enormous question
about exactly how much of the political and polprpcess we ever actually observe. A
final point on this question refers back to the tatoidies which have been very
influential on the concept of the policy entrepnemeln both Kingdon (1984) and
Baumgartner and Jones’ (1991 and 1993) work pdityepreneurs, admittedly in a
different political system, are not constrained ldging in or out of the bureaucracy.
There is a strong temptation when using their ideagew entrepreneurs as lobbyists or
campaigners attempting to access or influence thlgigal system but this is not

explicitly the case.

Jiang Zemin, General Secretary of the Chinese CamgnBarty 1997 — 2002, President
of the PRC from 1998 — 2003 and China’s paramaoesuder after Deng Xiaoping died
in 1997 (China Vitae Online, 2009), is an excellexample of the temptation to make a
policy actor a policy sponsor when it cannot beifiesl. Jiang Zemin’s support for the
MLG was apparent because his institutional positio@hina meant that he would have
needed to have at the very least agreed to natiomdémentation in 1997. Jiang was
also mentioned by one senior social policy researithChina as being important to the
MLG achieving national implementation in 1997 (lwiew BJO7-1). It is, therefore,
clear that Jiang was an actor of some significancthe MLG being implemented in
1997. Why do I discuss him here as a policy actal @ot a policy sponsor? Why is
Jiang not discussed in Chapter 4 as part of thematimplementation of the MLG in
19977

As discussed in both Chapter 1 and above a polmynsor exhibits particular
behaviour. A sponsor invests significant resourbe#l) personal and institutional, into

a policy beyond what would be expected of theiritmms This investment is over a
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sustained period of time and supports policy whilstavigates multiple stages of the
policy process. The four reasons that Jiang Zemimot considered a policy sponsor are
related to these requirements. First, with the ptioa of one interview (BJ07-1) there
was no other mention of Jiang Zemin in interviews the MLG. Jiang was not
highlighted, like Duoji Cairang, Li Peng or Zhu Rpin as making an unusual
contribution to the development of the MLG. Secahds lack of exceptional behaviour
is reflected in the documentary sources with Jidegnin mentioning the MLG on only
one occasion when reporting to theé"1Sational Party Congress in September 1997
(Jiang, 1998). Third, his support for the MLG igeimed only by the requirement that he
would need to “Okay” the policy because of his itn&ibnal position. In addition, the
only time Jiang mentions the MLG is at thé"18ational Party Congress which does
support the then forthcoming 1997 State Councit@ar but it isafter the decision to
implement the policy had been made and is onlyraeation. Jiang’s involvement in
the MLG does appear fleeting when compared to atpensors like Duoji and Li.
Finally, an interview with a senior MCA official ggested that it was Li Peng who
persuaded the other elite leaders to implemenMh@ nationally (Interview BJ0O7-3).
Jiang was not mentioned and the implication is tletvas one of those in the State
Council who was persuaded rather than an essewt@a who did the persuading. Jiang
therefore cannot be considered a policy sponsa.réle in the MLG was short lived,
reactive and did not require exceptional investmAftthough a powerful policy actor,

in the case of the MLG Jiang can be considerediaypactor “just doing his job.”

The Role of State Institutions
The MLG has, since it first emerged, been subedonstraints by the structure of the

Chinese state. The institutions of the state clineince policy in both the positive sense
of facilitating policy and the negative by restinct a policy. In the case of the MLG we
have seen the policy both facilitated and restulichy the decentralised state, the
fragmented state and the routinised state. Theeszitsrof the state which can facilitate
policy can also act to restrict policy at a differéime or under different circumstances

which adds a degree of complexity to any explamatio
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The Decentralised State
A significant impact of the reform process has béem increasingly decentralised

operation of the Chinese state (Lieberthal and Giesey, 1988, Lieberthal, 1992,
Lieberthal, 1995, Saich, 2004). This has allowezhl@overnment greater flexibility in
decision making, the spending of budgets and aliiofwe policy innovation. Although
Beijing is still the political heart of China donaiting decision making processes the
local has begun to play an increasingly significesié in policy developments. It is
arguable whether this is a new development browghtoy the reform process or
whether it is the process of opening up which Hasvad researchers to appreciate the
local aspect of China's politics. The reality kely that the limited decentralisation of
decision making throughout the Chinese political aaconomic system that has
characterised the reform process coincided witheeing access for academics. Whilst
central decision making has been important to teeeldpment of the MLG, for
example in 1997 and 1999, decentralisation hasahprbfound impact on the policy.
This is because the decentralisation of the Chirstem has created the space

between the centre and localities for innovatiod asriation to occur.

As discussed in Chapter 3 this space between titeecand locality created the space in
which the MLG emerged in Shanghai from 1992 — 199% design of the state allows
cities such as Shanghai, the municipalities, pldnaées, and other cities to make
policy provided the resources are available andicpaoes not clash with the centre.
Shanghai's ability to develop and implement a nedicp like the MLG was in part
because it occupied a rank in the system whichwallibsuch innovations. Politically
Shanghai’s rank as a Municipality or named city nsethat it occupies the same rank as
the Ministries and also Provinces. This gave Shangpace in which to act because,
technically, the only ranks capable of countermagdheir policy decisions would be
the State Council and possibly the Ministry of Fioe. Economically Shanghai’s status
as a reforming city meant it had benefitted fiscaibm the reforms and it was also able
to have extensive control over its revenue and redipere which were significant at the
time. Shanghai was not unique in enjoying this fomsi most cities in China are in a
similar position institutionally although they mighot have the political or economic
clout that Shanghai did.
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In Dalian, discussed in Chapter 4 and 6, the rankihcities was again an important
factor in allowing local government to develop imatons in social assistance policy.
Unlike Shanghai the city of Dalian had a differeatking that ofihua danlie shi but
this also place Dalian higher up the institutiostalicture and gave the city more control
over local policy and spending decisions. The tewwls again to allow space for
innovation and Dalian duly developed an innovatipproach to both implementing the
MLG in both the Dalian Model and the Four-in-Onetsyn; and also later innovations
on delivering the MLG in the CPSA policy. Lower kaal cities might take advantage
of being at the end of the long arm of the cengg@ernment but unlike the higher
ranked cities they would not have the same comivel their revenue or the ability to
resist an enormous number of higher ranked bodidbey countermanded policy
initiatives. The space allowed by Shanghai and @&&i rank combined with the
decentralisation of government during the reformaquetherefore allowed for policy

innovation.

