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Executive summary

The theme of this study is how organisational framework conditions within the People's
Republic of China (P.R.C.) influence the implementation of environmental technology projects
in the country. This is empirically documented and analysed through a case study of factors
influencing the implementation status of a Sino-Norwegian technological co-operation project
for prevention and control of oil spills, included in China's Agenda 21 (CA21).

The argument is the following: the more horizontally and vertically fragmented authority is
among the governmental actors involved in the implementation of the case project, the less
likely it is that the implementation status of the case project is positive. Given that authority is
fragmented horizontally and vertically: the weaker the agencies implementing the project are,
compared to organisational opponents of the project, the less likely it is that the
implementation status of the project is positive.

While not integrated in the analytical framework, a linkage was suggested between the
prevalence of horizontal and vertical fragmentation of authority, relative organisational
weakness of implementing agencies, and two types of actor strategies. In this way, the
analytical framework comes closer to establishing clear-cut causal mechanisms from
independent to dependent variables in the sense that it incorporates both structures and the

actions of actors influenced by these structures.

It was suggested that the less successful implementing agencies are in individual-cum-
organisational relation building with strategic partners, and in tactically trandating the
technology to be used in the project to suit their own organisational purposes, the less likely it
is that the implementation status of the Yantai project is positive. Integrate relevant actors
strategies in the analytical framework as well. The main reason is that in order to be able to
establish clear-cut causal mechanisms from independent to dependent variables, the analytical
framework needs to be dynamic in the sense that it incorporates both structures and the actions
of actors influenced by these structures. The conclusions are summarised in the revised
analytical model below.



The implementation status is judged as sub-optimal for four reasons. First, the project site and
main technological focus have been moved during the implementation process. Second, the
capacity component of the project has been given much less attention than the hardware part.
Third, the Sino-Norwegian co-operation has been discontinued. Fourth, a comprehensive and
co-ordinated follow-up of the pilot project seems unlikely given the organisational framework
conditions in which it is embedded.

Horizontal fragmentation characterised the implementation process of the Yantai project, for
five reasons. First, the central planning bureaucracies responsible have not been sufficiently
involved in the co-ordination of CA21. Second, the environmental protection bureaucracy has
been ostracised from the CA21 process, and has therefore implemented paralel and/or
competing initiatives. Third, as the foreign economic co-operation bureaucracy has also been
excluded from the CA21 process, the division of responsibilities between this bureaucracy and
the CA21 administration has remained unclear in the implementation of the CA21 priority
projects. Fourth, Local Agenda 21 initiatives have not been sufficiently co-ordinated with the
implementation of CA21 priority projects on the central level. Thisis closely related to a fifth
and more genera point, namely that the implementation of CA21 priority projects has not been
co-ordinated with the CA21 administration to a sufficient extent. Sixth, the division of
responsibilities between the local marine safety administration in the case study area on the one

hand, and the local government on the other does, do not seem to have been clarified.

The implementation process of Project 6-8 has been vertically fragmented as well. Partly
because it has been top-down initiated, it has not been anchored locally to a sufficient extent.
Furthermore, a clearly defined CA21 administrative structure is lacking of on lower levels of
government. Local-level subsidiaries have their own agenda, separate from of central-level
bureaucracies; this manifested itself in rivalry among different Ministry of Communications
(MOC) subsidiaries for the case project.

Vertical and horizontal fragmentation of authority have given room for the Ministry of
Communications to position itself within the issue area of marine oil pollution through
formulating and implementing the case project. The communications bureaucracy is still
organisationally stronger in relative terms along all parameters than its opponents (the oceanic

administration, and the environmental protection bureaucracy).



The planning, foreign economic co-operation and science and technology bureaucracies have
all been substantially weakened in absolute terms regarding jurisdiction after the 1998
restructuring, but till have considerable strength relative to their organisational opponents
regarding authority over CA21 administration. The strengthening of the CA21 administrative
centre itself in absolute terms has so far had minor implications for the CA21 administration.
This is true even for the environmental protection bureaucracy, athough it has been
strengthened in relative terms both compared to the CA21 administration and the area of
marine oil pollution on all measured parameters.

The discontinuation of the Sino-Norwegian technology co-operation is mainly explained by:
Lack of integration of planning and foreign financing bureaucracies in CA21 at large and
the Yantai project in particular, and the subsequent lack of priority given to the project by
these bureaucracies.

The central-local dimension of the fight for foreign funding.
The lack of relation building with possible local funding sources, especialy local

authorities, on the part of the local marine safety bureaucracy in the case area.

The project’ s focus has seemingly narrowed from technology towards technicalities, due to the
local marine safety administration’s excessive focus on technical aspects of technology co-
operation (as opposed to MOC).

The changed technological (and geographic) profile of CA21 Project 6-8 seems to have been
caused by
Lack of co-ordination between the CA21 administration and the implementing agency, as
well asthe CA21 administration’s lack of capacity to follow up the project locally.
The relative organisational strength of the communications bureaucracy compared to its
opponents in the issue area of marine oil pollution.
The tactical translation of technology by MOC.

Differing technological frames among the actors implementing the project.

A comprehensive and co-ordinated follow-up of the Yantai project is rather unlikely. Some of
the reasons are:
Lack of co-ordination between the CA21 administration and implementing agencies.

Lack of co-ordination between Local Agenda 21 initiatives and CA21 priority projects.



CA21 lacks and administrative structure on lower administrative levels.

The separate agenda of YMSSB and its rivalry with other harbours for the Y antai project.
The relative organisational strengthening of the environmental bureaucracy, which has
been ostracised from the CA21 process.

The operative responsibilities in an emergency situation between YMSSB directly under

the central government, and the local government, seem unclear.

While this study takes a largely structure-oriented analytical approach, it ends by suggesting to
integrate relevant actors' strategies in the analytical framework as well. The main reason is that
in order to be able to establish clear-cut causal mechanisms from independent to dependent
variables, the analytical framework needs to be dynamic in the sense that it incorporates both

structures and the actions of actors influenced by these structures.



“Chind s successin implementing its Agenda 21
isclearly critical to its own future, as it has been
widely recognised, but it isalso critical, indeed,
imperative, to the future of all of us’

Maurice F. Strong, Secretary General of UNCED,
opening ceremony 1" High Level Round Table
Conference for China’s Agenda 21, 7-9 July 1994.

1 Introduction

The theme of this study is the implementation of environmental technology projects in China
The case is a project for prevention and control of oil spills, included in China's Agenda 21
(CA21).! The analysis will concentrate on organisational framework conditions in China
influencing the implementation status of the project.

1.1 Background

In 1992, more than hundred heads of state, among them China's former Premier Li Peng,
convened in Rio de Janeiro, Brazil. The reason for this largest gathering of state leaders ever
was the United Nations Conference on Environment and Development (UNCED). This was the
first international conference to address urgent problems of environmental protection and
socio-economic development within one single framework. The Earth Summit, as it was aso
called, agreed inter alia on the principles of Agenda 21 (A21), a seven hundred-page plan
containing thirty-four chapters with more than two thousand recommendations for action to
achieve sustainable development in the 21% century.?

YA project is a planned set of activities with the aim of attaining specific objectives within a given budget and time frame, using limited
human, financial and physical resources (Dale 1998: 20). A programme is defined here as a group of projects or initiatives directed towards
similar or related overall objectives within a sector or aregion.

2 The concept of sustainable development is used several times in this thesis. While the vagueness of the concept may be a political strength, it
is criticised for being all-encompassing, thus allowing for countless and often inconsistent interpretations (Svarstad 1991, Lélé 1991). Is
sustainability to be interpreted literally, as sustaining anything that has been, e.g. economic growth; ecologically, as ecologically sustainable
development; or socially, as sustaining the social basis of human life? Should development be understood as a process (of growth? change?) or
as an objective (satisfaction of basic needs or less fundamental needs?)? The World Commission on Environment and Development (WCED
1987: 43), defines it as devel opment that “ meet[s] the needs of the present without compromising the ability of future generations to meet their
own needs’, has been recognised by most of the world’'s governments and thus is a very important reference point in the debate on
environment and development. This definition, which is used in this thesis, also incorporates the view of the Third World countries including
Chinathat poverty alleviation must be an important component in a sustainable development strategy.



Now, this century has begun, and a number of points have become increasingly clear. First,
reaching the goal of sustainable development will not only require that the North reduces its
level of production and consumption, but also demands that the South, including China,
chooses a more environmentally friendly development path than did the North (Brown
1998:12-14).> Second, a window of opportunity might exist; developing environmental
technology solutions could be less difficult in the South than in the North, as the former’s
technological and institutional infrastructures are still not established to the same extent
(Jansen 1994: 516, Buen 2000c: 26). However, within a few decades, this opportunity will
probably be lost. Third, countries in the South will not be capable of making the necessary
environmental quantum leap unless they can take advantage of environmental technology
transferred from the North (Agenda 21 1992, UNCSD 1997). Finally, their capacity to do so
has not improved since A21 was launched (UNCSD 1997: 28).

Agenda 21 (1992) refers to institutional capacity building as an important stepping-stone
towards sustainable development. Southern countries are more vulnerable to environmental
damage than are Northern countries (see e.g. Murvoll 1997: 10). One way for countries in the
South to reduce their vulnerability is to strengthen their ability to implement environmental
technology projects. For that to happen, bi- and multilateral aid authorities as well as decision-
makers in the countries in question must have knowledge of the most important organisational
factors influencing this kind of capacity. This study seeks to contribute to generate such
knowledge.

The global Agenda 21 caled on national leaders to implement Agenda 21 in their home
countries. There has been a tremendous growth in environmenta initiatives in the years since
the Rio Conference. Many governments have made comprehensive, long-term and integrated
national plans, created new institutions to implement these plans, and issued reports on
implementation progress (Meadowcroft 1999: 223-225). Nevertheless, “the momentum
generated in Rio dissipated quickly”, resulting in “a very large implementation gap between its
rhetoric and reality” (Scherr and Barnhizer 1997: 33).

% The reason for using the terms "North” and ”South”, and not " developed/developing countries’ or "the first/third world”, unless citing
authors specifically using other terms, is that the two last-mentioned terms are value-laden and politicised. Another reason is that it is hard to
find a common denominator for the countries relevant here, that is, countries squeezed between pressing environmental problems and an even
stronger pressure for economic and social development. Most of these countries are situated in the Southern Hemisphere. However, although
this categorisation is judged more fruitful, it too is very imprecise, somewhat value-laden, and hides enormous differences, both regarding
conditions for economic and social development and the seriousness of environmental problems.



The efforts for the transfer of environmental technology are no exception in this regard
(Odegard 1998, ENB 1997). Agenda 21 emphasised that “access to and transfer of
environmentally sound technologies (...) will be essential to increase the capabilities, in
particular of countries in the South, to achieve sustainable development”.* However, there are
at present few signs that the South is actually getting the environmental technology needed to

solve its pressing problems.

The Earth Summit +5 in 1997 concluded that “the level of technology and technology-related
investments from public and private sources in developed countries directed towards
developing countries has not (...) been realised as envisaged at UNCED” (UNCSD 1997).
Furthermore, the lack of transfer of environmental technology was highlighted as a central
bottleneck in the implementation of A21. The Earth Summit +5 Final Document states that
“[t]here is an urgent need for developing countries to acquire greater access to environmentally
sound technologies, if they are to meet the obligations to UN and international conventions’
and that “it is important to identify barriers and restrictions to the transfer of publicly and
privately owned environmentally sound technologies, with a view to reducing such
constraints’.”

In the wake of strict environmental regulations, especialy in the North, strong pressure from
non-governmental organisations, and increasing public and private willingness to finance
research and development within this sector, the environmental technology industry in the
North is growing faster than most other industrial sectors. In 1994, the environmental
technology industry in Europe employed 600.000 people. The global environmental market in
2000 has been estimated to be between 300 and 580 billion US dollars (OECD 1996, Barton
1998), and the annual growth of this market between 1990 and 2000 has been estimated at
5.5% (EC 1994, Barton 1998).

If both environmental technology industries and decision-makers in the North as well asin the
South acknowledge the urgent need for environmental technology to be transferred to and
utilised in Southern countries, why is not this happening?

4 Agenda 21, Chapter 34, points 34.5-34.7.
® Earth Summit+5, Final Document, point 88 (UNCSD 1997).



From the very first global conference on the environment in Stockholm in 1972, via UNCED
and the Earth Summit +5 to the ongoing climate negotiations, problems of co-ordination within
and between donor countries and organisations as well as barriers to technology transfer
inherent in the international economic system have been strongly emphasised.®’ Countries in
the South very often see initiatives from the North for global environmental co-operation as a
strategy to maintain control over resources, technology and economic power. Thus, the
countries in the South attempt to link economic and trade issues with environmental issues,
most importantly through the issue of technology transfer (Porter and Brown 127-134). Dr.
Song Jian, then State Councillor of the People's Republic of China, probably represented the
opinion of many countries in the South when he said at Earth Summit +5 that (Song 1997):

[O]ne important condition for any progress in international environment- and development co-operation
is the provision of financial resources and transfer of technology to developing countries. Till now, most
developed countries have not made good their commitments. The percentage of their ODA [overseas
development aid] in GNP has dropped to the lowest level in 25 years. What is more worrisome is that
some developed countries are pursuing new trade protectionism under the pretext of environmental
protection, which has a very negative impact on the externa environment for the sustainable
development of developing countries.

A21 lists a number of means to facilitate environmental technology transfer. However, little or
nothing is said about how these principles should be put into practice in a specific socidl,
cultural and political context. Hence the present study is founded on the assumption that donor
commitment and favourable international conditions for environmental technology transfer are
not sufficient conditions for implementation of environmental technology projects in a
particular developing world socio-cultural setting. Thus, more focus should be granted to the
domestic (national and sub-national) framework conditions and strategies affecting the
implementation of environmental technology projects.

® For an overview of problems marring international financial transfers for the environment, see Keohane and Levy (eds.) (1996), especialy
chapters 1-3, 9 and 10. While this study will not focus upon the impact of bi- and multilateral aid organisations on technology development in
countries in the South like China, a reasonably good overview of thisfield taking roughly the same theoretical departure as this study is Olsen
(1995).

" For discussions of international economic barriers to technology co-operation relevant for the topic at hand, see Lorentzen (1988: 1-6),
Barnett (1995), or Odegard (1998).



1.2 Research question and delimitation of case study

This thesis examines how factors within the recipient country influence the implementation of
environmental technology projects resulting from North-South technology co-operation, taking
Chinaas apoint of departure.

The Chinese government was a pioneer in the follow-up of the A21. An extensive White Paper
(ACCA21 1994c) and a list of priority projects intended to operationalise the objectives set
forth in the White Paper were published in 1994, less than two years after the Rio Summit.?
China has the opportunity — and the burden — of meeting all the environmental challenges
facing countries in the North until this date, simultaneously. Whether or not the country will
succeed in carving out a coherent, comprehensive and foresighted environmental policy
enabling it to leapfrog many of the environmental problems associated with industrialisation

will be of extraordinary importance both for the country itself and for the global environment.’

Kenneth Lieberthal, one of the leading scholars in the area of Chinese politics, and (until very
recently) Special Advisor for U.S. President Bill Clinton, leaves no doubt about how strenuous
Chinas way towards sustainable development will be. He states that “environmental
catastrophes are reaching the point where they threaten to unbalance the current population
distribution and spatial economy of China, with potentially massive consequences’. He
continues: “A matter of increasing importance will be whether the political system can respond
effectively to these challenges to prevent them from producing large-scale population
migrations, major social distress, and possibly catastrophic economic and headth
consequences.”® In suggesting solutions to this problem, Lieberthal emphasises that China
must “devote substantial resources to development of basic technological capabilities,
including (...) nurturing the ability to absorb and rapidly disseminate new technologies’
(Lieberthal 1991: 75-76).

8 Key documentation on China's Agenda 21 are ACCA21 (1994a, b, ¢, 19953, b, 1996a, b, 19974, b), and SPC/SSTC (1994a, b). Two very
good analyses of organisational aspects of China's Agenda 21 are Finamore and Holcombe (1994) and Gan L. (1999, see Gan L. 1998 for
more details). UNCSD (1994), Mohamed and Kikula (1996), Wong (1999) and Xi (1999, 2000) also contain some interesting viewpoints.

® For overviews of China's environmental challenges, see Edmonds (1994, 1999), and Smil (1994, 1997). For a particular focus on
environmental policy and its implementation, see Chan et al. (1995), Economy (1994), Heggelund (1993), Hills and Man (1998), Jahiel (1994,
1997, 1998), Liebertha (1997), Ross (1984, 1988, 1992), Sinkule (1993), Sinkule and Ortolano (1995), and Tang et al. (1997). In addition,
China Quarterly, Issue 156 (December 1998) concentrates exclusively on China’'s environmental problems and its efforts to tackle them.

10 An overview of China's energy and environmental problems is given in Buen (1998b).



A21 is till developing, and one could therefore contend that it is premature to analyse possible
problems related to its implementation on the national and sub-national level. The problem
with such an argument is that we just cannot afford to postpone analyses of A21 until the time
has come for the benefit of hindsight (Scherr and Barnhizer 1997). The fact that the Earth
Summit +5 in 1997 was held in the first place, is proof good enough that world leaders regard
it both necessary and feasible to evaluate national follow-ups of A21 after only five years. As
China’'s Agenda 21 (CA21, 1994) was the first nationa follow-up of the global A21, an
analysis of the implementation of CA21 is the place to start building on the conclusions
reached at the Earth Summit +5.'* As Finamore and Holcombe (1994: 1) note, such an analysis
could provide valuable lessons for A21 implementation — and the study of such — in other

countries as well.

This study examines how organisational conditions have influenced the strategies of the
bureaucratic actors involved in the implementation of CA21, and particularly Project 6-8 in the
1994 Priority Programme for CA 21 (SPC/SSTC 1994b).'?*3 At its most general, the research
question of this study is thus:

How do organisational framework conditions within the People’s Republic of China

influence the implementation of environmental technology projects in the country?™

This question is, as indicated, to be elaborated through studying the implementation process of
the CA21 Project 6-8. Thus, it is hoped that the study can contribute to the understanding of the
above-mentioned subject by answering a more manageable and specific research question:

How have organisational framework conditions influenced the implementation status

of China’s Agenda 21 Project 6-8?

To answer this question, a closer look will be taken at the characteristics of the organisations

implementing CA21 Project 6-8. Central questions to be answered are: To what extent has the

|t should be noted, however, that the Netherlands launched a very thorough National Environmental Policy Plan in 1989, followed by
NEPP2 in 1994. The United Kingdom also launched a comprehensive plan for follow-up of Agenda 21 in 1994.

12 Hereafter, the 1994 Priority Programme for CA 21 will be called PPCA21 1994. CA21 Project 6-8 will also be called “Project 6-8” and “the
Yantai project” in the text. See Appendices 10.3 and 10.4 for further elaboration.

3 The term “bureaucratic’ may both describe (a part of) public administration, or an adjective with negative connotations, synonymous with
“red tape” or “paper mill”. In this thesis, the former meaning of the word is used.

14 See Section 1.3 for a preliminary definition of organisational framework conditions. For a more thorough discussion of this term, see Section
2.2.
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implementation process of CA21 Project 6-8 been horizontally and vertically fragmented or
integrated? How and why has the extent of such fragmentation influenced the implementation
status of the project? How strong are the implementing organisations relative to the
organisational opponents of the project? How and why has the relative strength of

implementing agencies influenced the implementation status of the project?

The combination of a rapidly growing economy, increasing the purchasing power of
individuals and private enterprises in particular, and a deteriorating environment, makes China
one of largest potential markets for environmental technology in the world. It should therefore
be interesting for Norwegian representatives from business, government and research active in
Chinato achieve a better understanding of how and why this happened, through the story of the
Sino-Norwegian co-operation project included in CA21 that came closest to being
implemented. It is also hoped that this thesis can contribute to providing other private and
public environmental technology actors active in China with a framework within which they
can better understand their own projects. This may enable them to do more realistic long-term

planning of their activities, which is a necessity if projects are to succeed in China.

The study is largely taking a structural approach, but ends by integrating actor perspectives. As
the study focuses on framework conditions within China for environmental project
implementation, the analysis will mainly concentrate on the interaction between different
Chinese bureaucracies involved in implementing the project. Possible contributions from
factors related to the A21 process on the international level are not considered. For the same
reason, the interaction between Chinese bureaucratic organisations and the Norwegian actors
involved in the project will only be included to the extent that this contributes to deciding the
values on the variables in the thesis, which exclusively focuses upon Chinese bureaucratic
actors, the relationship between them, and their strategies. Characteristics of the Norwegian
bureaucratic and business actors involved in environmental technology policy and projects
related to Chinawill not be analysed in this thesis.
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1.3 Some initial conceptual clarifications

A number of concepts are used repeatedly throughout this study. Apart from one (technology
transfer, which will not be used further on), they will all be defined more thoroughly at a later
stage; however, some initial definitions are given in order to avoid misunderstandings.

By the term “China’s Agenda 21" is meant the People's Republic of China's official program
for implementing the global Agenda 21 (A21) agreed upon at UNCED in 1992, through the
formulation of “China’'s Agenda 21 — White Paper on China' s Population, Environment and
Development in the 21% Century” in 1994. A CA21 project is therefore defined here as a
project included in the Priority Programme for China's Agenda 21 (PPCA21 1994 for short;
SPC/SSTC 1994b) and/or the revised Priority Programme issued in 1996. The study therefore
naturally covers the period from the last part of 1992, when China started to prepare its

national follow-up of the Rio Conference, until mid-1999.°

The word “technology” is derived from the Greek word technologia, consisting of the words
techne (art, skill, craft) and -logia (-logy),*” meaning “the systematic treatment of an art”.'®
There are many approaches to the understanding of what technology is and what its function in
society is.'® The traditional definition of technology, closely related to classical economic
theory, Ssees it as “encompassing the machines and equipment necessary for transforming raw

materials to finished products’ (Levin 1997: 298).

However, the fundamental argument on which all hypotheses in this study are based, is that
technology not only is nuts and bolts, but also the organisational and institutional elements
necessary for a particular technology to function properly. The meaning of technology is not

residing in the technology as such, but attributed to it by human beings. Technical systems are

15 While the fieldwork was conducted in the summer of 1999, the other parts of the case study have been updated until late 2000, so this is
somewhat conservative. However, as the case study project is currently being implemented, and the dependent variable of the study is
implementation szatus, it is very important to be precise in this regard, therefore | choose to be extra observant of the fact that most of the most
important documents studied were produced before mid-1999.

%8 |t could be argued that any sustainable development project in China that maintains the ideas of CA21 is a CA21 project. If so, my approach
would be under criticism for being too static and narrow. However, this view has not been aired by any of the Chinese interviewees, and has
therefore not been regarded as relevant for my research design (however, one of the Norwegian interviewees was of this opinion (Interview
PNG6). Furthermore, in such alarge country as China, it is clearly the case that many sustainable devel opment initiatives are pursued outside
the CA21 framework (most prominently, perhaps, China's population control programme).

7 Even though the word is of Greek origin, it has never been part of the Greek vocabulary, and only dates back to 1856.

8 WwWebster Dictionary, Merriam-Webster Online, URL: http://www.m-w.com/.
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also socia systems, and thus power relations and cultural conditions may decide whether a
particular environmental technology project is successfully implemented or not.

Therefore, it is necessary to base the argument on a broad definition of technology, as the
artefact;® the knowledge® and skills needed to make, use, service and further develop it; the
organisational and institutional elements needed in order for artefacts, knowledge and skills to

be properly used;?*? and the end product of the technology implementation process.?*

Environmental technology will in this thesis be taken to mean technology advancing
sustainable development by avoiding environmental harm; minimising resource and energy use
and thereby also waste; monitoring or assessing the state of the environment; controlling

existing problems; and/or remediating or restoring past environmental damage.”

The concept of technology transfer suggests that the process of interest is one-way, that it
includes a superior supplier/donor and a subordinate recipient, and that technology only
consists of nuts and bolts that can be transported from the donor to the recipient. The
technology transfer concept is also founded on the assumption of a linear process lasting from
the search for and choice of technology, through utilisation and replication, incremental
improvements and adaptation to local conditions, to fundamental changes and new solutions.

19 Apart from the SCOT approach and the classical economic approach, at least the following approaches can be discerned out (see e.g. Tjora
1997: 11-14). The marxist approach sees technology as forming part of a dialectical relationship between means of production (capital,
technology) and society (Winner 1977, Feenberg 1991). The functionalistic approach regards technology as having certain (un-)intended
consequences or (manifest/latent) functions (Merton 1968). The structurational approach is based on an understanding of structure as rules
and resources (Giddens 1984). This is related to the idea of technology as being both prescriptive and permissive — that is, both
directing/correcting human actions, and extending current practices to new realms (Galegher and Kraut 1990, cited in Tjora 1997: 12). The
ethnographical approach analyses technology as situated practice.

2 Similarly, Edquist and Edquist (1979: 9) use the term “techniques for development”, understood as “material or physical elements in
production: equipment, tools, instruments and machines” (see also Edquist (1980)).

% See e.g. Teece (1977), Perlmutter and Sagafi-nejad (1981), Rosenberg and Frischtak (1985), Burgelman and Maidique (1988: 32), and
Metcalfe (1994, 1995).

2 see e.g. Miiller (1984), Goldhaber (1986), Street (1992), Lall (1993), and Granerud (1996).

% Some, among them Goldhaber (1986), Akrich (1992), MacKenzie and Wajcman (1985) and Tjora (1997), argue for including the use of
technology in the definition of technology itself; however, such definitions, in my humble opinion, blur the distinction between an artefact and
an actor making use of this artefact. Furthermore, including this dimension in the definition of technology does not make much sense in a study
whose focus in on the implementation process preceding use of a given technology. Some also regard technology as a profession or afield of
study. However, this meaning of the word seems less relevant in our discussion of technology co-operation. Therefore, it is not incorporated in
my own definition of the concept. Technology is also often regarded as the application of scientific research (see e.g. American Heritage
Dictionary, Dictionary.com), but the causal relationship may in many cases also be the other way around: technological breakthroughs
resulting from incremental improvements may initiate research (personal communication with Atle Chr. Christiansen 1999). This confusion is
illustrated by the fact that the web dictionary WordNet defines technology as both “the practical application of science to commerce or
industry” and as “the discipline dealing with the (...) science of applying scientific knowledge to practical problems’. A good rule of thumb is
that technology is concerned with change in the material environment, while the ultimate purpose of science is to understand nature, URL:
http://atschool .eduweb.co.uk/trinity/watistec.html (25 July 2000).

% See e.g. Milller (1984), and Fransman (1984).
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Thus, the concept of technology co-operation is used in this thesis instead of technology
transfer (wherever possible), acknowledging that both partners in technology co-operation
might learn from the process, and that this process can — and indeed should — involve partners
of an equal standing (Heaton et al. 1994: vii, Martinot et al. 1997: 362-3). It is acknowledged
that technology co-operation is a complex and rarely linear process, frequently including
periodic setbacks and fundamental redefinitions. Most importantly, the concept acknowledges,
as is the point of departure for this thesis, that it is fruitful to understand technology broadly
(see above).

Technology co-operation may occur both across and within countries, and may involve a broad
set of actors, including public and private sector entities;, NGOs (non-governmental
organisations) and research/education institutions (IPCC 2000). This thesis concentrates on the
role of public entities within one of the countries taking part in international technology co-
operation.

An inclusive definition of implementation will be used in this thesis, namely “the decision or
process by which a particular innovation is introduced into society” (Street 1992: 19).
Implementation for our present purpose thus should be taken to mean the decision and process
by which technology for prevention and control of oil spillage at sea was introduced at the
project site. This definition reflects that policy-making and implementation on China is not
only authoritarian — which justifies a decision-oriented approach — but also fragmented,
signalling that important dimensions may be lost unless implementation is studied from a
process-oriented point of view as well. The concept of implementation status is employed
because the project of study was not fully implemented at the time of study (see Sections 2.1
and 3.5 for more details).

An organisation is understood as a material entity, in contrast to an institution, which is
regarded as a recognised pattern of behaviour (Young 1994:3). By framework conditions is
meant the underlying structural characteristics of a society influencing its capacity to

% geveral types of technology may be regarded as subtypes of this definition of environmental technology. Control technologies render
hazardous substances harmless before they enter the environment. Remediation and restoration technologies make harmful or hazardous
substances harmless after they enter the environment. Monitoring and assessment technologies are used to monitor the conditions of the
environment, including releases of pollutants and other natural or anthropogenic harmful materials. Avoidance technologies are technologies
that avoid the production of environmentally hazardous substances or alter human activities in ways that minimise damage to environment.
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implement a certain policy, i.e. the opportunity structure of the proponents of a particular
policy.

1.4 Outline of study

In Chapter (Ch.) 2, the analytical framework is presented. It is mainly based on theories on
environmental policy implementation in China. First, different approaches to the understanding
of implementation status (the dependent variable) are discussed, and criteria for successful
implementation suggested. Then, three framework conditions (independent variables) believed
to influence the implementation of environmenta projects in China are suggested: horizontal
fragmentation, vertical fragmentation and relative organisational strength. On the basis of the
elaborations on dependent and independent variables, hypotheses about organisational factors
influencing the implementation of environmental technology projects in China are forwarded.

The study is directed towards explaining the empirical phenomenon of the implementation of
environmental technology projects in China — or, rather, its limited extent. The challenge of a
study this kind is to select independent variables helping to answer the empirical question, and
to provide a thorough, theoretically based argument for the selection of these variables. Thus,
in this study, theories are utilised eclectically to underpin the choice of explanatory variables,
and the formulation of hypotheses. This, however, does not preclude a concluding analysis of
the implications for theory development (see Ch. 8.2).

The case study method has been employed in collecting data for the thesis. Ch. 3 deliberates on
the epistemological merits of this type of research design; criteria for the choice of case;
methods of data collection; and cross-cultural challenges related to studies like this one. It
finishes off with a discussion on the robustness of the study’s findings to empirica and
theoretical choices (in terms of reliability, construct validity, internal validity and external
validity, respectively).

These categories may also be regarded as stages in environmental technology development. See U.S. White House (1994, 1995) and Brattebg
(2997: 13) for detailed discussions on the matter.
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Ch. 4, the first empirical chapter, provides an introduction of the case study, CA21 Project 6-
8.2° The main part of the chapter consists of a description of Project 6-8 according to the
effectiveness criterion for successful project implementation suggested in Section 2.1.

Ch. 5 is the second empirical chapter. It documents the values on independent variables
(organisational framework conditions) employed in the thesis (horizontal and vertical
fragmentation, and relative organisational strength, respectively), according to the indicators
specified in the analytical framework.

In Ch. 6, the empirical analysis, the relationship between the above-mentioned organisational
framework conditions and the implementation status of the Project 6-8 will be explored, taking
the analytical framework in Ch. 2 and the empirical documentation provided in Chs. 4 and 5 as
points of departure. Based on a discussion of the balance between structure and agent
perspectives in analyses of policy implementation — as well as fragmentary empirical material
— the chapter also suggests integrating actors strategies with organisational framework
conditions in a broader analytical framework, where the influence from framework conditions
is mediated through actors' strategies in the implementation of a particular project.

Based on the analysis of the implementation process of CA21 Project 6-8 until mid-1999, Ch. 8
summarises the main characteristics of domestic organisational conditions believed to
influence the implementation of environmental technology projects in China. A short note on
the prospects of China's Agenda 21 follows, as well as a set of suggested success factors for
the implementation of environmental technology projects in China. Following this is a short
reminder of the implications China's “Western development strategy” and its World Trade
Organisation (WTO) accession will have for the implementation. Then follows some
implications from the implementation process of Project 6-8 for greenhouse gas abatement
projects in China and other countries in the South related to the Clean Development
Mechanism under the Kyoto Protocol. The chapter ends with some thoughts on what
implications new types of environmental technology will have for the organisation of
development aid, inspired by Project 6-8.

% Appendix 10.3 contains a short overview of China's sustainable development challenges and its follow-up of the global Agenda 21 through
implementing China's Agenda 21. While it is not necessary to read to understand the empirical documentation and analysis, this appendix may
serve as an introduction and background to these chapters.
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Ch. 8.2 focuses on which implications the study has for research on environmental technology
policy implementation in China. Secondly, the possibilities of linking research on international
environmental commitments and domestic environmental technology politics are explored,
based on the agent-structure debate.
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“The redl worry of the world is not that we do not have
enough laws and regulations, but that the laws and
regulations are not carried out assiduoudly.”

Chinese aphorism

2 Analytical framework: Explaining implementation - a

multidisciplinary approach?’

This chapter suggests an analytic framework within which to understand organisational factors
influencing the implementation of environmental technology projects in China, and the
implementation status of CA21 Project 6-8 in particular. Key concepts are operationalised, and
arguments forming the basis of hypotheses are presented. The arguments are multidisciplinary
in the sense that they are derived from a broad range of theories on environmental policy
implementation in China. Thisis based on the belief that assumptions about factors influencing
implementation must be based not only on general theories, but also on theories specifically
addressing the organisational, institutional, technical, economic and cultural characteristics of
the socio-technical system of study, and on empirical studies of this system.

The chapter starts out with a clarification of the dependent variable, implementation status.
This discussion also includes a definition of when implementation status should be judged
successful or unsuccessful, respectively (see below). Following this, three types of
organisational framework conditions believed to influence the implementation status of Project
6-8 are distinguished, and causal pathways through which this influence may take place are
proposed (see Section 2.2).

2T A rudimentary version of the analytical framework was presented as Buen (1999). A later version of the chapter has been presented as Buen
(2000€). Parts of the analytical framework have also been used in Buen (2000d).
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Figure 2.1 Preliminary causal model

ORGANISATIONAL
FRAMEWORK CONDITIONS

IMPLEMENTATION STATUS

2.1 Defining and operationalising the dependent variable: Aspects of

implementation

On the surface, policy implementation seems straightforward, if not downright banal. A
legitimate public body formulates policy goals, specifies criteria as to how these goals are to be
reached, and requests an agency to organise a program for practical implementation of the
policy. This agency, in turn, identifies program objectives, specifies measures to be
undertaken, acquires funding and other relevant resources, and decides which activities are to

be carried out by whom.

Nevertheless, projects and programs continue to yield outcomes diverting from initial goals — if
they are implemented at al — taking more time than planned, or costing more than expected in
terms of money and other resources. Theories of policy implementation aim to explain why
policy outcomes so often are at odds with what policy designers intended.

As the definition of implementation is central to the debate between different approaches to

implementation theory, there are almost as many suggestions as to what implementation should
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mean as there are researchers studying the phenomenon.?® Van Meter and van Horn's (1975:
447-8, emphasis added) view that “policy implementation encompasses those actions by public
or private individuals (or groups) that are directed at the achievement of objectives set forth in
prior policy decisions” is widely cited. Ngjam (1995b: 31, emphasis added), on the other hand,
defines implementation as “[a] dynamic process of negotiation between multiple actors,
operating at multiple levels, within and between multiple actors’ (a concise definition of
implementation adapted to this particular study is given below).

Implementation should be distinguished from compliance. While implementation refers to
intentional follow-up of commitments and policy initiatives, compliance covers al imple-
mented policies that coincide with commitments, regardless of whether this is a result of
political intentions or external factors as economic recession or technological development
(Rosendal 1999: 15-16).%°

Domestic policy implementation can be categorised into three stages (Rosendal 1999: 17):
output, outcome and impact. Implementation output is policies, programs, laws, regulations,
and institutions that governments employ in contending with policy problems. Implementation
outcome refers to the enforcement of these policies leading to corresponding behaviour change
in target groups at sub-national level, while impact means genuine environmental problem

solving.

This study concentrates upon implementation outcome. However, the analysis will necessarily
be deeply influenced by implementation output. Whether sub-national target groups alter their
behaviour to a large extent depends on the content of national policies and the organisational
context in which they are being enforced, in this case through the process of formulating and
implementing the CA21 programme. As the process of implementing A21 is still in its infancy,
also in China, it is too early to study impact. Furthermore, studying impact requires natural

science expertise.

% This unfortunately limits the scope for a comparative conclusion of this study. However, for a thorough and systematic summary of the
debate on implementation, see Najam (1995b).

2 The reader should note that there is disagreement in the literature on the relationship between compliance and implementation. For example,
Brown Weiss and Jacobson (1999: 18) claim that “compliance goes beyond implementation” because “it refers to whether countries in fact
adhere to the agreement’s provisions and to the implementing measures that they have instituted”. They also distinguish compliance from
effectiveness, as“[a]country may comply with an agreement but the agreement may nonetheless be ineffective at achieving its objectives’ (see
also footnote 36).
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The vast amount of literature on policy implementation relevant for the study of environmental

policy implementation in Chinaincludes at least:

Genera literature on policy implementation, mainly concerned with public policy
implementation in liberal-democratic countries in the North.*

Literature concerning environmental policy implementation in particular — again mostly
focusing on liberal-democratic countriesin the North.**

Literature on public policy implementation in the former Communist countries and the
South.*

Literature on policy implementation in China, including some contributions focusing on

environmental policy implementation in particular.®

This study will mainly focus on the latter category, since the contributions in this category
largely build upon studies in the former three categories, and have adapted these insights to a
uniquely Chinese context.

Traditionaly a line has been drawn between “top-down” and “bottom-up” perspectives on
implementation. However, Kjellberg and Reitan (1995: 132) argue that these labels accentuate
ideological and normative differences at the expense of the analytical. They suggest an
aternative distinction, namely between  “decision-oriented” and  “process-oriented”

approaches. The differences between the two approaches are illustrated in the table on the next
34

page:

% See e.g. Pressman and Wildawsky (1973), Van Meter and van Horn (1975), Hjern and Porter (1981), Mazmanian and Sabatier (1981, 1983),
Sabatier (1986), Weale (1992a), Najam (1995b), Underdal (1995), and Skjaarseth (1999).

3 Surprisingly enough, there are very few studies specifically concentrating on the implementation of environmental policy in the developed
world — however there are alarge number of studies treating subjects that are closely related to this topic. See e.g. Janicke and Weidner (eds.)
(1995), Weale (1992a), and Vogel and Kuhn (1987).

% geee.g. Grindle (ed.) (1980), Wildawsky (1982), Migdal (1988), Triantafillou (1995), and Rosendal (1999).

% See footnote 9.
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Table 2.1 Dimensions of difference between decision-oriented and process-oriented

approaches to implementation

Adapted from Kjellberg and Reitan (1995: 162).

34 The typology is rather broad-brushed. Thus, few theoretical contributions will fall neatly into the specified categories. Nonetheless, it is
believed that the differentiation is useful. While the table is adapted from Kjellberg and Reitan (1995: 162), it is also based on the reading of
important decision-oriented contributions (Pressman and Wildawsky 1973, Van Meter and Van Horn 1975, Sabatier 1986), as well as
contributions taking a more process-oriented view (Fudge and Barrett 1981, and Hjern and Hull 1982).
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Thus, both approaches have obvious advantages as well as clear drawbacks. Therefore, the best
solution seems to be to choose factors eclectically from the two approaches in a balanced way,
as Kjellberg and Reitan (1995: 165) suggest. The empirical focus of the study also merits such
an approach.

Since this study aims to delineate organisational factors explaining the outcome of a particular
project, project implementation from central level decision to local operationalisation will be
analysed. However, as decisions have a somewhat different status in Chinese politics than in
politics in the countries in the North, it will be analysed more in terms of processes than single,
authoritative decisions. Perhaps surprisingly, given China's authoritarian traditions, the
analysis will combine elements of top-level control on the one hand and fragmentation,
negotiation and compromise on the other. As regards criteria for successful implementation, a
compromise between the two approaches is sought as well (see also Ch. 3).

Thus, the definition of implementation provided by Street (1992: 19), namely “the decision or
process by which a particular innovation is introduced into society”, seems to be most
appropriate for the focus of this thesis. Policy-making and implementation in China is not only
authoritarian — which justifies a decision-oriented approach — but also fragmented, signalling
that important dimensions can be lost if implementation is not studied from a process-oriented
point of view aswell (see also Section 2.2.1). The definition not only balances the decision and
process approaches to implementation, however. It also incorporates the re-innovation aspect
of international technology co-operation (see Section 7.2.2 below). Implementation for our
present purpose should thus be taken to mean the decision and process by which technology for
prevention and control of oil spillage at sea has been and is introduced in Project 6-8.

There exist no agreed-upon general criteria for evaluating whether implementation output or
outcome has been successful or not — even less so in countries in the South (Morell and
Poznanski 1985: 151-152, Janicke 1997: 2, Rosendal 1999: 18). Bartlett (1994: 184) notes that
success and failure in environmental policy “are wholly dependent on their terms of reference
for meaning, and dangerous in their potential for abuse”. Different actors in a particular
implementation process will emphasise different criteria for successful implementation. Thus,
such an evaluation will inevitably be subjective, and its results will depend on which factors

(e.g. environmental, economic, social, or political) are given priority.
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However, the following set of criteria for successful environmental technology co-operation
projects are often mentioned in the literature (Enos and Park 1988: 12-14, Aase 1989, Berlage
and Stokke 1992: 5-6, Ho 1997: 87, Dale 1998: 41-45):*

Effectiveness: Comparing project implementation status so far with originally stated
project objectives (in this case, in PPCA21 1994), and examining to what extent the
planned outputs and expected effects (immediate objectives) are being or have been
produced or achieved (Dale 1998; 42).%°

Efficiency: The amount of outputs created and their quality in relation to the resources
(money, equipment, materials, expert advise, personnel) invested in the project, and the
distribution of these investments.3’ Has the project been implemented within the agreed
time and budget limits, and have the investments been distributed between the
implementing actors as stated in the project description?*®

Relevance: To what extent the programme or project is or has been addressing
problems of high priority, seen mainly from the stakeholders point of view. Could the
resources spent on the project have been spent on aternative and more advantageous
purposes?

Sustainability: What is the likeliness of the maintenance or increase of positive changes
induced by the project after foreign financial, organisational and technical support has
been terminated (e.g. operation and maintenance of physical facilities; the carrying out
of particular management tasks; or adapting, changing and improving technology)? To
what extent is it feasible to replicate the project or parts of it in another context (at a
later time, somewhere else, or for other groups of people) (Oldham et al. 1987, Aasen
1988)?

Analysing how all four of these aspects of successful implementation relate to each of the three

independent variables specified later on in this chapter, is impossible within the limits of this

% Yet other criteria for successful implementation may be found in the literature, e.g. the assumptions underlying project implementation, and
externalities (personal communication with Regine Andersen, researcher, the Fridtjof Nansen Institute, 29 November 1999). Furthermore,
some studies suggest separate criteria for sustainability and replicability (see e.g. Dale 1998).

% Itis of course possible that project objectives are reached because of other factors than the specified outputs, but these are disregarded in this
study. Dale aso includes intended impacts (development objectives) in his definition of effectiveness. However, as this study focuses on
outcome and not impacts, assessing this would be outside the scope of this thesis. Interested readers should also confer the debate on the
effectiveness of international environmental regimes (see e.g. Wettestad (1995, 1999), for overviews). However, definitions of international
regimes — and the effectiveness of such regimes — vary, and some include implementation as well as compliance among the categories of
effectiveness criteria (Wettestad 1995: 6-7).

3" The problem, of course, is to decide the amount reasonable to produce the documented outputs, as such criteria are scarcely provided in the
project plan documents (Dale 1998: 42).