The emergence of variations in MLG design during ttansition phase of 1994 to
1997, discussed in Chapter 4, the development riditi@ns in the content of the MLG,
discussed in Chapter 5, and variations in the nmeshes used to deliver the MLG, the
CPSA covered in Chapter 6, all demonstrate theesphat the decentralised state
allows. This innovation and variation in policy doeot occur in isolation from other
localities or the centre unaware of developmeifita.lbcal government implemented a
policy which was at serious variance to the cergoalernments objectives and concerns
then it is likely that measures would be takereteerse that decision. The challenge that
such variation presents can be immense and it ithése circumstances that the
decentralisation of the Chinese state can becoofeklenge to the implementation of

particular policy objectives.

Variations in the design and implementation of kheG which frustrated the central
leadership and Ministry of Civil Affairs during thiate 1990s and early 2000s, as
discussed in Chapters 4 and 5, emerged in the spawe of centre and locality that
allowed the MLG to emerge. Local government intetgd policy circulars and later
regulations handed down from Beijing through theslef their own priorities and

financial capacity. In cities where resources warailable such as Shanghai or Dalian
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the MLG was not only implemented but expanded oough card schemes or the Four-
in-One system of Dalian. In cities where resouraese not available or the local
government did not necessarily prioritise the MLEe tpolicy was implemented
incorrectly with recipients excluded, additionafjueements built into the system, or
the numbers eligible predetermined based on furddadle. Being resource rich does
not necessarily mean that a local government wisnfdement a generous or expanded
MLG as noted by Solinger in her study of Wuhan ibutoes allow a city to make a
choice (Solinger, Forthcoming). The decentralisatiof decision making and
implementation in China therefore creates the tubinal setting in which policy can

emerge, develop variations and allow for non-coarae.

The Fragmented State
Another aspect of the state which can have a sogmif impact on the policy process is

its fragmentation. As noted by Lieberthal and Okseg (1988) the way that the
Chinese state is structured is fragmented. As nioteliscussions of the FA model the
Chinese political system, by design, defaults tgotiation being a necessary part of the
policy process (Naughton, 1992). The complexitiéshe systemand ranks in the
bureaucracy permeate the system and have impactetheo MLG throughout its

development although not in the manner that theVfeélel might predict.

There are four points regarding how the MLG hastadéected during its development
by the fragmented state and these are not nedgssarthe manner that might be
initially predicted based on the FA Model. Firste tMLG hasot been subject to cross-
system or cross-Ministry negotiation. Second, theGWvas subject to negotiation in
two ways. First there was negotiation internaltte Civil Affairs system and second
there was negotiation between the centre and tas=aliThird, the fragmentation of the
state meant that the MCA was isolated when implemgrihe MLG, initially during
the transition phase and later after the natioatilfar implementation in 1997. Finally,
the fragmentation of the state allowed for locatggoment to resist and negotiate the

implementation of the MLG.
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As noted at the end of Chapter 2 the apparentlyosimdevelopment of the MLG can be
put down to the fact that the only consistent isélin the policy came from the Civil
Affairs system In the case of the MLG this negotiation was nohtiomed as an issue
in interviews. In fact the opposite was true witme Chinese researchers noting that
the MLG was unusual in the speed and ease withhwihipassed through the various
stages of the policy process. Throughout the deweémt of the MLG there was no
mention of other Ministries taking an interest @aiming jurisdiction over the policy.
The only point where this was cited as a potensialie was in interview evidence
discussed in Chapter 6 when conflicting differameiests was raised as an abstract
issue as to why the CPSA had not been adoptedaditio

The MLG did not, however, entirely escape the iefice of China's fragmented state.
As discussed in Chapter 4, when trying to get th&GMmplemented nationally during
the early 1990s Ministry of Civil Affairs Duoji Caing can be seen to be negotiating
with the local government and BCA. As noted in poeg discussions this was because
the position of Minister does not confer the auittydo overrule local government. Nor
does the position provide resources which mightided to garner support for a policy.
Whilst trying to overcome resistance to implememtthe MLG Duoji strikes a tone
which negotiates concerns and in some cases aftersessions in order to see the
policy implemented. This contrasts with the behaviof the elite sponsors who
effectively ordered the policy be implemented ahent because of their position and

the authority it grants, expected compliance.

The MCA having primary responsibility for the ML@e policy being kept with in its
system after 1997, affected the resources availtdylepolicy implementation. The
MCA was known as being a resource poor and pdljicgeak ministry. During the
initial push phase of the policy the MCA was opiigabn its own and therefore had to
rely on its own resources. Because of this citi@sewencouraged to implement the
MLG but resources and guidance on how cities weedotthis were non existent, in the
case of the former, and based on the experiencearbf implementers for the latter.
The MLG policy being initially pushed by the CiAlffairs xitong alone explains both
the lack of negotiation and also gradual and ggagcally clustered character of the

early stages of the MLG development. After 1997 ahé call for national
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implementation the spread of the MLG was againexilip the resources that the MCA
could provide. Again these were limited and asudised in chapter four this led to
some innovation but also limitations in the capa®f the MCA to achieve full

implementation quickly.

The final way in which the fragmented state affddtee development of the MLG was
by creating the institutional structure, in whidfetpolicy could be resisted, ignored,
misinterpreted and not implemented in spite ofdéetral government ordering national
implementation. The Ministries, Municipalities, aRtdovinces carrying the same rank
as well as local Bureaux being responsible to |tieas of government rather than the
next tier of their ownxitong allows the space in which policy can be resisted or
misinterpreted. The reasons for this, as discussedapter four and five, can be part of
a bargaining effort, due to a genuine lack of reses; a lack of understanding, or
simply a lack of priority. The main point to undensd here is that the difficulties faced
by the MCA in getting the MLG initially implementednd later implemented in a
consistent manner was down to the fragmented nafuhe Chinese state.