% The importance of rapid implementation should be weighed against possible benefits from longer projects in terms of organisational learning
and a correspondingly increased future capacity to innovate (Ho 1997: 87-88).
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study. Asindicated in Section 1.3 above, because Project 6-8 was not finished by the time the
fieldwork for this analysis was concluded, the independent variable of the study is
implementation status as of mid-1999, when the fieldwork was ended (see also Section 3.5
below). Therefore, it would seem overly speculative to assess whether the overall project
implementation results correspond to the amount of resources spent (efficiency) — even though
this is often accepted in evauations of development aid projects (Dale 1998). Although
relevance should be regarded as a very important criterion of successful implementation, it is
difficult to analyse the case project in terms of its relevance. This would have required a very
different type of methodology, namely personal interviews with local stakeholders — mostly in
Chinese. This would have been very costly and would have required a longer fieldwork.
Assessing sustainability will always consider future developments, and thus necessarily
involve a certain amount of speculation, but was too speculative to include as a separate
indicator at the time the case study was conducted. Furthermore, the difference between
effectiveness and sustainability becomes somewhat unclear in cases such as Project 6-8, where
the sustainability and replicability of the project is among the main planned outputs.

The most well-defined and manageable indicator for successful implementation status in this
study therefore seems to be assessing whether planned outputs and expected effects of Project
6-8 (stated in PPCA21 1994), are being or have been produced through the actual
implementation of Project 6-8. Thus, in the empirical overview, the project implementation
process so far will be assessed solely according to the criteria of implementation effectiveness.
It should be noted that there are a number of methodological questions related to such a choice,
which will be elaborated upon in Ch. 3 below.

2.2 Clarifying the independent variables: Three organisational framework

conditions

Outlined below are three organisational framework conditions believed to influence
implementation of environmental technology projects in China, and the CA21 Project 6-8 in

particular:

horizontal fragmentation,
vertical fragmentation, and
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the relative strength of relevant governmental actors.®

According to Janicke (1997: 8), “the capacities for the environment are constituted by the
strength, competence and configuration of organised governmental and non-governmental
proponents of environmental protection and (...) framework conditions’. He operates with
three main categories of such framework conditions, meaning “factors that determine the
relevant actors opportunity structure”. Cognitive/informational framework conditions describe
the conditions under which environmental knowledge is produced, distributed, interpreted and
applied.** Economic and technological framework conditions include economic performance,
technological standard, sectoral composition (state vs. private), access to raw materials,
financing and ability of capital, the pricing of natural resources, intellectual property rights and
patent policies, and scientific and technological education. Political-institutional framework
conditions describe “the congtitutional, institutional and legal structure, the institutionalised
rules and internalised norms, constituting the framework for interaction” (Janicke 1997:7).**

Dictionaries define “framework” among other things as “an underlying structure supporting
something else”. “Condition” can be defined as “that which must exist as the occasion or
concomitant of something else”, or “that which is requisite in order that something else should
take effect”.*” However, these definitions are imprecise, as they suggest that framework
conditions are both necessary and sufficient conditions for the successful implementation of
environmental policy. Rather, each of the framework conditions should be understood as
necessary, but not sufficient, conditions for a programme or policy to be implemented. Even
positive values on all framework conditions specified in this thesis would not guarantee a
successfully implemented programme or project. The reason is that, as technology and
competence utilised in environmental projects and programmes is rarely from China only, their
success is also very often dependent on conditions in donor countries and in the international

economic system (see Ch. 1).*®

% The sections containing the arguments on which the two first-mentioned variables are based, will necessarily be more extensive than that
containing the third. The reason is that these chapters both provide necessary background information for the reader and together provide an
overview of the Chinese political system on which the third variable is based.

0 For analyses of the increasing impact of cognitive-informational framework conditions on Chinese energy-environmental policy, see Buen
(1998a, 1998b).

“l There is a growing literature focusing on “barriers’ for environmental technology. However, the barrier concept in my opinion has an
element of prejudice to it. The term “framework condition* is more balanced, as it does not preclude the possibility that a certain factor may
both act as a dynamic force in — and a barrier to — policy implementation. For an excellent overview of theories of barriers to energy-
environmental policy initiatives, although mainly focusing on energy efficiency, see Weber (1997). He distinguishes between institutional,
organisational, market and behavioural barriers, but points out that in practice, every “real life” barrier incorporates elements of all the above.
42 \Webster's Revised Unabridged Dictionary (1998) cited in Dictionary.com, URL : http://www.dictionary.com.
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| choose to divide Janicke's term *economic-technological framework conditions’ into two
terms, namely technical and economic framework conditions, respectively. Combining e.g.
economic performance and the financing and ability of capital with technological standard
seems analytically imprecise. Furthermore, as technology has been defined as encompassing
organisational elements, using the category “technological” as well as organisational
framework conditions (see below for elaboration of this term) would have been problematic.

One of the characteristics of China's political system is the personalisation of politics and the
meshing of politics and administration (see e.g. Pye 1995b, and Ch. 6). Therefore, athough
unintended, Janicke's term “political-institutional framework conditions’ seemingly fits the
characteristics of the Chinese political system pretty well (in analyses of political systems
where arelatively clear line can be drawn between politics and administration, and between the
political and the private, this would not have been the case). Nevertheless, | have chosen to
employ the term “organisational framework conditions” instead, as indicated above.

While refraining from ending up in endless debates of organisation theory or institutional
theory, there are three reasons for this change: first, the organisational aspects of policy
implementation are in my opinion not reflected in the term as it originally stands. Secondly, the
term “political” is vague. The political has been taken to mean everything from all socia
relations involving power, rule and authority, to public decision-making and the framework
guiding the actions of individuals and groups towards public decisions (Jsterud 1993: 15). A
third point, closely related to the first, is that the term “political-institutional framework
conditions’ does not adequately separate the political (actors and their strategies) from the
frameworks defining it (structure). According to dictionaries, the term “political” may be
interpreted both as “dealing with the structure (...) of government, politics, or the state”; as
“relating to (...) [or] involving (...) politicians”; or as “relating to (...) the making as
distinguished from the administration of governmental policy”.** Employing this framework,
proponents of a given environmental policy would have a hard time deciphering the difference
between the strategies of their opponents and the political framework conditions they are
supposed to be aresult of. Using the term “organisationa” instead may reduce this problem.

43 Another reason why framework conditions are treated as necessary but not sufficient variables, is that there are also other types of domestic
variables that are essential to integrate in more comprehensive analyses than this study (see Section 0 below).

“ The first two interpretations are taken from Dictionary.com (2000), and The American Heritage Dictionary of the English Language (1992),
while the last is taken from WWWebster Dictionary (2000). Theitalics are mine.
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Institutions should be understood as persistent and connected sets of formal or informal rules,
habits, constitutions, laws, conventions and/or codes of conduct defining and constraining
social practices through assigning roles to — and structuring the interactions among — the
participants in these practices (Young 1982: 18, 1994. 3, Haas et al. 1993: 4-5, Scott 1995: 33,
Schreurs and Economy 1997: 4).* An organisation, on the other hand, “is a material entity
possessing attributes such as office, personnel, a budget, equipment and so forth* (Young
1994: 3). Contrary to institutions, organisations are agents that have preferences and objectives
(Khalil 1995). It is therefore sensible to make a distinction between organisational framework

conditions on the one hand, and institutional such on the other.*®

Janicke's categorisation of framework conditions seemingly faces other validity problems as
well. It seems difficult to analyse the strength of proponents of environmental policy as a
separate variable, isolated from the three categories of framework conditions. The reason is
that it is not meaningful to analyse the strength of an actor without taking into account the
relative strength of other actors (see Section 2.2.3 for further elaboration). Furthermore,
Janicke chooses to distinguish between capacity and the utilisation of this capacity, and treats
actors strength as part of capacity while actors will and skills are treated as part of the
utilisation of this capacity. Admittedly, the strength of an actor can be documented in a
meaningful by concentrating on other elements than its wills and skills — as is the case in this
study; however, it does not seem possible to exclude wills and skills from a definition of
relative organisational strength as such. Thus, | choose to regard the relative strength of
relevant administrative actors as part of organisational framework conditions.*’

Apart from framework conditions, strategies and actors strength, Janicke includes two other
factors — the structure of the environmental problem at hand, and the situational context —in his
framework. As was the case with the strength of relevant actors, it is hard to see how these two

45 The weakness of this definition is that it does not incorporate the fact that actors’ actionsin turn influence structures (institutions). However,
as this study is only focusing on the influence of organisational-institutional framework conditions on strategies, and, in turn on project
implementation, and not the feedback on structures from actors’ actions, this does not constitute a problem for our purpose.

46 Admittedly, such a distinction would also be vulnerable to the criticism that such a categorisation makes it hard for actors to distinguish
between the strategies of their opponents and the political framework conditions these strategies are supposed to be a result of. According to
Janicke (1995: 8), institutions encompass “ routinised rules and internalised norms’; however, norms and rules may often be hard to distinguish
from actors' strategies — especialy if they are of a long-term character, as Janicke prescribes. Furthermore, the distinction between
cognitive/informational framework conditions and institutional framework conditions would also need to be defined more clearly in order for
the framework to become more internally consistent. However, this does not pose a serious problem in this thesis, as al independent variables
are organisational framework conditions.
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variables are separated analytically from the three (or, in my case, five) categories of
framework conditions. This could perhaps have been possible (if not very practical), had
Janicke distinguished clearly between framework conditions on a very general level, and
situational context and structure of the problem on a very specific level. However, he leaves
the reader to decide where to draw the line between either of these two factors and framework
conditions. For example, can an environmental problem be of an organisational and/or
ingtitutional character, or should it only be defined in terms of impact on nature? If the latter is
correct: is this impact man-induced? If so: how can organisational and institutional aspects be
excluded from the problem definition? Or is the problem of atechnical nature? etc. In the case
of climate change or transboundary pollution, treating the structure of the problem as a separate
variable has some merit. On the other hand, if the structure of a problem refersto the fact that it
is of a transboundary character, what exactly is the problem? Is it only the fact that pollution
spreads over alarge area, or isit also the fact that this areais divided by man-made borders?

Similarly, defining the situational context as a separate variable may be useful when analysing
unique crises, e.g. a blow out, or an ail spill accident. In our case, there is no such specific
situational context to analyse, as an implementation process is studied. Therefore, in this study,
it is deemed more sensible to include these factors in the “framework conditions’ category.
After al, the raison d’étre of amode isits simplicity.

2.2.1 Horizontal fragmentation

Environmental problems often affect a broad range of actors in society, and the remediation of
such problems may demand action from yet other actors. Compartmentalised administrative
apparatuses thus often do not match the comprehensive nature of environmental problems
(Wedle 1992a: 52-53, Andresen et al. 1995: 48).® Janicke (1997: 14) highlights that
environmental policy innovation is enhanced by “a co-operative policy style” and that “if the
environmental policy goal is grounded in a broad consensus, implementation will be easier and
more successful”. Andresen et al. (1995: 47-48) assume “inter-ministerial power and interest

4" There are two additional problems with Janicke's categorisation, although of less relevance to this study. The first is whether research and
development within e.g. political science should be included in the category of organisational framework conditions, or if al research and
development should be placed in the category economic-technological framework conditions. Further complicating the problem is the fact that
it isvery hard to make a clear distinction between research on the one hand and administration on the other in China (Buen 2000d). The second
is that it remains unclear whether fiscal policies affecting the implementation of environmental technology projects in China should be
included in the political-institutional or the economic-technological category.
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struggle” to be central in explaining implementation differences, and argue that implementation
proceeds more smoothly when all or most of the relevant ministries have taken part in policy

formulation.

| suggest to modify the assertion about the importance of organisational participation
somewhat in the case of China: the more relevant actors included in policy formulation, the
better the chances of successful policy implementation, but the lesser the chance for the policy
to be implemented without many modifications, due to fragmentation, bargaining and
consensus-building. Moreover, while China no longer fits the description of a centrally planned
economy in all regards, the top leadership is till in many cases perfectly able to implement
very controversial policies if it makes a determined drive to do s0.*°

There is a consensus among analysts that there is a large “implementation gap” in Chinese
environmental policy (Ross 1984, 1987, 1988, Ross and Silk 1987, Chan et al. 1995, Jahiel
1997, Zheng and Qian 1998).%° The difference between national goals as specified in laws and
regulations and actual policies is wide. A consensus seems to exist among researchers of
Chinese politics that the fundamental reason is that the Chinese governmental structure is too
fragmented (Lieberthal 1997). Politics and administration in China is characterised by the co-
existence of a very strong power elite that meets few formal constraints in the form of laws or
ingtitutions, and an extremely complex organisation of power on lower administrative levels.
The duplication of both Party and government structures on al levels of the Chinese
bureaucracy creates a complex matrix where authority is fragmented along vertica (functional)
bureaucracies and horizontal (territorial) co-ordinating bodies.™

New policy initiatives affect a myriad of bureaucratic actors with vaguely defined and
sometimes overlapping jurisdictions, conflicting interests, and complex, distinct structures of
authority (Lampton 1987a, b, Lieberthal and Oksenberg 1988, Lieberthal 1992, Lieberthal and
Lampton (eds.) (1992), Economy 1994, Liebertha 1995, Gan L. 1998). All have to be
consulted and supportive if policies are to move forward (Livernash and Mock 1994, Zhao
1995). Key decisions are therefore often a result of a series of reinforcing compromises made

“8 This aspect could perhaps be studied taking the structure of the problem as the point of departure as well, cf. the discussion above, but this
falls outside the scope of thisthesis.

49 The gigantic Three Gorges dam project is a prominent example.

0 A translation of Zheng and Qian’s very interesting book is available at the web site of the U.S. Embassy in Beijing (see U.S. Embassy
Beijing 1999b)
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in a number of only loosely co-ordinated decision-making bodies over a long period
(Lieberthal and Oksenberg 1988). The result is that any major project or policy requires a
gradual and protracted process of consensus and alliance building among competing
bureaucracies at each level to gain support both vertically and horizontally in the bureaucratic
system.

This problem is aggravated by the fact that the rising generation of younger |eaders derive most
of their power from bureaucratic rank within a particular multi-layered, functionally defined,
vertically integrated system (xitong), and not from revolutionary deeds in the period before
1949 like their predecessors. Therefore, the new generation may have less personal power vis-
a-vis bureaucratic interests than do elders. Thus, only incremental policy changes are possible.

However, each organisation, having its own agenda and world view (Fingar 1987, Ross 1988:
23), generally proceeds independently. It continuously negotiates and builds aliances both
upwards and sideways in the system, collects and protects its own information (Halpern 1992),
and creates its own programmes (Liebertha and Oksenberg 1988, UNDP 1993, Lieberthal
1995:169, Lieberthal 1997).

Bargaining and consensus building is claimed to be especially true of funding issues, cross-
sectoral issues and issues that are highly complex (Ross 1988: 191). The complex, competitive
and cross-sectoral character of environmental technology policy in China should therefore
make it more prone to bargaining than most other sectors. Asis the case for any other country,
Chinese environmental technology policy involves struggle to reconcile environmental and
developmental goals. It is also an arena for an intense struggle for foreign financing — and the

status attached to it — between several cash-strapped bureaucratic sectors.

One territorial level contains within it severa bureaucratic ranks. A unit cannot issue binding
orders to another unit at the same bureaucratic rank, not even if it is at a higher territoria level.
China's State Environmental Protection Administration (SEPA), for example, heads xitong of
Environmental Protection Bureaux (EPBs) in each of China's thirty-one provinces (including
three municipalities), more than six hundred cities (of which the case project site is one), and
over two thousand counties. Even some of the about one hundred thousand townships, not to

®! This “matrix problem” also forms an important part of the problem of vertical fragmentation (see Section 2.2.2 below), but it is treated
mainly in this section, for the sake of chronology.
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mention the more than one million (!) villages, have EPBs. However, as a ministry, SEPA has
the same rank as the government of a province, and therefore must ask the State Council (the
highest level of the central government) or a supraministerial commission (the second highest

level of government) to give orders to provinces.

Because of the fragmentation of authority, it is very often necessary to achieve consensus
among several bureaucratic bodies, of which none has authority over the others. Each territorial
unit still has considerable power to control the unit one level down; therefore, bureaucrats at
every level spend a lot of time negotiating for more flexibility. This means that there are
numerous reporting lines throughout the system — through party, functional as well as territorial
organs — with resultant problems of governance, or what Lieberthal (1995: 169) calls

fragmented authoritarianism.

The fragmented authoritarianism approach to the analysis of Chinese politics owes much to
Allison’s (1969, 1971) explanation of the Cuban missile crisis from a bureaucratic politics
point of view (Christiansen and Rai 1996). This approach is attractive for a study of policy
implementation in China not only because it explains how institutions work and decisions are
made, but because it draws upon China’s strong bureaucratic traditions.

Allison analyses how standard operating procedures and bureaucratic structure constrain
decision making, and challenges the notion that a URA model fully describes the forces
shaping the making and implementation of policy. The central idea of Allison’s bureaucratic
(or governmental) politics model is that governmental decisions and actions are not chosen by
rational, unitary actors; they are rather products of compromise, conflict and confusion — or, in

one word, bargaining.

Allison’s models were originally constructed to further the understanding of foreign security
policy. While foreign security policy (and especialy the Cuban Missile crisis) is “high
politics’, environmental politics usually is considered to be within the realm of “low
politics’.>? Allison (1971: 276) acknowledges that Essence of Decision is “biased by focusing
on this high-level crisis rather than on the more routine behaviour of governments’. However,

52 Climate politics, directly targeting the greenhouse gas emissions of national key industries and the transportation sector, may be an exception
in this regard.
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to a larger extent than Allison’s other two models,>® the bureaucratic politics model analyses
the domestic bureaucratic politics of foreign policy (Allison 1971: 258, 276). Furthermore, the
author himself acknowledged the possibility of — and the need for — applying his models to
“other areas of public policy” (Allison 1971: 272).>* Therefore, there are few reasons not to
seek inspiration from Allison’s bureaucratic politics model in constructing theories of Chinese

environmental politics.

The fragmented authoritarianism approach also has a bias towards high politics. It has only to a
very limited extent been tested in other functional areas of Chinese politics than the economic,
or, more precisely, large investment decisions. This is partly due to the fact that such decision
making processes are more accessible for foreign researchers, and the results more tangible
(Lieberthal 1992: 5). The most prominent example is Lieberthal and Oksenberg's (1988)
research on the decision making process relating to the building of the Three Gorges Dam.
However, this study also touches upon environmental politics. Furthermore, Lieberthal’s 1997
study of structure and process in environmental politics has indicated that the model is

applicable in this area as well.

A number of other explanatory models in Chinese politics exist,>® but fragmented
authoritarianism is generally acknowledged, perhaps especially within the field of policy
implementation. The model is challenged on theoretical grounds mainly in terms of the degree
of centralisation ascribed to the Chinese political system. This critique comes from two
different directions, namely the bureaucratic and the market-oriented, leaving fragmented
authoritarianism in a middle position.

Hamrin and Zhao (1995) find that the theory of fragmented authoritarianism overstates the
weakness of the centre in describing delegation of authority as an uncontrolled process. They
prefer the term “bureaucratic authoritarianism®, as this in their opinion describes better the
Chinese Communist Party’s (CCP) attempt to incorporate all organisations in society in the

party-state structure, claiming unlimited authority.

%8 The Unitary Rational Actor model and the Organisational Process model, respectively.

% Perhaps another reason why Allison’s models have formed the foundation for theories of structure and process in Chinese politics is that
Allison explicitly refersto Sinology (the study of China and the Chinese) in the first chapter of his book (Allison 1971: 23-24).

% Bradsgaard (1989), Zhao and Hamrin (1995), Christiansen and Rai (1996) and Dittmer (1996) all offer well-written and brief introductions
to other models employed in research on Chinese politics throughout the Mao and Deng periods, including totalitarianism, factionalism, two-
line struggle, clientelism, interest group politics, political culture, tendency analysis, and civil society, respectively.
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Lester Ross (1984: 489-95, 1988 1-24), on the other hand, places more emphasis on the
emerging role of the market in environmental policy implementation. He distinguishes between
three implementation alternatives that all have been employed in Chinese environmental
policy. Bureaucratic-administrative implementation shares much of the observations and
analyses of fragmented authoritarianism.*® As Ross points out himself, ideological campaign
implementation has been weakened in the post-1978 reform period (see also Zhang 1999). On
the contrary, Ross sees a growing understanding and usage of regulated market
implementation, a the expense of campaigns and state intervention, implying that a limited
scope of economic decision-making is transferred from government and Party planning offices
to households, private enterprises and other local actors.”” Nevertheless, he emphasises that the
Party ultimately decides whether the role of markets in implementation should increase, and
that such decisions require “strong, unified leadership to prevail against inertial forces” (Ross
1988: 22).

Based on the insights from the literature on environmental policy implementation in China, and
particularly the theory of fragmented authoritarianism, the following empirical proposition will
be investigated in the empirical analysisto follow:

Hypothesis 1: The more horizontally fragmented authority is among the governmental
actors involved in the implementation of Project 6-8, the less likely it is that the

implementation status of the project is positive.

It is the task of the empirical chapter to substantiate whether authority among relevant
bureaucratic actors in fact has been horizontally fragmented, and the task of the empirical
analysis to decide whether the extent of such fragmentation has influenced the outcome of the

particular project in question so far.

In the actual measurement of the degree of horizontal fragmentation the following dimensions

will be focused upon:

The number of actorsinvolved in decisions related to the implementation of the project.

% Ross (1984: 491) defines implementation as “activities directed toward putting a program into effect”, indicating that his contributions
should be categorised within the decision-oriented approach to policy implementation. His distinction between the three implementation
dternatives may therefore have a corresponding orientation.

5 In Ross (1988), the three approaches are termed “ bureaucrati c-authoritative”, “campaign-exhortation” and “market exchange”, respectively.
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The extent — if any at all — of competing and/or overlapping jurisdictions among the
organisations involved in the implementation of the project.

The extent — if any at all — of cross-sectora co-ordination of initiatives between the
governmental actors involved in the project, e.g. through meetings and information-
sharing.

2.2.2 Vertical fragmentation

“Those at the top have their measures,

and those below have their countermeasures.”

Chinese aphorism

While policy formulation in Chinais highly centralised, policy implementation is increasingly
left to agencies at lower territorial levels (Lieberthal 1995). Chinese economic reforms are
founded upon a tacit deal of bureaucratic level-by-level flexibility (Lieberthal 1997), making
the picture painted above even more complex: Each territorial level of government gives the
level below it some elbow room, provided that this produces economic growth and thereby
social and political stability. This means giving increased priority to the horizontal (territorial)
line of authority over the vertical (functional), resulting in decentralisation.

Vertical fragmentation is taken to mean that a central-level bureaucracy |oosens and/or looses
control of its replicates at lower territorial levels. This definition serves to highlight the fact
that decentralisation may either be a planned process, an unplanned such, or something in
between. From a the point of view of the decision-oriented approach to implementation,
vertical fragmentation may be regarded as a sign that the state lacks the capacity to control
local level affiliates (see e.g. Migdal 1988), resulting in these affiliates distorting decisions
taken on higher levels. From a process-oriented perspective, such a development may seem
praiseworthy, as it seemingly moves decision-making closer to the people being influenced by
decision-making. However, both approaches miss the target somewhat. On the one hand, this
decentralisation process happens in a highly centralised country; this may therefore have its
upsides in terms of devolution of power and increased participation. On the other hand,
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increased decentralisation should neither be confused with democratisation nor with a more
dynamic environmental policy, as will become obvious below.>®

The fact that a cash—strapped central government has delegated a larger part of revenue—raising
to local governments, transfers more political power to lower levelsin the system (Knup 1997).
It has created strong entrepreneurial incentives for local governments. The term “local state
corporatism* has been used to describe how local authorities act as the *“corporate
headquarters’ for different local enterprises (Shue 1988: 62, 70, 143, Oi 1992:100, Lin 1995,
Lieberthal 1997, Edin 1998, Walder 1998).%*

As lower-level actors are granted more economic decision-making authority and more financial
independence, they become more attractive for foreign investors, be it public or private. This
leaves central level actors even more cash-strapped, and bereaved of the privileges attached to
doing business with foreigners. They therefore engage in a fight for foreign financing with
actors on lower territorial levels.

More economic freedom does not necessarily imply more money, however. Local governments
are faced with budgetary constraints. Facing a discrepancy between resources and obligations,
many seek administrative and financial independence through activities other than their “core
business’ — and become so-called *“independent kingdoms’ (Lampton 1987b, Sinkule 1993,
Hills and Man 1998).

According to the theory of fragmented authoritarianism. Of which some elements were briefly
presented in the section on horizontal fragmentation above, there is a potentia conflict between
vertical lines (tiao) and horizontal pieces (kuai) of authority, that is, between a unit's
bureaucratic function and the needs of the locality. This is to some extent resolved by a
distinction between dominant and non-dominant bureaucratic actors, seen from the perspective
on a particular bureaucratic entity. The actor having priority has a so-called lingdao guanxi
(leadership relationship) with the bureaucratic actor in question, while other actors have yewu
guanxi (professional relationships) with this actor. However, as soon as a problem requires

% For a short but easily understandable piece on vertical fragmentation in Chinese environmental policy-making and implementation and its
conseguences, see Wu and Robbins (2000).

% Thus, implementation of Chinese environmental policy may be an example of the fact that decentralisation is not necessarily an indubitable
good for the environment. This counters much of the research done both before and after the signing of the global Agenda 21 in Rio.
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action by more than one xitong, or by different territorial actors within one xitong (e.g.
different environmental protection bureaux), the complexity becomes overwhelming.

Government and Party authority structures running in parallel, in addition to territorial co-
ordinating bodies, lead to a situation that the Chinese call popo duo (*too many mothers-in-
law”): Organs in a particular xitong, for example the EPBs at provincial, city, county, and
township level under SEPA, may have to report to (at least) two “mothers in law*, namely the
government at each organ’s territorial level, and the office one level up in its environmental
xitong. This creates huge problems of governance, especialy if funding comes from the local
level, asisthe case with SEPA’s local-level replicates.

In his analysis of the Chinese technology transfer system, Ho (1997: 103) echoes these
conclusions, in stating that administrative decentralisation as part of economic reform further
worsens the problem of atechnology transfer system lacking central co-ordination. He ascribes
this problem to lacking co-ordination between central and local decision making bodies,
localities lacking experience in international technology co-operation; and localities promoting
projects in their own interest at the expense of projects benefiting the nation as awhole.

Thus, while this is probably true for any country, environmental policy implementation in
China is very dependent upon the capacity and commitment of local implementers. Many
observers in today’s China regard the town and village level as the most important arena in
policy implementation, as here one deals with tangible resources, and not only with other
officials (Liebertha 1995). Similarly, Holstius and Ma (1995:24), in a study of environmental
technology policy, find that the end user perhaps is the most important actor in environmental
technology co-operation with China. Empirical evidence from pollution control (Dasgupta et
al. 1997) and family planning (Zhang 1999: 229) exemplify how local officials find official
environmental policies ineffective, and therefore implement them in a “softer* way, or do not
implement them at all.

As Downs (1972) has demonstrated, such a “leakage of authority” is common when centrally
initiated policies are implemented locally. The reasons are that the goals of different
bureaucratic actors vary, that they will interpret top-level orders according to their own
context, and that they have independent power bases. Thus, where the decision leaves room to
move for the organisations implementing it, they will seek to maximise their interest within
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these constraints. Similarly, Hanf and Underdal (1998: 157) find that vertical disintegration of
policy —“a state of affairs where the aggregate thrust of *micro-decisions deviates more or less
substantially from what higher-order policy goals and ‘doctrines’ would seem to require” — is

often a problem during domestic implementation of international environmental commitments.

If lower-level officials have not taken part in the formulation of a certain policy, they are
probably less committed to its implementation (Andresen et al. 1995: 44), as failure will not
imply a loss of prestige for them. The larger the number of lower-level actors that can
potentially influence implementation, the lesser implementation will reflect the original top-
level decision on the issue. It should aso be noted that many Chinese local level officias are
unfavourably disposed toward environmental values, have low political legitimacy, and lack
ingtitutional support from higher levels (Chan et al. 1995, see also Gan L. 1999: 325).

It is reasonable to believe that the degree of vertical fragmentation is issue-dependent. It is, for
example, probable that localities are more positively geared towards centrally initiated policies
whose aim is to protect “their” natural resources than e.g. policies to protect some intangible
common property resource whose extraction or degradation would not have serious
consequences for the locality in question (Andresen et al. 1995: 48). The attitude of local
authorities is expected to be more co-operative the more visible and unambiguous the

environmental problem in question is for them and their constituency.

On the basis of insights from the literature on environmental policy implementation in China,
and particularly the theory of fragmented authoritarianism, the following empirical proposition
will be investigated in the empirical analysis to follow:

Hypothesis 2: The more vertically fragmented authority is within the organisations
implementing Project 6-8, the less likely it is that the implementation status of the project

is positive.

In the empirical chapter we will need to document whether authority within implementing
agencies in fact has been vertically fragmented. The empirical analysis will discuss whether the
extent of such fragmentation has so far influenced the outcome of the particular project in
guestion.
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In the actual measurement of the degree of vertica fragmentation the following dimensions
will be focused upon:

The extent — if any at al — of co-ordination (e.g. through meetings and information-
sharing) between different levels of the organisations implementing the project.
The relative influence of central and local bureaucracies, respectively, on the

implementation of the project.

2.2.3 Relative strength of implementing agencies

If the Chinese political system is characterised by a high degree of horizontal and vertical
fragmentation, as argued above, the relative organisational strength of implementing agencies
should be of even larger importance for the success of policy implementation in China than in
countries with less fragmented decision-making structures. In bureaucratic infighting and
consensus building alike, those organisational actors that do not have enough political clout
will often lose ground (Lunde et al. 1995, O’ Brien 1994).

Thus, to understand the relative strength of relevant governmental actors is a centra
precondition for comprehending the dynamics of Chinese environmental politics. Nevertheless,
explicit theoretical discussions as to which parameters for the strength of bureaucratic actorsin
China are most important and/or easiest to measure empirically, seem to be nearly absent in the
literature. However, implicit arguments and suggested indicators can be found in a few
contributions, and there are lessons to learn from implementation literature in general and
implementation in developing countries in particular.

While Janicke's (1997: 6) theory on environmental capacity focuses on the strength of
proponents of environmental policy, it seems to neglect the role of opponents (Rosendal 1999).
Therefore, by emphasising relative organisational strength, 1 want to underline the importance
of not only the proponents of a proactive environmental technology policy, but their
opportunity structure, constituted most importantly by the strength of the opponents of their
policies and proposals. By “opponent” is meant not only organisations having other subjective
interests in a particular project. The organisational “competitors’ of the bureaucracies
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implementing the project are also included, for example, organisations that do not take part in
implementation, but compete with the Ministry of Communications (MOC) for influence
within the area of marine oil pollution. The importance of the power relationships between
implementing organisations and competing actors have been emphasised by other contributors
aswell (Najam 1995h: 38-39, Brown Weiss and Jacobson 1999).

Similarly, although we are not primarily focusing on environmental agencies, it is worth noting
Triantafillou’s (1995: 234-37) observation that environmental agencies in Asian countries
(including China) often are incapable of implementing environmental policies. He blames this
on “objective” organisational constraints, like inferior levels of technical and administrative
capacity, or political constraints, in terms of resistance from technocratic elites within powerful
ministries dealing with economic development. Triantafillou concludes that
“ingtitutionalisation of the predominant form of political legitimacy — developmentalism” is a
crucia obstacle “to the formulation and implementation of tough environmental policies’
(Triantafillou 1995: 245).

As touched upon in the two sections above, in the literature on fragmented authoritarianism,
rank and the (professional or leadership) relationship to higher- and lower-level bureaucratic
organisations can be taken as an indicator of the strength of a particular bureaucratic actor (see
e.g. Lieberthal 1995: 157-171, 1997). Fragmented authoritarianism also implicitly focuses on
linkages to and support from key personaities or bureaucratic actors domestically and
internationally; (lack of) access to information; and organisational jurisdiction as indicators of
strength (see e.g. Fingar 1987: 216-223, Economy 1994: 52). Another obvious indicator of
relative organisational strength is how other bureaucracies perceive a particular bureaucracy in

terms of some or all the above-mentioned indicators.

A number of the general contributions in implementation theory highlight organisational
characteristics of the bureaucracies responsible for implementation as an important variable in
explaining implementation outcomes. However, few relate this explicitly to a discussion on
relative organisational capabilities. One exception is Andresen et al. (1995: 47) who suggest
that “administrative/budgetary strength” of the ministry of environment compared to that of
“traditionally ‘sceptical’ ministries’ is a reason why environmental policy implementation
success differs between countries. Janicke (1995: 17) suggests “growth of staff, budget, and
scientific competence” as a relevant indicator, while Van Meter and Van Horn (1975) propose
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the number — and competence — of an organisation’s personnel, and its access to political
resources. Another proposed indicator, as touched upon earlier on, is the personal will and skill
of leaders (Janicke 1995: 7, Janicke and Weidner 1995: 22).

Among general contributions on policy implementation in developing countries, the book
Politics and Policy Implementation in the Third World is of most interest. Grindle (1980: 12)
states that goals of actors related to implementation will be in conflict, and that “the outcome
of this conflict and consequently, of who gets what, will be determined by the strategies,
resources and power positions of each of the actors involved”. She continues by suggesting that
“[alnalysis of the implementation of specific programs therefore may imply assessing the
‘power capabilities of the actors’. She concretises this by stating that “[t]here may be, for
example, differences in the capacity of various bureaucratic agencies to manage programs
successfully. Some will have more active, expert, and dedicated personnel than others, some
will enjoy greater support of political elites and have greater access to resources, and some will
be more able to cope with the range of demands made upon them.”

In the same volume, Cleaves (1980) concludes that “political and administrative actors need to
mobilise sufficient power to execute a policy design, and their ability to do so depends on the
influence and predilections of others in the political environment”. He continues, “[p]olitical
power can be understood as a variable that directly affects implementation because the amount
of resources that can be mobilised in favour of or in opposition to a specific policy is vita to
estimating its chances for implementation”.

Mainly on the basis of insights from the literature on environmental policy implementation in
China and other developing countries, the following empirical proposition will be investigated
in the empirical analysisto follow:

Hypothesis 3: Given that authority is fragmented horizontally and vertically; the more
inferior the agencies implementing Project 6-8 are compared to organisational opponents
of the project in terms of organisational strength, the less likely it is that the

implementation status of the project is positive.
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It is the task of the empirical chapter to substantiate whether the agencies implementing the
Project 6-8 are in fact organisationally weaker than the organisational opponents of the project,
and the task of the empirical analysis to decide whether the relative strength of implementing

agencies influenced the outcome of the particular project in question so far.

As obvious from the above, there are numerous possible ways of indicating an organisation’s
strength relative to organisations having opposing interests. While many contributions focus on
the resistance from opposing ministries, the real point of interest here is the “weight” they can
put behind this opposition. At least five indicators of this “weight” can be discerned: personnel,
the quality and scope of competence, rank, financial resources, and national and international
organisational linkages. As it is not possible to map all relevant organisations along all these
five dimensions, it is reasonable to limit the documentation to one indicator of administrative
capacity (personnel), one indicator of the network a particular organisation can rely on and
employ when necessary (national and international organisationa linkages), as well as
organisational jurisdiction and rank.

2.3 Summary and conclusion

This chapter started by defining implementation as the decision and process by which
technology for prevention and control of oil spillage at sea has been and is introduced in
China's Agenda 21 Project 6-8. Asthis project was not fully implemented at the time of study,
the dependent variable to be studied in this thesis is implementation szatus. It was further
suggested that implementation status should be examined according to the criterion of imple-
mentation effectiveness. Subsequently, independent variables — three framework conditions
believed to influence the implementation of environmental technology projects in China— were
suggested. It was hypothesised that the project would have less chance of being successfully
implemented if authority were fragmented horizontally and vertically. In such a situation,
chances of successful implementation would be reduced further if implementing agencies were
organisationally weaker than their opponents. The suggested causal relationships between the
independent variables and the dependent variable are summarised in

Figure 2.2 on the next page.
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Figure 2.2 Causal relationships between independent variables and dependent variable

FRAMEWORK CONDITIONS (INDEPENDENT VARIABLES)

Horizontal fragmentation Vertical fragmentation

Relative organisational

strength

DEPENDENT VARIABLE

Implementation status:
implementation

effectiveness

In the next chapter, the dependent variable (implementation status) will be documented.
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“If you go to China as aresearcher, you will do tourism;
if you go to China as atourist, you can do research”

Jean Philippe Béja

3 Methodological remarks

The following methodological discussion focuses on the merits of the case study as a research
strategy; reasons for choosing the case of study; methods of data collection (including the role
of fieldwork in this regard); and cultural challenges related to conducting the fieldwork.
Finally, the robustness of the study’s findings to empirical and theoretical choices (including
reliability and validity considerations) is discussed.

3.1 The epistemological merits of the single case study approach

The research strategy employed in this study is a single case study of China's Agenda 21
(CA21) Project 6-8, “Prevention and Control of Oil Spillage at Sea”. In the following, it will be
explained why the single case study research design was chosen. Potential problems related to
using this methodological approach will be discussed, and possible solutions to these problems
suggested.

Yin (1994: 13) defines a case study as “an empirical enquiry that investigates a contemporary
phenomenon within its real-life context, especially when the boundaries between phenomenon
and context are not clearly evident”. He finds that the case study research strategy is
advantageous “when a ‘how’ or ‘why’ question is asked about a contemporary set of events
over which the investigator has little or no control” (Yin 1994: 9). The case study research
strategy is therefore ideal to understand the topic of this thesis; namely how organisational
factors influence the implementation of environmental technology policy in China. This topic
is both contemporary, explanatory (a "how” question is asked’), and the examined
phenomenon (implementation of environmental technology projects in China) is not intuitively
distinguishable from its context (e.g. organisational framework conditions). Another strength
of the case study is that it opens the possibility of using varied sources. Furthermore, case



studies may be applied in a very flexible way; they may be explanatory (as is the case in this
thesis), descriptive, illustrating or exploratory.

The single case research strategy renders possible a thorough examination of causal
mechanisms through the examination of a broad range of data and information sources. It also
eases the process of obtaining clear operational measures of data (Yin 1994: 42). A
considerable number of key decision-makers involved either in implementing CA21 as such or
the case project in particular were interviewed during the fieldwork. In this way, a good
overview has been obtained of the different opinions concerning factors influencing project
implementation. This would probably not have been possible if the scope were to be widened
to comparing two national A21s or including more CA21 projects. Furthermore, the single case
study should be regarded as a departure for further studies.

Single cases may be used to confirm or challenge a theory (the critical case), to present
genuinely new insight (the revelatory case), or to represent a extreme or unique case (Yin
1994 38-40). Aswill be returned to below, this as study fallsinto the latter category.

Yin (1994: 41-44) distinguishes between holistic and embedded single-case studies, where the
latter describes studies where (a) subunit(s) within the supraunit of analysis are given attention
in addition to the supraunit. This is a holistic case study, in the sense that it concentrates on a
project, rather than a programme as well as a project included in this programme. The totality
of a project is studied, instead of studying the project as part of a programme. According to
Yin, holistic single-case studies are advantageous when the theory underlying the case study
itself is of a holistic character. However, there is always a danger that this research strategy
leads to case studies where no phenomena are studied in sufficient detail. Another problem is
that, while many researchers emphasise the flexibility of the single case study approach as one
of its strengths, a common criticism of holistic single case studies is that their focus changes
underway — be it consciously or unconsciously. If this should happen, the original research
design becomes unfit to answer the new questions being asked (Yin 1994: 42).

However, the independent variables open for incorporating aspects of the formulation and
implementation process of the CA21 programme that are relevant for the implementation
status of Project 6-8. Thus, the strengths of the holistic and embedded case study are
combined. This may make it easier to keep to the original focus of the case study, while not
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entirely abandoning the advantages of flexibility. Furthermore, the study avoids a common
pitfall associated with embedded single-case studies, namely that the researcher focuses only
on the subunit level at the expense of the larger unit of analysis.

The case study as a research strategy has had — and still has, in severa quarters — a low status
in political science. It is criticised for lack of rigour, and lack of basis for scientific
generalisation. Such arguments are not always based on an adequate understanding of the fact
that case studies are not representative samples. The aim of the case study is analytical, not
statistical, generalisation; the purpose of case studies is to form the empirical basis for theory-
building, not for generalisation to populations or universes (Yin 1994. 10).

The main methodological problem to be aware of in conducting case studies is perhaps that it
may be difficult to test afterwards whether a particular case study has been conducted in a
proper way or not. Conducting Yin's four design tests (construct validity, external validity,
internal validity and reliability) is a useful way of examining the robustness of the case study to

empirical and theoretical choices (see Section 3.5).

3.2 Criteria for the choice of case

As mentioned in the introductory chapter, it is relevant to study the implementation of
environmental policy in China because environmental problems threaten China's social fabric,
and many of these problems have regional and global implications. On the other hand, Chinais
a potential co-operation partner in the development of the globa environmental technology
industry.

The case is relevant, because it is extreme; everything has seemed to be set for successful
implementation. This should imply that if this project does not succeed, a large number of
other projects will fail as well. Norway, one of the countries having the best record of giving
development aid (in terms of percent of GDP) decided to fund a project in China, the country
that receives the most development aid in the world. Norway had a genuine will to get the
project going, if not for other reasons so at least because of prestige and future business
opportunities. Chinese authorities had generated the project idea themselves, because of
progressively worse marine pollution problems, and therefore had an interest in implementing
the project as well. Furthermore, China had taken the lead among countries the South in
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following up the global Agenda 21. The fact that high-level commissions were put in charge of
China s Agenda 21 signalled that it was given high priority, and this was further underlined by
the publishing of alist of what was intended to be ready-to-implement priority projects.

Other factors also suggested that the project would be successfully implemented. The project
site was located near the decision-makers in Beljing, in one of the most well-off areas of China.
The project was to solve a tangible problem. It was to be implemented in a period when
China s relations to the outside world were al right, at a time when environmental problemsin
general were focused upon, and the Chinese economy rather good.

In addition, the project was chosen because it was the most successful of the four CA21
projects involving Sino-Norwegian co-operation (the four other projects never were
implemented; see section 4.2 below). Then one should suppose that the conditions were better
for realisation in this project than in the other four projects. This means that if there proved to
be problems related to the implementation of this project, there would be a fair chance that
such problems had been even more prominent in many other CA21 projects, including the
other “Norwegian” ones.

As China was a pioneer in following up the global Agenda 21, experiences from the
implementation of China’'s Agenda 21 could be relevant for other countries in the South (and,
indeed, North) implementing their own national Agenda 21. If a project having so high odds
for success as the case of study would not succeed, this should have implications for the design
of schemes for North-South technology co-operation. However, it should also have
implications for the arguments countries in the South use for obtaining funding and technology
from the North. If a project that is strongly supported by a country in the North were not to be
implemented, it would suggest organisational and/or institutional dysfunctions in or among the
implementing agencies in the country in the South.®°

As Chinese politics is very complex, both for the researcher and the reader, a deeper
understanding of the dynamics related to environmental technology policy implementation
might be obtained through studying one single project rather than a host of projects — at least as
a starting point. General overviews easily become too abstract to carry meaning. There are

% An implementation failure would also strongly suggest that there were such dysfunctions in the development aid apparatus of the country in
the North (in this case Norway), but thisis not the focus of this study.
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obviously also pragmatic reasons why one particular project within one particular programme
in one particular country is highlighted. The first is the magnitude of the data collection work.
Choosing CA21 as a whole as the subject for the case study would be extremely demanding, as
more than 50 ministries, agencies and department took part in formulation, and even more
actorstook part in the implementation of pilot projects —which also covered a very broad range
of environmental problems. Conducting a comparative case study of CA21 and another
national A21 would make it even more difficult to finish the thesis within the stipulated time-
frame. The same is true for including more CA21 projects to add a comparative dimension to

the single case study.

Second, given that fieldwork is considered necessary to achieve high-quality research on
political and institutional processes like the one studied here, the question whether or not to
expand the study is also a question of financing. Conducting a comparative study of two
national A21s consumes money. This aso holds true for studying many different projectsin a
large country like China, as they often are located thousands of kilometres apart.