In Lieberthal and Oksenberg’s FA Model the focusristhe state institutions involved
and how this influences the behaviour of particaetors. My findings on the MLG

support this but also suggest an additional pdmatt tshould be considered when
explaining a policy’s development. The degree taciwliragmentation affects a policy
depends on two factors. First, the type of poliggrsor involved or the lack of a policy
sponsor will affect the degree to which a policyl we affected by fragmentation. A
weak sponsor or one positioned lower down the rebsawill have fewer resources to
overcome the problems presented by fragmentatiecor®l, it is the case that not who
is interested in a particular but also who is desiested in a policy will affect the degree
that policy will be affected by fragmentation. hetcase of the MLG the lack of interest
by other Ministries, such as MoLSS, had both atp@seffect in allowing the MCA to

get on with managing the policy but also had a tiegampact in terms of not

providing the support that a resource poor Ministight have benefitted from.

The case of the MLG suggests that the particuldicypdeing studied influences the

form and impact that the fragmented state will hamethe policy process. This is a

231



point noted by Lieberthal and Oksenberg (1988) wtiery discuss the features of
particular cases, for example the Three Gorges Rachhow the actual policy will to a
degree configure who is involved and the extenfrajmentation. In the case of the
MLG it appears that social assistance policiesabge they do not involve a lot of
resources to bargain over and only involve a lichitember of interests, are still subject
to fragmentation but with different outcomes tottloé the large economic projects

discussed by Lieberthal and Oksenberg.

The Routinised State
Routines and routine measures in policy implememntalso influenced how the MLG

developed. As noted in the discussion of admirisgasponsors the use of the routine
mechanisms of day to day administration of govemtnae one of the main tools
available to them. Work meetings, circulars andselsinating research reports and
speeches are an important tool for a policy spohabthey also have an impact on the
way the policy is received. Can these be tools featlires of routine government be
treated as institutional elements? | would arguat tihe definition of institutions
commonly used in political science, the “informalfermal procedures, routines, norms
and conventions embedded in the organisationattsiel of the polity or political
economy” (Hall and Taylor, 1996), would cover tlmaitine of circulating information
and conducting work meetings embedded in the streicif Chinese state organisations
like the MCA. In the case of the MLG routines awoditme measures helped maintain
the policy on the agenda and structured the sppkadperiences of implementation. A
consequence of using these routine measures toiiugpd develop the policy was

sporadic and low political pressure to implement.

The MCA used the routine of work meetings and d¢aauto first spread the idea of the
MLG. As the policy spread to a wider number ofastthese meetings became a means
by which experience and standards for the policylccde disseminated across the
country. The bureaucratic routine of work meetirgsl corresponding circulars was
also a means by which the MCA could keep the MLGhenagenda and thereby exert

pressure on local governments. The MCA used the saathanisms in the early 2000s
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when spreading new ideas like the “classificatiarargntee measures” on how the

policy might develop further (Interview BJO7-3).

The positive impact that routine had on the ML@mgportant but needs to be qualified.
This is because although routine measures are die@geimportant by officials the
impact of using routine was both positive and niggalt is apparent that the usefulness
of routine measures to officials was because tloeydckeep the MLG on the political
agenda and push the policy without using a lot esfources. The routine of work
meetings and circulars also provided a means fgoiog developments in the MLG to
feedback and influence the practices of other pdictors. The emergence of popular
models of implementation such as the Dalian Modrlld be spread through these
meetings and circulars as well as providing a méanthe MCA to promote particular

ideas and agendas it had, such as the “classifitgtiarantee measures.”

The impact of using routine mechanisms was alsativeg The use of meetings and
corresponding circulars meant that pressure folampnting the MLG was sporadic
and only sustained over short bursts. It is nobteghat during periods of significant
change in the MLG policy the use of non-routine sueas became apparent and the
visibility of the policy was sustained for longegrpds. An example of this was during
1996-1997 when the number of actors involved inpbkcy increased, the coverage of
the MLG escalated in government media and additiamechanisms of government,
such as the Five Year Plans, Development Goala&tdte Council circular, were used
to get the policy implemented. Similarly during #epansion of 2000-2002 a sustained
pressure was maintained using MCA personnel agtivediting the Provinces and
monitoring progress. It is apparent that when rautmeasures are used that non-

compliance or gradual implementation is the result.

The Role of Feedback
The other institutional feature which has had apaot on the MLG is that of policy

feedback. Policy feedback has traditionally bedarred to as affecting policy through
the particular decisions made regarding that padilone. | would argue that feedback

has two aspects when it affects a policy. The fasgpect is the traditional means by
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which feedback from previous decisions constraesgossible choices available later
on in the reform of a current policy or the develgmt of a new policy. In this sense
feedback impacted on the design of the MLG and filayed a significant role in the
ongoing development of the policy. The second asigeleedback fronother policies
affecting the policy being examined. Although itssldom explicitly stated feedback
from a different policy can have a significant impdn the case of the MLG feedback
from both previous social assistance and decistmiisoutcomes in other policy areas
set the agenda and influenced decisions in thalsagsistance sphere.