Focusing on one of the CA21 projects involving Norwegian actors has eased the access to
information, as it has been possible to interview many of the people involved in project
implementation without spending too much time and money. All the projects involving
Norwegian actors under the CA21 umbrella were screened through preparatory interviews in
Norway and written documentation (see Sections 3.3.1 and 3.3.4), before choosing Project 6-8
as case study. The screening did not reveal any major points of deviation from the conclusions
reached in thisthesis.

3.3 Data collection

Data collection was done through preparatory interviews, fieldwork (including interviews and
direct observation), and examination of written material.
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3.3.1 Preparatory interviews

In the preparatory phase of this study, | had an extensive dialogue with researchers and
representatives from Norwegian environmental technology companies active in China,
especially the companies involved in Project 6-8.

There were a number of reasons why these interviews were conducted. First, although it would
be an exaggeration to call the interviews pilot case studies, they definitely gave access to
detailed knowledge about the case study project, increasing my confidence before travelling to

Chinathat the project was suitable.

Second, the preparatory interviews were crucial in defining which actors were central on the
Chinese side — according to the Norwegian representatives, that is. This made it possible to
map and contact most interviewees before going to China, which was necessary in order to
increase the output of the fieldwork in Mainland China.

Third, these unstructured — and therefore exploratory — interviews were also instrumental in
carving out the analytical framework of the study, the basic elements of which were developed
largely in parallel with these interviews. The interviews were therefore also very important in
narrowing down the scope of the study.

Just before going to Beijing, where most of the interviewees were situated, another type of
preparatory interview was conducted. Several researchers at Hong Kong universities, and
representatives from an environmental NGO in Hong Kong with extremely good connections
to the central government in Beijing, were interviewed about their understanding of the
problems facing implementation of environmental technology policy in China. The interviewed
researchers are dominant in the field, and therefore able to supplement my theoretical
understanding gained from older written sources. These interviews were an important part of
the preparations for the interviews directly relevant to the case study.
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3.3.2 Fieldwork

The empirical data on which this study is based, was mainly gathered through fieldwork in the
period 9 June-13 July 1999, in Hong K ong, Beijing and Y antai.**

A case study is not synonymous with conducting fieldwork. This is only one out of many data
collection methods that a case study may or may not include, and both qualitative and
quantitative methods of data collection may be employed in a case study. Fischer (1985)%
defines fieldwork as “[r]esearch on a group in the environment in which it normally lives,
under which conditions remain ‘natural’, that is, that they are not manipulated for research
purposes. The goa is data collection by the use of different methods and with different
objectives”.® Fieldwork gives access to aternative perspectives, contact with other
researchers, and dialogue with groups relevant for the research being conducted.

In the analytical framework chapter, | argue that in order to understand properly the national
framework conditions for implementation of environmental technology policy, general theories
should be complemented by theories taking characteristics of the national political system into
account. Using fieldwork as data collection method seems natural in a study making this sort of

argument.

Conducting fieldwork to study Chinese politics aso removes a number of barriers to
information, as personal relations are more important in China than in many other countries
when it comes to getting access to information.

3.3.3 Interviews

The case study relies heavily on semi-structured interviews with several groups (see Appendix
10.2 for a complete list of interviewees). The interviews were focused (Yin 1994: 84-85), but
still open-ended. The respondents were asked a set of similar questions (without fixed
answering alternatives), based on an interview guide (see Appendix 10.1). After this general

% Detailed information about the interviews conducted and the written material collected during the fieldwork in Mainland China is included
in Sections 3.3.3 and 3.3.4, respectively.
62 See also “Doing Fieldwork in the People’s Republic of China’, Reader zum Intensive Erasmus Course, 24-28 June 1991, Heidel berg/L eiden.
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introduction, they were asked specific questions, varying according to their relation to China's
Agenda 21 and the case project, and when they were interviewed.** Some of the interviewees
have been interviewed several times, and therefore may be described as informants, using

Yin'stypology.®

For semi-structured interviews as those conducted in this study, the interview guide should
contain the coarse features of topics to be covered, as well as suggestions for questions (Kvale
1997: 76-78). The use of tape recorders during interviews was limited to a minimum, as this
could easily have resulted in the respondents being less outspoken. Responses were therefore
noted down, and transcribed within a day after the interview was conducted, in order to capture
as much as possible of the information from the dialogues while still keeping their dynamic
aspects (Kvale 1997. 78). Of the 62 respondents interviewed (including preparatory
interviews), 7 wished to remain anonymous. A list of interviewees is included in Appendix
10.2.

During the fieldwork in Mainland China, the following groups of respondents were
interviewed:
Researchers. Usually this group is more outspoken than others in describing structural
challenges facing the Chinese political system.
Bureaucrats working with CA21 or environmental technology in the Ministry of
Communications (MOC), the Ministry of Foreign Trade and Economic Co-operation
(MOFTEC), the Ministry of Science and Technology (MOST), State Development
Planning Commission (SDPC), and State Environmental Protection Administration
(SEPA).®
Bureaucrats from international organisations active in the implementation of CA21, most
prominently UNDP.
Representatives from Chinese non-state environmental organisations.
Representatives from Norwegian business and government in Chinainvolved in Project 6-8

or similar projects.

% The original text was: “Forschung im Lebensraum einer Gruppe durch den Untersuchenden unter Bedingungen, die “natiirlich” sind, also
nicht fir Untersuchungszwecke verandert werden. Ziel ist Datengewinnung mit unterschiedlichen Methoden und mit unterschiedlicher
Zielsetzung.” The trandation is mine; the italics are the author’s.

5 Obviously, respondents interviewed late in the fieldwork were naturally asked questions based on the results from earlier interviews.

% Gunnar Mathisen, Erik Sarbye, Stein Erik Sagrstrem, Song Delin and Roald Wie have all played arole close to the informant’s, as have two
of the anonymous interviewees.

% After the restructuring of the P.R.C. governmental structure in March 1998, the SPC, the SSTC, and NEPA are known as State Devel opment
Planning Agency (SDPC), Ministry of Science and Technology (MOST) and State Environmental Protection Administration (SEPA),
respectively. These abbreviations will be used when writing about the period after this date.
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Employees at the Administrative Centre for CA21 (ACCA21). This was perhaps the most
important part of the fieldwork. Many of the employees at ACCA21 had been working with
CA21 since late 1992, and therefore been involved during the whole implementation
process of both Project 6-8 and CA21 as such. This part of the fieldwork aso took the
character of direct observation, as the centre is one of the key bureaucratic proponents of
CA2L

Finally, the fieldwork included a site visit to inspect the case project, currently being

implemented, and interviews with key persons involved in its implementation.

Most questions asked yielded surprisingly open-hearted answers. Actually, the most reserved
interviewees have been other countries representatives in China, probably out of fear of
insulting the Chinese government. Apart from the possibility of remaining anonymous, one
reason for the seemingly frank responses from the Chinese may have been that the interviewees
did not fear any repercussions from being cited in a thesis to be published in a very limited
number of copiesin acountry far away from China.

Severa problems are often associated with personal interviews. As many of the interviewees
are still working with the case project, and it was not fully implemented at the time of study,
the problem of poor recall must be regarded as margina in this study. Nor should biased
answers constitute a serious problem, as the viewpoints of the Chinese interviewees have been
triangulated against those of other Chinese interviewees with a different institutional affiliation
and Norwegian interviewees. However, there is some evidence that respondents answer
according to institutiona affiliation. Poor or inaccurate articulation could potentially
congtitute a problem for the interviews conducted in Mainland China. However, during those
interviews that would have posed problems in this regard, an interpreter assisted me. Two other
potential problems related to conducting interviews are those of complex, vague or leading
questions, and reflexivity (a Situation when the interviewee expresses what (s/he believes) the
interviewer wants to hear). Assessing the magnitude of problems like this is hard. However,
most information given by interviewees has been confirmed by other interviewees that do not
know the interviewee in question, and there are few examples of interviewees giving answers
markedly different from the rest. Therefore, unless most or all interviews are biased — which
does not seem likely — the problem is judged to be of minor importance. Even though there
have not been serious methodological problems related to the interviews conducted, the
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information collected through the interviews has been compared to information found in
written material to increase its reliability.

3.3.4 Written material

The written material has mainly consisted of
Material from Chinese sources, particularly from ACCA21, SEPA, and SDPC.* This
includes research publications on CA21; general information material; newsletters;
newspapers; journals; and material published on web sites.
Official documents and correspondence related to CA21, the case project and the other
CA21 projects with Norwegian involvement, from archives in Norway. Includes the
Norwegian Agency for Development Co-operation (NORAD), Ministry of Foreign Affairs,
Ministry of the Environment, and the Norwegian companies involved in the CA21 priority
projects.
Material published in countries other than China on A21 implementation in China. This
includes articles in journals, newsletters and newspapers, web sites, newsgroups, electronic
bulletins and electronic mailing lists.%®
Books, doctoral dissertations, master’ s theses and articles containing theories and empirical
evidence on Chinese (environmental) technology policy, (environmental) policy
implementation in China, (environmental) technology transfer to China, and the social

construction of technology.®

" Among these are China’s Agenda 21 Update (1995-97), CESTT Newsletter (1998-), and CESTT Policy Digest (1999-). The ACCA21 web
site is perhaps not as extensive as one could wish, given that it is supposed to be an information clearinghouse for sustainable development in
China, but still very useful. Systematic searches for the period 1993 until fall 1999 have also been conducted in more general sources of
updated information on Chinese politics, as the newspapers China Daily, China Daily Business Review, China Business Review, and South
China Morning Post (the first three are government mouthpieces, but still convey useful information. While doing my fieldwork in China, |
aso had a rewarding visit at the China Environment and Sustainable Development Reference and Research Centre, at the China-Japan
Friendship Environmental Protection Centre.

% The web site of the Professional Association for China's Environment (PACE) contains the journals China Environment Reporter (1997-98)
and Sinosphere (1999-). The International Institute for Sustainable Development (I1SD) in Canada is the secretariat of the Sino-international
NGO China Council for International Co-operation on Environment and Development (CCICED), and publishes the CCICED Newsletter. The
China Environment, Health and Safety Review, published by Environmental Resources Management (ERM) China, a privately operated and
managed joint venture corporation providing environmental, health and safety consulting services in China, is a very good source of updated
information on new policy developments. ERM China's web site also contains many useful publications in this regard, as do the web sites of
the U.S. Embassy in China, and the Commission for Sustainable Development, respectively. The U.S. Embassy in Beijing also publishes
Beijing Environment, Science and Technology Update. Among the journals irregularly publishing articles on Chinese environmental policy are
China Journal, China Quarterly, Issues and Studies, Journal of Contemporary China, and China Information, as well as the electronic
bulletins China Online, Inside China Today, and China News Digest. The Earth Negotiations Bulletin’s reports from the Earth Summit + 5
session have also been very useful, as have news briefs from Reuter’s World Environment News.

% Much of this material was collected during a two-week stay at the Nordic Institute of Asian Studies (NIAS), Copenhagen.
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3.4 Cross-cultural challenges

Social science the way it is known in countries in the North has a rather short history in China
In the period between 1978 and 1980, the door was opened for socia science research in
China, after a pause of amost thirty years. Sociology had been banned since 1957, while
political science never really had established itself as a discipline in China before the ban of
social sciences was introduced (Béa 1999). Nevertheless, it is no longer possible to dismiss
Chinese social sciences as Leninist crap (Halskov Hansen 2000). Their quality has improved
remarkably the last ten years or so, as a consequence of the opening up of China to the outside

world, increased accessibility of sources, and less strict censorship.

However, until very recently, researchers from the North were not allowed to conduct research
in China. Before that, they relied either on official documents or interviews with Hong Kong
refugees for their research, both sources biased (although in different directions). The Chinese
authorities still to some extent view social sciences as subversive to the “national interest”, and
as a means to secure socia control and plan the future. The problem for the researcher coming
from the North today thus continues to be: should | work with the system, or approach the data
| regard as relevant, seen from my own (prejudiced) point of view? Conducting research in
Chinais still to a certain extent synonymous with being influenced by official rhetoric.

Relatively poor mastery of Chinese language prevents me from reading complicated Chinese
texts, and conducting detailed interviews on complex political questions in Chinese. Although
this is to some extent a handicap when doing qualitative research in China, it has not posed
serious problems for the writing of this thesis, not least due to Mr. Zhu Rong-fa, who assisted
me during interviews with MOC representatives and on the visit to the project site. He speaks
and writes Norwegian and English fluently, and has been an interpreter for official Norwegian
environmental delegations and researchers in China since the late 1980s. Unfortunately,
economic considerations forced me to manage without him during the rest of the fieldwork.
However, this turned out to be much less of a problem than anticipated. Most of the
interviewees were able to communicate fairly well in English, and in the very few cases where

assistance turned out to be necessary, the interviewees provided an interpreter.

The most relevant, updated and interesting Chinese-language information is often to be found
in books, as they are not censored as thoroughly as, for example, newspaper articles. However,



to my knowledge, few if any books have been published in Chinese on the particular subject of
this study, and some of the authors of the most relevant books having been published were
interviewed during the fieldwork. Prominent Chinese scientists also are starting to publish
extensively in English, and some of the most important contributions have been translated into
English. Interviews with the Hong Kong researchers in the field were also very helpful in this
regard, as many of them have the advantage of both understanding Chinese and being able to
follow the international research on the subject.

Perhaps the largest problem, therefore, is my limited ability to read Chinese-language
newspaper articles. Chinese-language newspapers are becoming increasingly outspoken —
especialy compared to news pieces translated from Chinese into English. The environmental
field isagood example in this regard, as the environment is arelatively non-controversial issue
where the government has stated the necessity of awareness and information-sharing. For
example, while the English-language weekly China Environment News provides interesting
observations, the Chinese-language original edition, Zhongguo Huanjing Bao, is generaly
considered to give much more valuable analyses and information, and is issued on a daily
basis. Many Chinese-language newspapers have now developed extensive web sites, and
several search engines have been developed for searching Chinese newspapers. These
information sources | am not able to take advantage of unless the materia is trandated into

English by other news media.

One of the key characteristics of decision-making in China is that decisions are pushed
upwards to the top for approval if consensus-building runs into problems at lower levels.
However, top-level decision-makers are (nearly) impossible to interview. In an analysis where
one proposition is that the power and connections of a few central people are of critical
importance for a decision to be implemented (see Section 7.2.1), it would have been valuable
to discuss such problems with those experiencing them in person. However, | have got access
to a number of quite high-ranking and knowledgeable persons who themselves have access to
top decision-makers. Hence, the lack of opportunity to interview top-level decision-makers
should not undermine the conclusions of this study. Indeed, it is also important to avoid an
elitist bias, as the successful implementation of environmental technology projects depends just
as much upon the commitment of street-level bureaucrats.
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3.5 Reliability and validity

3.5.1 Construct validity

To increase construct validity, clear operationa measures should be established for the
concepts being used (Yin 1994: 33). It is important to employ various information sources in
order to secure that theoretical and empirical concepts correspond to each other.

Employing concepts designed for studies in the North to studies in the South may be criticised
on the grounds of construct validity. As elaborated upon in Section 7.2.2, the social
construction of technology model originates from studies of technology development in the
North. This is a weighty reason why | have chosen mainly to analyse the implementation of
China s Agenda 21 through the lenses of theories of environmenta policy implementation in
China in particular. Concepts used in the thesis are therefore either directly based on
established theories on Chinese politics and society (horizontal and vertical fragmentation) or
derived from such theories (relative organisational strength, individual-cum-organisational
relation building).”

While this vouches for correspondence between theoretical and empirical concepts, it should
be added that it would be possible to add more indicators for each of the variables. For
example, there is no mentioning of the time factor among the indicators of fragmentation, even
though fragmentation is closely related to the fact that decision-making processes are
protracted and disjointed. However, the number of indicators is limited due to the limited scope
of this thesis. It should also be noted that the reason that the characteristics of organisations
leaders is not included among the indicators of relative organisational strength, is that this
would blur the differences between relative organisational strength (a structural variable) and
individual-cum-organisational relation building (a strategy variable).

By making a distinction between the concepts of implementation and compliance (see Section
2.1), it is hoped that the inclusion of external variables in the definition of the dependent
variable is avoided.

™ The concept of individual-cum-organisational relation building will be presented in Section 7.2.1. Janicke's (1995, 1997) work on
framework conditions for environmental capacity also partly takes countries in the South as its departure.
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Interviews have been written in full and distributed to the respondents by e-mail for comments,
to improve intersubjective understanding of concepts used during interviews. Both the
interview files as they were originally saved and the revised ones will be kept for future
documentation. Parts of the thesis have been published elsewhere, and therefore been subject to
independent evaluation. As showed in Section 3.2, multiple sources of evidence have been
used: various kinds of written sources, interviews with different stakeholders in the project, and
observation. This is anticipated to make the measures of the phenomena more accurate.
Documents directly related to the case study are listed separately in the references section, so
that they are more easly identifiable for readers having a special interest in examining the
degree of correspondence between theoretical and empirical concepts.

3.5.2 Internal validity

Asthisis an explanatory project (cf. Section 1.4 above), some observations on internal validity
concerns (e.g. the quality of theoretical claims of causal relationships) should be made.

The two main factors that should be taken into account concerning internal validity, are
spurious relationships caused by third variables, and chronology, e.g. showing that the
suggested independent variables are preconditions for rather than consequences of
implementation status (the dependent variable).

Regarding chronology, the following assumption has been made: horizontal and vertical
fragmentation produces a situation where the importance of relative organisational strength
increases;”* horizontal and vertical fragmentation coupled with relative organisational strength
may provide for strategies like individual-cum-organisational relation building and tactical
trandation of technology (the assumptions on strategies will be presented in Section 0). Thisis
based on the assumption that interaction between individuals creates structures, which in turn
influence the strategies of individuals and the organisations of which they are part. Thus, the
established causal relationship between these independent variables and the dependent variable
(implementation status) is based on the assumption that in order for a project to be
implemented in the first place, bureaucratic actors and structures need to exist. However, as
implicitly assumed in the discussion of agent and structure in the analytical framework and the
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concluding chapter: as individual interaction is assumed to be the basis for structures, it would
be illogical to argue that actor strategies would not influence structures once these have been
established (e.g. a feedback mechanism).

The specification of the unit of analysis aso influences internal validity. For an elaboration on
the choice of unit of analysisin this study, see Section 3.1.

As indicated in the analytical framework chapter above, economic, technical, cognitive and
ingtitutional framework conditions may influence environmental technology project
implementation as well. There are no reasons to believe that organisational framework
conditions are not of importance (rather the opposite, | believe), but all the above-mentioned
four categories of framework conditions — perhaps especially economic ones — exert a
substantial influence on implementation processes. This is briefly touched upon in the

conclusion.

3.5.3 External validity

External validity concerns defining the domain to which the findings of a study can be
generalised. Again, case studies are concerned not with statistical but analytic generalisation,
meaning “the investigator’s goal is to expand and generalise theories (...) and not to enumerate
frequencies’ (Yin 1994: 31).

This study is focusing on organisational framework conditions for environmental technology
policy in the People’s Republic of China. The Republic of China (Taiwan) is therefore not
included. Hong Kong became a part of the People’'s Republic of China on 1 July 1997 and
Macao became a part of China 20 December 1999; therefore, there are no projects under CA21
focusing on the Hong Kong and Macao Special Administrative Regions.’?Ancther reason to
keep these areas out of an analysis of the People’s Republic of China is its unique political-
institutional status due to their long period under foreign rule.

™ |t isimportant to note that this does nor imply that horizontal and vertical fragmentation precedes organisational strength. Quite the opposite:
organisations have to exist in order for them and/or the relationship between them to be fragmented — however.

2 However, this may well change — South China Morning Post 5 June 1997 raised an eyebrow or two when it described China as an example
for Hong Kong to follow in terms of implementing Agenda 21.
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As the study examines one case only, it is not meant to be a strict empirica test of the
theoretical framework presented in Ch. 2. Rather, it tries to describe and explain actual causal
relationships in this particular case. The case study may thus produce general conclusions on
theoretical hypotheses applied in the study, but generalisation to populations or universesis not
possible. By examining whether a theory is applicable to a certain empirical phenomenon, it is
possible to assess the relevance of the applied theory, and thus develop and generalise theories.

Project 6-8 was still under implementation when the fieldwork in China was finished, in mid-
1999. The main problem related to studying a project currently under implementation is that
the assessment of whether implementation is successful or not according to a given set of
criteria must necessarily be of a preliminary character. The main reason for this, of course, is
that, in theory, the values on variables influencing implementation success may change until
years after the project is successfully implemented.” Objectives and planned outputs related to
intangibles as capacity building are hard to trace and often do not produce immediate results.
As such aspects are important in this thesis, this is definitely worth noting, and suggests
cautiousness with regard to the externa validity of the thesis conclusions. However, most
evaluations of development aid projects actualy take place before the projects are finished
(Dae 1998). In addition, important parts of the project had come a long way in the
implementation process at the time when the fieldwork was conducted.

The conclusions of the study are strictly speaking not valid outside their own defined
framework. However, findings and conclusions from this and similar case studies can
contribute to strengthening or weakening the explanatory power of existing theories, and
thereby could be regarded as steps towards the formulation of a new theory.

Selecting effectiveness as the sole criterion for successful implementation status (the dependent
variable of the study) raises two important methodological issues. First, the external validity of
the study’s conclusions is reduced by the fact that only one aspect of implementation is treated,
as opposed to a situation where other criteria (as relevance, sustainability and efficiency, see
Section 2.1) were included as well. The implementation process of the project can therefore
only be judged as successful or unsuccessful according to this aspect of implementation, and

generalisations are consequently limited to implementation effectiveness.

" Thisis especially relevant for the evaluation of sustainability (see discussion on criteriafor successful implementation above).
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Furthermore, if criteria for implementation effectiveness had been followed blindly in the
empirical and analysis chapters, the study would also have run the risk of getting a top-down
focus (cf. Section 2.1), because success would have been evaluated according to the objectives
of CA21 and Project 6-8, rather than the problem(s) it set out to solve in the first place.
However, as will become obvious in Ch. 4, the results obtained by using the effectiveness
criterion have been evaluated with this problem in mind. Thus, the conclusions reached
regarding implementation effectiveness are far more balanced than what would have been the
case if the effectiveness criterion had been employed uncritically. After all, many deviations
from original objectives and planned outputs may be due to improvements of — rather than
weaknesses in — project design.

A number of limitations in terms of externa validity have been mentioned, suggesting
cautiousness when generalising the results of the project outside the realm of other marine
pollution technology projects in China and (to a certain extent) other projects under the CA21
umbrella. Nevertheless, the conclusions of the study should be of interest for the research on
environmental policy implementation in China in genera (perhaps in other countries in the
South as well), and on policy implementation (especialy implementation effectiveness) in
other policy areasin China.

In the analytical framework chapter, | argued for the use of theories adapted to the realities of
Chinese politics in order to be able to grasp the essence of political processes in the country.
However, it is reasonable to believe that the processes and patterns observed may prove and/or
contest theoretical and empirical observations made in other contexts as well, for example
implementation of (environmental technology projects as part of) Agenda 21 in other countries
(be they in the North or in the South).

The case project could be biased in a number of ways. First, the CA21 projects could be more
influenced by centra level actors than are many other environmental technology projects.
Second, the geographical location of the project — near the central bureaucracy in Beijing, and
in a comparatively rich area — could be of relevance for the assessment of possibilities for
generalisation. The period of project implementation could also be important, as Chinais going
through a period of rapid reform, when framework conditions change rapidly. Projects without
foreign involvement might aso yield somewhat different results — for example, some
respondents asserted that guanxi played a more prominent role in projects without foreign
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involvement, as these were subject to less stringent control routines. The type of project (high
or low priority area, hardware or software focus) might also influence the possibilities for
successful implementation. On the other hand, the same political forces are now fuelling
technology acquisition and economic growth all over China, and the environmental problems
to be augmented through the use of environmental technology is familiar to all of China.

3.5.4 Reliability

The reliability of research depends on the extent to which the procedures leading to the
conclusions of a study can be repeated, producing the same results. The repeatability of the
methodological steps in a thesis depends not only on how transparently they are presented but
also on their degree of accountability. As mentioned in Section 3.3.3 above, | have sought to
increase reliability of the study by employing an interview guide, writing out the interviews
immediately after they were conducted, and sending the transcripts to respondents for approval.
It should be noted that | have not received feedback from all respondents on the material sent
to them; however, it was stated that they did not need to give feedback unless they had

comments.

Part of the criticism towards qualitative research has been that the results of the interview
hinges upon — and thus may be biased by — persona relations developed between researcher
and key individuals (interviewees, administrative personnel) related to the case study. This may
be partly true in the case of China. To a certain extent, guanxi (instrumental personal relations)
are necessary to access important written information, and to be able to interview the relevant
respondents.”* Most interviewees were contacted through experienced China researchers,
business representatives or government employees (see Ch. 7).

Individual-cum-organisational relation building describes intangible processes that have an
ambivalent status among the Chinese. The borderlines between such relation building on the
one hand, and corruption and bribery on the other, are not clear, and there is generally no clear
distinction between positive and negative aspects of such relation building (cf. Pye 1995b).
This makes the phenomenon hard to study, as respondents may hold back information. While
this could potentially make it difficult to replicate the results of this thesis, it should be noted
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that guanxi has been subject to extensive research the last decades, providing a firm platform
for further studies, and that there seems to be easier to obtain high-quality answers on such
matters now than only afew years ago.

3.6 Summary and conclusion

The case study was chosen as research strategy because it is well suited to examine the
interrelated and project-specific contextual factors influencing the outcome of Project 6-8. The
case project was chosen mainly because it was extreme in the sense so many factors suggested
that it would be implemented successfully. The holistic single case study is advantageous
because it makes a thorough examination of causal mechanisms possible, and makes it easier to
obtain clear operational measures of data. Data collection was done through preparatory
interviews, and fieldwork (including interviews, direct observation, and examination of written
material). My limited ability to read Chinese-language sources and conduct interviews in
Chinese did not pose a serious problem to the writing of this thesis. The main problems related
to the robustness of the study’ s conclusions to empirical and theoretical choices were judged to
be those related to the definition of the dependent variable. However, the fact that the case
project was not fully implemented, did not pose serious problems for the assessment of its
implementation status, as major parts of the project were almost finished at the time when the
fieldwork was conducted. The fact that the thesis is limited to studying implementation
effectiveness rather than all possible indicators for implementation status, suggests that

generalisation should be made with caution.

" Christophersen (1994) reports how her husband’s guanxi made it possible for her to redefine her thesis work from research to “visits’, and
thereby circumvent the restrictions placed by the current political climate in China on possible methodological approaches at that time.
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“[E]ffective dissemination of appropriate environmental
technologies at affordable prices will be a major
challenge to the [Chinese] Government in implementing

its Agenda 21 strategy”

Arthur N. Holcombe, Resident Representative,
UNDP Beijing™

4 Empirical mapping of the dependent variable: the implementation

effectiveness of China’s Agenda 21 Project 6-8 so far

The chapter opens with an overview of China s marine pollution problems today. Following
this, the implementation status of Project 6-8 under the Priority Programme for China's
Agenda 21 (PPCA21 1994), is evaluated according to the criterion for successful
implementation status chosen in Section 2.1 above, namely effectiveness.

4.1 China’s seas — hope or demise?

The Chinese coastline, 18,000 kilometres long, is the most heavy populated in the world, has
one of the world's heaviest concentrations of industry, and has a large number of shipping
routes. It has played a central role in China’'s massive modernisation strategy, as one of the
main elements of the strategy has been to give priority to coastal development through the
establishment of Special Economic Zones, enjoying more autonomy than other areas of China.
As China supports 22 percent of the world’s population on only about 10 percent of its arable
land,” the Chinese place their confidence in China’s vast oceanic territory, totalling 3 million
sguare kilometres, and deemsiit vital to assuring China’'s future.

However, marine oil pollution is a serious threat to China's coastal environment as well as its
economy. It endangers the thriving fishery and mariculture industries, salt production, and
tourism (Lu 1990, Yu 1993, MOC 1996, Zou 1999). Over 70 per cent of China's coastal waters

"5 Speech at the Closing Ceremony of the International Workshop on China's Agenda 21, 25-29 October 1993 (Holcombe 1994: 172).

" The size of China's arable land is a hotly debated issue, not least due to the pessimistic publications of the WorldWatch Institute. The
official Chinese figures were revised upwards by as much as 40 percent in 1998 in order to correct unreliable statistical data, thus increasing
China’s portion of the world' s arable land from 7 to 10 percent.
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are polluted and below national standards. Recent analyses conducted by SOA have showed a
constant environmental degradation in the coastal sea area, and an expansion of the areas
polluted. Pollution by organic matter as well as oil spills have been increasing.

As mentioned above, oil resources are mainly distributed in the North and the interior of China.
Of these, 40 percent are transported to coastal or riverside oil enterprises. China intensifies its
search for and development of oil resources, and sea borne oil transportation will therefore
increase. Chinais gradually leaving its former strategy of self-sufficiency in energy supplies to
the advantage of buying oil and gas abroad (Rashid and Saywell 1998, Buen 1998b, U.S.
Embassy 2000b). While there are ambitious plans for building new pipelines, the ocean
transportation of oil will most probably increase as well.

So will accidents, if the oil spill contingency system along China’'s coastline is not devel oped.
From 1973 to 1994, there were 26 serious accidents, of which 22 involved oil spillage from
ships, resulting in leakage of more than 21,000 tons of crude oil and other chemical materials
into China's seawaters.”” According to statistics from the Ministry of Communications (MOC),
there were 2242 ship oil spill accidents in China's coastal areas between 1976 and 1996, and
since 1994, serious oil spills have increased by five to seven cases annually.

China recently acceded to the International Convention on Oil Pollution Preparedness,
Response and Co-operation (OPRC). It is designed to improve the ability of nations to cope
with a sudden emergency, such as a tanker accident. The convention requires member states
that have not yet established a national system for emergency oil spills at sea to do so as soon
as possible (MOC 1996).

On this backdrop, in the period 1992-1995, oil spill contingency plans were developed for the
six biggest harbours in China (Dalian, Tianjin, Shanghai, Ningbo, Xiamen and Guangzhou),
with assistance from the World Bank (Pu 1997).”® Emergency plans for oil spills on board have
been put into practice on both international and national shipping routes from 1996 onwards.
However, regional plans and an overall nationa plan for managing oil spill emergencies are
still pending, and most harbours lack proper monitoring technology and human resources. At

" “gSpecial forces should tackle oil spills”, China Daily, 23 October 1998. An articlein People’s Daily (“China Implementing Program Against
Maritime Oil Spill”, 25 April 2000, URL: http://english.peopledaily.com.cn/200004/25/eng20000425 39594.htm) (20 January 2001) states
that 29,000 tons of oil leaked out in 53 serious accidents in China 1973-1999. While this unfortunately illustrates the quality of Chinese
statistics, the point is till valid.




the time of writing, Shenzhen is the only harbour in China experimenting with regulations
aimed at preventing and/or coping with oil disasters. What measures to take and what sanctions
to impose to whom in the case of oil pollution at seain China are still not specified by laws or

regulations.”

4.2 Implementation effectiveness of Project 6-8: on the path towards success?

The main question to be answered in this section is to what extent the planned outputs and
expected effects of Project 6-8 have been achieved so far. This question needs to be answered
in order to document the implementation status according to the criterion of implementation
effectiveness. First, a summary of the project’s progress is provided. Then, the implementation
status of the project as of mid-1999 is summarised, in terms of correspondence with planned

outputs and expected effects.

The marine pollution problems outlined above were the reason why the Ministry of
Communications (MOC) proposed what was to become China's Agenda 21 Project 6-8,
“Prevention and Control of Marine Oil Spills’. The Priority Programme for China s Agenda 21
(PPCA21 1994) states that Project 6-8 is based on programme area 12E of China's Agenda 21,

“Sustainable Development of Transportation and Communication”.®

According to PPCA21 1994, the objective of the project is “to introduce technologies and
facilities for establishing an emergency demonstration centre in the port of Qingdao, Shandong
province, to recover small scale spills and control larger spills’. This roughly corresponds to
the definition of expected effects, one of two elements of effectiveness, the criterion for
successful implementation status. Although this was not stated explicitly in the project
description, another objective was that the project should be a pilot project, and that it therefore

should serve as amodel for similar projectsin other coastal areasin China.®

™ The MOC feasibility study (1996: 8) states that Qingdao also has established such an il spill contingency plan. This does not seem to be
correct.

79 “Special forces should tackle oil spills”, China Daily, 23 October 1998.

8 While no part of the thesis is directly based on this publication, it should be mentioned that | first wrote about the project

8L All documents from the project negotiations refer to the project as a pilot project. Another reliable indicator that this was indeed an objective
on the part of the implementing agency and the end user was that the final end user, Yantai Maritime Safety Superintendent Bureau, had
established a separate “Office for the Model Project of Oil Spill Prevention from Ships’, and this affiliation was specified on the cards of
relevant YMSSB employees.
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The other aspect according to which implementation effectiveness will be examined below is
the planned outputs of the project — or the activities to be conducted in order to achieve the
stated project objectives. The objectives of Project 6-8 were to be reached through:

establishing an emergency management administration in the port of Qingdao;
establishing an information system for oil spill emergency management;
introducing and adopting spill prevention and management technology; and

building capacity for prevention and control of oil spills.

The project was to be conducted by MOC, the port of Qingdao and relevant research and
design agencies.®® The estimated budget was 10 million USD, of which Chinese inputs were
supposed to be 7 million USD. The remaining 3 million USD was expected to be external
grants (1 million USD), mostly for capacity building, and soft loans (2 million USD), for
introduction of technology, facilities and equipment.

The Bohai area — along which the project area is situated — is rich in fishery resources, as it is
situated in the north temperate zone. Spawning farms for fish, shrimps and crabs are found in
large numbers in the area. Oil spill accidents affect the production of salines, which not only
are vita ingredients in the diet of the local population, but also an essential raw material for
industry and science. When oil spills occur, the desalination of water stops, affecting industry’s
water intakes. Oil spills damage the esthetical environment along the shoreline, as well as
curbing several types of tourism along the shoreline and on nearby islands (swimming, diving,
rowing and fishing).

Four seas border China' s Eastern coastline, namely the South China Sea, the East China Sea,
the Yellow Sea, and the Bohai Sea, along which the project area is situated (see Figure 4.1
below). The Bohai Seais 77,000 knv’, has an average depth of 18 meters, and links up with the
Yellow Sea through the Boha Straits, only 57 nautical miles wide. Liaoning, Hebei and
Shandong provinces and Tianjin municipality — al relatively well-developed in Chinese terms
—encircle it. The Bohai Seais one out of two priority areas for development of oil resources in

China, and the only one offshore. It is the main oil-producing region in the country.

8 |n the first stage of the process, before the project was included in CA21, Department of Science and Technology in MOC was in charge.
Then the Department of Planning took over (interview G13).
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Figure 4.1 Project area in perspective
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On the surface, it seems that, contrary to what is the case in many other areas of international
environmental politics, North-South environmental technology co-operation projects under the
A21 framework should have every chance to create win-win situations. Countries in the North,
in this case Norway, need markets for their growing environmental technology industry, while
countries in the South, such as China, seek funding and increased environmental technology
implementation capacity. And indeed, the Chinese and the Norwegians both seemingly had a
strong interest in implementing the project.

The implementing agency on the Chinese side, MOC, forwarded the project idea itself. The

MOC was eager to implement the project in order to come to grips with steadily worsening
problems related to oil spillage from ships. Other possible motivations were perhaps the
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revenue and prestige related to internationally funded technology co-operation projects, and
because the pilot project could very well open for more (foreign) funds to similar projects in

the future.®®

There was aso considerable interest for the project in Norway. The Norwegian Strategic Plan
for Asia (Asiaplanen, 1994, see Knudsen 1995) singled out environmental technology as one of
Six priority areas in approaching the growth economies of East and Southeast Asia in the
period 1994-99. A sector plan for the export of environmental technology to China was made.
In the period 31 October-5 November 1994, a major Norwegian initiative was made to get a
foothold in China's environmental technology sector. The initiative involved the participation
of many Norwegian companies on a large environmental technology exhibition, and a number
of high-level meetings (Weisz 1994). However, most importantly, the Norwegian Trade
Council in collaboration with the Norwegian embassy in Beijing and the Administrative Centre
for China's Agenda 21 (ACCAZ21) held a Sino-Norwegian Conference on Environmental
Technology. The conference focused especially on the projects under China's Agenda 21. It
concluded by proposing 4 project areas for further Sino-Norwegian co-operation,
corresponding with project proposals in PPCA21 1994: water treatment (6-2B), crisis
management (8-8A/B), storage of low radioactive nuclear waste (6-7), apart from the project
on oil spill contingency (6-8) (see Appendix 10.3 for more details). According to Lunde et al.
(1995: 63), the projects had atotal export value of around 50 million USD.

Following the first CA21 international donor roundtable conference in 1994, it was decided
that Norway was well positioned to assist China in implementing Project 6-8. Six or seven
countries had shown interest for the project, and signed letters of intention.* One of the main
reasons why the Norwegians were preferred  was that Norwegian consulting firms and
companies seemed able to provide both the necessary equipment to prevent and control oil
spills, and the knowledge and organisational framework needed to make proper use of the

equipment.®

The Norwegian government as well as the business community saw the Project 6-8 as a
possible exhibition window to the potentially enormous market for oil spill contingency
technology in China. The Norwegian state-owned oil company Statoil was about to become

8 See alsointerview G12.
8 Interview G13.
8 |hid.
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operator for the Lufeng 22-1 ail field in the Bohai Sea, and it would therefore be politically
very favourable if Norwegians were involved in a project for prevention and control of oil
spillsin the same sea area.®

Kvaaner Water Systems, and later Frank Mohn Flat@y, has headed a Norwegian consortium
negotiating on the central and local specification of the project with the local end user and the
central ingtitutional partner, MOC.?” Preliminary meetings between the Norwegians and
ACCA21 were held in November 1994. A site visit to the port of Qingdao was included. In
February 1995, a workshop was held in Beijing, hosted by ACCA21 and MOC. Then, the
Norwegian participants were informed that the project was changed from Qingdao to the city
of Yantai, also in Shandong Province, and that the new end user would be Yanta Maritime
Safety Superintendent Bureau (YMSSB).

After the Yantai project had been presented to the international community, and preparatory
talks had been started with the Norwegian project group, it turned out that the project had not
been properly approved by MOC's own Planning Department. The project was therefore
delayed by 7 to 10 months.®?® In August 1995, NORAD approved an application from the
Norwegian project group for funding to a prefeasibility study. Based on the Norwegian draft
project proposal (NOSCA 1995) and Chinese project documents, a feasibility study was
conducted by MOC (1996). The study was presented to the Norwegians 15-20 April 1996 in
Beijing, followed by a trip to the project site in Yantai. The feasibility study was approved by
MOC in August 1996. Then a joint project proposal was sent to the State Planning
Commission for approval, which was given in September 1996. The project was thereafter put
on MOFTEC's list of projects awaiting final financial approval (MOFTEC did not include the
project in their lists at first as they claimed MOC's feasibility study was too poor, but did so
the second time). Key persons on the Chinese side were invited to Norway. After the
Norwegian bilateral aid authorities had stated their interest in providing grants for capacity-
building and mixed credits for the purchase of equipment, MOFTEC asked the Export-Import
Bank of China (EIBC) to examine the repayment capability of the implementing agencies.

% | nterview G3.

8 Det norske Veritas, UNITOR, PETCON and SINTEF have also been actively representing Norwegian Oil Spill Control Association
(NOSCA) in this project at different stages. NOSCA, founded in 1993, is a non-profit co-operative consisting of Norwegian pollution control
authorities, business and R& D (research and devel opment) organisations with the aim of joining forces to develop equipment and contingency
planning for oil spill prevention and recovery and export these products worldwide.

% |Interview G10.
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In January 1997, the Norwegian project group met MOC and MOFTEC in Beijing to discuss a
possible financial model for the project. At this time, prestige had run into the Yantai project
for the Norwegian Government. Norwegian companies and institutions had been involved in
four other CA21 projects as well. However, by the time the Sino-Norwegian negotiations on
the Yantai project started, it was clear that these projects would either not be implemented or
be implemented without Norwegian involvement, wasting both the time and resources of the
ingtitutions involved and Norwegian taxpayers money invested in preparing the projects.
Norwegian authorities, all the way from the “street-level” bureaucrat to the top leadership,
went out of their way to get the Yantai project going. Even the Norwegian Prime Minister
herself, Mrs. Gro Harlem Brundtland — also the chairperson of the Brundtland Commission
whose work the Rio Summit and thus A21 is based on — engaged herself in order to get the
project on track. According to one interviewee, she had made the Norwegian position — and
frustration — crystal clear for SSTC Chairman Song Jian when he visited Norway in late
1996.%

On the basis of the results from the meeting sin January 1997, NORAD agreed to postpone the
project by one year, but made it clear that if no solution had been found within this time frame,
the project would be terminated. MOC had stated that it wanted to guarantee for the project,
but this was not acceptable for the EIBC.%® It asserted that a government organisation like
MOC could not guarantee for aloan, as it could very well change or be abolished. This had to
do with the Guarantee Law, introduced in 1995. Another important reason, however, was the
fact that MOC had major troubles repaying debt at that time (accumulated because of

unfortunate dispositions on other international projects).

It is somewhat unclear how the process to obtain funding on the Chinese side progressed after
this point. What we do know is that MOC hoped to obtain 4 million USD through the 9" Five-
Year Plan for the project, and that this obviously did not work out as planned — at least not in
first instance (see below).” Indeed, according to the summary from a meeting between
NOSCA representatives and MOFTEC's Foreign Financing Administration in Beljing in
January 1997, “[w]hat is the big problem now is that Bank of China does not know who is the

 |bid.

% Most of the information in this paragraph is from interview G10, but most of its contents have been confirmed by interviews G2, G3, G12,
and G13.

9 According to Hest (1994), “MOC has confirmed that they have allocated 4 million USD to the project. They also said that the project must
be integrated in the 9" Five-Year Plan. The interpretation of this must be that the project now is included in MOC's budgets, but whether it
actually gets money depends on the next Five-Year Plan (...) MOC's said they must send their input to the 9" Five-Y ear Plan in March 1995".
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actual borrower — MOC in Beijing or Yantai Maritime Safety Superintenden[t Bureau]”
(Serbye 1997b).%

Neither MOC nor Yantai Maritime Safety Superintendent Bureau managed to come up with a
funding solution satisfying EIBC. Another aspect of the discussions was the relationship
between equipment and other elements in the technology co-operation package. NORAD
offered a combined package of capacity building and equipment; however, the Chinese were
not interested.”

Consequently, neither NORAD nor MOFTEC would approve the project. According to internal
NORAD documents, MOFTEC suggested that the project be cancelled.** Therefore, 26
February 1998, the Sino-Norwegian co-operation was officially ended. Later that year, the
Chinese government decided to finance the project from its own funds, without foreign loans.
In August 1998, the hardware elements of the project were put out for international bidding.
Norwegian companies took part, but lost out to British competitors.

In mid-1999, five years after the Sino-Norwegian negotiations started, the Yantai project was
still not finished. It was to be completed in late 2000.

As should be obvious from the expected effects and planned outputs specified above, the
judgement of the implementation effectiveness of the Yantai project wholly depends on how
one defines technology. If technology were defined only as hardware, some of the conclusions
below would not be valid. Part of the objective of the Yantai project was to introduce the
technologies needed in order for the oil spill contingency demonstration centre to become
operative. As the outputs planned in order to reach this objective included transfer of skills,
knowledge and organisational elements as well as equipment, it is reasonable to use the broad
definition of technology provided in Ch. 1 as a starting point and examine to what extent these

strategies actually have been implemented.”