The traditional concept of feedback has influenttezl design of the MLG in at least
three ways. First, the preceding urban social @sgis policy of the Three Nos
influenced the design decisions made on the MLG®itedeing replaced. As noted in
Chapter 3 the MLG was designed specifically to copi the emergence of poor
groups in urban society which the Three Nafled to account for — this is the
explanation for the means tested format of thecgolihe Three Nos had failed because
it relied on a category system which ruled peoplé and had become outdated as
poverty began to affect people who did not falbitihose categories. A means tested
format meant that any household which became imewed could apply for benefits
regardless of what particular category they migdit into. The system before was
inflexible whereas the MLG replaced it with one ttlveas inherently flexible. The
design of the MLG was, therefore, subject to presialecisions on urban social
assistance policy. There was also recognition tih@tnew policy could not exclude
those who had previously enjoyed the Three &lus this helps explain both the means
tested element, because it was assumed that a Nbszecipient would have a limited
income, but also the inclusion of a categoricainget stating clearly that the traditional
Three Nos recipients should also receive the Mit@ould be argued that if the policy
had been built from scratch then the category eMme specific reflection of the
predecessor to the MLG, would not have been incude

Second, once the MLG began spreading beyond Shiaagieav set of feedback began
to influence the policy. The early spread of the ®lwas influenced by city models
based on the experience of Civil Affairs Bureauxicihhad already implemented the
policy. As discussed in Chapter 4 there were mafigrdnt models of the MLG in the
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mid-1990s. The main models of influence were thanghai and Dalian models and
these then went on to influence other areas oféamphtation of the MLG and the final
design of the policy. The Shanghai Model originalged local enterprises to help fund
and administer the MLG as well as the local govesninIn Dalian the emerging
community organisations were used as administradod local government was
expected to fund the MLG in full. The MLG policy wh was rolled out nationally in
1997 was not the Shanghai model which first appkarel992 but was closer to the
Dalian model.

These models for implementing the MLG spread thinotlte routine meetings and
circulars and then adopted by other cities. Theetwdcted as a feedback because they
helped restrict the options for other cities in @ttly the MLG by providing an already
prepared model of implementation and experiencefioer cities to draw on. By 1997
the fundamentals of the MLG, a means tested inctopeup for households who
applied and passed locally set criteria which w@wmiaistered and funded locally, had
been put in place through more and more cities @apthe models already developed
by a handful of cities. This feedback created vame in the MLG but it also limited
them a great deal as the number of models is minudemparison to the actual number
of cities in China. Finally, the version of the ML&ed for the 1997 State Council
Circular closely reflects the Dalian model of adisiration and financing. Although
there is no explicit acknowledgement of this feexfbaterviews did suggest that the
MLG was eventually designed on the basis of Dafiagkperience. Policy feedback

therefore influenced the way the MLG was initiadlyd ultimately designed.

Finally, developments in the MLG which have emergéeér the implementation and
standardisation of the policy can also be attritbute feedback. In Chapter 5 the
“classification guarantee measures” are intrigunegause of their resemblance to the
Three Nos. The policy was promoted by the MCA asi@ans to help resolve the
problem of variations in perceived needs amongstirtipoverished population. Whilst
the measures do fulfil this objective they also éhav striking resemblance to the
traditional social assistance system. The reintbdn of category based social
assistance only ten years after the system wasdabhad is worth noting. Because the

measures emerged from the bottom-up, introduceal lasal measure in Daging, they
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can be explained as the reoccurrence of establiphet practice. Put another way,
officials in Daqing when seeking a solution to tfaiation of poverty intentionally or

unintentionally fell back on what they were familgith, a category based approach.

The second type of feedback where other policysilmts and outcomes impact on a
policy, what could be referred to as exogenousldaekl warrants detailed explanation.
This is because the point raised is an elaboratiotihe original concept which, as noted
in Chapter 1, is normally tied to a single poli®eedback as based on the work of
Skocpol and Pierson discussed in Chapter 1 is aegolwmeans to explain the
development and design of a particular policy thiouhe branching effect and
limitations of path dependence, the emergence aodnfiguration of interests in the
policy process and the transformation of state agpéSkocpol, 1992, Pierson, 1994,
Pierson, 2004). Pierson uses the example of a”“twath particular paths being
represented by “branches” of the tree. This ilatstn works for understanding how a
particular agenda might be set as well and the eb€hinese social assistance and Zhu
Rongji’s intervention discussed in Chapter 5 areexample of this. If we imagine our
“feedback tree” is not the MLG or social assistapobcy but is in fact social policy in
general the consistent failure of policies like X@BLG and re-employment service
centres (RSC) would represent branches which grew teave subsequently died
leaving policy actors in a position where they #&weced to consider the options
presented by other policy branches, in this exanii@eMLG. Instead of the choice for a
policy actor, presented in Chapter 1, being betwmartinuing along the relatively easy
path of the already established policy this sitrasuggests that failure in one policy
branch would require a policy decision which junfgmsn one the failing branch to the
other.

As discussed in Chapter 5 feedback from other jgslican drive changes in another
policy area which might not necessarily be antigga The specific failure of the
xiagangBLG and RSC policies created a social problem, érstate workers and the
unemployed, that the government wanted to placefiere large scale protests occurred
which could potentially derail ongoing SOE reformdahe destroy legacy of Permier
Zhu Rongji. Using the visualisation illustrated abdhe XGBLG/RSC “branch” of the
social policy “tree” had at this point died. Becauke branch had died Zhu had to seek
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another option and made the decision to jump admasother more successful branch
of social assistance, the MLG. In order to ensw@as stability and his legacy the
sponsorship of Premier Zhu was motivated by th&uraiof the XGBLG and the
development of the MLG was subject to feedback ftbhenfailure of policies related to

laid-off workers.

Gaps in the Study
Conducting a study in the PRC has presented clggtetihat have had an impact on the

final piece of work. Whilst none of the four poiriteat will be outlined would alter the
conclusions drawn above they do explain some aspdcthe study that may appear
lacking or limited. First, limited access to intewees, in particular elites, is a problem
that any scholar faces particularly those that emamlosed authoritarian systems that
require field-trips limited in time. This is a pileln because without interviewing
particular officials the conclusions drawn, part&ly regarding motivations, can be
challenged. The reality is that it is highly unust@ interview political elites and
therefore any conclusions need to be understotdsrcontext. In the case of this thesis
although the interviews would have been extremalyable the access that was gained
provided a number of insights that would otherwise been possible. In addition all
conclusions drawn were based on the available nmdtion and therefore would only
have benefited from additional interviews. Secandumber of documents could not be
accessed and their content has either remainedownkior was based on secondary
sources. Again this is not ideal but as with thenviews conclusions drawn were based
on available information. The area that would hheeefited most from this problem
would have been the discussion of Shanghai's emWelopment of the MLG. The
documents that could not be accessed were knowngshsome contacts and are cited
in the official literature but were not readily @ehle. This was in part put down to
them being “old” and therefore difficult to find thiout specific access that was

available to me or my hosts.
There are three areas that this study does not edvieh those familiar with the MLG

or with policy making in China might question beiexcluded. First, the time frame for

the discussion is limited to the period from 1962003 and this was, as argued in the
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introduction to the thesis, a decision based omptheticality of what is a massive topic
and the cohesion of developments during this pesfddne. The starting point of 1992
was when developments leading to the MLG firsttethin Shanghai and is a logical
starting point. The end point of 2003 was selediedause this was the end of the
“Ought to protect, fully protect” campaign and tlséarting point for increasing
diversification in social assistance provision inif@a. Any study of the MLG post-2003
having to cover in depth the emergence of medreal, and legal relief provisions the
new Social Assistance Law began to get draftededlsas the emergence of a number
of significant new challenges to the function ot tMLG such as the inflationary
pressures of 2007. If these elements were addetidabhas already been covered in this
thesis then the project could have become unfocuded is not to say that these points
and this time period are unimportant (see below).

Second, the discussion does not address the protesdividual cities adopting the
MLG during the optional roll out in the early 1990shis is a potentially fascinating
topic because it could possibly cover a large nunolbeliffering motivations for cities
adopting the MLG early on in its development andmuoat degree this tied in with
central government expectations and understandifigise situation. This was, again,
not possible primarily for practical reasons beeaatthe sheer number of cases that
would be involved. | would also add that the disoois of Shanghai was limited
because of restricted access to materials thattrhimye proven interesting. As part of
any future project on the MLG | intend to returnttds topic and address this particular

issue.

Finally, there is an international element to the®/that is not explored in great depth
in the thesis. Whilst the possible significancestifdy tours is discussed in Chapter 3
and the role of the UN and DFID in Chapter 6 beythad the topic is not covered. This
is for three reasons. First, there was little toevadence presented that international
influences beyond researcher and academic interésteign social assistance systems
had any role in why and how the MLG emerged anceldgped as it did. Second, those
international organisations that did have linkshwihe MCA and MLG that were

interviewed were in the early stages of establghimeir relationships and had not had,

at that time, any influence (or lack of influence that matter) on the MLG. Finally, the
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main case where international influences have beptied to have had a major impact

is outside of the time frame of this study in thafting of the Social Assistance Law.

Final Comments
This study of the MLG also raises many questionsces 2003 the scope of China’s

social assistance coverage has begun to exparlyrapoviding more for those who do
not benefit from reform. At the same time the goweent has sought to bring the policy
to the end of the Chinese policy process in letji@aterms by drafting and soon
implementing a Social Assistance Law. This suggdélstéd although China is still
developing rapidly and unevenly the government migive decided that its job, with
regards to social assistance policy, is for theetibeing completed. Whilst China
continues to develop and is subject more and noithd whims of the international
economy the likelihood is poverty will continueitwrease. This raises the question of
whether the concern of the Chinese government wasareasing urban poverper se
but the pacification of laid-off workers, those whad not benefitted from SOE reform
and the successful transition from a planned ecgntona mixed economy. The
guestion for the MLG is how the policy will copettviits present commitment to the
urban poor; will the government continue to hapgilgd the policy and how will the
MLG support people in the context of increasinghdeads of living and inflationary
pressures. We have already seen two possibilibesitanow the government might
behave. In 2007 the government forced an increasé¢he MLG in response to
increasing food prices. In contrast the economigrdarn of 2008 and 2009 did not see
any activity regarding the MLG. How the governmeaiooses to deal with these
guestions and new situations is of fundamental mapce to both the future of the
MLG and more importantly the millions living impawghed lives in China’'s modern

cities.
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Appendix A
Methodology:

Interviews and Documents

This appendix will set out and discuss the methasisd in collecting and analysing
interview and document data for the dissertatiohe Tollection of interview and
document data will be treated separately becausg were different processes. The
analysis of this data will be discussed in oneisadiecause the same method was used

for both documents and interviews.

Document and interview data was collected during field trips. The first trip was
made from June to September 2006 and | was hogtd#telSocial Work Department of
the Zhou Enlai School of Government at Nankai Ursitg, Tianjin. This trip also
included a two week visit to Anging city in Anhurd®ince. The second trip was made
from September to November 2007 and | was hostethéySocial Policy Research
Centre at the Chinese Academy of Social Scienceging. During both trips visits
totalling three weeks were made to the Universittesvice Centre at the Chinese
University of Hong Kong, HK SAR.

Interviews
Selection and Arranging
Potential interviewees were identified from docuisenvebsites and meetings. Once
some interviews were conducted then snowballinddctake place and this did lead to
some additional contacts. Interviews were thennged through the host institution.
The only exception to this was the Anging trip weherterviews were arranged through

a local contact.

There was a random element which | would have medenot to exist in establishing
contacts and arranging interviews. Desired inteveiEs were not always available or
arrangements were made on the basis of the hostscomtacts. On more than one
occasion interviews were rearranged or cancellethetiast minute. This reflects the

reality of conducting fieldwork and whilst more entiews may have been collected
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ultimately valuable data was gleaned from thosd there conducted. In total 21
individuals were interviewed in Beijing, Tanjin, 4img and Hong Kong. See Appendix

A Additional 1 for an anonymous list of intervieveee

Interview Format
The interview format depended to a degree on tkeniewee in question with the

majority taking the following structure. | would etethe interviewee as arranged. The
venue varied depending on where | was and who limtasviewing. After exchanging
greetings | would introduce myself making sure tiet interviewee understood that |
was conducting academic research, that they waumghin anonymous and at this point
| would ask if recording the interview was accepgalif the answer was no then only
notes would be taken but if the answer was yes theninterview was recorded
digitally. Such an opening sequence was not alyagsible but | would always ensure
the interviewee knew who | was and why | was megtinem. It is important to

understand that if agreement was not given theviiel® was never recorded.