%2 The quote also underlines the confusion as regards funding in another manner; it is referred to “the Bank of China’, while most sources
confirm that the Export-Import Bank of China was conducting the examination of the implementing agencies' repayment capabilities.

% For more details, see Sections 7 and 7.2.2.

% This is confirmed by internal reports from NORAD (1998) and the Norwegian Embassy in China (1998), and, indirectly, by interviewee G10
from MOFTEC.

% Admittedly, the project description in the 1994 Priority Programme for CA21 focused more on technology in the form of monitoring,
identification, warning and recovery equipment than management and training aspects. However, it is stated that “there remains a wide gap
between China's capabilities and international (...) personnel training”, the need for “extensive maintenance” of oil spill management
technologies is acknowledged, and a capacity building and training program formed one out of four components of the project. Among the
mentioned benefits of the project, it was mentioned that China would “ develop emergency response management capabilities”.
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Even though this study was ended in mid-1999, before the project was completed, some
relatively unambiguous tendencies can be found. First, in mid-1999, the hardware parts of the
project largely seemed to be on the way towards completion. A site visit confirmed that the
demonstration centre specified in the project description was more than halfway built.
Secondly, the project might succeed — at least partly so — in its long-term development
objective of solving specific problems in the site area as well as being a model for other ports
as to how to handle ail spills. The Yantai project may thus lay the foundation for establishing
an overal oil spill emergency response system in China’'s northern sea area (MOC 1996: 9-10,
13). MOC interviewees indicated that the project would be followed up by similar projects, as
did Yantai Maritime Safety Superintendent Bureau (Y MSSB).®

The implementing agencies emphasise that the Yantai project was to be a pilot project.®’
However, this is not clearly specified in the project description. Nevertheless, MOC
interviewees argued that because of experience obtained from the implementation of the Y antai
project among other things, MOC has seen the necessity of a national plan for oil spill
prevention and control, and is currently developing it.® Projects resembling the one in Y antai
are planned for the East and South China Sea, and YMSSB is supposed to communicate its
practical experiences to representatives from these areas.*® Leaders and other representatives
from these two areas have already been invited to Yantai for preparatory meetings, and they

will be invited to the review of the project when it is finalised.

Considering the central government’s financial situation, the fact that MOC granted around 50
million renmimbi (RMB) for the Yanta project signalled strong commitment. However,
according to YMSSB representatives, it seems unlikely that more investment from the Chinese
government is forthcoming, as many other coastal areas do neither have equipment nor
management systems for oil spill contingencies.™® This means that the emergency response
systemin Yantai will be complete only through the help of foreign investments.

A less positive aspect of project implementation so far is that the Chinese implementing
agency, MOC, to an increasing extent focused on technology as hardware at the cost of

% |nterview G12 and G13.
9 bid.

% |hid,

% hid.

190 | hterview G13.
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capacity building.!®* There were no indications that the Sino-foreign R&D co-operation
signalled in PPCA21 1994 had been implemented.’® Therefore, Chinese industry, research and
design institutes probably have not have obtained sufficient competence so far to implement
follow-up projects without foreign assistance, even though considerable competence has been
gained through the Yantai project. Thisis at least true for the prevention and control of large-
scale oil spillage at sea However, representatives of YMSSB have clamed that an
organisational framework for oil spill contingencies isin place. They distinguish between five
units responsible for protection of marine areas, as evident in the Law on Protection of the
Marine Environment: the local environmental protection bureau, the local Maritime Safety
Administration, the local Oceanic Bureau, the local fishery authorities, and the Navy.
According to the interviewees, relevant personnel in these units have received training.'®

The Norwegian interviewees did not believe that the Chinese have actually managed to
establish a proper oil spill emergency system, including both planning and organisation.'® The
Norwegian project group (as well as NORAD) considered not only the hardware, but also skills
and organisational-institutional elements (capacity-building) to be essential parts of project
implementation. According to their experience, trying to implement oil spill prevention and
control projects without considering this aspect would not yield success (NOSCA 1997, see
also Ch. 7.2.2).® The objective of the Norwegian research group was to develop Chinese
competence, knowledge and capability to handle oil spills (NOSCA 1997: 2). The strategy to
accomplish this was to educate and train operative and scientific personnel; pursue scientific
co-operation; conduct mutual R& D projects; and to develop contingency systems, contingency
organisation, and technology. The Chinese believed the concessionary aid was for equipment,
and not for paying more consultants. They also argued that Norway should not have any
trouble funding the project, as they had already earmarked money for this purpose.

The project focus has been changed substantially, from a comprehensive co-operation project
consisting of knowledge, organisation and equipment (or, in short: technology co-operation)

101 1t should be noted that only the Norwegian interviewees emphasise this tendency. However, as almost all interviewees involved in the
project on the Norwegian side emphasised this point, it is deemed trustworthy.

102 The extent of Sino-foreign R& D co-operation envisaged in the project description in PPCA21 1994 is somewhat unclear. While numerous
research tasks are specified (e.g. assessing the impact of oil spills on coastal and marine ecology, and “develop[ing] rapid and high precision
spill identification technology”), very little funding is put aside for such activities in the project budget. However, the different drafts of the
project proposal (see e.g. NOSCA 1995, 1997) were developed partly by Norwegian consultants and partly by these consultants in co-
operation with the Chinese, and the final version was approved by MOC. This underlines the conclusion that R&D and not only eguipment
should be regarded as one of the planned outputs of the project.

108 However, whether this is correct is questionable (see Section 5.1 for more details).

1041t is obviously hard to judge the correctness of either the Chinese or the Norwegian claims, as the only real test for an oil spill emergency
response system is an oil spill emergency happening near Y antai, after the completion of the project.

1% | nterview PNB1 and PNBS.
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towards transfer of equipment only. As expressed by one Norwegian interviewee: “We offered
atotal system for oil spill contingency planning, however, the Chinese (...) did not understand
the value of getting a total system. They really needed contingency planning, but only wanted
to buy technology (...) The end user wants to show off the technology, not necessarily use it.
The technology is a status symbol, and a means to enhance power and prestige, more than a

tOOI .11106

A second point where the actual implementation status of the Yantai project differs from the
objectives stated in the project description in PPCA21 1994 is its geographic focus. From
being a project directed towards potential oil spill contingencies in the harbour of Qingdao, it
became a project focusing more on oil spillage prevention and control at sea, outside Yantai. In
the words of a YMSSB interviewee: “In Qingdao, the port was chosen as setting for the
project. At the workshop in Qingdao, changing the focus of the project towards Beihai Sea was
suggested.”

MOC and YMSSB interviewees gave severa reasons for this change of project site. First,
similar projects as the one suggested in Qingdao were aready implemented in six other
Chinese ports. Second, while private actors would be able to finance clean-up of port areas like
Qingdao, such financing would be more difficult to obtain for projects focusing on oil spills at
sea. As CA21 is a common undertaking, it was argued, one should concentrate on common
property resources, one of them being the oceans. Third, given that the focus should be on oil
spills at sea, Yantai isidedlly situated for the project (according to MOC), asit is located at the
mouth of Bohai bay (see Figure 4.1 above). It is situated next to Tianjin and Qinhuangdao
harbours in the west, opposite to Dalian harbour in the north, bordering on Qingdao harbour in
the south, and facing the Korean peninsula and Japan across the Y ellow Sea. Fourth, a rescuing
and dragging bureau under the MOC is already located in Yantai. Only three such bureaux
exist in China — the other two are in Shanghai (east) and Guangzhou (south).’*’ Fifth, two-
thirds of the Chengshantou, Changshan and Laotieshan waterways are under direct control of
Y antai Maritime Safety Superintendent Bureau (Y MSSB), the specified end user of the project.
Due to a combination of heavy traffic (220000 ships have been estimated by MOC to pass
through the Chengshantou waterway this year), frequent fog, strong currents and the second
strongest winds in China, the Chengshantou, Changshan and L aotieshan waterways and nearby

1% | nterview PNBIS.
17 | nterview G12.
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waters have experienced many spill accidents. Between 1984 and 1996, 15 major oil spill
accidents occurred in this area (NOSCA 1997: 13-14).

The change of geographical focus for the project was closely linked to a change of
technological focus — from oil spill technology adapted to oil spill prevention and control in
ports to technology to prevent and control such spills at sea. Norwegian equipment for oil spill
management and control is adapted to the harsh conditions of the North Sea, the equipment
offered by the Norwegians is generally more robust than their competitors, and therefore
better suited for conditions like those in Yantai. The downside, of course, is that this also
makes such equipment more expensive. This suggests that the technology offered by the
Norwegian vendors (and, obviously, their efforts to sell this technology) was another reason for

the change of geographical as well as technological focus (see below).

However, while many Chinese interviewees denied this, there were probably two other reasons
for the relocation of the project as well, which had less to do with geographical and
technological aspects. The first was that Qingdao did not have a clear idea as to how to
implement the project and where to get funding.'® The second was that Yantai Maritime
Safety Superintendent Bureau (YMSSB) lobbied to take over the project (see Section 5.2 for
more details).

The last point where the actual implementation status of the project deviated substantially from
the intended development of the project in terms of implementation effectiveness was the fact
that the Sino-Norwegian co-operation was ended, and equipment bought from a British
supplier instead. This may or may not have resulted in the Chinese buying lower quality
equipment. However, far more important than the changed nationality of the equipment
supplier is the fact that this marked the end of a Sino-Norwegian co-operation that could
potentially have been long-term, focusing on al aspects of technology, and therefore beneficial
for both parties in the technology co-operation.

An example: Part of the suggested Sino-Norwegian technology co-operation was the transfer of
skimmers from a Norwegian vendor. According to Norwegian sources, these were larger than
skimmers offered by other countries' vendors, and made of stronger materials. Therefore, they

are more suitable for oil spill prevention and control at sea, which turned out to become the

198 | nterview PNBI1 and G10.
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focus of the project.’® However, the Norwegian vendor’s skimmer cost 600,000 USD each,
which is about double the price of many competitors. As long as this was a development aid
project involving concessionary financing, this posed no problem. However, when the project
was put out for bidding after the Sino-Norwegian co-operation had ended, the customer chose
to buy a ssimpler skimmer from UK for about 200,000 USD. The reason was that the project
budget for such expenses was only 1,5 million USD. In other words. because the Sino-
Norwegian co-operation failed, and Norwegian concessionary financing failed to appear, the
Chinese ended up with a product that was less suitable for the conditions in Yantai, and the
Norwegians ended up without having sold any equipment whatsoever.*'® Nevertheless, the
Norwegians were probably more disappointed with this development than the Chinese. The
reason is that the Chinese end user probably regarded the Norwegians as just one in a number
of potential equipment suppliers, while the Norwegians regarded the Yanta project as a very
important window towards a potentially very large Chinese market.

While not directly relevant according to the definition of implementation effectiveness, another
aspect of the project negotiations should be mentioned. In the description of Project 6-8 in
PPCA21 1994, the portion of the funding coming from Chinese sources was stipulated to be
60%, in line with the general policy of CA21. However, in the project negotiations, the
Chinese tried to include a larger portion of foreign funding compared to the Chinese
contribution. For example, the distribution of funding suggested at a meeting between NOSCA
representatives and MOC in Beijing in January 1997 was that the Chinese should contribute 3
million USD, while the Norwegian authorities would contribute 4,5 million USD (3 million in
mixed credits, the rest as a grant) (Serbye 19974). This is very different from the budget
included in the project description of Project 6-8 in the 1994 Priority Programme; here, the
Chinese contribution is set at 7 million USD and the foreign contribution a 3 million

dollars. 't

4.3 Summary and conclusion

Project 6-8 bears some promise in terms of learning effects to similar projects in other

geographical areas. The demonstration centre facilities were not too far from being ready in

1% | nterview B13.
10 1hid. It should be noted, however, that one interviewee (PNBI6) questioned whether skimmers adapted to heavy seas were actually
necessary at the project site.
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mid-1999, in line with the project objectives. The project’s geographical and technological
focus of the project has been changed, but this seems to have contributed to making the project
more relevant for the end user as well as more suited to the equipment offered by the
Norwegian suppliers, and thus could be considered an improvement rather than a deviation
from original goals. Far more problematic, however, is the fact that knowledge, skills and
organisational elements of technology co-operation have been given too little attention by the
Chinese end user, and the Sino-Norwegian co-operation has been discontinued. This is
problematic, because it may in turn result in poor capacity on the part of the involved
organisations to implement similar projects in the future, and because the lack of focus on such
aspects of technology makes it rather unlikely that the centre will perform its intended
functions in an emergency situation.

! The reason that total sums differ isthat it was agreed to reduce the total size of the project somewhat without changing its focus.
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“The 21st century faces three mgjor problems. a
rapidly increasing population, a shortage of
resources and a deteriorating environment, and
[we] should look to the sea for solutions.”

Song Jian, former head of SSTC, now vice-
chairman of the National Committee of the
Chinese  People’s  Political ~ Consultative

Conference, and president of the Chinese

112
Academy of Engineering

5 Empirical mapping of independent variables: Three

organisational framework conditions

This chapter provides an empirical overview of the independent variables that in the analytical
framework were suggested to influence the implementation status of the Yantai project. The
documentation follows the chronology of the analytical framework, starting with horizontal
fragmentation, followed by vertica fragmentation and relative organisational strength,
respectively.

The genera argument in the analytical framework was that organisational framework
conditions influence the implementation of environmental technology projects. This being the
starting point, this empirical documentation cannot possibly focus only at the Yantai project as
such. In order to appreciate the dynamics of the implementation process of the Yantai project,
it is necessary to understand the role of the CA21 administration on a central level, as part of
its mandate has been to “participate in the formulation and implementation of China' s Agenda
21 (...) [and to] assist in the co-ordination of international participation [in CA21 projects]”.**®
Another weighty reason for choosing such a scope is that the actors on programme and project

level overlap to a considerable extent.

For al three variables, matters related to the CA21 administration and the issue area are
structured separately, but within the same section. Due to the nature of the variables in

guestion, the main focus in the empirical documentation of horizontal and vertical

12 Cited in Ministry of Land and Resources (2000a), “China to exploit its marine resources’, URL:
http://www.mlr.gov.cn/english/China%20to%20expl 0it%620i ts¥%20marine%20resources.html (20 January 2001).
3 For more details on the responsihilities of the Administrative Centre for China's Agenda 21, see Section 5.3.
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fragmentation will be on central-level actors, and these actors will be presented as rather
unitary. However, these actors may also be regarded as agglomerations of numerous local-level
actors. The empirical documentation of vertical fragmentation will naturaly focus more on
local-level actors.

5.1 Horizontal fragmentation

The question this section is to answer is whether the implementation process of the Yantai
project can be characterised as horizontally fragmented or horizontally integrated. The
following indicators for extent of horizontal fragmentation were specified in Section 2.2.1:
The number of actors involved in decisions related to the implementation of the Y antai
project.
The extent — if any a all — of competing and/or overlapping jurisdictions of the
organisations involved in the implementation of the Yanta project.
The extent — if any at all — of cross-sectora co-ordination of initiatives between the
governmental actors involved in the Yantai project, eg. through meetings and

information-sharing.

According to ACCA21, “China's Agenda 21 (...) took into account the interests and plans of
appropriate ministries, so as to make China' s Agenda 21 comprehensive, workable and more
authoritative.” (ACCA21 1995a) However, in reality, the authority structures related to the
central administration of China's Agenda 21 (CA21) have been — and are — horizontally
fragmented. This fragmentation has manifested itself in the following ways:

The bureaucracies responsible for central planning are not sufficiently involved in the
co-ordination of CA21.

The environmental bureaucracy has been more or less left out of the CA21 process, and
has implemented parallel — and, to some extent, competing — programmes.

The division of responsibilities between the administrative centre for the CA21 and its
priority projects on the one hand and the bureaucracies administering foreign financing
of these projects on the other is unclear.
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Local Agenda 21 initiatives and CA21 priority project implementation have not been
sufficiently co-ordinated on the central level.

The agencies implementing CA21 priority projects do not to a sufficient extent co-
ordinate the implementation of these projects with the CA21 administration.

The figure below shows the most important actors involved in CA21 administration and the
area of marine oil pollution, respectively.™* The closer a bureaucracy is placed to the middle of
one of the two circles, the more influential it is in policy formulation and implementation
within this field. However, the figure does not tell whether this areais to close to or far from
the “core” of an organisation’s officia jurisdiction, or to what extent the organisation itself

claims “ownership” to the issue.

Figure 5.1 Main bureaucratic actors involved in Yantai project implementation

The process of drafting the CA21 White Paper bore every sign of horizontal fragmentation.
The CA21 formulation process developed too quickly, according to many central observers
(Pasztor 1993, Finamore and Holcombe 1994, Huang 1998). They claim this was a major cause

14 This overview is not complete. A number of more peripheral actors that have been involved in the project have been left out, as including
them would unduly complicate both the textual and graphic overview. Most actors have also been involved in the project at the local level,
either directly or through their satellites at lower administrative levels. Among the main local bureaucratic actors involved in the project that
are not on the figure, are the Yantai local government (including Mayor’s Office, Planning Committee, Economic Committee, Foreign Trade
Committee and Environmental Protection Bureau one rank lower than the others); and Shandong Provincial government.
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of the insufficient consensus building and integration between key actors in the implementation
of CA21.

In the first draft of the CA21 White Paper, linkages between sectors, sources and impacts were
largely ignored.™™> Each chapter was prepared by the line ministry responsible for the relevant
issue. Consequently, in the chapters prepared by the economic and industrial ministries, only a
small section on the environment was added, while the opposite was the case in the chapters
drafted by environmental bureaucracies. The first draft was 2000 (!) pages, and contained a
massive amount of historic facts instead of sustainable development strategies. The second
draft was half the size of the first, and the participants had obtained a closer understanding of
the relationship between sectors, sources and impacts. However, the industria line ministries
had responded to the call for cross-sectoral integration by merging their own chapters into one
chapter, containing separate summaries of each ministry’s former chapter. The third and final
version was not perfect either, but contains many serious attempts at regarding issues in an
integrated manner, which is an achievement in itself, considering the initial point of departure.

Lack of involvement of planning bureaucracies in CA21 co-ordination: According to Lunde et
al. (1995: 58), the extent to which the CA21 priority projects were integrated in the 9th Five-
Year Plan (1996-2000) would decide the success of CA21. However, in the opinion of one of
the international consultants assisting China in the implementation of CA21 on behalf of
UNDP, “[t]he [1994] Priority Programme was a real disappointment. The process of selecting
priority projects did not seem to have any relation whatsoever to China’'s Agenda 21. They
were not even pretending that the projects were related to CA21, although it was fresh in
everybody’s mind at the time. It was a real political process (...) the 62 priority projects were
chosen on the grounds of distribution of benefits. In this process, SPC was only mentioned as

lip service.” 11

At the outset, the responsibility for the overall implementation of CA21 was to be shared
between the State Science and Technology Commission (SSTC, now the Ministry of Science
and Technology (MOST)), the State Planning Commission (SPC, now the State Devel opment
Planning Commission (SDPC)), and the National Environmental Protection Agency (NEPA,

1% This paragraph is building on Pasztor (1993), Finamore and Holcombe (1994), as well as Huang (1998: 18-19). Pasztor was the Chief
Technical Advisor for UNDP's CA21 Project; Holcombe was the UNDP Chief representative in China at that time; Finamore was one of the
UNDP consultants reviewing the drafts; and Huang was a key person in ACCA21's efforts to co-ordinate the drafting work.

18 Interview N7. Finamore and Holcombe (1994) also state that a general lack of co-ordination between the Priority Programme and the White
Paper is a serious flaw in China' s national follow-up of Agenda 21.
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now the State Environmental Protection Administration (SEPA)). However, even though
SDPC in theory shares the leadership of China's Agenda 21 with MOST, SDPC in practice
regards the Administrative Centre for China’'s Agenda 21 (ACCA21) as MOST’s centre. At a
conference in 1999 on planning for the 21% century, hosted by SDPC, China's Agenda 21 was
not mentioned with a word, until UNDFP's residential representative in China, Ms. Kerstin
Leitner, complained. This would never have happened if the conference were hosted by
MOST.*’

After the restructuring in 1998, the Director General of ACCAZ21 is directly appointed by
MOST, which in practice has implied that the director of MOST’'s Department of Social
Development is aso the director of ACCA21. Most ACCA21 employees are recruited from
MOST. The ACCA21 premises have been acquired from MOST’s Beijing subsidiary.**® The
centre would also have had a hard time if MOST had not given it government-funded projects.
“The source of the money defines power”, as an ACCA21 source formulates it, referring to
MOST.™® The State Development Planning Commission (SDPC) and SEPA only to a very
limited extent have provided centre with projects. This means that MOST has increased its
control of ACCAZ21, at the cost of ACCA21’ s intended role as an interdepartmental centre.

Environmental bureaucracy ostracised from CA21 formulation and implementation process
and CA21 administration: In Figure 5.1 above, SEPA was positioned as having organisational
interests in both CA21 and the issue area of marine oil pollution. In fact, SEPA would probably
regard both to be close to its “core business’ — but are marginalised in both areas (for more
details on the issue area, see below). Despite intense UNDP argumentation to the contrary,
NEPA was largely kept out of the China's Agenda 21 process.*® China's agency for the
environment was thus more or less left out of a process meant to strengthen the country’ s focus
on environment and development issues.® Lunde er al. (1995 58) note that
“[i]nterdepartmental struggle” has been taking place in the formulation phase, and that “key
institutions like NEPA (...) [were] deliberately sidelined in the CA21 process’. In the words of
a SEPA interviewee, “NEPA thought that it should co-ordinate the whole [China s| Agenda 21,

7 Interview G4.

18 Interview PNG4 and G4.

9 Interview G2.

120 For example, in UNDP's “Report on the Progress of the Project ‘ Formulating and Implementing China’s Agenda 21'”, attached to the first
announcement of the First High-Level Roundtable for Agenda 21 in 1994 (SPC/SSTC/UNDP 1993: 2), it is stated that “[t]he State Planning
Commission (SPC), the State Science and Technology Commission (SSTC) and the National Environmental Protection Agency (NEPA) will
work together in the planning of fund mobilisation, scientific research and legislation concerning the implementation of the National Agenda
21",

21 | nterview N7, PGA4 and PGAS.
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but SSTC thought they should be involved, as they were involved in environment and
development”.*** Another said, “[i]n the public, and as an organisation, SEPA supports CA21.
But CA21 is under SDPC and MOST, so many officials within SEPA do not like that.”**

NEPA'’s counterstrategy when being more or less excluded from CA21 was to disengage from
the CA21 discussion and instead concentrate on legislation and bilateral treaties providing
funding for its own projects. These projects were to some extent overlapping with CA21.
However, at about the same time as CA21 was launched, NEPA initiated its own large-scale
environmental project plan, called “China’s Trans-Century Green Plan”.*** The CA21 project
portfolio is much broader than that of the Green Plan, and the Green Plan has a different focus.
However, its name (“ Trans-Century...”) suggested NEPA wanted to show both its bureaucratic
competitors and international donors that it was able to formulate and implement projects
focusing on China's challenges in the 21% century.*® Furthermore, SEPA competes with CA21
for foreign funding, and there are obvious overlaps between the two project listsin the fields of
solid waste, air pollution and water.**® Finamore (1998: 4) regards SEPA’s Green Plan as an
example that “[c]apture by one national organisation [MOST/ACCAZ21] leads to sabotage and
parallel efforts by others’.*?

Admittedly, assigning SSTC and SPC with the task of leading CA21 signalled to the
international community that China's top leadership took sustainable development serioudly,
and sustainable development initiatives need a broader institutional approach than that of an
environmental agency. However, these arguments lose much of their idealistic flavour when
power-political motives are taken into account.

22 Interview G5.

2% Interview B16.

124 See executive summary in NEPA (1997).

2% Interview B15.

28 Interview G4.

127 By the term “Green Plan” is meant the “Trans-Century Green Plan”. The Green Plan aso has been translated as “The Trans-Century
Engineering Green Project Plan” or “The Trans-Century Green Project Plan”.
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“Who has the responsibility? In China, all ministries, departments, agencies
and businesses say that they are the right ones to do exactly the job you want
done. However, the fragmented institutional system, and the infighting
between these actors, influences China’s ability to utilise new environmental
technology in a negative way.”

Gunnar Mathisen, Environmental Councillor, Norwegian Embassy in China

Division of responsibilities ACCA21 vs. MOFTEC unclear: In Figure 5.1 above, MOFTEC was
the only organisation being placed outside both the circle illustrating the CA21 administration
and that showing the area directly related to the project. While it is obvious that marine ail
pollution is not MOFTEC' s “core business’, the fact that it has been almost completely left out
of the administration of a large programme involving considerable amounts of foreign
financing, to the benefit of an organisation set up only for this purpose (ACCAZ21), is
extraordinary. According to Lunde et al. (1995 68), “priority projects (...) have not been
sufficiently anchored in the Ministry of Foreign Trade and Economic Co-operation
(MOFTEC). Agenda 21 clearly falls into the category of projects that MOFTEC has to handle
and approve.” The CA21 projects were assembled in the two Priority Programmes for CA21 in
order to make them more appealing to foreign government institutions and private investors.
However, the projects were not fully approved according to formal project procedures.
MOFTEC was enraged because they claimed ACCA21 had kept MOFTEC out of the CA21
process. “MOFTEC should get funding to channel to ACCA21. If this funding goes directly to
ACCA?21, it means trouble”.**® According to a very experienced senior official in MOFTEC,
“official channels were neglected”.

MOFTEC was very sceptical towards the Yantai project in particular; not only because the
financial aspects of the project were not clarified in advance, but because it was not approved
within the MOC system. MOFTEC sources said that “[w]e warned our Norwegian counterparts
about the problems, and told NORAD that this project would waste tax payers money, but
they would not listen”.'®® Nevertheless, MOFTEC sources claim that the Yantai project was
not treated different from any other project.

To the extent that MOFTEC has ever had a monopoly on the responsibility of listing projects

for Sino-foreign co-operation, this monopoly has de facto been broken down and its position is

128 | nterview G4.
129 | nterview G10.



contested. ACCAZ21 is not the only agency approaching foreign investors with a list of
environmental projects they need funding for. A MOFTEC interviewee said “[f]oreign
companies and governmental institutions can approach MOFTEC directly. We have a list of
priority projects’.**® However, so do SEPA, the Ministry of Construction, MOST, SETC,
municipal governments, and environmental organisations, just to name a few actors.**!

According to one interviewee, “ACCA21 was established out of a genuine wish to improve —
but has almost been counterproductive, at least in the case of Norway (...) The reason was the
organisational anchoring of the projects.”** As these projects were not handled through
MOFTEC, it was harder to get hold of mixed credits, even though projects were good. Until
1998, MOFTEC controlled mixed credits projects. It was aso involved in grant-financed
projects, but had tough rivals in SSTC and SPC.*** SDPC and MOST try to handle more and
more projects directly with their foreign counterparts. This strategy, while potentially in the
interest of both the foreign partner and the Chinese implementing agency, may very easily

backfire, as MOFTEC or MOF has the power to delay and even stop the projects.*3*

Another area of responsibility that has only partly been sorted out between MOFTEC and
ACCAZ21, is which agency that should be UNDP's main counterpart in China. In 1993-94,
UNDP wanted to strengthen ACCA21 by diverting more projects and more funding to the
centre. This enraged China International Centre for Economic and Technica Exchange
(CICETE), set up specifically by MOFTEC to be UNDFP's counterpart in China as early asin
1985. According to a MOFTEC source, the minister of MOFTEC, Wu Yi, protested directly to
Deng Nan, responsible for ACCA21 within MOST. Under UNDFP's new resident
representative, more projects have been diverted to CICETE again.**

Lack of co-ordination between Local Agenda 21 initiatives and CA2I priority project
implementation: 1t is still not resolved which central-level bureaucracy should co-ordinate the
Loca Agenda 21 centres, leading groups etc. being developed in China's provinces,
municipalities and cities. According to a resolution from the State Council (China's highest-
ranking bureaucratic organ), ACCAZ21 is supposed to co-ordinate the implementation of Local

130 | bid.

! Interview B15.

22 Interview G3.

133 Thisis confirmed in Sgrbye (1997¢).

¥ Interview G3.

1% Interview G4. See also the discussion on lack of co-operation between CICETE and ACCA21 with regard to Local Agenda 21 co-
ordination below.
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Agenda 21s in Chinese provinces, municipalities and cities (ACCA21 1995a). However, partly
because ACCAZ21 is not a separate government organisation, but attached to MOST, none of
the LA21 centres seemingly report directly to ACCA21.**® Instead, the centres have been
integrated in or attached to different existing bureaucracies in different localities. Some LA21
offices are under the auspices of SEPA because they are hosted by local or provincial EPBs.
Others are under the local science and technology commissions (e.g. under the Ministry of
Science and Technology (MOST)), and yet some are under the local Planning Commission
(e.g. under the State Development Planning Commission (SDPC)). For example, Benxi’s LA21
centre is under the administration of the municipa EPB, and therefore is financed by the
municipal government. Wuhan's LA21 centre is under the Municipa Planning Committee. In
Shenyang, the responsibility for the LA21 centre is located to the local EPB. LA21 centres
administered by local EPBs report to their local government, and — perhaps — to SEPA. The
centre in Benxi sometimes reports to MOST, and sometimes to SEPA. This does not exactly
facilitate co-ordination.*?’

Furthermore, UNDP has given China International Centre for Economic and Technical
Exchange (CICETE, under MOFTEC) the responsibility for the implementation of pilot
projects for development of Local Agenda 21s in Shenyang, Benxi, and Wuhan municipalities.
Despite of this, CICETE has very little— or no — direct contact with ACCA21.%%®

CA21 projects have been or are implemented by a large number of different actors. Some
projects were started long before Local Agenda 21 centres were established, and there seems to
be few or no links between the Local Agenda 21 centres and the projects that are currently
under implementation. As returned to below, thisillustrates that priority projects are associated
with the implementing agency, not Agenda 21. The Local Agenda 21 centres are integrated in
different parts of the existing bureaucratic structure rather than the CA21 administration, and
therefore do not function as comprehensive and co-ordinating agencies for CA21 activitiesin a

given city or province.

However, a positive sign is that the Local Agenda 21 initiatives now seem to be co-ordinated
with the already established pilot zones for sustainable development. These have their origins

1% |ndeed, this is also an indication of vertical fragmentation, in the sense that ACCA21 only to a very limited extent controls what could be
regarded as its lower-level replicates. However, | have chosen to highlight the horizontal fragmentation aspects here, as they are seemingly
more dominant.

37 Interview G4.

1% Thisis confirmed by both ACCA21 and CICETE interviewees (interview G4 and G2, respectively).
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in the experiences of Comprehensive Experimental Communities for Social Development,
which were started as early as 1986 by SSTC, SPC, the State Commission for Restructuring
Economy, and 20 other ministries under the State Council. In 1995, 18 nationa level and 40
provincia level pilot zones for integrated sustainable development had been established
(ACCA21 19954q). “During the Ninth Five-Year Plan period, more of the priority projects will
be implemented in existing and new national and provincial pilot zones for sustainable
development”, ACCA21 (1995a) proclaimed in its report on the progress of CA21. Such co-
ordination has unfortunately not been the case in the Yanta project. The Mupin area, within
the borders of Yanta city, is one of the pilot zones for sustainable development. However,
neither YMSSB nor MOC interviewees knew of the project (ACCAZ21 did, however).

Lack of co-ordination between formulating and implementing agencies: Other ministries regard
ACCA21 as belonging to the Ministry of Science and Technology (MOST). As a result,
according to one interviewee, they resist interference from ACCA21 in the implementation of
the CA21 projects they have been assigned responsibility for.*> ACCA21 interviewees have
adapted to this view, although ACCA21's mandate (as stated in CA21 documents) is rather
broad. Says one: “[i]f our help is not wanted, we will withdraw from the project. We have too
many other things to do, and after al it is their [the implementing agencies'] and not our

projects.”**

Another indicator of the lack of co-ordination between actors formulating CA21 White Paper
and those carrying out the projects that were to embody the ideas of this White Paper, is that
the profile of the priority projects is not well co-ordinated with overall CA21 objectives. The
profile of the Yantai project seems to result from two characteristics of horizontal
fragmentation: lack of co-ordination, and consensus building. One possible reason why MOC
was awarded the responsibility for the project even though it was obviously not too well
prepared in advance (cf. the changing of project site and the problems involving financing)
could be that this was the only project in the 1994 Priority Programme that MOC is responsible
for.** Thus, the fact that Project 6-8 was selected could be regarded as part of a strategy to
spread benefits from international co-financial and technological operation on as many actors
as possible to maintain consensus and good relations (cf. Economy 1994).

139 | nterview G10.
140 | nterview G2.
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The accordance between the objectives of Project 6-8 and the objectives of CA21's Ch. 12E —
to which the description of the Yantai project in the 1994 Priority Programme refers — is
unclear, at best. Oil spill prevention and control is never explicitly discussed in Ch. 12E. In Ch.
14, on the other hand, especially section 14F on “Sustainable Development and Conservation
of Marine Resources’ (CA21 1994: 158-164), marine oil pollution is more explicitly dealt
with, even though its focus is on the management and monitoring of fishery resources and
marine natural reserves. For example it suggests “[b]uilding facilities at harbour areas to collect
used ails (...) from ships” as one of three actions for protecting the marine environment (CA21
1994: 162, point 14.74). It is adso stated that “ China will continue to co-operatively study (...)
sea area pollution control and management technologies, and the models for the forecast of ail
spill drift movement” (CA21 1994: 164, point 14.77). While it has not been possible to
confirm, Ch. 14 was probably drafted by SOA, with little or no consultation with other actors.

The introduction to the 1994 Priority Programme (PPCA21 1994. 1) ascertains that the basis
for its formulation is “[o]verall strategy, programme areas of China's Agenda 21, and the
foundation laid down by the previous work”. However, it is quite illustrating that searches for
the terms “oil spillage” and “oil spill” in China's Agenda 21 (a 250-page document) — on
which the PPCA21 1994 was supposed to be based — return no matches at all. The central topic
of Ch. 12 in CA21 is how to achieve industrial reform and launch initiatives for sustainable
development in industry, and secondly, to make the transportation and telecommunications
sectors in China more effective in order to contribute to sustainable development. The
environmental aspects of these two objectives, for example in terms of increased pollution, are
only touched upon very briefly, and the environment and development dimensions are not
trested in an integrated manner. Within the section on sustainable transportation and
communications, highways, railways and aviation are the sectors most focused on. Marine
transportation does not seem to be among the priority areas.**? Therefore, a project focusing on
marine oil pollution from ships does not seem to fit the framework of this chapter at all.

As regards the Yantai project in particular, it is located in the middle of nothing less than a
bureaucratic minefield. The field of marine oil pollution policies and projects is characterised

by fragmented, overlapping and unclear areas of responsibility, and, consequently, institutional

11 MOC proposed three projects — only 6-8 was chosen. The two other projects aimed to prevent explosions when storing coal powder at sea,
and to prevent pollution when loading and unloading coal, respectively (interview G12).

142 Ch. 12 does mention the need to “develop coastal marine transport* (12.71), to “[r]enovate old harbours to make use of their potentials’
(12.76) and to “raise shipping standards’ (12.77), however, these initiatives are all seen as part of an effort to make transportation more
effective, and not as an environmental measure.
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infighting.**® The result has been conflicts and further environmental degradation. Everything
from a “super marine ministry” to interministerial co-ordinating committees has been
suggested to improve the situation (Lu 1990: 366, 376). According to the Marine
Environmental Protection Law (MEPL, 1983), SEPA should be in charge of implementing
it SOA has had the responsibility for pollution from development and exploration of
offshore oil and the offshore dumping of waste. The Maritime Safety Superintendent Bureaux
under MOC were to take care of pollution from ships. The State Administration of Aquatic
Products of the Ministry of Agriculture is responsible for waste from ships in fishing ports,
environmental departments of the Military handle waste by military ships, and provincial EPBs
have been responsible for pollution from coastal engineering projects and pollutants from land
sources (Lu 1990: 373). When technologies to avoid, monitor, control or remediate marine
pollution are to be considered, even more actors become involved. Most of the above-
mentioned ministries and agencies have their own marine science and technology development
programs. So do the State Economic and Trade Commission (SETC),** and the Ministry of
Science and Technology. China Corporation of Shipbuilding Industry, a ministry-level
company, also has stakes in the matter, as does SDPC, in terms of planning and resource

allocation.

The implementing agency in the Yantai project is MOC. However, it might just as well have
been State Oceanic Administration (SOA) or SEPA, which seem to be the two other main
bureaucratic actors within the field of marine oil pollution from ships. The division of
responsibilities between these three bureaucratic actors in the field of marine environmental
protection has never been quite clear. For example, SEPA is sometimes regarded as having
comprehensive authority over marine oil pollution (see eg. Pu 1997: 891), while MOC
interviewees downplayed the role of SEPA amost completely.’® Interviews with MOC
officials at different levels also reveal vague conceptions of the division of responsibilities
between SOA and MOC's Maritime Safety Administration.™*’

MOC interviewees described a linear process from the point MOC sent the application for
Project 6-8 to ACCA21 to a fully implemented project in Autumn 2000. However, a key

43 The central authorities also acknowledge this. See e.g. the article “Marine conservation atop State's agenda’ in the government mouthpiece
China Daily, 8 June 1998.

1 However, the MEPL was revised in 2000, and this directive seems to have been adjusted somewhat — see the discussion of SOA'’s relative
organisational strength in Section 5.3.

145 SETC inherited the research portfolio of the Ministries of Petrochemical Industry, and Geology and Mineral Resources, respectively, after
overtaking them in the 1998 government restructuring.

8 |nterview G12 and G13.
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person that has worked at ACCA21 since it was established in 1993, who has been able to
follow the project from the application stage, points to problems of overlapping jurisdictions
and the possibilities of bureaucratic battles:

“There were problems in defining who should be responsible for the project. There is currently no legal
framework specifying which institution should be leading in the area, and the division of labour between
institutions, but the leading institution should be — and will be — the SOA. MOC had money and gave

priority to the issue of emergency centresin harbours at that time, so they got the project”**®

After years of bureaucratic infighting, contours of a de facto bureaucratic division of labour in
this field could be detected before the 1998 restructuring: MOC had the jurisdiction over
activities in harbour areas, while areas outside the harbour were considered to be the
responsibility of SOA. SEPA and its local-level satellites mostly kept their activities onshore.
In other words. when oil spills are still at sea, they are the responsibility of the local Maritime
Safety Superintendent Bureau, on behalf of the central government. When the oil spillage from
ships reaches the shore, it is the responsibility of the EPB on behalf of the local government. If
offshore equipment other than ships is involved in the oil spillage, the local SOA has the main
responsibility, on behalf of the Ministry of Land and Natural Resources. To my knowledge, it
is not specified who has the overall authority in situation where two — or even al three —
jurisdictions are being involved.

MOC, SOA and SEPA have launched overlapping and to some extent competing initiatives
within the field of marine oil pollution. First, ACCA21 interviewees suggest that the Ministry
of Communications (MOC) had plans for centres for marine oil spills before the inclusion of
the Yantai project in PPCA21 1994.*° They also suggest that Y antai was one of these centres,
and that the project therefore confirms the suspicions of one interviewee that many CA21
projects were actualy projects that were in the pipeline anyway, which were “repackaged” in
order to obtain foreign funding. However, thisis denied by MOC sources.**

Second, SEPA has aso launched major initiatives in the field of marine environmental
protection. NEPA’s own action plan for China's Agenda 21 emphasised, among other things,
natural resources conservation and environmental protection in oceans (ACCA21 19953). In

147 | bid,

18 | nterview G2.

9 Interview G2 and G9.
130 | nterview G12 and G13.
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autumn 1998, SEPA published a draft action plan to clean up the Bohai Sea within 2030 (Zhu
1998). The project supports SEPA’s plan for “total amount control” of a series of major
pollutants, including oil pollutants. The plan has aimed to reduce oil pollution to the level
registered at the end of the 8th Five-Year Plan period within the end of 2000.™" The draft
action plan for the Bohai Sea suggested focusing on 13 cities around the Sea, among them
Yantai. The draft also singled out ships and oil platforms (together with industrial enterprises)
as the main polluters, which must meet national standards for pollutant discharge according to

a specified time schedule.

However, the contents of the final version of the action plan, called “Turning the Bohai Sea
Into the Blue Sea,” published in September 2000, had seemingly changed. Although the use of
the word “sed’ in the title suggests a comprehensive project, the focus now seems to be more
on restoring the environment around the Bohai Sea, than in it. Indeed, it is emphasised that the
plan “will concentrate on bringing erosion-related pollution under control and improving the
Bohai coastline”, and that the emphasis should be on sewage treatment plants, tree planting and
heavy industrial pollution.'®* Nevertheless, the plan has a total budget of over 7 billion USD.
Furthermore, ships and offshore facilities are included in the plan, as is monitoring. Both these
facts suggest conflict with MOC and SOA, respectively.

Third, The State Oceanic Administration (SOA) has implemented several projects overlapping
with the Yantai project in terms of jurisdiction. For example, between 1994 and 1999, SOA
conducted the “Maritime Pollution Prevention and Control Project in South Asian Maritime
Space”, in co-operation with UNDP, the Global Environment Facility and the International
Maritime Organisation.>® The project mostly focused on pollution at sea, just like the Yantai

project, and it was a pilot project as well.

In 1996, SOA issued the “Ocean Agenda 21”. In China s report to Earth Summit +5 (1997: 42)
it is stated that “[e]arly in 1995, a common understanding on the principal strategy, objectives
and countermeasures of China s maritime work in the 21% [c]entury was reached after several
discussions organised by the State Oceanic Administration (...) attended by local governments

181 «“The Plan for Total Amount Control of Major Pollutants Discharge in China During the Ninth Five Year Plan”, URL:
http://www.zhb.gov.cn/english/plan/total p-right.htm (23 November 2000).

152 See ChinaOnline 14 September 2000, http://www.chinaonline.com/topstories/000914/1/B200090819.asp (15 September 2000), and “Sixty
Billion Yuan for Bohai Sea Environmental Protection”, People’s Daily, 31 July 2000, URL:
http://english.peopledaily.com.cn/200007/31/eng20000731 46895.html (31 August 2000).
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in the coastal areas (...) [and] marine research specidists’. MOC and SEPA were not
mentioned. The section on China's Oceanic Agenda 21 continues by mentioning MOST,
Chinese Academy of Sciences and the Ministry of Agriculture as “maor governmental
agencies involved in co-ordination of domestic oceanic efforts’. Again, neither MOC nor
SEPA is mentioned. This indicates that little or no consultation had taken place with the other
bureaucracies involved in marine sustainable development.”™* Xu (1998), a SOA researcher,
mentions that “there are some other professional monitoring networks such as [the] networks
of [the] transportation [ministry]”, but that these “are working on marine environmental
monitoring for their special needs’. Implicitly, SOA heads the only comprehensive and

impartial monitoring network.

According to SOA’s self-description, it is “the lead agency responsible for China's ocean
policy making and overal management”.’® SOA’s self-perception, as being the leading
agency responsible for China's ocean policy making in genera as well as supervison and
management of the marine environment, is not in agreement with MOC's and SEPA’s
definitions of their own jurisdiction, especially as SEPA after the 1998 government

restructuring has been supposed to play a co-ordinating role in national environmental policy.

Furthermore, SOA, on behalf of MLR (Ministry of Land and Resources), has taken charge of
the further development of China s oceanic environmental monitoring network. The network,
initiated in 1986, is also to monitor oil spills. Given the fact that the press release published
when the network was proclaimed a national network in 1998 stated that “[t]he development of
oceanic environmental monitoring should abide by China’'s Agenda 21 (...) and the China
Ocean Agenda 21" (Liu 1998), it is interesting to note that, according to MOC interviewees,
there has been little (if any) co-operation between SOA/MLR and MOC on the planning of the

Yantai project.**®

This is somewhat peculiar — one would believe it to be in SOA’s interests to
have MOC strengthening control of oil pollution because SOA is responsible for the country’s

more than 60 oceanic environmental protection zones.

153 Ministry of Land and Resources, “Survey of China s Marine Resources’, URL: http://www.mlr.gov.cn/english/pMarine%20Res.html (20
January 2001). See aso “People's Republic of China — Integrated Coasta Management Country Profile’, URL:
http://icm.noaa.gov/country/China.html (20 January 2001).

1% A reliable indication is that the MOC interviewees contacted had neither read or obtained the Ocean Agenda 21; said that MOC had not
been co-operating with SOA in the development of its Ocean Agenda 21; and thought it was natural that each ministry and agency formulated
its own action plan in order to follow up the CA21 initiative. According to two MOC interview G12, MOC should publish its an action plan of
its own one of these days, if it has not already been published.

1% Ministry of Land and Resources  (2000), “Survey of China s  Marine  Resources’,  URL:
http://www.mlr.gov.cn/english/pMarine%20Res.html (20 January 2001).

3 Interview G12.
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Furthermore, it would be natural for an agency responsible for monitoring of marine oil
pollution and an agency responsible for preventing and controlling oil spill accidents to discuss
matters of common interest, or co-ordinate their efforts to develop the marine safety
infrastructure. Even more so when one of these has published an overall plan for sustainable
development of ocean areas and the other is implementing a pilot project on oil spill prevention
and control that it hopes to replicate in as many harbours as possible. It is also interesting to
note that it took 12 years for SOA’s environmental monitoring network to become officially
approved, athough SOA itself pictures the establishment of the network as a joint effort of
“over 100 departments’, among them “environmental protection, communication, ocean water

conservancy, aquatic production and [the] military”.*’

Horizontal fragmentation has also played a role on lower territorial levels. The Bohai Sea
borders Liaoning, Hebeli and Shandong provinces, as well as Tianjin Municipality. One of the
main reasons why SEPA has initiated its campaign to clean up the Bohai Sea is probably that
there has been a lack of co-operation between the cities and provinces surrounding the sea in

the field of marine pollution prevention.'*®

The division of responsibilities in an emergency situation between YMSSB — being directly
under the central government — and the local government, seem vague. As mentioned in
Section 4.2 the MEPL divides responsibility for protection of marine areas between the EPB,
the Maritime Safety Administration, the Oceanic Bureau, and the fishery authorities in a
locality, in addition to the Navy. Relevant companies, port authorities, and search and rescue
centres aso will have to participate if an emergency occurs. Different units control the
equipment necessary for handling oil spill emergencies, but according to the YMSSB
interviewee, they can be mobilised in a co-ordinated way. However, the same interviewee both
said that “the local government (...) isin a commanding position”, and that “[I]f there is an oil
spillage accident in this area, emergency action will be co-ordinated from this centre”. As the
centre is established under the authority of YMSSB, this definition of authority structures
seems at best unclear; who is in charge when an oil spill occurs outside Yantai — YMSSB, or

the local government?

157 SEPA (2000), “Oceanic Administration Departments Implementation of CBD [the UN Convention on Biological Diversity]”, URL:
http://www.sepaeic.gov.cn./biodiv/devt imp en/ocean dept.html (20 January 2001).
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ACCA21 has made attempts at cross-sectoral co-ordination of initiatives between the
governmental actors involved in the Yantai project. After the project was listed, but before
Norwegians were introduced to the project, ACCA21 convened research institutions,
government and industry (MOC, SOA, research ingtitutes under MOC and SOA, and China
National Offshore Oil Corporation, among others) for a policy dialogue.** These actors did not
convene to discuss the Yantai project in particular, but to discuss International Petroleum
Industry Environmental Conservation Association’s experiences with oil spill emergency
response. According to ACCA21, such meetings were held for very few of the other CA21
priority projects — in other words, it is no reason to believe that the Y antai project is a negative
exception to the rule regarding interministerial co-ordination.

On a general level, another initiative from ACCAZ21 to promote cross-sectoral co-ordination in
the implementation of CA21 is the China's Sustainable Development Networking Program
(CSDNP). It is connected to a large international network, established as a consequence of
Agenda 21. CSDNP's objective is to promote the sharing of information between government
agencies, academic institutions, enterprises and non-governmental organisations and the public
via Internet, and develop information services facilitating the implementation of CA21 and the
priority programmes both nationally and on the local level (Finamore and Anwar 1993).*®
Information sharing and co-ordination has increased because of CA21, but that there is a lack
of information sharing culture among Chinese bureaucracies, and that such a culture cannot be
changed overnight.®* Huang (1998: 22) notes that “[t]he implementation of CSDNP has faced
the dual chalenge of meeting the extensive information requirements from each central
ministry and local government bodies while also overcoming the obstacles which presently
prevent such information exchanges’. One of the international consultants who reviewed the
project description for this project was sceptical towards its feasibility, but added, “on the other

hand, one has to start somewhere” .2

158 The central authorities acknowledge the lack of interprovincial co-ordination. For example, in the article “ Special forces should tackle oil
spills” in the government mouthpiece China Daily 23 October 1998, Wang Hongsheng, chief of the Ship Safety and Environment Protection
Division of Ningbo Maritime Safety Bureau under the Ministry of Communications says that “[c]o-operation between different regions and
provincesis still weak when it comes to dealing with leakage emergencies (...) [i]t can lead to disastrous sea pollution.”

1% There seems to have been at least one more initiative from ACCA21 for interministerial co-ordination related to the Yantai project,
athough ACCA21 interviewees did not mention this. In afax to Norwegian actors in Project 6-8 dated 23 September 1994, Liu Peizhe (then
director general of ACCA21) wrote that “we [ACCA21] are organising and co-ordinating relevant sectoral and local agencies to feather the
preparation of the project in order to work out a concret[€] and practical project proposal”.

160 ACCA21 (1995c) “China's Sustainable Development Networking Program (CSDNP):  Feasibility Study”, URL:
http://www.acca2l.edu.cn/scnfscl.html (20 September 1999), ACCA21 (1995d) “United Nations Development Programme - Project of the
Government of the People’s Republic of China’, project document, URL: http://www.acca21.edu.cn/schinapr.html (20 September 1999).

181 ACCA21 (1995c), “China's Sustainable Development Networking Progran (CSDNP): Feasibility Study”, URL:
http://www.acca2l.edu.cn/scnfscl.html (20 September 1999).

182 Interview N7.
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To summarise, the implementation process of the Yantai project has in fact not included so
many actors. MOST (ACCAZ21) has been the most important on the central administrative
level, while MOC (YMSSB) has been the key actor in the project issue area as such. In direct
opposition to the argument underlying the choice of the number of actors as a criterion for
horizontal fragmentation, the problem seems to be that too few actors are included in
implementation processes, rather than that too many actors are involved.

This is because the division of responsibilities between different bureaucracies involved in or
related to the Yantai project is unclear, the jurisdictions of these organisations overlapping, and
— consequently — the level of interministerial conflict rather high. This is true both for the
organisations related to the co-ordination of the CA21 projects centrally, and the bureaucracies
related to the field of marine oil pollution. Some of the conflicts were not fully resolved by the
1998 central government restructuring. The CA21 administration’s half-hearted attempts to co-
ordinate relevant actors in the issue area have only had very marginal effects.

5.2 Vertical fragmentation

Can the implementation process of the Yantai project be characterised as vertically fragmented
or verticaly integrated? The indicators according to which the question is to be examined are
the extent of co-ordination between different levels of the implementing organisations, and the
relative influence of these bureaucratic levels in project implementation. The documentation
will concentrate on processes between different levels of the main implementing agency,
MOC. The central-local relationship within the CA21 administrative structure will also be
touched upon.*®

Below, it will be argued that the implementation of the Yantai project has been characterised
by vertical fragmentation, for the following reasons:
The project implementation process has been top-down initiated, and therefore has not
been anchored locally to a sufficient extent.
There is a lack of a clearly defined CA21 administrative structure on lower levels of

government.

182 However, this was indirectly covered through the discussion on the fragmented authority over the Local Agenda 21 bureaucraciesin Section
5.1 above.

95



Local-level actors have their own agenda, separate from that imposed on them by
central-level bureaucracies.

Severa of the Ministry of Communications subsidiaries have rivaled to become the
site of the Y antai project.

The distribution of responsibilities between central and local levels related to project
financing has been vague, and therefore open for negotiation.

Top-down initiated project process — lack of local anchoring: 1t has frequently been claimed
that proposals for PPCA21 1994 projects came from central as well as local levels. However, it
seems that most proposals came from central level organisations, and that these organisations
had not co-ordinated their efforts too well with the local level bodies on which they would
depend in order to implement projects successfully. The Yantai project was no exception in
this regard. 15-19 April 1996, more than one and a half years after YMSSB had its first
meeting with six representatives from NOSCA, in Beijing. All the previous meetings had been
held between NOSCA and central-level authorities.

The Norwegians had expected that since the Yanta project and the other Sino-Norwegian co-
operation projects under CA21 were priority projects, they would be well prepared. However,
the CA21 priority projects had neither gone through prefeasibility studies nor feasibility studies
before they were presented in PPCA21 1994. This came as a surprise for the Norwegian
companies and consultants. Sverre Bergh Johansen, then Norwegian Ambassador to China,
clearly uttered the Norwegian discontent with the Sino-Norwegian co-operation projects in a
speech at the opening ceremony of the “Second High-Level Roundtable Conference on China's
Agenda 21” (Bergh Johansen 1996: 76):

"...dfter dmost three years and high costs for the companies involved, very little progress has been made
in the realisation of the projects. Our experience from these projects leaves the impression that the
projects were approved more as a whole programme than at the level of each individua environmental
project. It seems that the projects have to be approved by the different Chinese authorities just as any
other project. | think it was expected that the projects were more mature and elaborated when they were

introduced to the international community in 1994.”

This message could not be misunderstood. It was among the extremely few critical words
uttered at an occasion inviting for the praising of past efforts as well as discussions on future

co-operation rather than the critical evaluation of past and ongoing projects. However, the
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Norwegians did not seem to have realised that although SSTC and SPC (who spearheaded the
CA21 programme) were powerful supraministerial commissions, they did not have the
mandate to guarantee for the implementation of every single priority project. This was
particularly the case with projects whose successful implementation hinged upon the active
participation of other ministries' local-level actors, with whom they had varying degrees of
contact and control. The Yantai project is a good example of this.*®* Thus, as pointed out
relatively early in the CA21 implementation process by Lunde et al. (1995: 58), the Agenda 21
strategy has “so far not [been] well integrated at the provincial and local levels’.'®

No clearly defined CA21 administrative structure on lower governmental levels: One aspect of
the lack of CA21 anchoring on the local level, is that ACCA21 does not have a well-defined
and well-established structure of bureaucratic satellites at the provincial and local levels on
which to depend in following up the local implementation of CA21 projects. However, this

will not be elaborated on further in this section. ¢

YMSSB’s separate agenda. Even clear weaknesses in terms of co-ordination between MOC
centrally and YMSSB have been pointed to in this section, the central bureaucracy generally
seems to be able to control its satellite in Yantai. MOC has a leadership relationship (/ingdao
guanxi) to YMSSB, which for example implies that MOC provides YMSSB’s funding,
controls its number of staff, and may make other organisational changes if deemed necessary
(see below). YMSSB and MOC sources have both said jokingly that part of the reason why the
Yantai project in their opinion was being successfully implemented was the project’s feminine
profile. The initiator in MOC’ s Science and Technology Department, Department of Planning,
the chief engineer at the Planning and Design Institute as well as the person in charge of

YMSSB during most of the implementation process have al been women.

A restructuring of the marine safety administrative apparatus in 1998 has seemingly
strengthened MOC's central-level authority in the field, at the cost of local governments.
Before 1998, most harbours had one safety supervision agency directly under MOC, and one
under the local government. In this period, the end user of the Yantai project, Yantai Maritime

%% To illustrate the difference between two CA21 priority projects: The Yantai project (implemented by MOC and dependent on MOC's
subsidiary in Yantai for success) has run arisk of not being successfully implemented, e.g. because it is detached from the “implementation
centre”. The establishing of the Centre for Environmentally Sound Technology Transfer in the premises of ACCA21, owned by SSTC which
also leads the CA21 programme, is much more likely to be implemented successfully.

165 This was also pointed out in interview PNBI 1.

186 For more details, see discussion on the fragmentation and overlapping responsibilities related to the administration of Local Agenda 21
administration and initiativesin Section 5.1 above.
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Safety Superintendent Bureau, was in charge of marine safety matters. It was under MOC’s
direct authority, meaning that MOC appointed its employees and financed its operations. It also
received guidance from local authorities, although it did not have much contact with the local

government.**’

Yantai Harbour Authority (YHA), on the other hand, was the local government
organ responsible for loading, unloading, and management of the harbour, and only received
guidance from MOC. However, in November 1998, the China Maritime Safety Administration
(CMSA) was established. The restructuring meant that YHA and YMSSB merged to one
agency, under the direct leadership of CMSA. CMSA has aso initiated a program against
maritime oil spills, both at a national level, and for each of the major sea regions (the North
China Sea, the East China Sea, the South China Sea and the Taiwan Straits).*®® Clearly, this
has strengthened MOC’s authority over marine safety and marine pollution. The pre-1998
system had obvious weaknesses. “ The overlapping set-up has caused ever-increasing problems
in (...) environmental protection, law enforcement and sometimes (...) extra fee-charging”,
the CMSA said in a remarkably open-hearted document published in China Daily.**®® Most
coastal agencies were reorganised at the end of 1999, while those related to inland waterways

lagged somewhat behind.*"

Nevertheless, before the restructuring, YMSSB had its own agenda. It was not only MOC's
bureau in Yantai, but also competed with MOC bureaux in other cities along the coast for
resources and prestige. According to a YMSSB interviewee, it aimed to become the locus of
preparations for oil spill contingencies in the Beihai (North Sea) area'™ The local
representatives have also viewed the project as part of a strategy to position YMSSB to become
a central actor in China s follow-up of China s obligations towards the International Maritime
Organisation (IMO) — and the OPRC Convention in particular. Their hope has been that a
training base in co-operation with the IMO secretariat for the Pacific Asia area will be placed
in Yantai.'”> Obtaining CA21 Project 6-8 was an excellent first step towards strengthening
YMSSB's responsibility for co-ordinating oil spill emergency operations in the Beihai (North
Sea) area.

187 | nterview G13.

168 See “ China Implementing Program Against Maritime Qil Spill”, People’s Daily, 25 April 2000, URL:
http://english.peopledaily.com.cn/200004/25/eng20000425 39594.htm (20 January 2001), and “China’s First Qil Spill Emergency Programs
Take Effect”, People’s Daily, 4 April 2000, URL: http://english.peopledaily.com.cn/200004/04/eng20000404 38267.htm (20 January 2001).
189 Cited in “Marine safety and prevention of pollution given new emphasis in China’, The Bunker Bulletin, 1 March, 1999, URL:
http://www.bunkerworld.com/news/archivelgtr 99/bullet 010399 1.htm (20 January 2001).

0 See “China  sets up first maritime safety administration”,  Chinaenvironment.com, 19 June 1999, URL:

http://www.chinaenvironment.com/english/news/june99/0619marine.htm (20 January 2001).
" nterview G13.
72 bid.
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Rivalling subsidiaries: However, several other similar bureaux in the Northern Sea area have
amed for the same position. Therefore, behind the scenes, there has been considerable
competition between different marine safety bureaux — and port authorities — to get the CA21
Project 6-8. According to the leader for the implementation of the Yantai project at YMSSB,
“‘[e]verybody’ wanted the project (...) Maritime Safety Bureaux in Qingdao, Dalian and
Tianjin —all [harbours] related to the Beihai area— and even Yantai Harbour Authority”.*® As
mentioned in Section 4.2, Yantai Maritime Safety Superintendent Bureau (Y MSSB) lobbied to
take over the project. The current leader of the Yantal project at YMSSB confirmed that the
suggestion to change the project site from Qingdao to Yantai came from her.'’”* Other
interviewees confirm that “Beidaihe was also a relevant site for the oil spill contingency
planning centre placed in Yantai — especialy because China's top leaders spend their holidays

on the beaches there” 1™

and that “[i]n the beginning, both Nanjing, Zhuhai, Dalian, Qingdao
and Yantai all wanted the centre to be in their place. They tried through their own relations to

influence MOC” .17

It should be noted here that only three-quarters of the specified project area is under the
jurisdiction of the Yantai Marine Safety Superintendent Bureau area (MOC 1996) — the rest is
under the corresponding agency in Dalian, which does not figure among the implementing

agencies of the project.

Another area where YMSSB has had a different agenda than MOC centrally is the techno-
organisational profile of the Yanta project. YMSSB has been far more hardware-oriented than
MOC, which took a more comprehensive perspective of the project (see also Section 7.2.2).
While MOC agreed with the Norwegian representatives that capacity building should be an
important aspect of the project, YMSSB pressed on for more focus on equipment. According to
a Norwegian interviewee, “MOC’s local department in Yantai defined what they should do
themselves. MOC centrally tried to control them, but could not. Y antai wanted to press activity
towards equipment, and do the planning themselves.”'’" Another agreed: “MOC and Y antai
said different things to us (...) The difference in interests was most profound in the beginning
of our engagement, in 1994 — after all, this problem became smaller later on in the project

73 | bid.

7% 1 bid.

8 Interview B13.

178 | bid..For more details of possible strategies employed by the harbours competing for the Yantai project, see Section 7.2.1 below).
7 Interview PNBI 1. See also Section 7.2.2 below.
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negotiation process. However, what was consistently unclear was the distribution of power

between local and central authorities.”*"®

Financial distribution of responsibilities vague: The point where this distribution of power
between YMSSB and MOC perhaps has been most unclear and the differences between the
two have been largest, has been project financing. MOC sources claimed YMSSB sought
financing from local companies, but that this turned out to be impossible. However, the
YMSSB representatives said that they had never made contact with any local banks or other
agencies for financing. One of the reasons they gave for this was that “[tlhe Ministry of
Communications is supposed to finance the project”, and therefore should “negotiate with
MOFTEC at the national level”.*” It therefore seems that the central and local level does not

agree on where funding should come from.

The co-ordination between MOC centraly and its subsidiary in Yantai in terms of meetings
and the sharing of information has been reasonably good so far. Furthermore, MOC’s central
control seems to have been strengthened after the establishing of China's Maritime Safety
Administration under MOC in Beijing, and the consequent merging of the Yantai Maritime
Safety Superintendent Bureau and Yantai Harbour Authority. However, YMSSB has had its
own agenda: it has i) competed with other harbours to become the site for CA21 Project 6-8 in
order to obtain a more central position in marine safety work in the North China Seg; ii) pushed
the financing responsibilities for the project upwards to MOC centrally; and iii) lobbied for a
higher hardware content in the project. As it has so far succeeded along most, if not all, these
dimensions, it is reasonable to conclude that its relative influence on the implementation of the
Yantai project has been unproportionaly large compared with that of MOC centrally. The
CA21 administration, on the other hand, has had limited ability to influence the course of the
project; it has so far not established a separate bureaucracy on lower administrative levels like
the city of Yantai.

5.3 Relative organisational strength

In the analytical framework, it was suggested that the organisational strength of implementing
organisations compared to their opponents would become important for implementation of

178 | nterview PNBIS.
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environmental technology projects if implementation of these projects were to be characterised
by horizontal and vertical fragmentation of authority. As seen above, the implementation
process of the Yantai project has been marked by such fragmentation. This section is to
examine whether or not the agencies implementing the Yantai project are organisationally
weaker or stronger than their opponents, in terms of administrative capacity (personnel),

jurisdiction, rank, and network (national and international organisational linkages).**°

On an administrative level, the successful implementation of China's Agenda 21 and its
priority projects hinges on the relative strength of its proponents on the administrative level.
The most important is the Administrative Centre for China’s Agenda 21 (ACCA21), under the
Ministry of Science and Technology (MOST). Scepticism towards China' s Agenda 21 has been
found most clearly in the State Development Planning Commission (SDPC),*®! the State
Environmental Protection Administration (SEPA) and the Ministry of Foreign Trade and
Economic Co-operation (MOFTEC). While calling the latter opponents may not be correct —
they have al taken part in projects under China s Agenda 21, and SEPA has published its own
sectoral Agenda 21 — their goals have often been counter to the further strengthening of
Chinas Agenda 21. Therefore, in order to understand the factors influencing the
implementation status of the project it is necessary to assess the relative strength of ACCA21/
MOST on the one hand and SDPC, MOFTEC and SEPA, respectively, on the other.

The role of ACCA21 is evolving. Until 1997, the centre was more of a national secretariat for
the daily administration of CA21. Its activity was focused at the follow-up of priority projects,
and key events like the working group meetings during the formulation of China's Agenda 21,
the two roundtable conferences in 1994 and 1996 to attract donors for CA21 priority projects,
and the 1997 National Report to the Earth Summit +5. While still having such a function,
ACCAZ21 is becoming more and more of a service centre, and its focus has been moved from
the co-ordination of different ministries’ efforts at the national level more towards the local
level, and towards particular industries.*® However, ACCA21 suffers from being dependent on

other agencies for funding. According to one source, “ACCA21 had no money. [It was| very

™ Interview G13.

18 Conclusions on different actors’ relative organisational strength obviously depend on comparisons between the documented values for each
of the other bureaucracies involved in CA21 administration and the issue area of marine oil pollution, respectively; therefore, conclusions will
be summarised at the end of the section instead of the beginning. It should aso be noted that the number of personnel given below should only
be taken as approximate indications. One of the reasons is that many organisations have numerous affiliates whose relations to the mother
organisation can often be rather vague (see Ch. 8.2.1).

181 This may seem paradoxical, as the then SPC was initially assigned responsibility for the formulation and implementation of China's Agenda
21 together with SSTC. However, the scepticism has to do with the fact that SSTC (now MOST) gradually took over the control of China's
Agenda 21.

%2 Interview G2.
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weak (...) One of its [ACCA21’' g tasks should have been finding eligible financing for the
CAZ21 priority projects through contacting the end user and the local bank, but it has not been

ableto do so.” 1%

The ACCAZ21 staff —which counts around 20 people, including the Centre for Environmentally
Sustainable Technology Transfer (CESST, see below) — is known for being “capable and
efficient”, but they also seem to have been known as being somewhat “arrogant and
aggressive’.™® ACCA21 has aso suffered from a reputation of having inexperienced
employees — quite natural for a newly established unit. ACCA21 interviewees admit this as
well:

“We were not that experienced in the beginning. We were not able to judge whether the suggested projects were

appropriate for Norwegian technology. Now we have |earned some lessons’ %

ACCAZ21 is responsible for “co-ordinating the implementation of China's Agenda 21 and the
Priority Programmes” (ACCA21 1995a). However, the formulation and follow-up of priority
projects is only one part of ACCA21’s responsibilities. Only one of ACCA21’s subdivisionsis
responsible for this. Thus, ACCA21 obviously does not have the necessary organisational
strength to keep control over a plethora of actors implementing CA21 projects. “We keep out
of projects because do not have capacity and because it is not our task to control
implementation”, says one ACCAZ21 interviewee. The problem, then, is no other organs

monitor CA21 implementation either — apart from the implementing agencies themselves.

In contrast to what was stated by the ACCA21 interviewee above, ACCA21's official mandate
is to monitor (and, to some extent, evaluate) CA21 progress, in addition to fund-raising, and
technical assistance if needed. ACCA21 was originaly under SSTC's Department of Science
and Technology for Social Development, and is now under MOST’s Department of Rural and
Socia Development. According to ACCA21 interviewees, even though ACCA21 has
department-level status, it needs a major liaison department like the Department for Rural and

Social Development in order to have enough political clout.*®®

183 |nterview B16. However, to my knowledge, locating eligible financing has not been among the responsibilities officially given to ACCA21.
% Interview G4.

185 Interview G2. Another good proof that the ACCA21 staff was inexperienced in the beginning is to be found in an internal UNDP memo
from September 1994. It states that “[a] ccording to ACCAZ21 this project does not necessarily need a feasibility study. Implementation could
start relatively soon”.

18 |Interview G2.
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ACCA?21 is supposed to serve as a bridge between domestic and international partners — and
between domestic partners as well — for the implementation of the priority programmes.
However, due to its short history, its national and international linkages are far more limited
than those of both SDPC and SEPA. It should be noted, however, that MOST has an extensive
network of science and technology representatives on Chinese embassies around the globe (see
below). ACCA21 itsalf pursues an active internet strategy to draw the attention of international
business as well as foreign governments and researchers. Its leaders have participated actively
in CSD activities, and it has sent numerous delegates to a number of international fora and
countries in the North to secure funding to the Priority Programmes.

The establishment of Centre for Environmentally Sound Technology Transfer under ACCA21
in 1997 seems to have strengthened ACCA21's position somewhat, especially in terms of
national and international linkages. The role of this centre is very much in line with the A21
goals of establishing regional clearinghouses for promoting the accessibility of information on
advanced environmental technologies. There are concrete plans to establish two similar centres

in southern and northern China, respectively.

The 1998 restructuring strengthened ACCA21 organisationally. The downsizing of MOST
resulted in that many previous MOST functions were outsourced to MOST’ s centres, among
them ACCAZ21 (see Section 8.2.1). As part of the restructuring, ACCA21 was awarded new
responsibilities within the areas of R&D, science and technology for disaster mitigation, and
life sciences (a new medical department has been established). More functions are likely to
follow in the time to come, one of them is the management of the R& D programme for alarge
Sustainable Development Communities project, lead by MOST and SDPC. The Director
General of ACCAZ21 is since 1998 directly appointed by MOST, which also indicates that
MOST places increased emphasis on ACCA21.*%’

At the time when China's Agenda 21 was launched, SSTC held a strong position in the
Chinese political system, the environmental sector being no exception. The State
Environmental Protection Commission (SEPC) was established in 1986. Here, ministers from
al relevant ministries came together four times a year to improve interdepartmental co-
operation in environmental questions. SEPC work was prepared, organised and led by SSTC,

187 The State Commission for Restructuring the Economy was part of the Leading Group for the Sustainable Communities Project until it was
reduced from a commission to an office in the 1998 restructuring process.
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with NEPA acting as secretariat. SSTC took many environmental diplomacy decisions, and
represented Chinainternationally, e.g. at the Earth Summit in 1992. In this period, SSTC seems
to have had ambitions to control the environmental sector in China, including NEPA, and
therefore objected to the plans for a separate ministry for environment. SSTC also took formal
CA21 leadership, and have gained control over ACCA21 by funding most of its activities and
providing most of its staff.*®®

As a result of the 1998 restructuring, MOST took over from the former State Planning
Commission the responsibility of drafting nationa medium- and long-term plans for national
scientific and technological development.’® Among the responsibilities transferred from
MOST to other bureaucracies was the authority over the State Bureau of Oceanography (now
called the State Oceanic Administration, see below), transferred to the Ministry of Land and
Resources (MLR). Its Rural and Social Development Department (headed by Vice-Minister
Deng Nan, the daughter of Deng Xiaoping) co-ordinates MOST’s CA21 work. It is responsible
for science and technology projects associated with population, resources, environment, health

and medicine, among them the experimental zones for sustainable development.'*

After the 1998 government restructuring, MOST has a staff of about 230. Its main
responsibility is to craft China's strategy for promoting economic and social development by
relying on science and technology. MOST is also very influential in the area of research and
development. One of its areas of responsibility is to co-ordinate the science and technology
work of State Council departments, various provinces, autonomous regions and municipalities,
including the ongoing reform of the science and technology system. Thus, it allocates much of
the funding for research in China, including environmental research. For example, al funding
for SEPA’s research is alocated by MOST. The ministry also has a central role in stimulating
foreign and domestic investment in science and technology, of which CA21 is an example.
Furthermore, MOST has the responsibility for a number of large technology development and
assmilation projects, even though much of this work has now been delegated to research
ingtitutions and local governments.

MOST has a strong international profile. Its International Co-operation Department is
responsible for foreign co-operation and exchange in science and technology, manages foreign

188 | nterview PGA4 and PGAS.
18 Department of International Co-operation, State Information Centre (2000b), “Ministry of Science and Technology”, URL:
http://www.cei.gov.cn/sicnet/si ccew/echn/al/cal02mst.htm (20 January 2001).
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science and technology aid, and directs the work of science and technology organisations as
well as scientific and technical officials abroad. The department is also responsible for
maintaining relations with science and technology organisations of foreign governments and

international organisations posted in China

The State Development Planning Commission (SDPC) lost some of its core functions during
the 1998 restructuring, mainly due to the gradual introduction of a market economy in
China™ It still exercises considerable influence over which projects are implemented in
different sectors in China. However, after the restructuring in 1998, it evaluates projects not in

terms of their economic viability but their accordance with political development goals.*®

Furthermore, while SDPC will still develop strategies and annual, medium and long-range
plans for Chinas economic and socia development, the State Economic and Trade
Commission (SETC) has taken over the responsibility for formulating and implementing
industrial policies. MOFTEC has been granted the responsibility for formulating policies on
foreign trade, economic co-operation and foreign investment, as well as the administration of
those import and export quotas that have not been left to the market.

The formulation of plans and financing affairs for major technical projects has been diverted to
MOST. Plans for the utilisation of land and resources are now the domain of the Ministry of
Land Resources; however, SDPC is still to participate in overall planning of water resources,
and is central in regional and sustainable development policy.

SDPC’s role in economic planning has been toned down somewhat. Its authority to fix prices
and control loans for specific projects has been considerably reduced. Rather than to specify
production targets for industry and transportation, as it did before, it is now to provide forecast
targets.

Apart from economic and development planning, SDPC is now responsible for formulating
policies for taxation, interest rates, exchange rates and the prices of certain commodities. It also
monitors China's foreign debt and export balance, sets the total size of fixed asset investment,

190 hig,

% Interview N7.

192 |nterview B15. Apart from interviews and other documentation, the information used in the discussion on SDPC’s relative organisational
strength is based on Department of International Co-operation, State Information Centre (2000d), “ State Development Planning Commission”,
URL.: http://ce.cei.gov.cn/echn/al/cal02dpc.htm (20 January 2001).
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including the management of state grain reserves, and conducts planning related to major
projects. SDPC is also engaged in the development of high-tech and knowledge-intensive
industries.

In drafting China's Tenth Five-Year Plan (2001-2005), SDPC has allowed a greater role for
market mechanisms. The main objectives of the plan are to harmonise economic development
with population growth, natural resource exploitation and environmental protection; and to

level out regional imbalances by developing central and western China.
SDPC has a staff of 590, in 19 functional departments.

The Ministry of Foreign Trade and Economic Co-operation (MOFTEC) replaced the Ministry
of Foreign Economic Relations and Trade (MOFERT) in March 1993.'% After the 1998
government reshuffling, the Ministry of Foreign Trade and Economic Co-operation
(MOFTEC) is now responsible for policy-making related to — and management of — foreign
investment and trade in China MOFTEC is also responsible for negotiating with foreign
governments or international economic and trade organisations (including the WTO
negotiations), and representing China in such organisations. Furthermore, MOFTEC devises
import and export development strategies, promotes and manages foreign investment in China
and China’s investment abroad (including aid); and considers applications from foreign-funded
enterprises for doing business in China as well as applications from Chinese firms to engage in
activities abroad. MOFTEC also participates in the formulation of taxation, exchange rates,
credit and pricing, and maintains contacts with commercial organisations of foreign embassies
in China.

Before the restructuring, MOFTEC was responsible for al projects involving foreign
financing, including mixed credits projects. After the 1998 restructuring, the Foreign Financing
Administration was placed under the Ministry of Finance (so was the responsibility for mixed
credits projects, and the task of negotiating and signing international agreements related to
external finance and foreign borrowing). The management of foreign governmental loans was
transferred to the Ministry of Finance and the China Import and Export Bank. This meant that
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MOFTEC's project portfolio — and thus its chances of skimming fees and profits from lucrative
international projects — was considerably reduced.’®* This also implied a loss of prestige,
according to MOFTEC sources.*® After the restructuring, the MOFTEC bureaucracy is to
become more clearly separated from the enterprises run by units directly affiliated to it. A
number of approva procedures have been delegated to relevant chambers of commerce, and a
number of planning routines (like issuing general import and export plans) have been
discontinued. However, as mentioned above, the formulation of policies for foreign trade,
economic co-operation and foreign investment and the management of general import and
export targets and quotas were diverted from the former SPC to MOFTEC.

MOFTEC has a staff of 457 people in 19 departments, of which a mgjority has an international
profile. Among these are separate departments for Asian, West Asian and African, European
and American, and Oceanian Affairs, as well as for overseas economic co-operation, and
international trade and economic co-operation. MOFTEC therefore has a comprehensive
international network.

Many studies have documented the inferior bureaucratic status of the State Environmental
Protection Administration (SEPA) compared to the planning, economic, construction and
industrial authorities (Ross 1988, Edmonds 1994: 255-256, Sinkule and Ortolano 1995, Jahiel
1997, 1998). However, the environmental bureaucracy has been relatively strengthened since
the launching of China' s Agenda 21, compared to the CA21 administration.

In the 1998 restructuring, SEPA (together with the custom authorities) was the only agency
promoted to ministerial status. SEPA is now a ministerial-level authority directly under the
State Council responsible for environmental protection. This was remarkable, as the whole
point of the restructuring was to reduce the number of ministries considerably. It has also been
signalled that there exists a clear plan to increase SEPA’s standing further from its current
“deputy-ministerial” to full-fledged ministerial status when the central government’s resource
situation isimproved (Lo and Leung 2000: 678).

198 Apart from interviews and other documentation, the paragraph on MOFTEC's relative organisational strength is based on ChinaQunique
(2000), “Ministry of Foreign Trade and Economic Co-operation”, URL : http://www.chinaunique.com/moftec.htm; Department of International
Co-operation, State Information Centre (2000f), “Ministry of Foreign Trade and Economic Co-operation”, URL:
http://ce.cei.gov.cn/echn/al/cal02fte.htm; Ministry of Finance (2000), “Role of the Ministry of Finance”, URL: http://mof.gov.cn/eng/index2-
rolehtm; Department of International Co-operation, State Information Centre (2000g), “Ministry of Finance”, URL:
http://ce.cei.gov.cn/echn/al/cal02mfe.htm (all 20 January 2001).

194 As the Ministry of Finance (MOF) took over the Foreign Financing Administration only after the Sino-Norwegian co-operation had been
discontinued, MOF is not focused upon in this overview of relative organisational strength.

19 |nterview G4 (MOFTEC source).
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As SEPA has recently been granted ministerial position, and as it is only a deputy ministry, its
status is still somewhat lower than other ministries. It is entitled neither to approve concrete
projects nor to alocate money. It does not generate enough sources of income of its own, nor is
it included in the “Ministerial A-Team” of 29 ministries using the name of ministry and having

a permanent seat in the State Council.

Since 1998, SEPA has inter alia been responsible for formulating and enforcing guidelines,
standards, policies, laws and regulations for environmental protection at large. This aso
includes pollution control, and environmental impact assessments of development plans and
technological policies. Guiding, co-ordinating and monitoring marine environment protection
work is aso among SEPA’ s specified tasks (thisisto be the role of the Ocean and Sea Division
in the Department of Nature Conservation). So is the co-ordination of efforts to deal with
major environmental problems involving different departments, localities, river basins and
regions; and resolving interprovincial environmental disputes. SEPA is aso supposed to
organise, build and manage the national networks for environmental monitoring and
environmental information, and submit reports on the national environment quality. In
addition, it shall co-ordinate publicity and education on environmental protection, and
encourage public and non-governmental organisations to participate in environmental

protection.

The environmental bureaucracy has aso started promoting technological solutions to
environmental problems (including cleaner production technologies and development of clean
energy) rather than purely administrative measures. Although the responsibility for formulating
environment protection industrial policies was transferred to the State Economic and Trade
Commission, SEPA still promotes the development of environmental science and technology
and important research projects, and guides the development of the environmental industry. It
has also gradually introduced more market incentives and economic instruments to encourage
environmentally friendly behaviour and technologies. In addition, SEPA works to attract
foreign investment to China's environmental protection efforts. Finaly, SEPA has taken over
the responsibility for the administration of nuclear safety from the former State Science and

Technology Commission.
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The 1998 reform intended to make SEPA more powerful in macro-level policy, through
abolishing the State Environmental Protection Commission and transferring its mandate to
SEPA (See e.g. Jahiel 1998, Guo N. 1998). Each department is now supposed to approach
SEPA with project proposals and guidelines for review before they are handed over to the State
Council for final approval. Whether this actually happens, remains to be seen. For example,
SEPA now has a higher bureaucratic rank than the former industrial ministries,*® but SETC
can always block SEPA’s initiatives, as it is a commission, and thus has higher rank than
SEPA.Y’

As was the case with al central bureaucracies, SEPA’s staff was substantially reduced in the
1998 restructuring. Admittedly, SEPA experienced a smaller loss of personnel than did most
other ministries (a reduction of somewhere between 30% and 38% has been mentioned in
interviews).'*® Nevertheless, this is amost outweighed by the fact that it now has to tackle
more responsibilities with a smaller staff than before (a little more than 200, as compared to
almost 400 before the restructuring).'® This suggests that SEPA will still neither have
resources nor revenues to leverage the traditional industry bureaux or to exercise stronger
authority over provincial and local EPBs.?® However, SEPA can lean on a host of affiliated
organisations, including its own research institutions, monitoring centres, environmental
media, government-organised non-governmental organisations (GONGOs), training centres

and schools, and industrial associations.

SEPA has gradually become more involved in global environmenta issues. After the 1998
restructuring it was entrusted with the responsibility for co-ordinating activities for the
domestic implementation of international environmental agreements. It participates in — and
co-ordinates — international environmental protection activities, attends international
negotiations on environmental matters, and co-ordinates foreign economic co-operation within
environmental protection. It maintains a broad range of contacts with international environment
protection organisations, and undertakes routine affairs related to China's participation in the

China Council for International Co-operation on Environment and Development (CCICED).?**

1% gtate Bureaux for Coal, Machine-Building, Metallurgical, Textile, Petrochemical and Light Industries, respectively, as well as the
government functions of China Petroleum and Natural Gas Corp. and China Petroleum and Chemical Industry Corp.

7 Interview B15.

1% |Interview G4.

199 nterview G5 and B15.

20 | nterview B15.

21 Apart from interviews and other documentation, the paragraph on SEPA’s relative organisational strength is based on Department of
International Co-operation, State Information Centre (2000h), “State Administration for Environmental Protection”, URL:
http://ce.cei.gov.cn/echn/al/cal02sep.htm (20 January 2001).

109



As mentioned above, the bureaucratic borderlines in the marine oil pollution area are subject to
continuous debate and reshuffling, with MOC, SEPA and SOA as the main actors. Therefore,
the relative strength of these three actorsis crucia in order to assess the likeliness of successful
implementation of the Yantai project. The Ministry of Communications (MOC) was established
in 1949. Since the 1998 restructuring, MOC has been responsible for crafting strategies,
policies, laws, regulations and technical standards for the development of China's highway and
water transport.?? It is also responsible for the restructuring of the communications industry,
and formulating science and technology development policies in the field of communications.
This also implies the responsibility for carrying out major road and waterway projects.

Furthermore, MOC'’s International Co-operation Department is responsible for the foreign
affairs of the communications industry, including matters relating to international organisations
and Sino-foreign economic and technical co-operation.

Most relevant for this thesis is MOC's responsibility for pollution by vessels; for ensuring the
safety of water transport; inspecting vessels and marine transport facilities; rescue and salvage
efforts; and the use of ports and navigation facilities.

In 1998, the MOC created the China Maritime Safety Administration out of a merger of its
safety supervision and shipping inspection bureaux. The agency is responsible for marine
safety and the prevention of offshore pollution resulting from shipping activity (e.g. oil spills),
and has implied a centralisation of the marine safety organisational structure (see Section
5.2).%%3

No major functions were transferred to — or diverted from — MOC in the 1998 restructuring.
However, a number of its functions changed; after 1998, MOC only examines and appraises
large communications projects, and the division of responsibilities between MOC's
administration and the commercial activities of its subsidiaries was emphasised. MOC has a
staff of 300.

Before 1993, the State Oceanic Administration (SOA) was positioned directly under the State

22 However, the day-to-day responsibility for road transport has been delegated to provincial and local level governments.
203 «“Ministry of Communications — Ministry Profile’, ChinaOnline, URL: http://www.chinaonline.com/refer/ministry_profilesMOC.asp (20
January 2001).
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Council. Then it became subordinated to the State Science and Technology Commission. After
the 1998 restructuring, SOA became a subdivision of the Ministry of Land and Natural
Resources (MLR).?* Due to the scope of this thesis, we need to make the presentation of MLR
short. It was established in 1998, on the basis of the Ministry of Geology and Mineral
Resources, State Bureau of Land Administration, State Bureau of Surveying and Mapping, and
the National Bureau of Oceanography. SOA by and large replaced the latter. MLR is
responsible for the planning, management, protection and rational utilisation of land, mineral

and ocean resources.

The State Oceanic Administration is now in charge of “supervising and managing use of sea
areas, protecting marine environment, safeguarding marine rights and interests and organising
marine scientific studies’. Among its main functions is to “formulate plans, standards and
criteria for protection and rectification of marine environment, limit the amount of pollutants
discharged into the sea, (...) and prevent sea pollution caused by offshore oil exploration”, and
marine monitoring and warning for disasters, to be conducted by SOA’s Department of Marine
Environmental Protection. SOA has a staff of about 100 (The MLR has a total staff of 300,
including SOA).

As SEPA has lacked administrative capacity, facilities and equipment to fulfil its leading role
in the Marine Environmental Protection Law (MEPL), SOA, which has a large number of
trained specialists in the field of marine pollution, has sought to increase its influence. In 1998,
it was decided to revise the MEPL to make the division of labour between the bureaucracies
clearer (Zou 1999: 216-217). SOA remained a national bureau after the restructuring (despite
its somewhat confusing title, indicating it was upgraded to an administration).”® However, the
amended Marine Environmental Protection Law adopted by the National People's Congressin
late December 1999 and put into force in April 2000 expands the mandate of SOA. It specifies
that SOA is responsible for investigating, monitoring, and assessing Chinas marine

2% The presentation of SOA is adapted from the following sources: Department of International Co-operation, State Information Centre
(2000c), “ State Oceanographic Bureau”, URL : http://ce.cei.gov.cn/echn/al/cal02sob.htm; MLR (2000b), “The State Oceanic Administration”,
URL: http://www.mlr.gov.cn/english/Mainsoa%20Web.htm; MLR (2000c), “Archive of Maor Events of MLR", URL:
http://www.mir.gov.cn/english/Chronol ogy%6200f%20M aj or%20Events¥%20for.html; and MLR (2000d), “Survey of China's Marine
Resources’, URL: http://www.mlr.gov.cn/english/pMarine%20Res.html (all 20 January 2001). Apart from the aready mentioned MLR
sources, the presentation of MLR is aso based on: MLR (2000€), “Reform Plan of MLR”, URL: http://www.mlr.gov.cn/english/3d.html; and
MLR (2000f), “Introduction to MLR Leaders’, URL: http://www.mlr.gov.cn/english/leaderintro.html (both 20 January 2001).

25 MLR (2000c), “ Archive of Major Events of MLR”, see above.
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environment, for research on such matters, and for environmental damage resulting from near-

shore construction projects.”®

However, marine environmental monitoring does not seem to be on top of the MLR agenda.
The words “maring”, “environment” and “monitor” were neither present in the minister's
speech at the 50 year anniversary for the People' s Republic, nor in the summary of main work
areas in 2000, or in the summary on MLR’s web site of mgjor events since it was established in
1998. The persons dominating the top leadership of MLR have their educated within and have
experience from geology and mineral resources, and — to a lesser extent — land administration;

only one vice-minister is representing marine interests.