A mixture of open ended and closed questions wseel.uProbing for additional detail

or clarification would be made if necessary. Allowas were made if the interviewee
wished to raise additional points. The specificqioms asked varied depending on who
was being interviewed and at what point duringghagect the interview was conducted.
For example later on in the project interview gioest became more specific in an

effort to clarify or uncover particular details.

Typically the number of questions asked was less tB0. This was a deliberate
decision because interviewees typically met menduaffice hours and even allowing
for a small number of questions phone calls oreaglues interrupting the interview and

probing answers meant interviews lasted from 1 lipuio 3 hours.

In all but three cases the interviews were condlict€Chinese. In two of these cases the
interviewee was European and English was the lagegbast option to communicate in.
In the other case the interviewee used a mixtui@hmese and English. In this case the

interviewee had been educated abroad and seenegotp mixing the two languages.
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In the majority of cases a student was assignedtt@as my assistant during interviews.
After interviews | would ask the student to run otheeir notes with me which would be

written up with my own.

Ethics
Interviews were conducted in line with ethics glites agreed with the Department of

Politics (University of Glasgow) prior to my firgtip. Details of the department’s

guidelines can be found dittp://www.gla.ac.uk/media/media_30327_en.plif was

agreed that all interviewees would be granted aatmnanonymity and in the discussion
which follows interviews are identified through gl@ code which identifies the year
and location of an interview as well as a numbeictviallows the author to identify the
interviewee. In some cases, where the interviewgeeed, the interview was recorded in

digital format. These have been stored securelyaa@dnly accessible by the author.

Documents
Chinese language documents collected varied a gesdt The majority were official

documents produced by state organisations lik&tate Council or the MCA and made
publicly available. These included speeches, repoitculars, notes from meetings and
answers to submissions made by local Civil Aff@tsreaux. Other materials include
newspaper articles, research reports, academideasttiofficial journals such as the
ZhongguoMinzhengand Chinese books published on the subject byialfi and

researchers. In total at least over 100 documeons the 1980s to 2000s were read.

The initial search for documents focused on ontmaerial which could be accessed in
advance of field trips. This relied mostly on infation available at the Ministry of
Civil Affairs website and later the Anti-Poverty Wrban China websites which provide
a mixture of what were assumed to be key documepexches and research materials.
From this basis documentary materials were expanddédur ways. First, documents
and speeches referred to in read material wasddag&wn, a reverse snowball. Second,
time was spent going through the document collastiat the institutions visited and

materials were either copied or notes were madehem. Third, materials were
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searched for amongst the various local governmetuisikes. This focused on but was
not exclusive to civil affairs websites. The fimaéthod for uncovering useful materials
was searching in book stores for newly publisheteneals on social assistance and the
MLG.

As all documents used were publicly available theere no ethical considerations

beyond accurate citation.

Analysis
Following a reading of materials an initial codifijgme was established based on

content, key words and phrases used. This framebwidtson as more materials were
read and coded until it achieved a relatively staddformat. See Appendix A

Additional 2 for an example of the coding framedise

From responses made in interviews, the documentmiglence and the themes
developed from coding the basis of an argumentfaased. Ideas were developed to
explain the emergence of the MLG and were thencally assessed. Following the
development of these ideas the documentary and/iene material was returned to as
part of this assessment. This process was cyaead at least two years and saw the
introduction of various ideas from other studieplaiing the “theory” codes of 7xx in
the coding frame which were used to highlight sexdiof text which supported a
particular approach. The other codes included Wwased on them being mentioned in a

text or interview and were arranged into groupthemes as appropriate.
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Appendix A Additional 1: Interview List
Interview TJO6-1: Researcher, Beijing.

Interview TJ06-2: Official, Ministry of Scien@nd Technology.

Interview TJO6-3: Researcher, Tianjin.
Interview TJ06-4: Researcher, Tianjin.

Interview AQO06-1: Official, People's Governmefshging.
Interview AQO06-2: Official, Anging Developmenb#e.

Interview AQO06-3: MLG Recipient, Anging.

. Interview Grp1BJ06: 2 Researchers, Beijing.

Interview Grp2BJ06: 3 Researchers, Beijing.
. Interview BJ06-1: NGO Official.

. Interview BJ06-2: Official, MCA, Beijing.

. Interview BJ06-3: Researcher, Beijing.

. Interview BJ06-4: NGO Official, Beijing.

. Interview HK06-1: Researcher, HK SAR.

. Interview HKO06-2: Researcher, HK SAR.

. Interview BJO7-1: Researcher, Beijing.

. Interview BJ0O7-2: Official, Civil Affairs, Dadin.
. Interview BJO7-3: Official, MCA, Beijing.
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000.
001.
002.
003.
004.
005.
006.
007.
008.
009.
010.
011.
012.
013.

Appendix A Additional 1: Coding Sheet
Institutional Codes:

State Council.

MCA.

MoLSS.

MoF.

MoP.

Statistics.

Pricing.

Supervisory.

National Development and Reform Commission.
Development Research Centre of State CouRel. P
CASS.

National People’s Congress.

Standing committee of the National People’adtess.

014.Renmin Ribao.
015.Jingji Ribao.
016.Shehui Bao.

100.
101.
102.
103.
104.
105.
107.
108.
109.
110.
111.
112.
113.

Administrative Codes:
Ministry(ies).
Department(s).
Bureau(x).

Province(s).
Autonomous Region(s)/
Municipality(ies).
City(ies).

County(ies).

District(s).

Street Committee(s).
Shequ/ Community(ies).
Residence Committee(s).
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200.
201.
202.
203.
204.
205.

300.
301.
302.
303.
304.
305.
306.
307.
308.
309.
310.
311.
312.
313.
314.
315.
316.

400.
401.
402.
403.
404.
405.
406.

Party Codes:

CCP/ CPC/ Chinese Communist Party.

CCP Consultative Congress.

National Party Congress.

Standing Committee of the National Party Cegagyr
Politburo.

People:

Mao Zedong.
Deng Xiaoping.
Jiang Zemin.
Zhu Rongji.

Li Peng.

Li Guixian.

Zou Jiahua.

Hu Jintao.
Wen Jiabao.
Wu Bangguo.
Doge Cerang/ Duoji Cairang.
Fan Baojun.

Li Bengong.
Yang Yanyin.
Tang Jun.
Guan Xinping.

Titles:
Chairman.
President.
Premier.
Vice-Premier.
Minister.

Vice-Minister.
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407.

500.
501.
502.
503.
504.
505.

600.
601.
602.
603.
604.
605.
606.
607.
608.
609.
610.
611.
612.
613.
614.
615.
616.
617.
618.
619.
620.
621.
622.
623.

Comrade (?).

Legislative Codes:

1982 Constitution.

1997 Circular (Guofa 1997 — 29).
1999 Circular (Minjiufa 1999 — 4).
1999 MLS Regulations.

Minfa 2000 — 11.

Policy Codes:

“Economic reform and development.”
“Socialist Market Economy with Chinese chasastics.”
“Social Stability.”

Poor population (poor population’s living difflties).
8" Five Year Plan.

9" Five Year Plan.

18" Five Year Plan.

11" Five Year Plan.

2010 Goals.

Social Security.

Social Welfare.

Social Assistance.

MLS.

XG BLG.

UEL.

OAP/ Basic Retirement Pensions.
Basic Medical Insurance.

Education fee assistance.

Rent assistance.

Social Insurance.

Medical Insurance.

Final Security Net.

3 Lines of Social Security.
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624. 6 Parts of Social Security.

700. Theory Codes:

701. Fragmented Authoritarianism.
702. FA: Fragmented centre.

703. FA: Policy Diffusion.

705. FA: Central leadership.

706. FA: Bureaucracy.

707. FA: Local leadership.

708. FA: Bargaining.

709. FA: Management by exception.
710. FA: Incremental change.

711. FA: Bounded rationality.

712. FA: Refutes.

720. 4 Part Institutionalism.

721. 4PI-1: Limited Admin’ Capacity.
722. 4PI-2: Policy feedback.

723. 4PI-3: Vested Interest.

724. 4PI-4: Ideological paradigm.
725. 4PI-Refutes.

740. SL-PNA.

741. SL-PNA: First Order.

742. SL-PNA: Second Order.

743. SL-PNA: Third Order.

744. SL-PNA: Social Learning.

745. SL-PNA: Policy Feedback Loop.
746. SL-PNA: Ideas.

747. SL-PNA: Network link.

748. SL-PNA: Refutes.

800. Statistics Codes:
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801. Money/ Funding.
820. MLG Target Numbers.
840. MLG Level.

900. Location Codes:
901. China.

902. International.

903. England/ UK.

904. Beijing Municipality.
905. Tianjin Municipality.
906. Hebei.

907. Shanxi.

908. Inner Mongolia.
909. Liaoning.

910. Jilin.

911. Heilongjiang.

912. Shanghai Municipality.
913. Jiangsu.

914. Zhejiang.

915. Anhui.

916. Fujian.

917. Jiangxi.

918. Shandong.

919. Henan.

920. Hubei.

921. Hunan.

922. Guangdong.

923. Guangxi.
924.Hainan.

925. Chongging Municipality.
926. Sichuan.

927. Guizhou.

928. Yunnan.
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929.
929.
930.
931.
932.
933.
934.
935.

1000.
1001.
1002.
1003.
1004.
1005.
1006.
1007.
1008.
10089.
1010.

Tibet.
Shaanxi.
Gansu.
Qinghai.
Ningxia.
Xinjiang.
Anging City.
Dalian City.

Terminology Codes:
Research.
Investigate.
Funding.

Targets.

Ideology/ Ideological.

Strengthen.
Pushing/ promoting.
Playing games.

Incremental.

Pragmatic/ Pragmatism.
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Appendix B
Methodology:

Statistics

This appendix will set out the methods for collegtiand presenting the statistical
information presented in the main body of the diss®n. First the collection of

materials and the sources used will be outlineckt [darticular issues with the available
data will be highlighted. Finally, the process ¢éaning up of the available data as
presented in the dissertation is outlined. Tabldsa®d B.2 present the data collected in

raw and cleaned form.

Collection and Sources
Statistical data was collected during two fielghgriand during time spent online in the

UK. The first trip was made from June to Septem®@06 and | was hosted by the
Social Work Department of the Zhou Enlai SchooGaivernment at Nankai University,
Tianjin. This trip also included a two week visit Anging city in Anhui Province. The
second trip was made from September to November 20@ | was hosted by the
Social Policy Research Centre at the Chinese AcgdeinSocial Sciences, Beijing.
During both trips visits totalling three weeks werade to the Universities Service

Centre at the Chinese University of Hong Kong, HKRS

A mixture of sources were used in order to try andhpile as complete a numerical
picture of the MLG. Sources for statistics on tlaelye development of the MLG were
extremely varied including yearbooks, speeches,i@fiodmation in secondary sources.
Numbers for the later stages of the MLG's develagmame primarily from online and

yearbook sources. Sources are included in tablé&dw.

Indicators collected included the number of citiplementing the MLG, the number
of people receiving the MLG, and the amount bejmens on the policy. Other indicators
which were collected included the monthly spendrenMLG, the MLG line (national

average and by city), the source of funding, areddéitegorisation of MLG recipients.

The only figures presented in table B.1 below &sé which were used in the main
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body of the dissertation. The reason for theseiqudatr indicators being used will be

discussed in the section which follows.