SOA has 16 local oceanic administrations, of which nine are on the provincia level. There are
regional SOA branches for each sea region (the South China Sea, the East China Sea and the
North China Sea), in addition to a number of R&D institutes. SOA’s International Co-
operation Department organises foreign co-operation and exchanges. It also is active in China's

efforts to implement international maritime treaties.

SOA has a separate Department of Maritime Environment Protection (which again has a
Division of Pollution Control), whose function is to monitor China’'s marine environment,
especially the damages cause by offshore oil exploration, waste dumping in the ocean and

marine engineering.

Based on the above documentation, the following conclusions can be drawn as to the
development in the relative strength of relevant actors within i) the CA21 administration and ii)

the issue area of marine oil pollution, since the introduction of CA21 in 1992:

While its rank is lower than the main competitors’, the CA21 administration has been
strengthened in absolute terms regarding jurisdiction and personnel as well as
international linkages; however, the rank and jurisdiction of its organisationa “host”
nationally, the science and technology bureaucracy, has been weakened in absolute
terms. Nevertheless, it is till strong in relative terms as regards national and
(especially) international linkages, personnel and jurisdiction.

26 gee "NPC Amends Marine Environmental Protection Law”, CCICED Newsletter, Vol. 5 No. 4 — January 2000, p.7, and ”Annua NPC
session passes laws, closes’, China Daily, 27 December 1999, URL: http://www.chinadaily.com.cn/cndydb/1999/12/d1-3npc.c27.html (10
November 2000).
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The planning bureaucracy has been substantially weakened in absolute terms regarding
jurisdiction after the 1998 restructuring, but still has considerable strength relative to its
organisational opponents regarding CA21 administration (SEPA, MOST/ACCAZ21,
MOFTEC) in terms of both jurisdiction, rank, international and (especially) national
linkages, and personnel.

The foreign economic co-operation bureaucracy has been substantially weakened in
absolute terms regarding jurisdiction as a consequence of the 1998 restructuring, but is
still strong relative to ACCA21/MOST, SEPA and to some extent SDPC regarding
jurisdiction, personnel and national and (especialy) international linkages.

The environmental protection bureaucracy has been strengthened in relative terms
regarding jurisdiction, personnel, rank, as well as national/internationa linkages;
however, while this has had implications for its relationship to the CA21
administration, it has only had minor impact within the issue area, as it is still inferior
to both SOA and — particularly — MOC.

The communications bureaucracy has been remained relatively stable in absolute terms
regarding personnel, rank as well as national/international linkages, while it has been
weakened somewhat in terms of jurisdiction. However, within the issue area, it still
seems significantly stronger organisationally along al parametersin relative terms than
its opponents SEPA and SOA.

The jurisdiction, personnel and international linkages and the bureaucratic rank of the
oceanic administration have by and large remained stable in the period in absolute
terms, while its national linkages have been strengthened through its inclusion in the
Ministry of Land and Resources. Its relative position in the field of marine oil pollution
isweaker than that of MOC, but stronger than that of SEPA.

5.4 Summary and conclusion

The implementation process of the Yanta project has been horizontally fragmented. However,

rather than that too many actors are involved, the problem seems to be that important actors

(the bureaucracies for planning, foreign financing, and environmental protection, respectively)

have been excluded from the implementation process. The division of responsibilities between

different bureaucracies involved in or related to the Yanta project (the communications

bureaucracy, the environmental bureaucracy, and the oceanic administration) is unclear, the
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jurisdictions of these organisations overlapping, and — consequently — the level of
interministerial conflict is rather high. Attempts for interministerial co-ordination have so far
had limited impact.

The Ministry of Communications (MOC) and its subsidiary, the Yantai Maritime Safety
Superintendent Bureau (YMSSB), have co-ordinated their efforts reasonably well.
Furthermore, MOC has centralised its control over local marine safety administrations.
Nevertheless, YMSSB's influence on the implementation of the Yanta project has been
substantial, as it won the struggle for becoming the project site; pushed financing upwards to
MOC centrally; and managed to direct the project from a broad technology and capacity
building approach towards hardware. The lack of a distinct CA21 bureaucracy on lower
administrative levels has made it impossible for the CA21 administration to influence the

implementation of the Yantai project even if it would have wanted to.

The relative strength of the environmental protection bureaucracy has improved both compared
to the CA21 administration and the opponents within the area of marine oil pollution in the
period covered by the thesis (1992-99). However, established actors (MOST/ACCAZ21,
MOFTEC and SDPC related to the CA21 administration, and MOC and SOA related to marine
oil pollution) are still stronger in relative terms, both regarding personnel, jurisdiction, and
(inter-)national linkages. This is true even though al SEPA’s opponents as regards the CA21
administration have been organisationaly weakened in absolute terms. The CA21
administration has been somewhat weakened by the degrading of the State Science and
Technology Commission to the Ministry of Science and Technology. The communications
bureaucracy, on the other hand, is substantially stronger than its opponents in the area of
marine oil pollution, and its relative position has not been weakened to any great extent

throughout the period.
In the next chapter, the relationship between these findings and the values documented on the

dependent variable (implementation effectiveness) will be analysed, in light of the insights
from the analytical framework.
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“The most important problem in technology co-operation between China and other countries through
China’'s Agenda 21 is not technological. It is bureaucratic and ingtitutional. How can we make
organisations to co-operate — especialy when they have never co-operated before? How can we help

companies identify the ‘ correct’ partners?’

Anonymous, World Bank®®

6 Empirical analysis |I: Domestic organisational challenges facing
the implementation of environmental technology policy in

China®®®

Below, the relationship between the implementation status of the Yantai project and the three
organisational framework conditions is analysed, and related to the values on these variables
suggested in Ch. 2. To what extent do the suggested organisational framework conditions
explain the sub-optimal implementation status of the Y antai project so far?®

The first empirical chapter (Ch. 4), focusing on the dependent variable, characterised the
implementation status of China's Agenda 21 Project 6-8 as sub-optimal according to the
criterion of implementation effectiveness. To repeat, implementation effectiveness consists of
two components, expected effects and planned outputs. The expected effects of the Yantai
project was i) the introduction of technologies and facilities for establishing an emergency
demonstration centre in the port of Qingdao, Shandong province, to recover small scale spills
and control larger spills (PPCA21 1994), and ii) that the project should be a pilot project, and
serve as a model for similar projects in other coastal areas in China. These objectives were to
be reached through the following planned outputs. establishing an emergency management
administration in the port of Qingdao; establishing an information system for oil spill
emergency management; introducing and adopting spill prevention and management
technology; and building capacity for prevention and control of oil spills.

The reason why the project was characterised as sub-optimal according to these criteria, was
that the project’s focus has narrowed from technology towards technique; that the intended

27 | nterview PNGA4.

28 parts of this chapter has been published in Buen (2000a, b).

29 \While this discussion has focused on implementation outcome (as has the other empirical chapters), as signalled in the analytical
framework, the inspiration from literature and debates on — as well as interviews about — implementation output regarding the case of study has
played a central part aswell.
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Sino-Norwegian co-operation ended before it had begun, and thus rendered capacity building
and technology co-operation impossible; and — to a certain extent — that the technological and
geographical focus of the project was changed underway.

Ch. 5, the second empirical chapter, focused on the independent variables. It was documented
that the implementation process of the Yanta project has been horizontally and vertically
fragmented. However, the documentation of the relative strength of implementing agencies
showed a mixed picture; whereas the CA21 administration has been relatively organisationally
weaker than its opponents, the transport and communications bureaucracy has been stronger
than its opponents in the issue area.

6.1 Framework conditions

6.1.1 Horizontal fragmentation: Competing compartments revisited

The first hypothesis suggested in the analytical framework was that the more horizontally
fragmented authority is among the governmental actors involved in the implementation of the
Yantai project, the less likely it is that the implementation status of the Yantai project is
positive. How and why does horizontal fragmentation of authority influence the

implementation effectiveness of the Yanta project?

The empirical documentation in the preceding chapter concluded that the implementation
process of the Yantai project has been horizontally fragmented for a number of reasons. First,
the planning bureaucracies were not sufficiently integrated in implementation. Second, the
environmental bureaucracy was ostracised from the implementation process. Third, the foreign
economic co-operation bureaucracy was not integrated in the implementation process either.
Fourth, Local Agenda 21 initiatives and CA21 projects were not co-ordinated. Fifth, there was
insufficient co-ordination between the CA21 administration and the agencies implementing the
CA21 pilot projects. Sixth, the relationship between the agencies most closely involved in the
project’s issue area (the communications bureaucracy, the environmental bureaucracy, and the
oceanic administration) is characterised by vague and overlapping jurisdictions and thus
interministerial conflict.
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Relatively early in the CA21 implementation process, Lunde et al. (1995:57) wrote that “[t]he
prime advantage of the Agenda 21 Priority Programme is that it presents fairly concrete
projects which are given political priority for implementation”. In hindsight, and much to the
surprise of NORAD and the Norwegian businesses involved, it seems that one of the maor
weaknesses of the priority projects was the lack of priority given to them by important actors.
This is especialy true for those bureaucratic actors whose prestige and economy were not
directly influenced by the success of CA21.

The rivalry between SPC and SSTC for the control over China's Agenda 21 was probably one
reason why many of the CA21 priority projects, among them the Y antai project, were not given
priority in the 9" Five-Year Plan.?’® The State Planning Commission seems to have regarded
CA21 as pat of SSTC's portfolio rather than a common undertaking for all centra
bureauicracies related to environment and development. The 9" Five-Y ear Plan is often referred
to as the first one taking environmental problems seriously into account. However, the link
between the selection of China's Agenda 21 priority projects and the selection of key projects
in the 9" Five-Year Plan has been weak at best. The planners reportedly did not even seem to
make an effort to use the priority projects as base for selection of key projects. This was

surprising, as CA21 was so fresh in their minds.?**

Integrating the China's Agenda 21 projects into the 9" Five-Year Plan was crucial; as China's
Agenda 21 covers just about everything, the point of departure was in practice defined by the
selection and funding of the priority projects.?*? Therefore, the lack of a clear relationship
between the White Paper objectives and many of the projects in the China' s Agenda 21 Priority
Programmes has been unfortunate. Some of the chapters in the White Paper have got no
projects, others have got many, and some of the projects are at best vaguely related to the
chaptersin the CA21 White Paper. The Yantai project belongs to the latter category.

The fact that the environmental bureaucracy has been more or less left out of the CA21
process, at the same as this bureaucracy has been strengthened organisationally (see Sections
5.3 and 6.1.3), suggests CA21 will continue to be one of several — and to a certain extent
competing — environment and sustainable development programmes in China. Thus, it is
highly uncertain whether CA21 will be given priority at the cost of similar initiatives in the

210 | nterview N7.
21 | id.
212 |pid.
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future. Another reason why the exclusion of SEPA from CA21 does not bode well for the
implementation effectiveness of the Yantai project, is that this reduces the chances for a co-
ordinated approach to marine pollution problems in the Bohai Sea and along the Chinese
coastline as such. At least it seems unlikely that such co-ordinated action can take place within
the CA21 framework.

MOC might be able to implement projects resembling the one implemented in Yanta in other
harbours. However, a comprehensive and co-ordinated follow-up of the pilot project in Y antai,
involving other bureaucratic actors like SEPA and SOA, is not very likely. For this to be
possible, the actors involved in matters related to marine oil pollution are too many, too
uncoordinated, and too enmeshed in institutional rivalry. This harmonises well with
Finamore's (1998: 4) analysis of CA21, namely that the heavy focus on demonstration projects
in unlikely to be followed up, due to fragmentation.

Lack of co-ordination and ingtitutional rivalry between the CA21 administration and the
foreign economic co-operation bureaucracy was probably part of the reason why a number of
CA21 priority projects — and the Yantai project in particular — did not get the sufficient priority
by MOFTEC. At the time of the Sino-Norwegian negotiations on Project 6-8, MOFTEC's
near-monopoly on foreign financing started to come under double pressure — from rivalling
initiatives by SSTC and SPC on the national level, and from entrepreneurial local governments
(see Section 6.1.2). SDPC, MOST and MOFTEC continue to compete for the revenue and
prestige from handling negotiations with foreign vendors and authorities in the sustainable
development field. CA21 has been no exception is this regard. SDPC and MOST have sought
to handle more projects directly with their foreign counterparts. They seek to handle as much
of project preparations as possible through their own channels, linking foreign donors and
business representatives to the local partner right away, and only bringing in MOFTEC in the
twelfth hour to ensure that the project was included in the official lists of bilateral co-operation
projects. This strategy, while potentially in the interest of both the foreign partner and the

Chinese implementing agency, can easily backfire.

However, the risk actors like MOST and SDPC have run by following such a strategy is that
MOFTEC refuses to put their projects on the list of projects viable for foreign funding, or that
MOFTEC finds that their repayment capabilities are not good enough. The last scenario seems
to have proved correct for the Yantai project. MOFTEC is widely regarded as a “ rubber-stamp
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organisation” — an opinion even shared by a MOFTEC interviewee. " It felt excluded from the
early phases of the China’'s Agenda 21 process — especially regarding the preparation of this
particular project, because it was not at all well-prepared in MOFTEC's view.”** Several
interviewees clam that MOFTEC gave the Yantai project and other China's Agenda 21
projects a lower priority than would have been the case if MOFTEC had been more central in

215

the project process.”> MOFTEC has the power to give clear signals to the bank to accelerate

the approval process; this was probably not done in the Yantai project.?*®

The rivary between SDPC, MOST and MOFTEC conforms to a larger picture, of an
increasing number of cash-strapped central-level agencies launching separate lists of projects
for foreign funding. China's environmental market is — and has been for some time —
characterised by overcapacity. Finamore's (1998: 4) observation that CA21 is a “vehicle for
attracting international investments rather than spurring domestic change” therefore might be
correct. For example, SEPA’s “Trans-Century Green Plan” requires investments of more than
100 hillion yuan (around 12-13 billion USD). If all these projects are carried out, there would
be clear water and blue skies in China, but they can be implemented only if they have been

officially approved (see section below for more details).”’

After SSTC won the “bureaucratic battle” for the control of China's Agenda 21, many other
bureaucracies perceived China's Agenda 21 as belonging to SSTC, and therefore only to a
limited extent felt ownership to the programme. To some extent, they regarded CA21 as a
strategy on the part of SSTC in the fight for foreign funding (see section below), and
subsequently initiated competing and parallel initiatives.*®

Similarly, priority projects came to be regarded as the “babies’ of the implementing agencies,
rather than “China' s common property”. While ACCA21 took the role of a facilitator in the
introductory phase of the Yantai project, it soon backed out, and the project gradually took the
character of a MOC project rather than a project under China's Agenda 21. This led to less
follow-up of the implementation process on the part of ACCA21, and the follow-up that was
being done, was not satisfactory, according to Norwegian interviewees. As ACCA21 has been

perceived as an agency affiliated to a specific part of government, implementing agencies

213 |_arge parts of this paragraph are based on interview G4.
24 | nterview G10.

25 Interview PGA4, PGAS5, and G3.

28 | nterview G3.

27 | nterview G10.

119



probably have had little interest in involving ACCA21 in project implementation. This has
made co-ordination and information sharing difficult, making it hard for ACCA21 to fulfil its
role as a“China s Agenda 21 clearinghouse”. The job has not been made easier by the fact that
the CA21 priority projects are not sufficiently co-ordinated with Local Agenda 21 initiatives.
The conflictua relationship between MOC, SEPA and SOA within the area of marine ail
pollution has, to my knowledge, not directly influenced the implementation effectiveness of the
Yantai project. However, the scope for replicating the Yanta project is reduced, and thus an
indirect link to sub-optimal implementation effectiveness is apparent. The picture is not
becoming brighter when one knows that most laws and regulations related to the exploitation
and conservation of marine resources in China are “sectorial [and] single purpose’ in
character.”® A further problem is the fragmented nature of the development of ocean resources
(cf. Lu 1990: 376). In addition, it is nearly impossible to draw a line between marine and
terrestrial jurisdictions, as there are clear logical interconnections. For example, around eighty
percent of marine pollution comes from land-based sources.

The infighting about which bureaucratic actor should control China's Agenda 21 confirmed the
assumptions made in the analytical framework chapter (Ch. 2), that implementation of
environmental technology policy in China is fragmented across several ministries, with
overlapping responsibilities.”® The empirical documentation supports the claim made in the
analytical framework, in that co-ordination and co-operation between — and even within —
agencies and ministries dealing with international environmental technology co-operation are
lacking. This is both assumed to be a consequence of overlapping and conflicting jurisdictions,
and a reason why such problems persist (see also UNDP 1993, Sinkule 1993, Economy 1994,
and Holstius and Ma 1995: 42). The empirical analysis has documented that the problems and
lack of interorganisational co-operation mentioned in the literature characterised the
implementation of the Yantal project as well.

While the formulation of the CA21 White Paper and the CA21 Priority Programmes was
characterised by bargaining and consensus building, the empirica evidence of these
phenomena as reflected in the thesis has perhaps been less comprehensive in the case of the
Yantal project itself. This might represent a weak spot in the collection of empirical material —

218 | nterview PGA4 and PGAS.

29 Ministry of Land and Resources, “Survey of China s Marine Resources’, URL: http://www.mlr.gov.cn/english/pMarine%20Res.html (20
January 2001).

20 For more thorough analyses of the horizontal and vertical fragmentation of the Chinese environmental decision-making system, see e.g.
Lieberthal (1997), and Jahiel (1997, 1998).
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namely a lack of interviews with relevant actors in the local government in Yanta city and
Shandong province — rather than a deviation from policy implementation in China as
characterised by fragmented authoritarianism theory. However, the suggestion made in the
analytical framework that the environmental sector would be more prone to such problems than
other sectors cannot be fully verified.

More interesting, from a theoretical standpoint, is the concluson from the empirical
documentation of the independent variables that the main problem of fragmentation in this case
seems to be that important actors (the bureaucracies for planning, foreign financing, and
environmental protection, respectively) have been excluded from the implementation process,
rather than that too many actors are involved. It must be assumed that, even though the
exclusion of relevant actors does not necessarily affect the implementation of one isolated
project, the chances of following up such a pilot project in a comprehensive and co-ordinated
manner are probably meagre. Another central aspect in this thesis, which has been discussed
surprisingly little in the literature, is what | have already termed “the fight for foreign funding”.
In this section, we observed this struggle from the point of view of horizontal fragmentation.
However, this fierce competition between bureaucracies for the revenue and prestige related to
foreign-financed projects is perhaps even more marked between central and local actors (see
Section 5.2, and below)

“For foreigners, it is hard to know which
policies can be decided upon localy, and which
policies have to be approved centrally”.

Anonymous, ECON Centre of Economic

Analysis®™*

6.1.2 Vertical fragmentation: The fight for foreign funding

The more vertically fragmented authority is within the organisations implementing the Y antai
project, the less likely it is that the implementation status of the Yantai project is positive. This
was the suggested relationship between vertical fragmentation of authority and implementation
status forwarded in the anaytical framework chapter. How and why does vertica
fragmentation influence the implementation effectiveness of CA21 6-8?
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In the empirical documentation in Ch. 5.2, it was concluded that there was rivalry between
MOC subsidiaries for the Yantai project; that the central-local relationship with regard to
project financing was highly negotiated; that the Yantai project has been initiated in a top-
down manner, which has impeded the local anchoring of the project; that the CA21
administration lacks an administrative structure on lower administrative levels, and that

YMSSB had its own agenda related to project implementation.

The struggle between several different harbours to become the project site of the Y antai project
has clearly reduced implementation effectiveness of the project. The reason is that the
infighting between MOC's lower-level replicates decreases the likelihood of comprehensive
and co-ordinated follow-up of the project, at least in terms of capacity building. It is not very
likely that harbours competing for limited central-level funding and a correspondingly small

number of projects are eager to engage in joint capacity building projects.

Although one could speculate that the rivalry between different coastal cities for the Y antai
project was partly out of commercial motivations, there were no explicit empirical indications
of the “local state corporatism” so often described in the literature (see Ch. 2.2.2). However,
the assumption that the devolution of economic and financial authority to lower-level actors
would strap central level actors of finances and privileges and thus intensify the struggle
between the centre and the localities for foreign funding has been confirmed (see below). So
has the assumption that central-local co-ordination in policy implementation is unsatisfactory,
and that local-level commitment and capacity are crucial to secure successful implementation.

There seems to have been a certain degree of confusion and disagreement between different
actors on the Chinese side of the Yantai project as to whether the process to obtain funding
should have been pursued more actively at the local level. This confusion is probably due to
YMSSB's position as a centrally controlled agency. As YMSSB has been an agency directly
under MOC, local actors may have perceived that YMSSB skipped them in the project
preparation phase, and therefore vetoed initiatives for local financing later on in the process. It
may also be correct, as YMSSB sources claim, that Y MSSB never approached local actors for
financing; according to some sources, this was not done, because YMSSB regarded financing
as the responsibility of MOC in Beijing.?? However, the confusion related to whether funding

2L Interview PNBI5.
222 Interview G13.
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should come from a central or a local actor also reflects that project funding is subject to
continuous central-local negotiations. A fundamental reason for this, as touched upon in the
analytical framework, is that more economic power has been transferred to local-level actors as

ameans to accelerate economic reform.

Authority relations between MOC and YMSSB have been under constant negotiation during
the project implementation process (see Section 5.2), according to most Norwegian
interviewees. This has delayed project negotiations and project preparations for two reasons.
First, it made it necessary to spend more time and resources — both for the Chinese and the
Norwegians — on internal co-ordination between the end user in Yantai and MOC centraly.
Second, it made it difficult for the Norwegians to understand the authority structures among the
Chinese actors implementing the project. This indirectly contributed to the Norwegian
withdrawal from the project, and thus had a negative impact on implementation effectiveness.
Furthermore, this highly negotiated central-local relationship probably was part of the problem
when it came to producing the Chinese portion of the project funding, and therefore influenced

implementation effectiveness in a negative manner.

However, relatively recent changes in China' s financial system may make it easier to resolve
funding dilemmas like this. As mentioned in Section 5.3, the divison of labour between
MOFTEC and the Ministry of Finance (MOF) was adjusted in the 1998 restructuring. Before
1998, foreign funding was channelled via MOFTEC to the localities, while the Ministry of
Finance was responsible for getting back the money. Now MOF is responsible for both.”
MOF — and the banks, e.g. Bank of China — now have every incentive to re-emphasise and
strengthen the requirement for clear priorities in the budgets of localities for repayment of
loans for buying e.g. foreign technology. Before, when functions were split between MOFTEC
and MOF, the guarantees were often not reflected in the real priorities of the local government
in gquestion. Thus, provinces and localities gave guarantees, but did not follow them up in

practice. The result was that MOF had to reallocate money from other sources to fill in the gap.

This highlights important economic aspects of the project implementation process that have not
been sufficiently covered by the analytical framework, namely central-level financial capacity.
In discussing environmental technology transfer to China, Martinot ez al. (1997: 389) cites the

“[w]eakening of central political and economic authority” as preventing the adoption of

23 |nterview G4.
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technologies being effective in other countries. The revenue base of the Chinese government
totals about 12 percent of China s GDP. In many countries in the North, this proportion may be
as high as 40-50 percent (Wang 2000). The area of energy and environment promises revenue
and prestige related to international co-operation. MOFTEC and other central government
agencies cling to their influence over decisions on government grants for such international co-

operation projects.??*

The problem of “too many mothers-in-law” — e.g. that alocal level agency has to report to two
or more different superiors, where one is local government and another is functional central
unit within the issue area— has not been prominent in the case of YMSSB. Thisis probably due
to the fact that YMSSB, in contrast to e.g. local environmental protection bureaux’ relationship
to SEPA, is funded and administered directly from MOC in Beijing. The drawback of central
co-ordination, as the Yanta project illustrates, is rather the danger for a lack of co-ordination
with local and provincia level actors — within e.g. financing and planning. This means trouble
in a situation where the central government is so cash-strapped that most foreign environmental
co-operation projects in reality depend on local and provincia funding goodwill in order to be
implemented.

The Yantai project was formulated on the nationa level, and the preparatory talks were
conducted with MOC, and not YMSSB, or the local government in Yantai. Lack of
participation in decision-making processes often weakens commitment on the part of
implementers. A difference in interests can perhaps be observed between central and local
actors. While central actorsto alarger extent seem to view a particular project as part of a more
comprehensive and longer-term strategy (if not always co-ordinated with other bureaucratic
actors, so at least within their own department), local actors have their own agenda. They seem
more interested in short-term economic and materia benefits, and enhancement of their status
in the locality as well as compared with similar agencies in other areas. This may cause a
situation where the distribution of power and responsibilities between central and local levels
within a xitong (a “system” of vertical authority within a particular policy domain, e.g.
environmental policy, or communications policy) is in constant flux, as illustrated in the fight
for foreign funding outlined above.

24 Interview PGA4.
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The implementation effectiveness of the Yantai project has also potentially been reduced
because ACCA21 lacks a vertical bureaucracy to rely on in monitoring and co-ordinating the
implementation of projects. In the case of the Yantai project, ACCA21 has not been able — or
perhaps not willing? — to participate actively in implementation, and has therefore not been
able to influence the course of the project other than sporadically through its “clearinghouse’

function in Beijing.

The hardware-oriented approach taken by the project’'s end user, Yantai Maritime Safety
Superintendent Bureau, contributed to the delay and later discontinuation of the Sino-
Norwegian co-operation. The main reason for this was that a project focusing purely on
equipment was not acceptable for Norwegian bilateral aid authorities. YMSSB’s focus on
hardware rather than capacity building obviously has also moved the technological profile of
the Yanta project away from the specified output in the PPCA21 1994 project description, and
thus reduced the implementation effectiveness of the project.

To summarise, the fight among several different harbours to become the project site of the pilot
project on oil spill prevention and control potentially reduces implementation effectiveness
because it decreases the likelihood of comprehensive and co-ordinated follow-up of the project,
at least in terms of capacity building. The hardware-oriented approach taken by the project’s
end user, Yanta Maritime Safety Superintendent Bureau, not only changed the project’'s
technical profile in the direction of equipment, but also contributed to the delay and later
discontinuation of the Sino-Norwegian co-operation. The fact that authority relations between
MOC and YMSSB have been under constant renegotiation during the project implementation
process, has slowed down project negotiations and project preparations, not the least because it
has made it difficult for the Norwegians to understand the authority structures among the
Chinese actors implementing the project. Part of the background for the negotiated central-
local relationship is that the central bureaucracies are cash-strapped while local actors have
obtained increased financial autonomy because of economic reforms.

6.1.3 Relative organisational strength

Given that authority is fragmented horizontally and vertically; the weaker the agencies
implementing the Yantai project are compared to organisational opponents of the project, the
less likely it is that the implementation status of the Yantai project is positive. This was the
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suggested relationship between relative organisational strength of implementing agencies and
project implementation status in the analytical framework chapter. How and why does the
relative organisational strength of the implementing agencies influence the implementation
effectiveness of Project 6-8?

As documented in Ch. 5 above, and revisited in the two foregoing sections in this chapter, the
implementation process of Project 6-8 in Yanta has so far been characterised by horizontal and
vertical fragmentation. Ch.5 aso concluded that the Ministry of Communications, the main
implementing agency in the Yantai project, has so far been organisationally stronger than its
main opponents SOA and SEPA along al parameters examined (jurisdiction, personnel, rank,
national and international linkages). The implementing agency on an administrative level,
ACCA21, had been strengthened in absolute terms on all parameters except rank, but its
mother agency, MOST, has been weakened substantially in absolute terms regarding its
jurisdiction, due to its degrading from commission to ministry level. SEPA, an opponent both
in the issue area and CA21 administration, had been strengthened in absolute terms along all
measured dimensions. However, it is still substantially weaker than both ACCA21/MOST and
MOC in relative terms.

In terms of jurisdiction, MOFTEC is on the defensive, as other central- and local level
bureaucracies have broken its former near-monopoly on the prestige and money related to
foreign financing. MOFTEC has aso been faced with fierce competition from other ministries
and commissions and from territorial actors on lower levels for the benefits related to foreign-
funded projects.®”® Its scepticism towards approving the Yantai project therefore may have
been one way of signalling who as authority in matters related to international economic co-

operation.

The fact that ACCA21 is ill organisationally weak in terms of number of — and the
competence and experience of — personnel, has contributed to reducing the implementation
effectiveness of the Yantai project. The reason is that these limitations have made it more
difficult for ACCA21 to monitor the implementation of priority projects like Project 6-8. As
ACCAZ21 has had arather limited national and international network, also has reduced its value
for foreign actors (like NOSCA) entering the Chinese environmental technology market.

However, ACCA21 is gradually starting to live up to its role as a clearinghouse for sustainable

2% |bid., and PGAS.
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development information and network building, so this situation looks brighter today than it
did when project negotiations started in 1994-95. Nevertheless, even if it had had the capacity
to monitor the implementation of the priority project, ACCA21 would find it difficult to
influence the course of the projects already underway. The reason is that it has a lower
bureaucratic rank than most of the bureaucratic actors whose projects it has been supposed to
monitor (among them MOC). As mentioned above, the rank of its mother organisation, MOST,
has also been reduced.

MOC, on the other hand, has proven to be organisationally stronger than the other organsin its
issue area, and most certainly than ACCA21 — both in terms of personnel and international
linkages. Perhaps most importantly however, MOC was able to generate financia resources to
implement the Yantai project itself after the Sino-Norwegian co-operation ended. MOC also
has had a higher rank than its main organisational competitors within the field of marine ail
pollution, SOA and SEPA. Furthermore, SEPA and (to a certain degree) SOA have lacked the
organisational strength to fulfil their roles in the marine environmental protection sector. For
example, SEPA has not been able to conduct environmental monitoring, as it does not have
access to the necessary vessels. Therefore, there has been scope for the transport and

communications bureaucracy to increase its influence within this sector.

The relative organisational strength of MOC was probably the most important reason why the
project was not shelved when the Norwegians withdrew, and has therefore had a very positive
influence on the implementation effectiveness of the project. In a more extensive anaysis,
financial resources should be added among the indicators of organisational strength. It is
probably a key indicator; weak and/or newly established bureaucracies probably will also be
financially weak, as they will neither have established relations with the bureaucracies
controlling the coffers, nor have generated substantial sources of income of their own.

In a situation where the CA21 administration lacks relative organisational strength, and has a
limited jurisdiction, there is scope for implementing agencies to redefine projects to suit their
own purposes. Horizontal fragmentation is therefore not the only factor explaining how MOC
has been able to implement the Yantai project without much interference from the CA21
administration. ACCA21 has (not shockingly) lacked the organisational capacity to monitor
and follow up the implementation process of all priority projects, and no other bureaucracies
have felt the responsibility, as ACCA21 is the unit having got the assignment.
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The environmental bureaucracy has been strengthened organisationally, but has been ostracised
from the formulation and implementation process of CA21. Therefore, it has initiated and
implemented parallel and to some extent competing and partly overlapping initiatives, like
“Blue Sea Bohai”. The fact that SEPA was awarded the responsibility for the co-ordination of
environmental policy making and implementation in China after the 1998 restructuring was
most definitely a victory for SEPA itself. However, SEPA’s upgrading is not necessarily
beneficial for the co-ordination of environmental work in China, given SEPA’s current
organisational resources and status. It is hard to see how SEPA can fulfil such a demanding co-
ordination task in a convincing way as its standing is today.

Focusing on the relative strength of environmental and developmental bureaucracies, as
suggested in the analytical framework (Triantafillou 1995), has only partly been relevant.
Conventional industrial ministries were among the main actors in the organisational struggle
related to CA21 formulation, which was to some extent polarised between environment and
development ministries. However, CA21 is a sustainable development programme rather than a
programme focusing strictly on environmental matters. For example, while MOC is
implementing the project studied in this thesis, it is a developmental rather than an
environmental bureaucracy. A seemingly more relevant conflict dimension goes between those
Chinese bureaucracies (be they central or local, environmental or developmental) being able to
benefit from the trend towards more domestic and international focus on environment and
sustainable development, and those who have not been able to or in the position to do so.

6.2 Reflections on implementation theory

As touched upon in section 2.1, taking one authoritative decision as an empirical point of
departure in this study would have made little sense. The project has been part of a larger
programme, in which many different organisations have taken part.

The effectiveness criterion employed in this thesis is closely related to criteria employed in
decision-oriented approaches. However, as mentioned in Chs. 3 and 4, measuring the
correspondence between goals and local arrangements would not have given a sufficiently
nuanced picture, as the deviation from original goals may very well have positive implications
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on other indicators of successful implementation — perhaps even on other facets of
implementation effectiveness.

As documented through the discussion on vertical fragmentation, viewing environmental
policy implementation only from the perspective of the centre is insufficient. Lower-level
governmental actors are economically powerful, and have their own agenda. Furthermore, as
will be documented in the next section, it is insufficient only to concentrate on formal relations
of authority, as informal relations across organisational boundaries to a certain extent may
affect policy implementation.

7 Empirical analysis I1: Putting the actors back in

The empirical work has revealed a number of aspects related to the CA21 implementation
process in general and Project 6-8 in particular that are not covered to a satisfactory extent by
the variables suggested in the analytical framework. While these should, strictly speaking, be
documented in the empirical documentation chapters above, | have chosen to treat them as part
of the empirical analysis. The reason is twofold. First, the empirica documentation on these
points is so sparse and fragmented that it is not really worth treating as a separate point in the
empirical documentation. Second, closely related to the first point, rather than to establish
undisputed empirical facts the sections below therefore serve to put forward possible
weaknesses of the originally proposed analytical framework and suggest ways to ameliorate
these. This naturally belongs in an empirical analysis.

The following empirical fragments and the suggested theoretical implications of hopefully
serve to ameliorate a possible weakness of the analysis so far; while there is relatively
unambiguous empirical documentation for degree of horizontal and vertical fragmentation as
well as degree of relative organisational strength, it might sometimes be difficult to detect the
direct links between values on these variables and values on the dependent variable
(implementation effectiveness). The most important cause of this weakness, which should
become obvious from the empirical points and theoretical elaborations below, is that the thesis
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independent variables are exclusively structure-oriented.”?® While structural variables are well
suited for generalisation, they may render it difficult to get to grips with project-specific issues.
These may be less fit for generalisation, but may at the same time improve understanding of

project implementation dynamics substantially.

7.1 The impact of individuals, and the territories of technology

The first notable characteristic of the implementation of CA21 in general and Project 6-8 in
particular that does not entirely fit into the origina analytical framework is the importance of
individuals and individua relationships for successful implementation. The second point at
odds with the origina anaytical framework is the role technology seems to play in the
organisational competition for the resources and prestige related to international environmental
technology projects.

Importance of individuals and individual relationships for successful implementation: The role
that individuals play in implementation seems to be important in at least three ways: First, a
small number of distinguished and influential individuals have taken the role of CA21 “aides’.
Second, it seems that chances for implementation success are improved if key persons in
implementing organisations actively cultivate relations with key individuals in organisations on
whose jurisdiction the project encroaches. Third, relation building still to a certain extent seems

necessary in order to increase access to information.

First, the concrete implementation process of the Yantai project illustrates the importance of
individuals. In the starting phase of the Yantai project, as well as in the period from 1997
onwards, Ms. Wang Shu Me was head of YMSSB's “Office for the Model Project of Oil Spill
Prevention from Ships’, and thus personified the Yantai project. She met the Norwegian
project representatives a number of times in 1995, but then a period followed when Ms. Wang
was not in charge for the project locally. In this period, the project lagged behind schedule, and
there was a lack of continuity in the relations between YMSSB and the Norwegians. The new
head of the project office aso reportedly cultivated relations with other vendorsin parallel with

26 Thjs structuring of the analytical framework might also still be criticised for not taking into account that technology (e.g. through

implemented projects) has an independent influence on social and political processes. As technology is not included as an independent
variable, the chosen approach could easily be criticised of being socia determinist and static, as it does not fully appreciate the two-way
dynamism of socio-technological processes. This inherent weakness of the analytical framework could have been avoided by acknowledging a
dynamic interdependence between structure and agent. In other words, one would study not only how framework conditions and the strategies
resulting from these framework conditions affect the implementation of environmental technology projects, but also how actors' strategies in
turn influence framework conditions, embodied in concrete actions (as for example the Y antai project). However, such a demanding endeavour
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the Norwegians — for example, he alegedly directed his attention more towards U.S.
equipment suppliers.”?’ However, the other central persons in the project in MOC were still
working with the project.

Three individuals played a key role in preparing CA21 on the central level. While still Vice-
Premier, Li Peng became the first Chairman of the State Environmental Protection
Commission (SEPC) in 1986. After becoming Premier in 1987, Li lead the preparations in
China and the co-ordination among developing countries before the Rio Summit in 1992. He
also headed the Chinese delegation to Rio, and was active in China's follow-up after Rio.”® Li
stepped down in 1998 after two five-year terms as Premier, and now heads the National

People' s Congress (NPC), still regarded largely as a rubber-stamp organ.

When Li was promoted to Premier in 1988, Song Jian became his successor as SEPC
Chairman, and kept that position until SEPC was dissolved in 1998. Song was appointed
Minister of the State Science and Technology Commission in 1985, and kept that position until
1998 as well. In 1998, he retired to the position as Vice Chairman of the Chinese People's
Political Consultative Conference, often regarded as a rubber-stamp organ. As Song combined
the SEPC and SSTC positions, SSTC was central in China s environmental policy-making both
domestically and internationally, which was part of the reason why it has played such a central
role in the implementation of CA21.

Ms. Deng Nan has in many ways has been — and till is — the top-level protégé of ACCA21.
When ACCA21 was to be established, SPC, SSTC and NEPA struggled for the leadership of
the Leading Group for China's Agenda 21. SSTC and Deng Nan got the position. SSTC's
leading position in the CA21 process can partly be ascribed to Ms. Deng Nan. One of the
reasons may have been that she was more powerful at that time, because her father, Deng
Xiaoping, was till alive. While there is no proof that China's “last emperor” dictated the
outcome of the CA21 power struggle, it is no bad guess that he had an opinion on the matter,
and that his opinion was heeded.

can unfortunately not be embarked upon within the limited scope of this thesis; after al, its focus is on how organisational framework
conditions influence implementation of technology projects, and not the other way around.

27 |nterview PNBIG.

28 There is some disagreement in the literature as to how active arole Li Peng has played for the environmental cause in China. For example,
Economy (1994: 182) cites interviewees that describe how Li would be “bored” and how his eyes would “glaze over” whenever environmental
issues came up. Li has a background as Vice-Minister of the then Ministry of Electric Power, and thus has been very enthusiastic towards
hydropower development. Li has been identified closely with the Three Gorges hydropower project. However, it has been claimed that Li was
more negative towards the project while he worked in the Ministry of Electric Power (which has traditionally been sceptical towards such
large-scale projects (personal communication with Gerild Heggelund 2000).
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The key individuals mentioned above provided the China’'s Agenda 21 process with the
necessary backing in order to secure rapid implementation — and therefore their retreat from
politics or relative weakening of power has weakened the role of China's Agenda 21 as well.
Today, most of the individuals having their personal prestige linked to CA21 are either out of
high-level politics or have had their influence reduced as a result of the death of influential
“aides’. After Li Peng's period as Premier was over in 1998, Song Jian retired to a position in
the People's Consultative Conference, and Deng Nan lost the backing of her powerful father,?
CA21 — while still being implemented — has had low profile in China's political life. In
Chinese media, CA21 has been mentioned only once or twice in English-language Chinese
media since late-1997) and towards the outside world.

Part of the reason for CA21 lack of central-level attention the last few years can perhaps also
be ascribed to the rise of Xie Zhenhua, Minister of Environmental Protection and head of the
State Environmental Protection Administration, one of ACCA21's main competitors within the
realm of environmental technology projects and programmes. Xie is known as being very
capable, and is still young (in his early fifties) compared to many other ministers. Thus, he
could easily advance to become a member of the CCP Central Committee, taking SEPA with
him from deputy ministerial to fully-fledged ministeria status, and perhaps even be promoted
to amore prominent job. Xie is aso trusted by Jiang Zemin, a point illustrated by the fact that
he was among the few officials joining Jiang on his demanding trips to Japan and the U.S., and
has been representing China in the United Nations. This also underlines the point that Xie's
position is strong partly because of his and SEPA’s relations with the outside world. Premier
Zhu Rongji’s favourable remarks about the environment after the 1998 restructuring illustrate
that Xie's relations to central decision-makers are good. Furthermore, both Zhu and Xie are
liberals, in that they are outward-looking and focused on the rule of law. In addition, Zhu
Rongji is known to respect meritocracy more than seniority, which also favours Xie.”®

The second indicator of the importance of individuals in project implementation is the value
apparently attached to the relation building between key persons in implementing organisations
on the one hand and organisations on whose jurisdiction the project encroaches on the other.
For instance, although ACCA21 was supposed to have the role of an independent

229 However, Deng Nan — widely regarded as being very competent — survived the 1998 restructuring process, and kept both her responsibility
for China's Agenda 21 and her position as a Vice-Minister of MOST.
%0 Interview PHKN1.
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clearinghouse for CA21 and other sustainable development projects, the contact between
ACCA21 and some of the bureaucracies necessary to co-operative with in order to co-ordinate
CA21 has been rather sporadic. Two interviewees from different parts of MOFTEC, for
example, state that they have “very little — or no — direct contact with ACCA21”, and “have not
been in contact with ACCA21 for more than a year”, respectively.”** This could suggest that
ACCAZ21 leaders have not been able to build relations with key persons in bureaucracies whose
accept is most important for ACCA21 to strengthen its position, for example MOFTEC, SDPC
and SEPA.

MOC' s feasibility study (1996:13) maintains that YMSSB, the “local ocean bureau, [the local]
environmental protection [bureau] and other relevant departments all have good co-operative
relationships with each other”. However, part of the reason why the Chinese were not able to
produce domestic funds for the Sino-Norwegian co-operation project was probably YMSSB’s
lack of relations with relevant local-level actors. The local end user needs to obtain — and
maintain — good relations with and the support of the Chairman of the local CCP; the director
of the local bank and the local MOFTEC replicate; the local government personalised by the
Mayor and/or Vice-Mayor; key persons in the provincial economic committee; and MOFTEC
in Beijing.”** According to a MOFTEC interviewee,

“[t]he problems arose when it turned out that MOC could not provide the guarantee for the loan from the
Norwegian government. Then Yantai had to turn to local businesses, and to local government, with
whom they had little or no relations (...) The end user of the Yantai project neglected local banks (who
could both appraise the project and be lending institutions), the Provincial Committee of Foreign Trade
and Economic Co-operation, the provincial Development Planning Committee, and the Provincial
Finance Committee. (...) So the problem was not lack of money, but lack of relations.” %

A key reason why financing for the Yantai project did not appear might therefore be that
YMSSB, being a unit directly subordinate to MOC in Beljing, had not established good
relations with such bureaucracies. According to two well-informed interviewees, when EIBC
stated that it would only accept a local government guarantee, YMSSB had to apply to local
businesses, local banks and the MOFTEC and SDPC replicates of Shandong Province for
credit. These initiatives were unsuccessful.?** As local authorities had not been included in

21 Interview G4 and G10.
22 Interview PNBI7.

3 Interview G10.

24 |bid., and B14.
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project preparations earlier on, they had no particular interest in or incentives for investing in

the project.*

A central aspect of the funding issue seems to have been the relationship — or perhaps the lack
of such — between YMSSB and the local government in Yantai. Since 1988, the city of Y antai
has earned a reputation for a proactive and long-term environmental policy. According to
SEPA, maor pollution sources in or near the city have been closed down, moved outside the
centre, or received investment in environmental protection measures. Therefore, in 1999,
SEPA gave Yantai environmental model city status.”*® This title is held by only a handful of
Chinese cities. Furthermore, as mentioned in Section 4.2, there have been severa serious oil
pollution accidents near Yantai, and tourism is an important part of the basis for economic
growth in the Yantai area. Oil pollution is just as devastating for tourism as a green image is
positive for it. Therefore, few cities should be better equipped to — and more interested in —
following up an initiative for oil pollution clean-up than Yantai. Still, the project does not seem
to have received the necessary local support. While the failure of the Yantai government to
provide a guarantee for the loan to the Yantai project may be due to either lack of willingness
or lack of ability, or both, the above indicates that the project was not given sufficient priority
by the Yantai local government. Of course, as Yantai is arelatively small city, it may not have
the necessary resources available for investments such as the Yanta project, other
commitments taken into account. However, according to experienced Norwegian interviewees,
whether alocality in China can provide a guarantee or not, very often reflects the priority given
to the project locally.?*’

The Yantai project therefore exemplifies that in order for a project to be implemented
successfully, local stakeholders need to be included in the implementation process at a very
early stage, and feel ownership to the project. We have not focused much on local actors other
than YMSSB in this thesis; however, the role of the local government in Yantai was touched
upon in the empirical documentation. In Section 2.2.2, it was suggested that local authorities
would be more co-operative the more visible and unambiguous the environmental problem in
guestion is. It is therefore paradoxical that the local government in Yantai has not been more
positively geared towards the project, as the problem it aims to remedy — oil pollution — for a
large part is of a local character. Oil pollution is also a highly visible and tangible form of

25 | nterview G10.
26 SEPA (1999) “China’s Environmental Protection Model Cities — Yantai City”, URL: http://www.zhb.gov.cn/english/modelcities/index.htm
(23 November 2000).
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pollution, and there have been several major oil spill accidents near Y antai as well as elsewhere
along the Chinese coastline. While local governments in China on this administrative level are
so far not directly accountable toward their constituencies, it is reasonable to believe that they

have an interest in focusing on policies enhancing their popularity.