Problems with Data
There were three areas of concern with the steisthich were collected. First, dates

for data points were inconsistent and irregulaisTgroved to be a problem until the
early 2000s when the MCA began to collect and ghbionthly and annual statistics
reports on the MLG. Up until this point informati@m a monthly basis for one year
could be almost complete but another year coulde havy one publicly available

report. In other cases a number of months mightawalable but not others. The
excluded months were not consistent either whicAnnhthat presenting the information
as collected might indicate trends or developmaertich are misleading. For example
graph B.1 below shows the number of cities impletmgrthe MLG from 1993 to 1997

without dates being tidied and graph B.2 shows ghme time period but with a

consistent (or as near as possible) series of datsh

Second, units used were not consistent. This teflbe development of the MLG from
a relatively small policy to one of national sigoéince. Whereas initially measurements
of recipients could be in 100s or 1000s by the afrthe century it would be in millions.
Reflecting a policy which did not start with suchtionwide coverage the units used to
cover measurements such as recipient numbers dyutthget total were initially small

and then adjusted as the policy developed.

Third, there were cases of duplication. The methdobpted to collect data on the MLG
during the early stages of its development resulteduplicates at certain dates. This
was because using secondary sources and speegreduce a statistic might share the
same date. The problem did not surface in laten descause of similar reasons
highlighted in the first point above. During theédiastages of the MLG the MCA began
collecting data which resulted in consistent repofthis removed the need to collect
information from multiple sources which were notcessarily focused on producing

statistics and the problem of duplicates therefeceded.
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Date

01/08/97
27/11/97
22/12/97
01/10/98
01/08/99
01/09/99
01/03/00
01/12/00
01/06/01
01/01/02
01/06/02
01/10/02
01/12/02
01/10/03
01/11/03
01/12/03
01/01/04
01/02/04
01/04/04
01/05/04
01/07/04

Cleaning and Presenting the Data
In tidying the available statistics for presentatibe main objectives were to provide

both consistent, regular data points and providesttme data in consistent units.

In years where more than one date was availableptimaiples guided selection. First,
if the data point was from December of that yeanti was selected. Second, if the data

point was from a source already used then it wizstssl.

In cases where there was duplication and a datat peas available from a source
already used then it was selected. If this wastim@tcase then the data point from a
primary source was selected. It was not necessamgé the latter option as duplicates

were between sources already used and a new source.

For the tidying up of units used this was a strdayivard selection of a standard unit,
either a unit of 1 million (for number of recipisnfor example), or 1 billion for
financial figures. In the case of both choices s the unit eventually used by official
sources once the MLG had become an establishedypoli

Table B.1 — Collected data
Total MLG Spend

Total Numbers (million people) (billion yuan) Source

2 (Duoji, 1998a)
2.02 1.15 (Fan, 1998a)

2.20 1.2 (Duoji, 1998b)
2.35 1.56 (Fan, 1999b)
2.2035 0.615 (Li, 2000)

2.871 (Li, 2001b)

3.017 (Fan, 2001a)
3.818 2.96 (Song, 2001)

4.58 1.74 (Duaiji, 2001c)
12.35 5.42 (MCA, 2003b) p63
19.308 (MCA, 2003b) p177
11.89 5.42 (MCA, 2003b) p63
20.647 10.86 (MCA, 2003b) p172
21.845 MCA Online, 2009
22.02.2 MCA Online, 2009
22.468 151 (MCA, 2004) p236
22.613 MCA Online, 2009
22.601 MCA Online, 2009
22.242 MCA Online, 2009
22.175 MCA Online, 2009
22.078 MCA Online, 2009
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01/07/04
01/08/04
01/10/04
01/11/04
01/12/04
01/12/04
01/01/05
01/02/05
01/04/05
01/08/05
01/12/05
01/01/06
01/02/06
01/05/06
01/07/06
01/10/06
01/11/06
01/12/06
01/01/07
01/02/07

Table B.2 — Cleaned data

Date
1997
1998
1999
2000
2001
2002
2002
2003
2004
2005
2006

Date
1997
1998
1999
2000
2001
2002
2003
2004
2005
2006

22.08

22.013
22.015
22.043
22.081
22.05

22.008
22.113
21.959
21.842
22.328
22.434
22.439
22.308
22.28

22.294
22.33

22.409
22.409
22.423

17.289732
17.27

19.07

22.21

Annual Total MLG Spending (billion
yuan)
1.2
1.56
0.615
2.96
1.74
5.42
10.86
15.1
17.28
19.07
22.21

Total Numbers Receiving MLG
(million people)
2.20

2.35

2.871

3.818

4.58

20.647

22.468

22.081

22.328

22.409
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MCA Online, 2009
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MCA Online, 2009
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Electronic Resources

China Law Information Online, 2009. Availableww.chinalawinfo.comLast accessed
09/08/09

China Poverty Alleviation Online, 2009. Availableeww.dibao.org. Last accessed
23/05/09

China Statistics Bureau Online, 2009. Availabfenw.stats.gov.cn Last accessed:
13/11/09

China Vitae, 2006. Available attww.chinavitae.orglLast accessed 21/09/2006

China Vitae Online, 2009. Availablehttp://www.chinavitae.com.Last accessed:
18/10/09

Dalian Bureau of Statistics Online, 2009. Availablgtp://ww.stats.dl.gov.cnLast
accessed: 01/03/09

Dalian Government Online, 2003. Availablenww.2003.dl.gov.cn.Last accessed:
09/06/08

Dalian BCA Online, 2008Dalian Community Public Service Agency — Final Bdri
Poverty Gap Welfare, Social Relief and Social Suppetwork (Dalian shi gongong
fuwushe — hou fuli shidai pinkun quntide shehukhw he shehui zhichi wangge

Available: http://zyzx.mca.qov.criLast accessed: 17/11/08

MCA Online (2009), Availablewww.mca.gov.cnlLast accessed: 18/08/09

National Bureau of Statistics of China Online, 2089ailable www.stats.gov.cnLast
accessed: 23/05/09

People's Daily Online (2007) “Intel to upgrade Raliplany” online. Available:

http://english.peopledaily.com.drast accessed: 01/03/09

Shanghai Statistics Bureau Online, 2009. Availablevw.stats-sh.gov.cn Last
accessed: 06/11/09

Yiju Zhongguo Dalian Jigou, 2008. Availableww.dl.home.sina.com.criast accessed
01/03/09
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