The local government in Yantai obviously would have an interest in receiving the benefits the
project could lead to in terms of employment, infrastructure, and increased environmental
security. However, as this project was initiated by MOC, the local government has had every
incentive to push costs either to YMSSB, or upwards in the system, to MOC centrally, while
enjoying its benefits. However, as most other central bureaucracies, MOC has been cash-
strapped during the time since project negotiations started, and did not have the ability to
finance the project until after the Sino-Norwegian co-operation had ended.”®® The Yantai
project, as has seemingly been the case of many CA21 priority projects, has been subject to the
mercy and the level of commitment of provincial and even local level government actors, as
only these have the necessary funding for implementation (see analytical framework).
However, as these actors were not integrated in the project negotiations and preparations at an
early stage, they have not given Project 6-8 (and other priority projects) priority. The
conseguence has been that the Sino-Norwegian co-operation — and thereby large parts of the
capacity building element of the project — was discontinued and that project funding was not

possible to obtain until after the Norwegians had backed out.

However, there are indications that YMSSB successfully employed a relation building strategy
in order to become the site of Project 6-8 in the first place. Informants disagree about the extent
of relation building to obtain CA21 priority projects in genera, and the case project in
particular. However, a Chinese interviewee who worked for alarge international environmental
consulting company in China at the time the projects in the 1994 Priority Programme were
selected, knowledgeable of both the CA21 process in general and Project 6-8 in particular, said
that “[m]any representatives from different local governments cultivated relations with Chinese
Agenda 21 officials to get projects to their locality”.?*® He also claimed some projects were
“packaged” in order to get funding, and after which the project money was spent on completely
different purposes. He exemplified this by the Sichuan EPB, which alegedly sent a list of

27 |nterview B14.

238 While focusing on the shortage of funds should also be regarded as part of the negotiation tactics on the Chinese side, MOC's financial
situation was not satisfactory, at least not in the early stage of project negotiations, as it had recently experienced losses in a number of
international co-operation projects.

29 | nterview B16.
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approximately 30 projects to ACCA21: “One of the applications was for wastewater treatment
for a fruit manufacturing plant. They got money for the project, and spent it on a factory
making fruit drinks. The real interest of this EPB was to make money, not to improve the

environment.” 2%

However, such allegations are countered by ACCA21 sources. They do not deny that many of
those having proposed projects for the 1994 Priority Programme visited their office, both for
assistance in project formulation and to promote their project, but that “[t]he time from
ministries, agencies and localities sent us project proposals to the selection of the priority
projects was too short to develop good relationships’. Furthermore, according to ACCA21
interviewees, it should be obvious that if the 128 projects included in the two CA21 Priority
Programmes have not been accepted because all their proponents had good relations with
ACCAZ21, as establishing such relations would have required a staff many times as large as
ACCA21's. ACCA21 sources claim priority was given to “loca governments [that]
demonstrated an ability to implement projects, and had expectations as to what the CA21

would bring”.?*

Nevertheless, one Norwegian interviewee suggests there were other reasons why Yantal
obtained Project 6-8 than the technical arguments presented by YMSSB and MOC (see Section
4.2). “Why should Yantai get the project?’, he rhetorically asks, and continues: “Dalian is even
more ideally geographically situated [than Y antai], by the Laotieshan international waterway.
The neighbouring city of Qingdao is much larger, and has a much larger part of foreign and
trangit trade, and thereby more ship traffic. (...) Nanjing, Xiamen and Shangha would also be

more natural project sites than Y antai.” %%

A third aspect of the importance of individuals and their relationships in implementation is the
necessity of personal connections in order to obtain information. Interviewees claim that the
extent of corruption in the environmental technology field is exaggerated. However, the
following quote from the Chinese agent of one of the Norwegian companies involved in the
Yantai project might illustrate how subtle the balance is between relation building (or guanxi)
and corruption:

20 1pid.
241 |nterview G2.
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“Mr. XX from MOC’s PDI was central in getting the project going (...) | don't like him. Every time you
want him to do something, you have to arrange a banquet, especially in a project like this. We have given

giftsin relation to the project (a watch, nothing big). Banquets and gifts were quite necessary in a project

like Y antai.”?*

Another agent, not directly involved in the Yantai project, says, “entertain them [the potential
project partner], give them gifts, invite them to dinners, [and] invite them to Norway. That is
the normal way to do it.” He continues. “With good men who you have relations with, you can
always arrange something. If they are not good men, and you don’t have relations with them,
you can give them money under the table. (...) A deal under the table is possible even if the
project is out for bidding. The customer then decides what he wants, but fakes through the
bidding.”?**

Although interviewees do not consider downright corruption as being common (at least not in
relatively small projects like this one), the cultivation of personal contacts is deemed very
important. Its primary function is to access information about the progress of ongoing projects,
and possible new projects in the pipeline. Both before, during and after project negotiations the
Chinese play the information card very strategically. Information may be leaked on purpose, in
order to play competing groups — be they different bidders for a project, or different actors
behind one bid, as the consultants and equipment vendors in the Yantai project — up against

each other to force through an advantageous deal .2*> According to one Norwegian interviewes,

“[iInformation is kept secret — either because it is secret, or because it is said to be. In the growing

socialist market economy, it is to an increasing extent possible to buy information, but there is till a

considerable amount of information to which the only route is personal relations” 24°

MOC’s Planning and Design Institute (PDI) is responsible for the technical aspects of the
project on the Chinese side, and is therefore very important in the project implementation
process. It helps the end user to select the best products, and can therefore influence the end

22 |nterview B14. An additional argument in support of this view would be that Dalian has experienced more severe marine oil pollution
problems than Yantai. Xu (1998) argues that “[d[ue to the intensive development of industry, as well as the unfavourable hydrodynamic
condition[s], marine environment in Boha Bay, especially Dalian Gulf, stays heavily polluted”, and explicitly mentions Dalian as heavily oil-
polluted.

3 | nterview B13. | have chosen to anonymise the MOC employee in question.

24 | nterview B16.

25 | nterview B12.

8 |nterview PNBIS.
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user. It is very common for foreign and Chinese companies alike to keep informed about
ongoing and future projects through paying fees to design institutes.?’

The role of technology in organisational competition for resources and prestige:. As illustrated
in Section 5.1 above, the division of responsibilities in the field of marine oil pollution is
fragmented. CA21 is a prestigious undertaking. Therefore, in a struggle between two or more
bureaucracies for funding, prestige or about bureaucratic borderlines, getting a project
description accepted in the China Agenda 21 Priority Programmes might be a confirmation of
territory. As documented above, the Yantai project does not at all fit into the overall objectives
of CA21's Ch. 12E, the chapter that the description of the Yantai project in PPCA21 1994 is
allegedly based on and thus should be implemented in accordance with. This signals that MOC
has been able to define which technology to be given priority in the formulation of priority
projects, after the formulation of the CA21 White Paper. This had perhaps been more difficult
if the CA21 authority structure had been horizontally integrated, and the central-level agencies
in which CA21’'s authority was embodied had been organisationally strengthened. Now, the

situation was quite the opposite.

In a policy area with vague and changing “bureaucratic borderlines’, bureaucratic borders may
be defined by the precedence of projects and programmes implemented, rather than rules and
regulations. The Yantai project might therefore have been part of a strategy on the part of
MOC to move bureaucratic boundaries in the field of marine oil pollution, or at least to
reinforce existing bureaucratic borderlines. Revisions of the project underway made it even
more so. While the Yantai project originally was to focus on oil spillage in the port of
Qingdao, it soon turned out that the focus of the project would be oil spillage at sea, in Yantai.

While perhaps partly outside the scope of this thesis, the role of technology in relations
between Chinese bureaucracies and business representatives on the one hand and other
countries representatives on the other, is interesting. At the outset, the Norwegians signalled
that the capacity building component of the Yantai project was crucial. NOSCA offered a total
package including organisational aspects, environmental impact assessment, recommendations
on the selection of countermeasures based on risk analyses, and a training and R&D
programme. NOSCA'’s aim was to provide the Chinese with equipment; knowledge about how

this equipment should be used; and an organisational framework within which to operate the

27 |nterview B12 and B13.
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equipment efficiently. In the words of one representative, “[e]xperience from Norwegian work
in this field is that planning, education and organisation of oil spill contingency is essential.
This should not be decoupled from equipment, as capacity building forms the basis for
selecting correct countermeasures in an emergency situation. (...) What makes the Norwegian
concept unique is the linkage between planning and all the other areas.”

The Norwegian project group wanted to gather more experience before hardware was
transferred to the Chinese counterpart. The end user, YMSSB, claimed they had the necessary
background to start using the equipment, as they could base their conclusions on an American
study as well as the Norwegian prefeasibility study. They said that if they received more
concessionary aid, they would buy Norwegian hardware for the money. NORAD replied that a
combination of concessionary aid and soft loan would be provided if the studies could
continue. The concessionary aid would be used for capacity building and the mixed credit for
purchase of technology. This signalled that NORAD was willing to stretch very far to secure
that both competence and technology was included in the project. Indeed, according to
knowledgeable interviewees, this was the first time NORAD’s Industry and Energy
Department and Asia and Latin America Regional Department had co-operated this close on a
project basis.?*®

Thus, the difference in the emphasis put on capacity building versus equipment does not seem
to have followed national borders; the central bureaucracy of MOC was far more geared
towards NOSCA'’s (and NORAD'’s) ideas on capacity building than YMSSB, which lobbied to
channel the foreign funding towards equipment. Norwegian oil spill equipment vendors teamed
up with the local authoritiesin Yantai.

7.2 Relevant actors’ strategies

In order to ensure a dynamic and holistic understanding of the implementation of
environmental technology projects in China, this study should have integrated structure- and
more actor-oriented approaches to a much larger extent than what has been done in the

analytical framework.?*® The reason for this is that, on the one hand, an exclusively structure-

8 |nterview PNBI1 and G3.
29 This discussion is central in the so-called agent-structure debate (see e.g. Giddens 1979, 1984, Wendt 1987, Dessler 1989, Carlsnaes 1992,
Archer 1995, and Wight 1999). This debate will be returned to in the concluding chapter on theoretical implications (Ch. 8.2).
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oriented approach — as reflected in the independent variables — may easily take on an almost
deterministic character, and thus cannot incorporate actors actions. On the other extreme,
exclusively actor-oriented approaches may become too voluntaristic and insensitive to
structural impetus. Thus, an analytical framework where influence from structural framework
conditions is mediated through the strategies of relevant actors may provide a more useful
analytical tool for similar studies in the future.

While framework conditions are defined as necessary conditions for successful implementation
to occur, strategies should be regarded as contributing conditions. The reason strategies are
analysed here as product of framework conditions. Thus, the argument for the importance of
understanding actors' strategies rests on the assumption that the above hypotheses on the
influence of framework conditions are correct. Naturally, while the framework condition
variables concentrate both on the CA21 administration and the issue area related to the case
project, strategy variables would focus mainly on the issue area, as they are assumed to explain
the concrete actions of actors under influence from a set of framework conditions.

The discussion on framework conditions in Ch. 2 was to a large extent based on Janicke's
(1995, 1997) articles on capacity for environmental policy and management.”® His distinction
between environmental capacity and the utilisation of this capacity is also relevant for our
purpose, as he considers the strategy of the proponents of a policy or an initiative to be an
essential component of capacity utilisation. Janicke (1997: 6) defines strategy as “the general
approach to the problem (...) the purposeful use of instruments, capacities, and situative
opportunities to achieve long-term goals”.

Originaly, the word “strategy” was used in a military context, and still is very often associated
with such — or with game theory, which itself is often concentrating on “high politics’.**
However, strategy is no longer confined to the military realm. Organisations aso have
strategies — that is, comprehensive plans for action in order to achieve specific objectives
enhancing the organisation’'s interest within given framework conditions. In military terms, a
distinction is made between strategy and tactics, where the latter is defined as less
comprehensive actions undertaken in order to support this strategy. As indicated by the second

subtitle in this section (“Tactical trandations of technology”), a smilar logic is followed — the

%0 While the discussion on environmental (and technological) capacity is highly relevant for this study, a broader discussion of China's
environmental technology implementation capacity is outside the limits of this thesis (however, thisis further discussed in Section 8.2.2.
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tactical trandation of technology is part of a strategy on the part of an organisation to reach its
objectives. The main title of the current section (“Relevant actors' strategies’) is kept in plural
form as the strategy of more than one actor is discussed.

Given that the context of environmental technology project implementation in China is
characterised by horizonta and vertical fragmentation of authority and the agencies
implementing the project are organisationally weaker than their opponents, this might open up
for two sets of strategies; individual-cum-organisational relation building, and the tactical
trandation of technology, respectively.

7.2.1 Individual-cum-organisational relation-building

The fragmented authoritarianism model provides a useful conceptua framework within which
to understand the degree of vertical and horizontal fragmentation characterising the Chinese
policy making system, and the resulting importance of relative organisational strength. It also
succeeds fairly well in explaining how fragmentation leads to lack of co-ordination,
bureaucratic infighting and, consequently, a need for consensus building between actors on
different levels of the political system. However, the theory does not explain how this
consensus building takes place. Lieberthal (1992: 29) largely accepts the criticism directed
towards the fragmented authoritarianism model that it has made little or no use of the insights
of cultural approaches to the study of Chinese politics. He admits that such theories may
explain “the nature of political aliances, expectations of political behaviour, attitude towards
authority relations, and the fundamental strength of political organisations’. Researchers from
countries in the North have been surprised by the extent of personalism in Chinese decision
making processes portrayed by the Chinese “insiders’ (Hamrin and Zhao 1995). This
demonstrates the need to enrich the fragmented authoritarianism model by perspectives

focusing more on the role of personalism and particularistic tiesin Chinese politics.

Giddens (1979: 5, 69) has described this interdependence of agent and structure as “the duality
of structure”, in which “the structural properties of social systems are both the medium and the
outcome of the practices that constitute those systems’. However, critics have asserted that the

notion of duality of agency and structure precludes analysing the empirical interplay between

%! The military origins of the word is confirmed by the fact that it stems from the Greek word for “general”. However, the growth of business
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action and structure, since the two entities ontologically presuppose each other (Carlsnaes
1992: 258). In order to transcend this artificial dichotomy between agent and structure and
analyse the dynamic relationship between the two entities, Wight (1999) suggests a three-level
typology of agency. What he calls Agency; is described as “freedom of subjectivity”, or a
“self” that (in the words of Wendt (1987: 359)) has a theoretical understanding of activities,
that can reflexively monitor and potentially adapt its behaviour, and can make decisions.
Agency, refers to the way in which Agent; is born into a structurally ordered social system and
thus involuntarily acquires certain properties (e.g. black/white, man/woman, poor/rich)
affecting the potential of Agency; to mobilise socia resources. Agents refers to “positioned-
practice-places’ that agents; choose to inhabit on behalf of agency,.??

Let us assume that a person X with his’her unique personality (agencys), having been formed
by the different agency, and agencys she has experienced so far, is appointed as a leader of the
organisation responsible for implementing the Yantai project. When person X takes over the
position, it is given a uniquely different content, reflecting X' agency;, agency, and other

experiences in agencys.

It seems that — at least in the case of China — combining agencies;, » 3 to the benefit of an
organisation (individual-cum-organisational relation building) is an organisational survival
strategy. My argument is that key individuals in China's bureaucracy, holding what Wight
(1999, see above) calls “positioned-practice places’ actively cultivate relations with similar
individuals in organisations central to the maintenance of their organisation's interests. The
rationale is that, in China s weakly institutionalised politico-bureaucratic system, relationships
between such key individuas in interacting organisations provide the dynamism crucia for
inter-organisational relations in a situation of horizontal and vertical fragmentation of
authority.

In this way, organisational relations resemble individuals' relations, in that they are concentric,
like circles formed when one throws a stone into a pond (cf. Fel 1992, and Pye 1995b). Thus,
my argument is that, in contrast to the characteristics of a Weberian-like bureaucracy, in China
an organisation’s relations with other organisations are regarded — both by its members and by
outsiders — as ranging from being very close to being peripheral, and are treated as such (see

and management studies has increased the focus on competitive strategy, that is, means to reach the goals set by a company or enterprise.
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Figure 7.1 below). Thus, the use of guanxi to “oil the bureaucratic machinery” not only
characterises the relationship between individual and bureaucracy, but aso the relationship

between bureaucrats and bureaucracies at different levels. >

This argument builds on the theory of informal politics, defined by Dittmer (1995a: 10, 1995b:
198) as politics where informal relationships constitute ends in themselves. Dittmer (1995a:
29) suggests that economic reforms have weakened the position of ideology in Chinese
politics, and thereby increased the room for guanxi, as constraints on communication have
been relaxed. However, at the same time, utilitarian, market-economic considerations have
broken down the dichotomy between value-rational and purpose-rational relationships. Among
the results of this development, according to Dittmer, is that the relationship between formal
and informal politics becomes “fluid and ambiguous’; the informal is often absorbed by the
formal, while the formal has informal aspects.”** Dittmer also sees the emergence of a new
“hybrid guanxi”, incorporating elements of purpose- and value-rational relation building,
because of this development.

One of the central topics of the scholarly debate on informal politics has been whether informal
relationships (or factions) should take the position of independent or dependent variable (or
even a combination of the two). Nathan (1973) proposed factions, defined as vertically
organised patron-client networks linked by personal connections (guanxi), as a central unit of
analysis in Chinese politics. He claimed these networks are external to but dependent on the
structure along which they exist. Tsou (1976) argued that structure constrains factions. He
emphasised that formal structure is the precondition for, not a product of, the development of
what he called “informal groups’. Many authors largely regard personal relation building a
result of China s bureaucratic structure (see e.g. Walder 1986, Oi 1989).

In stating that “personal relations are very nearly the sum total of Chinese politics’, Pye
(1995h: 39) takes a more extreme standpoint, suggesting that some informal ties have a self-

%2 \Wight's typology has much in common with Carlsnaes (1992: 254) typology of foreign policy action as consisting of intentional,
dispositional and structural dimensions, respectively. However, it more explicitly includes a dynamic interrelationship between agent and
structure.

%8 The use of agent and agency in this thesis is inspired somewhat by actor-network theory, in that the actor concept is defined to include not
only individuals but also organisations. See e.g. Latour’s (1996: 372) suggestion that “[i]nstead of opposing the individual level to the mass, or
agency to structure, we simply follow how a given element becomes strategic through the number of connections it commands, and how it
loses its importance when losing its connections’. However, the notion held by actor-network theorists that there is no difference between
actor and structure because both are networks, is rejected. So is the notion that everything — not only human beings or organisations, but living
or dead things — may take the role of an actor.
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sufficient function independent of forma structure. The fundament for guanxi building,
according to Pye (1995b), is a view of the human being as the centre of several concentric
circles containing family and social relationships spreading out from the self at the centre. This
web of relationships counters the official Weberian rationality of China s bureaucratic system,
of specialised functions in a hierarchy based on impersona authority and formal rules and

norms (see also Y ang 1959).%°

As he believes politics and personalism are amost synonymous, Pye (1995a, 1995b) also
regards the distinction Dittmer makes between formal legal structures and informal power
relationships as irrelevant in a political system characterised by intertwined Party and state
hierarchies; secrecy; low degree of institutionalisation; and lack of a legal order.*** According
to Pye, guanxi building is a substitute for legal administrative norms and political interest
articulation in China. Furthermore, Pye (1981: 77ff) claims that informal network building is a
result of a search for security. This search for security, in turn, stems from the fact that conflict
between factions collides with the cultural norm of consensus.

Even though Dittmer (1995b: 198) concludes that there exists a scholarly consensus that
“informal politics is a consequence of the functional inadequacies of formal politics’, most
contributions on informal politics mainly focus on personal relation building as stemming from
the (career and persona security) needs of the individual top-level decision-maker. However,
Dittmer goes some way in suggesting a “conceptual synthesis’ between the individual and the
group/organisation as the unit of analysis, giving relationships the central stage. He bases this
synthesis on Liang (1974:94, cited in Dittmer 1995: 9), who argues that Chinese culture is
neither individualistic (geren benwei) nor group-oriented (shehui benwei), but rather based on
relationships (guanxi benwei). This is supported by Tsou (1995: 101-102), who suggests that
“the continuum of informal politics’ should be joined “to a continuum of formal politics (...)
with a middle zone in which the formal and the informal (...) are intertwined, penetrate each
other or simply overlap”. By proposing the concept of individual-cum-organisational relation
building, which is meant to capture how individual and organisational relations mixed in the
policy implementation process in China, | hope to take this debate one step further. The figure

%4 Note that Zhao (1995: 233-234), building on the views of former high-level insiders in Chinese politics, argues the opposite, namely that
“personal and institutional authority has become more distinguishable in Deng Xiaoping's China’. Furthermore, Guthrie (1998) argues that
economic rationality has started to reduce the influence of guanxi in Chinese society. The lack of consensus on this point is further accentuated
by the fact that Dittmer (1995b: 202) admits he has reached opposite conclusions on this matter in two different publications.

25 The reader should observe that Yang's study is empirically delimited to local administration in Chinain the 19th and early 20th century.

%6 |ndeed, this is partly admitted by Dittmer (1995a: 14) when he observed that the distinction between formal and informal politicsis “fluid
and ambiguous’
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below is meant to illustrate how the quality of an organisation’s relationships not only is a
product of formal organisational setup, but also to some extent resembles concentric circles

because it depends on individual -cum-organisational relation building.

Figure 7.1 Concentric circles — an illustration of individual-organisational relation

building

If an implementing organisation fails to nurse its relations with other organisations having a
potential stake in the implementation of a particular project, these organisations may often have
enough influence over some parts of the implementation process to impede implementation if

they wish.

If successful, on the other hand, such individua-cum-organisational relation building might

“defragment” decision-making by

minimising the number of actors;

minimising the number of decision-making arenas (“ concentrates the decision*);
maximising access to information; and

reducing time spent on decision-making.
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This would be true because it is reasonable to believe that when fewer actors have to reach a
consensus, on fewer decision-making arenas, and based on better information, decision-making
goes smoother and faster.

In the case of the Yanta project, a reasonable hypothesis would have been that — given
horizontal and vertica fragmentation and weak implementing organisations — the less
successful implementing agencies were in individual-cum-organisational relation building with
strategic partners, the less likely it would be that the implementation status of the Y antai
project would be positive.

Carving out indicators actually measuring the extent of individual-cum-organisational relation
building will be a challenge. However, the extent of contact between implementing agency and
bureaucratic opponents and the importance attached to the role of individuas in the
implementing process seem to be two starting points in this regard.

The empirica documentation suggests that research on informal politics would benefit from
departing somewhat from the €litist approach followed today (see e.g. Dittmer 1995a, Pye
1995b). Informal relation building seems to take place within and between top layers of lower-
level organisations as well. The empirical chapters have also suggested that there might be
other motivations for informal relation building than the need for quick decisions, secrecy or
discretion — namely to build support for implementation of projects, or at least to ensure that
implementation is not “vetoed” by actors more or less closely related to the implementation

process.

It is difficult to distinguish the impact of individual-cum-organisational relation building from
that of the organisational framework conditions influencing it when the only basis we have is
the fragmentary empirical evidence in this thesis. Furthermore, there is not sufficient empirical
evidence to assess the relative importance of this variable for the implementation outcome.
Neither is there a strong enough empirical fundament to speculate on the impact of economic
reforms on guanxi building and informal politics at large. However, the claim that the
distinction between formal legal structures and informal power relationships is irrelevant (Pye
1995b) seems exaggerated; the character and objectives of such relation building is conditioned

by framework conditions.
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7.2.2 Tactical translations of technology

In a situation where the bureaucratic proponents of a given policy are weak, and the structures
of authority in the field are fragmented both by function and territory, room might be opened
for manipulation and creative interpretation of the contents of technology and technology
transfer. Tactical trandations of technology might thus become an integrated part of strategies

to win the struggle for power and prestige.

Technical arrangements may (partly) determine the use of technologies, and the way these
technologies are used, may enhance the power of some political actors over others (Winner
1986: 25). Akrich (1992) equates the process of familiarising with — interacting with — a new
technology with a trandation process. However, as is the case with traditional forms of
trandation, the trandator is not only a passive intermediary, but may actively influence

communication.

The socia construction of technology (SCOT) model (see e.g. Bijker 1995) may offer many
insights as regards the manipulation of the contents of transferred technology to serve
organisational interests, apart from the fact that it acknowledges the broad understanding of
technology on which this thesis is built. First, it ams to explain the development of a
technological artefact — or technological change — rather than interaction between users and
readily designed technology (Tjora 1997: 15). In the words of Latour (1987: 258), “[w]e study
science in action and not ready made science or technology; (...) we either arrive before the
facts and machines are blackboxed or we follow the controversies that reopen them.” As the
thesis is centred on the implementation process of China's Agenda 21, this dynamic approach
would have been very relevant to integrate in the analytical framework.

Secondly, in the SCOT approach, explanations are found — and tested — through case studies.
These concentrate on controversies occurring in development of technologies, involving
“different actors (individuals or groups that are capable of acting) or relevant social groups,
which are groups of actors that share a common conceptual framework and common interests’
(Brey 1999: 2). These actors or groups try to shape technology according to their own
preferences. According to the SCOT model, new technological artefacts have interpretative
flexibility, inasmuch as different relevant actors understand them in different ways. These
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understandings may converge into one through processes of closure, and — subsequently —

stabilisation.

The perspectives of the actors involved in technology development each constitute a
technological frame. Therefore, a third point, closely linked to the argument above is that the
perspectives of different actors — not only in each of the two or more countries involved in an
international environmental technology co-operation project but also within each of these
countries — could be analysed as technological frames. A technological frame can be described
as a socia structure comprising the elements influencing interactions within relevant social
groups and lead to the attribution of meanings to technical artefacts. This structure is at the
same time constituted by the actions and interactions of relevant actors, and acting back on

these actions and interactions, thus disciplining the actors. >’

A technological frame enables its members by providing tools needed for action: goals, ideas,
key problem-solving strategies, current theories, tacit knowledge, testing procedures, design
methods and criteria, exemplary artefacts etc. However, ssmultaneously, a technological frame
constrains the actions of its members through creating a structure by actions and interactions,
which in turn will constrain further thinking, actions and interactions (Bijker 1995: 194-95).%%
A criterion for successful international environmental technology co-operation projects
according to the SCOT model could therefore be that processes of closure and stabilisation
have taken place both among actors within each of the socio-technological systems taking part,
and — subsequently — between representatives from both systems. As indicated in above, the
Yantai project seems to have been a clash between two different technological frames — one
directed towards sociotechnical solutions (involving capacity building), the other focusing

more on technological fix.

Fourth, by contending that social processes can affect the success of a particular technology,
and that the degree of success therefore may vary from one socio-cultural context to another,

the SCOT model also seeks to counter asymmetrical analysis of technological change?®

%7 This seems to be inspired by the agent-structure debate (see Sections 7.2.2 and 8.2.2, for further elaboration).

%8 The technology historian Thomas Hughes (1987: 86-90) claims technology develops differently in different geographic areas because of
differences in technological style, formed by differences in geography, historical experiences and political values. However, the influence of
politics and power on technological style is absent in Hughes' description.

%9 |t should be noted here that there are many facets of social constructivism. Actor-network theory (mentioned above) studies stabilisation
processes of technical objects as resulting from the building of nerworks of human actors and natural and technical phenomena. It regards
technology as developing within actor-networks, whereas SCOT regards society as the context where technology develops (Winner 1991).
Actor-network theorists employ a principle of generalised symmetry, meaning that any element (social, natural, or technical) plays a similar
rolein explaining in the stabilisation of atechnology (see e.g. Brey 1999, Callon and Latour 1992).
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Bijker (1995) contends that too many technological success stories are told, and too little effort
has been put in to learn from the experience of the less successful technologies. Within this
perspective, the fact that the implementation process of the Yantai project has been fraught
with problems — while still being implemented — makes it analytically interesting. Just as much
can be learned from unsuccessful or partly successful attempts to make use of new technology
as from technological success stories. To understand technology development and change,
Bijker argues, it is not sufficient to treat “ successful technology” as an independent variable in
identifying mechanisms behind technological success stories. Technology, says Bijker, should
also take role of the dependent variable, and its development should be explained by
employing the same variables as are employed in explaining unsuccessful technologies. The
SCOT approach does not consider the fact that a technology “works® as an explanation in
itself; rather, the functioning of an artefact is regarded as being a result of socio-technological
development. Machines work because relevant social groups accept them (Bijker 1995: 270),
under certain socia conditions.

The fifth reason why the SCOT model seems to be a useful tool for understanding relevant
actors tactical trandlation of technology, is that it gives room for an actor-oriented approach, as
well as structures that empower or constrain relevant actors, in much the same way as the
concept of framework conditions outlined above. Proponents of the SCOT model emphasise
the need to link micro-level case studies of technological development to the understanding of
macro-level socio-political conditions for this development. They have nevertheless been
criticised of producing a large number of case studies without being able to generalise from
these studies, or, in the words of Winner (1992), “going into the black box and not coming out
again”.? Because of this, it has been argued that the SCOT approach still is most suitable for
analysing particular technology development processes (Olsen 1995: 125). However, attempts
for generalisation outside this realm have been made, most prominently by Bijker (1995).

Sixth, the implementation of projects to disseminate environmental technology invented and
developed in one social, cultural and organisational context into another, could be regarded as a
re-innovation or re-construction process. The fact that the SCOT approach so far 1) has largely
been employed in — and is based on case studies from — the North and 2) has focused on the
development of new technologies and/or technological change, rather than aspects related to

%0 The black box is commonly used in engineering textbooks as away of simplifying complex technical processes so that further design work
can proceed (Winner 1991: note 2, p. 23).
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technology co-operation (Leseth 1996) might therefore not constitute a problem. The reason is
that international technology co-operation in fact may be regarded as part of technology
development, as technology in a sense must be re-innovated (Olsen 1995: 45ff, 125) to be
implemented in a new setting. As the focus of this study is on the implementation, in a country
in the South, namely China, of environmental technology co-operation projects based on
technology that has already been developed in the North, it is not self-evident that the SCOT
approach is a useful analytical tool. However, since the framework conditions for its use are so
different, the technology has to be “developed anew” when transferred to China. Thus, what at
the outset seemed to be an argument against employing the SCOT approach could instead be
regarded as a means of testing its scope in a new setting.”*

In her attempt to apply the SCOT model to the study of the transfer of Norwegian
environmental technology to China, Leseth (1996) finds that it makes a valuable, but not
satisfactory contribution to the understanding of the technology co-operation process. She
argues that the theories “show signs of having a Euro-American bias‘, and that they therefore
“should not be applied to technology transfer projects in China without being adapted to the
local context” (Leseth 1996: 55). An interesting possibility, therefore, is to integrate the SCOT
model with theories of Chinese views on science and technology, of which an attempt has been
made below.

The current Chinese paradigm of technological optimism — or scientism — regards science and
technology as core values (Furth 1970, Hua 1995, Bgckman 1998). It is often assumed that
there is a single best technological solution — a technological fix — to a problem, and that this
solution will work out fine regardless of the context. Tangible technological solutions are less
controversial than management or behavioural changes, and may therefore be resorted to in
order to avoid conflict.

“Scientistic” thinking has been a central line of thought in the debate as to how Chinaisto be a
modernised society (Bgckman 1998). In its most extreme form, scientism is founded on the
beliefs that science is unified, that there are no limits to science, and that science is successful
in prediction, explanation and control (Hua 1995: 15). It is also characterised by the application
of scientific concepts to areas outside their own sphere of relevance (Furth 1970: 14).

%1 Nevertheless, comparative case studies of different phases of the technology development process can and should be conducted in order to
ameliorate the SCOT model’s bias towards the industrialised North (see Ch. 8.2).
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Scientism has been influenced by orthodox Marxism and utopianism. However, its roots can be
traced in two other directions as well: to Chinese political culture, and to the relationship to and
influence from the Soviet Union. In treating all aspects of social relations as an inseparable
whole where there is only one legitimate source of truth, scientism bears elements of China's
holistic Confucian tradition and its monistic political tradition (Hua 1995: 33,142-143).

Another ideological forerunner for scientism was the movement to strengthen China from its
backward position and free it from further attempts for colonisation in the latter part of the 19th
century. This movement coincided with the growing influence of social Darwinism. Darwinism
provided a justification for the hierarchical socia structure in Chinese society, as well as an
international framework within which to understand China's position and potential (Furth
1970: 227). Thus, the growth of science and technology was seen as a precondition not to loose
out completely in what has been — and partly is — perceived as the zero-sum game of
international politics.

Hua (1995: 7) identifies technological determinism as a separate strand of scientism, and
claims that it has been strengthened in the Post-Mao period. In 1978, when Deng Xiaoping
took power in China, the position of science and technology in official Marxist ideology was
soon moved from superstructure to economic base. This not only de-politicised the role of
science and technology, but also legitimised that the modernisation of science and technology
had to take precedence over the three other modernisations initiated by Deng Xiaoping (of
agriculture, industry, and national defence, respectively) (Hua 1995: 1).

The large number of technocrats in the Chinese bureaucracy has also prepared the ground for
an emphasis on technological fix.?** The Chinese |eadership has also been — and is — influenced
by the former Soviet technocratic model of development, characterised by a focus on heavy
industry, infrastructure and electrification. This influence came about both because cadres
having their education from Soviet universities gradualy have replaced professional
revolutionaries in the top leadership, and through Sino-Soviet technology co-operation

projects.?*

%2 Thjs expression connotes a narrow understanding of technology, not the broad definition employed in this study.
63 personal communication with Professor Harald Backman, University of Oslo, 19 March 1999.
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Ho (1997: 102-103) writes that, as China had difficulties absorbing new technology during the
early 1980s, Chinese policy makers gradually started to define technology more broadly to
encompass organisational and management skills and know-how rather than just engineering in
anarrow sense. However, he continues, “ Chinese managers and bureaucrats continued to place
a higher value on ‘hardware’ (equipment and machinery) than ‘software’ (codified and tacit
knowledge)”. Incremental technological improvements are regarded as uneconomical. This is
rooted in a desire to minimise the technological gap to the North within as short a period as
possible.

As bureaucratic authority is fragmented in China, many agencies may potentially obtain the
responsibility for implementing a particular project, and all seek to position themselves in
order to acquire this responsibility. In China, where competition for public funds is fierce,
projects require the commitment of large public funds and a considerable number of public and
private actors, an objective means of comparing possible solutions isin demand. Technology is
often given this role. Thus, a reasonable hypothesis could have been that the less successful
agencies implementing an environmental technology project are in tactically interpreting the
technology to be used in a project in ways that suit their own organisational interests, the less
likely it is that the implementation status of the project will be positive.

In measuring how successful implementing agencies are in tactically trandating technology, a
starting point could be to focus upon whether or not the dominating interpretation of the
following has moved in a direction that will increase their organisational strength:***

what kind of technology that was to be implemented through the project;

who the intended user of the technology should be;

in which context the technology is to be used, and how.

7.3 Summary and conclusion

Summing up, three (not mutually exclusive) categories of factors contribute to explaining the

implementation status of the Yantai project. The first category of factors consists of those

%% |n terms of personnel, jurisdiction, and national and international organisational linkages, respectively, cf. Section 2.2.3.
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contributing to the discontinuation of the Sino-Norwegian technology co-operation. The
planning and foreign financing bureaucracies were neither integrated in CA21 at large or the
Yantai project as such and therefore did not give priority to the project. This made it
impossible for the implementing agency to provide funding and approval of its repayment
capabilities in time, which led to the cancellation of the co-operation project. The highly
negotiated central-local relationship regarding responsibilities for project funding and the fact
that the project had not been anchored among the local authorities probably also contributed to
the funding problems, and perhaps YMSSB’ s lack of relations with possible funding sources as
well.

The second category consists of those factors having influenced the technological profile of the
project: the lack of co-ordination between the CA21 administration and the implementing
agency (MOC), and the relative strength of MOC compared to its opponents in the issue area
of marine oil pollution. Perhaps the tactical trandlation of technology by MOC or the differing
technological frames among the actors implementing the project should also be included here.

The third category is composed of those factors that render a comprehensive and co-ordinated
follow-up of the Yantai project rather unlikely. That includes the lack of co-ordination between
the CA21 administration and implementing agencies; the lack of co-ordination of Local
Agenda 21 initiatives and CA21 priority projects; the lack of a CA21 administrative structure
on lower administrative levels, the separate agenda of YMSSB and its rivalry with other
harbours for the Yantai project; and the relative organisational strengthening of the
environmental bureaucracy, which had been ostracised from the CA21 process.

As employing structural variables arguably succeeded only partly in establishing clear causal
linkages to indicators of implementation effectiveness, it has been suggested to integrate
relevant actors strategies in the analytical framework as well. The main reason is that in order
to be able to establish clear-cut causal mechanisms from independent to dependent variables,
the analytical framework needs to be dynamic in the sense that it incorporates both structures
and the actions of actors influenced by these structures. The conclusions are summarised in the
revised analytical model on the next page. The dotted lines in the model indicate that there are
interrelationships between independent variables as well as a feedback relationship from the

dependent variable to the independent variables (actors' actions are influenced by structures,
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but these actions also change these structures). This thesis only focuses on the relationships
between variables that are marked by solid-drawn lines.

Figure 7.2 Revised analytical model integrating organisational framework conditions and

relevant actors’ strategies
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“Changes will take place when things come to a
dead end, and breakthroughs can be expected
when there is no way out”

Chinese aphorism

8 Conclusions and theoretical implications

This chapter consists of two parts: conclusions and recommendations, and theoretical
implications. The first part starts by summing up the most important findings of the study, as
regards the influence of organisational framework conditions on the implementation of
environmental technology projects in China, exemplified by CA21 Project 6-8 in Yantai. A
short note on the prospects of China's Agenda 21 follows. Third, a number of factors central
for successful implementation of environmental technology projects in China are suggested.
Following this is a short reminder of the implications China's Western development strategy
and its World Trade Organisation (WTO) accession might have for the implementation of
environmental technology projects in China. Fifth, implications of the Yantai project for
greenhouse gas abatement projects in China and other countries in the South as part of the
Clean Development Mechanism under the Kyoto Protocol are suggested. The final point is
some thoughts on what implications new types of environmental technology will have for the
organisation of development aid, inspired by the Y antai project.

The second part of the chapter, focusing on theoretical implications of the study, will first
discuss its implications for research on environmental technology policy implementation in
China. Secondly, the possibilities of linking research on international environmental
commitments and domestic environmental technology politics is explored, based on the agent-
structure debate.

8.1 Conclusions: The 21 Agendas

The main question this thesis set out to answer was how organisational framework conditions
within the People’s Republic of China influence the implementation of environmental
technology projects in the country. This was illustrated through a case study of the
implementation status of a project for prevention and control of oil spills, included in China's
Agenda 21.
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The argument was the following: the more horizontally and vertically fragmented authority is
among the governmental actors involved in the implementation of the Yantai project, the less
likely it is that the implementation status of the Yantai project is positive. Given that authority
is fragmented horizontally and vertically: the weaker the agencies implementing the Yantai
project are compared to organisational opponents of the project, the less likely it is that the
implementation status of the Yantai project is positive. The empirical documentation and

analysis conducted in the thesis strengthened these hypotheses, with some modifications.

While not integrated in the analytical framework, a linkage was suggested between the
prevalence of horizontal and vertical fragmentation of authority, relative organisational
weakness of implementing agencies, and two types of actor strategies. In this way, the
analytical framework comes closer to establishing clear-cut causal mechanisms from
independent to dependent variables in the sense that it incorporates both structures and the

actions of actors influenced by these structures.

It was suggested that the less successful implementing agencies are in individual-cum-
organisational relation building with strategic partners, and in tactically trandating the
technology to be used in the project to suit their own organisational purposes, the less likely it
is that the implementation status of the Yantali project is positive. Integrate relevant actors
strategies in the analytical framework as well. The main reason is that in order to be able to
establish clear-cut causal mechanisms from independent to dependent variables, the analytical
framework needs to be dynamic in the sense that it incorporates both structures and the actions
of actors influenced by these structures. The conclusions are summarised in the revised
analytical model below.

CA21 Project 6-8 was on its way to being implemented at the time the case study ended in
mid-1999. However, the implementation status of the Yantai project was judged as being sub-
optimal according to the criterion of implementation effectiveness, as four aspects of the
implementation process had deviated substantially from the expected effect and/or planned
outputs. Below, these will be reiterated, and the particular aspects of the organisational
framework conditions and actors’ strategies believed to influence them are pointed out.
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The first sub-optimal aspect of aspect of CA21 Project 6-8 was the discontinuation of the Sino-
Norwegian technology co-operation. This is mainly explained by the lack of integration of
planning and foreign financing bureaucracies in CA21 at large and the Yantai project in
particular, and the subsequent lack of priority given to the project by these bureaucracies. The
central-local dimension of the fight for foreign funding probably also contributed to making
Sino-Norwegian co-operation more difficult. YMSSB's lack of relations with possible local
funding sources, especially local authorities, could aso have been an important problem in this
regard.

YMSSB's excessive focus on technical aspects of technology co-operation (as opposed to
MOC) contributed to a reduced focus on capacity building in the project. This narrowing of the
project’s focus from technology towards technicalities was also an indirect reason why the
Sino-Norwegian co-operation ended prematurely.

The changed technological (and geographic) profile of CA21 Project 6-8 was caused by a lack
of co-ordination between CA21 administration and the implementing agency (MOC), as well
of ACCA21’s lack of capacity to follow up the project locally. The relative organisational
strength of MOC compared to its opponents in the issue area of marine oil pollution was an
important reason why the project was implemented at al despite the problems of horizontal
and vertical fragmentation of authority. Other contributing factors could be the tactical
trandation of technology by MOC, or the differing technological frames among the actors
implementing the project.

A comprehensive and co-ordinated follow-up of the Yantai project is rather unlikely. Some of
the reasons are that co-ordination between the CA21 administration and implementing agencies
has been and is limited; that there is a lack of co-ordination between Local Agenda 21
initiatives and CA21 priority projects; that CA21 lacks and administrative structure on lower
administrative levels. Other contributing factors have been the separate agenda of YMSSB and
its rivalry with other harbours for the Yantai project, as well as the relative organisational
strengthening of the environmental bureaucracy, which has been ostracised from the CA21
process. Furthermore, at an operative level, the responsibilities in an emergency situation
between YMSSB directly under the central government, and the local government, seem

unclear.
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This picture is rather disturbing, both seen from the point of view of domestic sustainable
development policy and foreign environmental aid. Horizontal and vertical fragmentation of
authority within the decision making apparatus of the recipient society contributes to a
situation where many Sino-foreign technology co-operation projects might fail in terms of
capacity building, sustainability and replicability — which are among the most important
success criteria for such projects. However, the negative values on these variables seem
difficult to get to grips with, as they are caused by a host of different structural characteristics
of bureaucracies and the relationships between these bureaucracies. In this situation, there may
well be as many agendas as there are actors, cf. “the 21 agendas’, the title of this section.

It seems that, in the fight for foreign funding and the prestige related to foreign-funded
projects, many central-level bureaucracies promote themselves as having a much broader scope
of authority than what is actually the case. They offer along list of projects to be implemented,
while in practice they neither have the funds to contribute the domestic share of these projects,
nor the authority to implement them.”® They therefore depend on the support from other
bureaucracies centrally, and the co-operation of local-level subsidiaries and local governments.
Many of these actors compete for the same type of projects and have their own list of projects
to be implemented. The result is that many projects listed by central bureaucracies for
implementation are never implemented.

Another interesting element revealed by the anaysis is that implementation might be more
dow in a situation where important and established actors are left out of formulation and
implementation processes, than if all relevant actors are given an opportunity to have their say
at an early stage.

The Yanta project is not a success story. However, it is not a tragedy either; after all, at least
some parts of the origina project have been implemented, which for example is much more
than can be said about the other CA21 projects in which Norwegian business and government
agencies were involved. It is likely that these characteristics make the Yantai project more or
less representative for Sino-foreign environmental technology co-operation projects.

25 |nterview PHKN1.
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8.1.1 Prospects for China’s Agenda 21

Paradoxically enough, China’'s Agenda 21 has seemingly never been lower on the agenda of
China's decision-makers than now, after the turn of the 21% century. The scope for cross-
sectoral co-ordination through CA21 seems reduced, as the position of both bureaucracies
supposed to share leadership over CA21 (MOST and SDPC) has been weakened, together with
the position of some of the leading personalities behind CA21. Rivaling programmes have
been initiated. In the future, CA21 is likely to be regarded as one in a large number of
initiatives whose aim is to compete for foreign funding.

The 1998 government restructuring led to a relocation and reshuffling of many of the
departments and individuals working with Agenda 21 earlier. Furthermore, although this is
hard to assess at this point, it is likely that CA21 activities were among that were given low
priority when cuts in responsibilities and staff had to be done as part of the restructuring. The
result was that the Agenda 21 activity in China was lower than previous years, and that new
responsible departments and individuals have had to use the period up until today to
consolidate their activity. Much as a result of the 1998 restructuring, MOST and SDPC are
currently discussing how to build upon the Agenda 21 concept, in what may be called a “20
Years Action Plan”.

Furthermore, it is important to notice that the CA21 has made a considerable contribution in
terms of opening new channels of communication in questions of sustainable development,
between actors that had previously had no formal contact whatsoever. It is therefore reasonable
to believe that CA21 — both on a general level and in terms of the technologies and strategies
related to each of the priority projects implemented — has influenced the structures in which it
was introduced. It is also generally agreed that many good projects have been funded through
CA21.

The Agenda 21 catchword is “Think globally and act locally!”. For a process with such a
purpose, China's Agenda 21 has been very top-heavy, in the sense that it has been formulated
by central government actors and is supposed to be implemented locally. This is a paradox, as
it does not exactly encourage the genuine public participation promoted in Agenda 21.
However, China's top-down approach has had the advantage that local agencies have been
given a clear signa that CA21 is a priority, and the authority to implement initiatives
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(primarily Local Agenda 21s, but also other priority projects) on their own (Gan L. 1999: 321,
Finamore 1998: 4). It should also be noted that several local Agenda 21s have been established
because of local initiatives —in villages in Henan and Y unnan, some of China s poorest regions
(Gan L. 1999: 321). Furthermore, researchers seem to have been integrated more in decision
making on sustainable development through CA21 than has been the case in China before.?*®

It must be assumed that quite a number of the CA21 projects have not been successfully
implemented — quite a number probably never even reached the implementation stage.
However, this is not necessarily only a negative thing; many of the projects should never have
been included in the Priority Programmes anyway. The fact that many projects were revised in
1996 suggests that CA21 has increased Chinese bureaucracies understanding of project
planning and communication. CA21 has contributed to raise the environmental awareness of
ordinary people. It has aso increased dialogue between Chinese sustainable development
actors and international (business, government and non-government) expertise. Furthermore,
ACCAZ21 is afar more professionally driven organisation now than when it was established in
1993. Not only is it trying to attract international business through its Centre for
Environmentally Sound Technology Transfer, but it is aso the operative responsibility of
China’s very ambitious Local Agenda 21 programme. However, the following outburst from
the leader of one of the emerging quasi-governmental environmental organisations in China

suggests CA21 has so far not managed to make use of this resource:

“Why should we participate in China's Agenda 21? We have not been invited, and if we were invited, we would
have declined. We have no interest in coming to a party only to end up sitting in a corner watching the other guests.
China s Agenda 21 is one of theillusions of the spoiled children of the Party bosses, who walk straight into top-level
administrative positions. It has nothing to do with us.” %’

CA21 has also contributed to an increased understanding on the part of Chinese authorities of
the seriousness of environmental problems on the part of Chinese decision-makers. Before the
formulation of CAZ21, the official view was that China was a developing country and
environmental problems only could be solved when China had reached a higher stage of
development. However, after the Rio summit and the formulation of CA21, the official view

was that the environment and development challenges must be met in parallel. CA21 also

%66 See Section 8.2.1 for more discussion on aspects of participation in CA21.
%7 |Interview NG6.
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seems to have resulted in environmental criteria being introduced into economic and
development plans to a somewhat larger extent than before (Gan L. 1999: 319).

8.1.2 Success factors

The hypotheses on which the conclusions in this thesis are based were formulated “ negatively”,
that is, it was expected that the more prominent the phenomenon described by a particular
variable was, the less likely it would be that the Yantai project was successfully implemented.
However, formulated in a “positive” manner, these hypotheses may also form the basis for a
set of domestic organisational success factors for implementation of environmental technology
projects in China, even though they should not be regarded as a definite list.

Horizontal co-ordination: Most or al bureaucracies whose jurisdiction is close to or
covering the issue area are brought into the implementation process at an early stage
(see below for details).

Vertical co-ordination: Lower-level satellites are integrated in the implementation
process at an early stage, and dialogue opened with local and provincial-level
authorities within (at least) the areas of planning, financing, and foreign economic co-
operation.

Organisationally strong implementing agencies: The competence, jurisdiction, number
of personnel and financial resources of the implementing agency or agencies is larger
than that of possible bureaucratic rivals in the project’s issue area. Or even better: the
project or programme is safely within the jurisdiction of the bureaucratic actor claiming
responsibility for implementation.

Individual-cum-organisational relation building is actively used by implementing
agencies to “defragment” or “concentrate” decision-making, by minimising the number
of actors and decision-making arenas, maximising access to information, and reducing
the time spent on project preparation and implementation.

There is a high degree of consensus on what technology should be implemented
through the project, where, and by which bureaucracy. This consensus needs to be
refreshed several times during the implementation process in order to decrease the
scope for tactical redefinitions of technology in the interest of particular bureaucracies.
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In addition, the following recommendations are made:**®

Hold consensus conferences. Environmental technology co-operation must be based on the
needs of countries in the South in order to be effective (OECD 1994: 9). As many stakeholders
as possible should be included in the definition of these needs. This is perhaps even more
important in the case of China, due to the serious vertical and horizontal fragmentation of
authority, and ensuing institutional infighting. Consensus conferences involving al relevant
stakeholders in a particular environmental technology project should be held as early as
possible in the project planning and implementation process.?®® Here, all actors should be given
the opportunity to voice their interpretations of what kind of technology that is to be the at the
centre of technology co-operation, how this technology matches their needs, and how they
perceive their role in the distribution of implementing responsibilities. While consensus may
often not be reached, vetoing and technological manipulation may be reduced through
consensus conferences, as may the risk for a protracted and digointed implementation process.

Co-ordinate capacity-building and technology co-operation: Chinese decision-makers as well
as bi- and multilateral aid agencies should make more effort to secure the follow-up of
capacity-building and/or pilot projects. Focus should be moved from the details of technology
transfer towards the linking of the knowledge and organisational components of such transfer
with actual utilisation of transferred equipment in a Chinese setting, and extensive co-operation
between Chinese and foreign key competence from an early stage. Projects focusing on
capacity building for comprehensive, integrated planning, preferably in (issue) areas
characterised by interregional and interministerial disputes, should be initiated, in co-operation
with foreign donors. Perhaps it is a good idea to concentrate development aid on programmes
rather than projects, like many countries in the North seem to be doing now. However, if thisis
done in China, support should perhaps be earmarked for specific purposes — especialy capacity
building within the bureaucratic unit administering the programme in question, as these units

are established in parallel with the preparations of the programme.

%8 An earlier version of this paragraph has been published in Buen (20003, b).

%9 The reader should be aware that “consensus conferences’ often describes a new form of technology evaluation where lay people prepare
questions and ask a panel of experts about one or several controversial scientific or technological subjects, assess experts' responses, reach a
consensus about the subject, and report the conclusions at a press conference (see e.g. Sclove 1999 or Guston 1999 for more details on
consensus conferences). Here, the expression is used somewhat differently.
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Work through non-state environmental organisations: Although this is perhaps still politically
difficult, the growing role of China's (non-)state environmental organisations as mediators,
meeting arenas and co-ordinating agents in interministerial and interregional projects should be
taken more serioudly. Initiatives integrating China's own environmental organisations in
policy-making and strengthen their administrative capacity would perhaps also create a
stronger internal pressure for political reforms in China — hopefully this will happen so
gradually that the organisations are allowed to work undisturbed.

8.1.3 Westward ho??"°

Two emerging factors will probably significantly influence China's environmental technology
policies in the time to come. Both are related to the fact that China is going West. However,
China’ sinterest for what the West has to offer has a different meaning in each of the two cases.
The first is China's enormous initiative under the 10" Five-Y ear Plan (2001-2005) to stimulate
growth in its backward Western region, while the second is the preparation for China's
entrance into the WTO.

As noted above, Yantai is situated in one of the most prosperous areas in China. However,
during the period covered by the 10" Five-Year Plan, Chinese authorities will invest
considerable sums of money in projects in China's economically backward interior provinces,
through the Great Western Development Strategy (Xibu Da Kaifa) (Schlevogt 2000, Sims and
Schiff 2000).2* The strategy will mostly focus on basic infrastructure, but also on
environmental protection — to secure social stability. The Chinese authorities will shift the
majority of government spending from coastal provinces to the West, and are intensifying their
efforts to convince foreign investors to pour their money into such projects as well. The
increasing emphasis on poverty aleviation also leads aid agencies in countries in the North
towards projects in China's poorer provinces. This implies that especially environmenta aid,
but also environmental foreign direct investment (FDI), to an increasing extent will focus on
the less-developed parts of China in the coming decades. It is reasonable to believe that the
problems of horizontal and vertical fragmentation, weakness of the proponents of

environmental technology, and strategies of individual-cum-organisational relation building

7% The exclamation “Westward Ho!” is American, and was probably first used among the settlers crossing what is now the U.S. looking for
uncharted land.
2" See also U.S. Embassy Beijing (2000).
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and technological tactics are more widespread in less-developed areas of China than in the

relatively prosperous Eastern coastal area.

The proponents of a proactive sustainable development policy in China may receive some
unexpected assistance in their efforts from the WTO. Agreements under the WTO include the
publication of laws likely to affect international trade, which may support China's efforts at
creating more transparent and predictable environmental legisation. This may open for
international and domestic pressure for public notice and debate of proposed environmental

laws in China, indeed in the participative spirit of CA21.

8.1.4 Implications for greenhouse gas abatement projects in China

Although the Sixth Conference of the Parties (CoP-6) to the UN Framework Convention on
Climate Change (UNFCCC) has not yielded the expected results so far,>? it is likely that the
flexible mechanisms to assure cost-effective reductions of greenhouse gas (GHG) emissions
will be applied within a relatively short time frame. The Clean Development Mechanism
(CDM) is the only one of these mechanisms focusing on non-Annex-1 countries like China.*
China is likely to be one of the chief beneficiaries of the CDM, as there are numerous
opportunities for low (or even negative) cost projects reducing GHG emissions in the
country.?”* Therefore, the results of the Yantai project are thought-provoking.?”

Despite the fact that the implementation status of the Yantai project is judged to be sub-
optimal, it must be considered a rather normal project as regards implementation success so far,
in a Chinese perspective. If this assumption is correct, it is reasonable to believe that many
proposed CDM projects in China will not be implemented at al, or that they — if they are
implemented — will yield poorer results than the Y antai project.

22 Originally, CoP-6 was to be held 13-24 November in The Hague, the Netherlands. However, the CoP-6 has been extended until May 2001,
when the Parties will convene once more. The reason is that the Parties failed to reach agreement — chiefly over how and to what extent to
account for terrestrial uptake of CO2, and whether or not there should be a quantitative ceiling on the level of international carbon trading vs.
national emission reduction efforts.

%8 The idea behind the CDM is that (companies in) Annex-1 countries (roughly equalling the industrialised world, including Russia and
Eastern Europe) can acquire certified emission reductions (CERs) for projects implemented in non-Annex-1 countries, while the non-Annex-1
countries benefit from funding and technology transferred through these projects. The other two flexible mechanisms under the Kyoto Protocol
are Joint Implementation (JI, or Activities Implemented Jointly (AlJ)) as such activities have been denoted in the trial period) and international
emission trading (IET), respectively.

2" For amore thorough argument, see Buen and Tangen (2000).
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These conclusions should be added to the fact that the main headache for negotiators trying to
hammer out the detailed rules and guidelines for the CDM is to balance the following two
conflicting considerations:
monitoring CDM projects as close as possible, in order to assure that they indeed
produce the stipulated emission reductions; and
reducing transaction costs related to CDM project implementation, to assure that a
larger proportion of the Annex-1 countries emission reductions is conducted through
CDM projects, as opposed to and not Jl projects or |ET.?"®

Based on the experiences from the Yantai project, it is reasonable to believe that many of the
CDM projects actualy being implemented will not yield the stipulated CERS unless they are
closely monitored during implementation.?’” If the Yantai project were a CDM project, it
probably would not qualify for such credits either. This brings us back to the dilemma of
monitoring vs. non-Annex-1 country focus. If Chinese and other CDM projects were to be
subject to rigid monitoring and reporting procedures, many of them would never be
implemented in the first place, because actors in Annex-1 countries would regard JI projects or
I[ET or even in-house improvements as a more cost-effective way of reaching their emission

reduction targets.

The CDM has much in common with ordinary FDI. If we assume that FDI flows to countries
where transaction costs are low, the outlook for the CDM seems rather grim. The reason is that
China is unrivalled among non-Annex-1 countries when it comes to attracting foreign direct
investments, and is highly regarded by multilateral aid institutions due to its willingness and
ability to meet payments. In other words, the transaction costs related to the implementation of
CDM projects are likely to be lower in China than in most other countries eligible for such
projects. In sum, this suggests that for CDM projects to be attractive for Annex-1 investors,
criteria for obtaining CERs from such projects should neither be very strict nor be monitored

rigidly, unless they are subsidised.’”® Whether this makes CDM projects attractive in a

7% Obviously, projects for the prevention and control of il spills would not be eligible for CDM funding. However, this is irrelevant, as the
point to be made here is that the characteristics of the implementation process of the Y antai project may be typical for other types of projectsin
Chinaaswell.

2% Many views of what should be understood as transaction costs exist — often, the view of such costs promoted by economists is less
comprehensive than the view held by e.g. political scientists. Being a political scientist, | understand transaction costs as costs related to the
administration of CDM as well as regulatory costs related to project implementation.

217 |t must be emphasised that this can so far only amount to speculations, as the exact rules and guidelines for the CDM are not yet agreed
upon.

8 This conclusion rests on the assumption that companies from and authorities in Annex-1 countries are conscious of the real transaction costs
related to CDM project implementation. It is likely that such costs will be underestimated — especialy those types of costs that are hard to
quantify, and especially until relevant Annex-1 actors gain project implementation experience from CDM projects.
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sustainable development perspective is another question, which will not be elaborated upon
here.

8.1.5 Towards avoidance technology

In the introduction, the international stalemate on North-South technology co-operation was
discussed. It is therefore interesting to reassess this issue in the light of the thesis' conclusions.
If other case studies of other Agenda 21 projects for international environmental technology
co-operation yield similar conclusions as this study, the technology transfer strategy evident in
Agenda 21 and Earth Summit + 5 should be reassessed.

The first point that should be reassessed is the emphasis on advanced technology. As
mentioned in the introduction, on both occasions the necessity and value of transferring
advanced environmental technology from North to South was emphasised, claming such
technology promises the largest environmental and economic benefits. However, the advanced
research and development of environmental technology has shifted from control and
remediation/restoration technologies via monitoring and assessment technologies towards
avoidance technologies (technologies that avoid the production of environmentally hazardous
substances or ater human activities in ways that minimise damage to environment). This
means that environmental technologies are becoming increasingly complex, costly, and
codified, and require cross-disciplinary competencies in order to function properly. In the field
of marine oil pollution, this could for example mean that focus would be put on how to reduce
oil consumption, how to reduce oil transport, and how to prevent oil spills, rather than on oil
spill clean-up. In sum, this suggests that non-technical aspects of technology will become
increasingly important. However, as mentioned in Section 8.1.4, factors inhibiting
implementation of environmental technology projects are probably even more prominent in
other countries in the South. Thus, rather than transferring the most advanced technology to
these countries, technological co-operation strategy based on thorough assessments of each
recipient country’s capacity for utilisation of environmenta technology, and gradually building
up capacity from this level onwards, might yield better results for recipient countries.

There are a number of problems hampering the practical implementation of such a strategy.
The first is the reluctance of countries in the South towards settling for “second-best
technology”. This has characterised all discussions on environmental technology transfer and
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co-operation related to international environmental negotiations the last decades, including
Agenda 21, the climate negotiations, and the negotiations on the implementation of the
Montreal Protocol. China has been among the most outspoken on these matters (see e.g.

Tangen, Heggelund and Buen, forthcoming).

The second problem is that of proprietary technology. The rollback of the state in the North
throughout the recent decades renders direct public interference in private sector technology
development and commercialisation difficult. Nevertheless, countries in the South push for
easing the intellectual property rights in the realm of environmental technology, in the name of

sustainable devel opment.?"

Given that tangible technology and property rights to technology are central requirements on
the part of countries in the South, a strategy coupling the attainment of these objectives with
momentum in the implementation process and the sustainability and repeatability of pilot
projects would be beneficial for both parties. A system close to that of extended producer
responsibility could be introduced in environmental aid. Environmental technology companies
exporting hardware to countries in the South could get favourable aid conditions if and only if
they agree to follow a long-term programme of several projects in different areas under
different conditions, and including capacity building, developed by both countries taking part
in the technology co-operation. Another objective of such a mechanism should be to ensure
close co-operation between those companies or research institutions responsible for capacity
building on the one hand and those responsible for hardware vendors. However, this also
depends on co-operation within development aid bureaucracies in the North, between
departments responsible for industria involvement in development aid projects, and

departments in charge of capacity building projects, respectively.

There is a worldwide trend towards reductions in ODA, both in absolute terms and as a
percentage of funding for technology transfer and co-operation projects in countries in the
South (IPCC 2000). However, some countries in the South have succeeded in attracting a
growing amount of foreign direct investment. China is currently a global number two when it
comes to attracting this kind of financing. Of course, just a portion of these investments is
related to environmental technologies. Nevertheless, future research on North-South

29 This was emphasised by interviewee G9. See also Huang (1998: 6).
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environmental technology co-operation should focus far more on the increasing role of private
actors.
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8.2 Theoretical implications: Domesticating international theories, or

internationalising domestic ones?

As noted in the introduction, this study is directed towards explaining the empirical
phenomenon of the (lack of) implementation of environmental technology projects in China.
Nevertheless, afew theoretical reflections follow.

8.2.1 Implications for research on environmental technology policy implementation in
China

This section contains several suggestions for enriching research on environmental technology
project implementation in China. They could be summarised in (i) the need to include other
categories of framework conditions in analyses; (ii) the emergence of quasi-governmental
structures in the environmental sector because of government streamlining; and (iii) the need to
“globalise” the socia construction of technology (SCOT) model.

Other categories of framework conditions should be integrated in analysis: The empirical
results of the thesis suggest that further studies on factors influencing the implementation of
environmental technology projects in China should focus not only on organisational framework
conditions but integrate such perspectives with institutional, cognitive, technological and —
especially — economic framework conditions.

The Yantai project isagood illustration of the importance of including cognitive-informational
framework in analyses of environmental technology policy implementation in China. Although
environmental consciousness in China has grown the last decades (see Sections 8.1.1, 8.1.2 and
10.3.1), the participative aspects of CA21 have not been very prominent. Nor has public
participation characterised the Yanta project; the combination of the fact that the project did
not explicitly include public consultation and low environmental consciousness localy has
meant that there has been no public pressure to implement the project.

A major reason why many of the interviewees emphasised the importance of economic factors

for the outcome of the Yantai project may be a narrow understanding of technology and of the
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complex process of transferring technology from one context to another. Nevertheless, the
empirical evidence clearly shows that the vague division of responsibility and widespread
insecurity related to China's ongoing economic reforms has affected the fate of the Yantai
project. Lack of financial capacity on the part of implementing agencies was also an important
factor inhibiting further Sino-Norwegian co-operation. In particular, the increasingly active
role of the banking and financial system should be focused upon. The Yantai project was also
the story of a central government agency that had yet to be accustomed to areality where loans
were given on commercial rather than political terms, and where economic power lies with
local actors rather than the central government.

Commitment by local authorities is essential for environmental technology projects to succeed
in China. The problem, however, is that it is exactly at the local level that the alleged
contradiction between environmental protection and economic growth has become most
obvious. The challenge is to understand better the contradictions between economic goals of
local and provincial governments with national environmental goals, and to carve out ways and

means to reconcile these goals.

The study has indicated that there is a need to enrich the fragmented authoritarianism model by
perspectives focusing more on the politics of particularism, that is, the role of personalism and
particularistic ties in Chinese politics. If such perspectives are neglected, theories of Chinese
politics easily become static, as the actor perspective is missing and only structures are left to
analyse. Furthermore, such analyses should not be restricted to the top layers of the Chinese
decision making hierarchy.

As this study has tried to contextualise the implementation process of a single technology co-
operation project, it has much in common with theory on “national systems of innovation”
(Edquist (ed.) 1997, Lundvall 1992). This perspective, rooted in the tradition of evolutionary
economics, broadens of analysis from the focus on the firm to the whole society’s ability to
bring forth new innovations in a competitive international environment, decided by a complex
interaction of technical, economic and social changes. Knowledge and the process of acquiring
knowledge are central in this approach, as are the linkages between firms, between firms and
customers, and between firms and R&D institutions. In this perspective, a single transfer of
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technology is of minor importance.?®® Analyses of China's capacity to exploit the potential for
environmental technology co-operation should seek more inspiration from such theories than
this thesis, which only to a very limited extent has thrown light on the role research and
development institutions play in implementation of environmental technology projects.
Integrating national innovation systems theory with the framework provided in this thesis
would perhaps also render it possible to discern research from administration and politics in the
categorisation of framework conditions, which is not the case in Janicke' s typology.?**

Restructuring of central government — the role of centres and GONGOs: ACCA21 is only one
of a steadily increasing number of centres more or less closely affiliated to the governmental
structure in the environmental field. This development is another consequence of the gradual
transformation of many government agencies to market actors — with Chinese characteristics.
The objectives of the 1998 restructuring of the central government were to reduce the staff of
the central government bureaucracy by fifty percent, to separate government functions from
those of the market, and (closely related to the latter objective) to separate co-ordinating and
policy-making functions from those related to implementation. The trimming of government
continues on top level, and is planned on lower governmental levels as well. It would be very
interesting to examine to what extent the reductions in manpower are real or only on paper.
The environmental bureaucracy is a very interesting case in point, as it was awarded more
responsibilities because of the restructuring process. Has the restructuring process made the
remaining government officials work twice as much as before? Probably not, as they draw on
the growing environmental non-state sector affiliated to the government agencies. Establishing
new centres and government-organised NGOs (GONGOs) is both away of gradually slimming
the bureaucracy, attracting foreign funding, and helping formulate and implement policies.
What centres seem to lack in terms of seniority, they often regain by being competent, efficient
and entrepreneurial, and have many international contacts. Government funding for the newly
established centres is to be gradually reduced to nothing the next three to five years. Thus, the
fight for foreign funding will be even tougher in the future.

“Globalising” the SCOT model. While the thesis focused on differing interpretations of
technology among the Chinese bureaucracies involved in the Yantai project, the discontinued

%0 Contributions focusing on industrial clusters could also be mentioned here (see Porter (1990) for an introduction, or Schmitz and Navdi
(1999) for a contribution focusing on industrial clusters countries in the South in particular).

%! On the other hand, the relevance of such a distinction is questionable in a country like China, where research institutions (e.g. the Chinese
Academy of Sciences) are given ministry-level authority, and ministries and commissions resemble universities (SETC had more than 200
affiliated research institutions in 1999, according to interviewee R1).
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Sino-Norwegian co-operation also exemplified that representatives from different socio-
cultural settings might interpret a particular technology in different ways. In the terminology
used by the social construction of technology (SCOT) model, this implies that a technology
transferred to a new socio-political context is destabilised; the technological “black box” is
reopened for interpretation. In other words, there is a considerable scope for interpretative
flexibility in technology co-operation projects. While this renewed interpretative flexibility
may be utilised strategically position in bureaucratic struggles, but it also opens a window of
opportunity. As Bijker (1995) notes, people belonging to more than one relevant social group
might see an artefact in new and unconventional ways, because more than one technological
frame is integrated. This signals that more pathbreaking environmental technology ideas and
technologies in the future might originate from the re-innovation processes emerging from

North-South environmental technology co-operation.

However, as mentioned in Section 7.2.2, the SCOT model has been developed amost
exclusively on the basis of case studies of technology development and change in the Western
Hemisphere. Therefore, in order to be a fruitful theoretical tool for analysing North-South
technology co-operation, the model needs to be adapted to framework conditions and strategies
prevalent in countries in the South, through more case studies like the one conducted in this
thesis. These case studies need to take into account two factors. First, technology devel opment
and change is not necessarily a once-and-for-all linear process towards stabilisation. Second,
technology development and change might just as well take place elsewhere than in the
industrialised North. In fact, it might even be more probable that such change happens there.

8.2.2 Exploring linkages between the domestic and the international arena: agent

and structure revisited

This thesis indicates that domestic framework conditions and strategies might cause
international environmental technology co-operation (e.g. under the Agenda 21 framework) to
tumble. As such co-operation is often based on international environmental agreements, this
signals that research on the implementation of environmental commitments should focus more

upon the linkages between the international level and the domestic level.

Employing a strictly domestic-level implementation model in this study has had three
important implications (Rosendal 1999: 225-226):
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1) Anaysis has gone beyond the idea of states as unitary, rational (Weberian) actors.
Domestic models would not be necessary if we presumed that all governments acted
according to the URA model.

2) Actor-level explanations have been given more attention, although (national) structural-
level explanations have been focused most upon.

3) Focus has not been on the willingness of states to implement international

commitments, but on their capacity to do s0.2%?

The observation that understanding domestic political processes is necessary for a better
understanding of international politics is not new (see e.g. Allison 1971). Nevertheless, most
studies of the implementation of international environmental commitments have so far taken
the sovereign nation-state as their point of departure (Porter and Brown 1991: 35),
concentrating their analyses on inter-governmental regimes and negotiations. The state “is
largely left unexplored and confined to a ‘black box’” (Jakobsen 1999: 222), even though the
role of state actors is considered crucial to outcomes (Hanf et al. 1993: 16).%% Thus, domestic
structures conditioning the actions of state agents are often neglected. Research on the
implementation of environmental commitments seems to have neglected the fact that the state
not only can be conceived as an agent acting within a structure — or system — of nation-states,
but also as a structure in itself, in which governmental and non-governmental actors are
embedded (Wendt 1987: 339).

Partly as an acknowledgement of the above, the focus of research on international institutions
has gradually turned from studying their initial, formative phases towards studying their
domestic operation.® However, this development has other reasons as well. Many
environmental institutions were established in the 1970s, 1980s and early 1990s. Thus, it is
increasingly meaningful to change focus from anaysing the formation phase towards
implementation output and outcome on the national level — “the decision, or output, is not the
end of the story” (Rosendal 1999: 15). The fact that several of these analyses suggest that the
ingtitutions' impact has not been too impressive, underlines the importance of a focus on

domestic-international linkages (Haas et al. 1993, Keohane and Levy (eds.) 1996, Hanf and

%2 The willingness approach is rooted in the traditional realist focus on compliance as a function of national interest. Lack of implementation is
explained mainly by insufficient willingness on the part of the state as implementing agent — be it donor or recipient countries — assuming that
states choose whether or not to implement a policy according to national interest (Keohane 1996: 25). Proponents of the ability approach, on
the other hand, argue that states may fail in following up their international commitments because domestic conditions prevent them from
doing so. However, Laugen (1995: 81-83) questions whether it is at all possible to distinguish empirically between willingness and ability, or
to carve out objective criteriafor when states really have tried and failed to implement an international commitment.

23 A notable exception is Andresen ef al. (1995: 5, 19).
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Underdal 1998). There is increasing appreciation of the fact that successful implementation of
international institutions' initiatives hinge on the capacity of recipient governments (Porter and
Brown 1991: 25, Weadle 1992b: 200, Keohane 1996: 7, Schreurs and Economy 1997).%%
International institutions are neither authorised to impose rules and regulations upon sovereign
states, nor capable of implementing large-scale projects (Keohane 1996: 12). Furthermore,
national and sub-national players, interests, rules and alternatives relevant to the follow-up of
international commitments may change considerably from one point in time to another
(Economy 1994: 25).

Such country-specific research has met considerable criticism, mainly on the grounds of
parsimony; it is claimed that such an approach requires too much information, and produces
conclusions that cannot be generalised (Zirn 1993: 286, cited in Rosendal 1999: 225). In my
opinion, this criticism leads to a paradox. If it is correct that domestic analyses are marred with
information overload and idiosyncratic conclusions, this just strengthens the argument against
research disregarding national differences. The reason is that such research runs the risk of
losing touch with reality due to insufficient information, and of producing generalities, not

generalisations.

| consider it especialy important to study domestic capacity to implement international
environmental commitments in countries in the South. Many environmental problems are more
severe there (Rosendal 1999). Furthermore, countries in the South are generally more
vulnerable towards environmental problems, because their capacity to handle them is lower
than that of countries in the North (Keohane 1996: 3, Murvoll 1997, Rosendal 1999: 228).
After all, a maor reason why developed countries transfer environmental technology to
countries in the South is the concern that these countries lack the capacity to cope with certain
environmental problems. Finally, most international environmental agreements largely excuse
countries in the South from implementation obligations, thereby reducing the potential for

external influence on policy implementation (Najam 1995a: 273).%%°

24 See e.g. Schreurs and Economy (1997: 1-18, includes a case study of China), Underdal (ed.)(1998), and Rosendal (1999).

285 K eohane uses the term “organisation” here. However, while defining neither institutions nor organisations, Keohane and Levy (eds.) (1996)
seemingly use the terms interchangeably.

%6 There are exceptions to this rule. One is the Convention of Biological Diversity (Rosendal 1999: 226), another is the fact that the Montreal
Protocol, the Framework Convention on Climate Change and the Convention on Biological Diversity all include incentives for developing
country participation in terms of financial and technology transfers, carrying with them the potential for influence on the part of the donor. In
addition, the attitudes towards excusing countries in the South from international environmental commitments may change in the near future.
For example, the Unites States opened the issue of commitments on the part of countries in the South once more before the UNFCCC COP-3
in Kyoto.
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This problem touches the question lying at the heart of the so-called agent-structure debate,
which has been touched upon in the analytica framework as well: On the one hand, the
purposeful actions of human beings and their organisations are the only social forces that can
(re-)produce or transform society. However, on the other hand, society is made up of social
relationships, which structure the relations between these purposeful actors (Wendt 1987: 338).
How can we develop a theory that incorporates the powers of agents as well as recognises the
relevance of structural factors conditioning action (Dessler 1989: 443)7%

Most established socia theories treat the properties of either actors or structures as given.
Actions are either explained only with reference to agents (methodological individualism) or
structure (methodological structuralism), meaning that the independent variable in both casesis
taken for granted (Carlsnaes 1992: 250). Thus, what such approaches gain in terms of
analytical parsimony, they loose because they cannot justify their theoretical claims about state
action in asocial theory of the state itself (Wendt 1987: 349).

A number of attempts have been made to construct an analytical approach that is making
neither structures nor agents ontologically primitive entities, the most predominant of which is
structuration theory (Giddens 1984). This theory regards agents and (potentially unobservable)
structures as “ontologically distinct”, but “co-determined” or “mutually constitutive” entities
(Wendt 1987 360), treating their respective characteristics as a priori equally relevant for
explaining social behaviour. Analysing agents and structures as deeply interrelated, yet distinct
entities, implies that more emphasis should be given to contextual and historical approaches to
the object of analysis. The relative explanatory importance of agents and structures,
respectively, should be an empirical question, to be investigated in each particular research
endeavour (Wight 1999: 115). Different states will have different “structures of autonomy”
(Cerny 1990: 85), as uniquely developed structures interact in unique ways with particular
agents.

A centra problem in analysing macro-level framework conditions for micro-level
environmental technology projects, is that while the most interesting research questions often
seem to be found in the interface between agent(s) and structure, this makes it difficult for the
researcher to choose the level of analysis. However, recent research within actor-network

%7 The agent-structure problem is not synonymous with the debate on micro-macro linkages. The former largely is a European phenomenon,
and focuses mostly on linkages between purposive action and social structures, while the latter is more common in the United States, and
concentrates more on links between different levels of analysis (Carlsnaes 1992: 246).
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theory has proved it fruitful to analyse technological development and technological co-
operation from the perspective of networks rather than single actors (Akrich 1992, Law 1992,
Bijker 1995: 251, Latour 1996).

According to actor-network theory, any unit that acts or causes action — be it technological
artefacts, organisations, single human beings or nature — is defined as an actor. The actor and
the network are integrated parts of a whole. The network is processes or transformations
activated by the actor. As al actors are networks, and al networks in principle may be actors
within larger networks, the distinction between structure and agency becomes a gradual one.”®
Networks are like structures, apart from the fact that no nodes or links in the network are taken
for granted — they have to researched casewise. All elements — be they human or non-human —
have smilar status (Law 1992). Elements in the network could be understood as scripts,
prescribing roles other elementsin the network should play (Akrich 1992).

As agiven technological artefact is defined and analysed as an actor no different from a human
being, actor-network theory may also be fruitful in order to avoid the pitfalls of technological
and social determinism, respectively, in the analysis of technology. A given transferred
technology may thus be analysed as a node in a network, and its ability to win recognition —
and eventual weakening — can be assessed by the quantitative number and qualitative

importance of its links with other actor-networks through time series analysis.

A key question remains. Which theoretical tools should be employed in studying domestic
factors influencing the domestic implementation of international environmental commitments?
In the opinion of Morawcsik (1993), the worst-case scenario is an ad hoc inclusion of possibly
influential domestic factors into already existing theories of international relations. However, is
the aternative to adapt theories of international relations in order to integrate domestic
conditions, as Morawcsik argues, or should we start from the other end, by “internationalising”
already existing theories of domestic policy implementation?

Figure 8.1 below suggests a model for understanding environmental technology co-operation
capacity (ETCC).” By environmental technology co-operation capacity is meant the ability to
implement programmes and/or projects aimed at utilising new environmental technology

%88 This discussion isindirectly informed by Mathiassen (forthcoming).
29 The scope of this thesis is marked yellow, and the independent variables studied are marked red.
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stemming from technology co-operation between two countries.?®® As illustrated in the model,
such capacity is a common denominator for international as well as domestic framework
conditions (in both countries taking part in the technology co-operation), and strategies of
relevant actors resulting from these framework conditions.®* The suggested dependent variable
is technology co-operation, which can be successful or less so. However, ETCC is aso
constituted by the influence that actors strategies in turn have on framework conditions. If this
element were not included, the ETCC concept would have static, not dynamic, and thus

unsuitable for the study of socio-political processes.

The ETCC concept is very genera. It therefore needs to be “operationalised” in order to
constitute a valuable tool for the analysis of a particular socio-technical system. Thisis done by
defining specific framework conditions and strategies — independent variables — relevant for
the socio-technical system of study, and generating hypotheses about how they influence
implementation.

Figure 8.1 Preliminary model of international environmental technology co-operation

Independent variables |: Independent variables I1: Independent variables 111:
Domestic environmental technology International framework Domestic environmental technology
implementation capacity in country X conditions and strategies implementation capacity in China
Domestic framework conditions Domestic framework conditions
Economic - Economic
Technical - Technical
Dependent variable:
Organisational a3 . < : Organisational
Technology co-operation
Institutional Effectiveness - Institutional
Cognitive-informational . Efficiency . Cognitive-informational
- Relevance
- Sustainability
Sirategies of Strategies of
technology agents technology agents
a3 A3 o
. Internal -
External . External

20 However, the term may just as well be used in a situation of technology co-operation within a country (be it in the North or in the South).

21 As should be obvious in a chapter arguing for research on linkages between international and domestic aspects of the implementation of
environmental commitments, the distinction between international and national framework condition is made strictly for analytic purposes. As
has been pointed out e.g. by Hanf and Underdal (1998) and Putnam 1988), the distinctions are much more vague in reality.
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8.2.3 Closing remarks

In the methodological chapter, a number of reasons why this project was chosen were
mentioned. However, there was one more: while the Norwegian business and government
representatives have regarded the Yanta project as a failure, the Chinese do not. What can we

learn from this?

First, different actors participating in international technology co-operation might define
implementation success very differently. This should serve as a reminder to consultants,
business representatives and development aid bureaucracies in the North that success should
primarily be measured according to whether project or programme objectives have been
fulfilled, and whether the problem motivating the programme or project is actually being
solved. Both the problem and the objectives against which to measure successful
implementation should be firmly anchored in the host country, and relevant localities in that

country.

Second, there is no such thing as an objective “core” of a technology co-operation project.
Technology — and thereby project implementation success — has more dimensions to it than
merely the technical, and these dimensions may take on different forms in different contexts.

Technology is more than nuts and bolts.

178



9 References

Where documents from web sites have been used, the last date the when web site and/or the
document was used is included in brackets.

C = In Chinese.

D = In Danish.

N = In Norwegian.

9.1 Agent and structure

Archer, Margaret (1995), Realist Social Theory: The Morphogenetic Approach, Cambridge: Cambridge
University Press.

Carlsnaes, Walter (1992), “The Agency-Structure Problem in Foreign Policy Analysis’, International
Studies Quarterly, Vol. 36, No. 3, pp. 245-270.

Cerny, P. (1990), The Changing Architecture of Politics: Structure, Agency, and the Future of the State,
London: Sage Publications.

Desder, David (1989), “What's at stake in the agent-structure debate?’, International Organization,
Vol. 43, No. 3 (Summer), pp. 441-473.

Giddens, Anthony (1979), Central problems in social theory: action, structure and contradiction in
social analysis, London: Macmillan.

Giddens, Anthony (1984), The Constitution of Society. Outline of the Theory of Structuration,
Cambridge: Polity Press.

Latour, Bruno (1996), “On actor-network theory. A few clarifications’, Soziale Welt, VVol. 47, pp. 369-
381.

Law, John (1992), “Notes on the Theory of Actor-Network: Ordering, Strategy and Heterogeneity”,
Systems Practice, Vol. 5, No. 4, pp. 379-392.

Moravcsik, Andrew, “Introduction: Integrating International and Domestic Theories of International
Bargaining”, in Evans, Peter B., Harold K. Jacobson and Robert D. Putnam (eds.) (1993), Double-
Edged Diplomacy. International Bargaining and Domestic Politics, Berkeley: University of California
Press, pp. 3-42.

Skodvin, Tora (1999), Structure and Agent in the Scientific Diplomacy of Climate Change — An
Empirical Case Study of the Intergovernmental Panel on Climate Change (IPCC), Dr. Polit. Thesis,
department of Political Science, University of Odo, Chs. 1 and 10.

Tjora, Aksel Hagen (1997), Caring Machines — Emerging Practices of Work and Co-ordination in the
Use of Medical Emergency Communication Technology, Ph.D. Thesis in Sociology, Faculty of Social
Sciences and Technology Management, Norwegian University of Science and Technology, pp. 9-21
(“Theoretical Perspectives’).

Wendt, Alexander (1987), “The Agent-Structure Problem in International Relations’, International
Organization, Vol. 41, no. 2, pp. 335-370.

179



Wight, Colin (1999), “They Shoot Dead horses Don’t They? Locating Agency in the Agent-Structure
Problematique’, European Journal of International Relations, Vol. 5, No. 1, pp. 109-142.

9.2 (Environmental) !oolicy implementation and implementation capacity -
general literature*®?

Allison, Graham (1969), “Conceptual Models and the Cuban Missile Crisis’, American Political
Science Review, Vol. LXIII, No. 3.

Allison, Graham (1971), Essence of Decision — Explaining the Cuban Missile Crisis, Boston: Little,
Brown.

Andersen, Regine, personal communication, 29 November 1999.

Andresen, Steinar, Jon Birger Skjaerseth and Jergen Wettestad (1995), “Regime, the State and Society:
Analyzing the Implementation of International Environmental Commitments”, Working Paper 1995-43,
International Institute for Applied Systems Analysis (IIASA).

Bartlett, R.\V. (1994), “Evauating Environmental Policy — Success and Failure”’, in N.J. Vig and M.
Kraft (eds.), Environmental Policy in the 1990s. Toward a New Agenda, Washington, D.C.: CQ Press
(2™ ed.).

Berlage, Lodewijk, and Olav Stokke, “Evaluating Development Assistance: State of the Art and
Challenges Ahead”, Ch. 1 in Berlage, Lodewijk, and Olav Stokke (1992), Evaluating Development
Assistance — Approaches and Methods, London: Frank Cass, pp. 1-31.

Brown Weiss, Edith, and Harold K. Jacobson (1999), “Getting Countries to Comply with International
Agreements”, Environment, Vol. 41, No. 6 (July/August), pp. 16-20, 37-45).

Cleaves, Peter, “Implementation Amidst Scarcity and Apathy: Political Power and Policy Design”, Ch.
11 in Grindle, Merilee S. (1980) (ed.), Politics and Policy Implementation in the Third World,
Princeton, NJ: Princeton University Press, URL:
http://payson.tul ane.edu/courses/orglea/book/polit0le/ch7.htm#EL EVEN & 183 (20 January 2001).

Dae, Reidar (1998), Evaluation Frameworks for Development Programmes and Projects, London:
Sage Publications.

Downs, A (1972), “Up and Down with ecology: the issue-attention cycle’, Public Interest, Vol. 28, pp.
38-50.

Edquist, Charles (ed.) (1997), Systems of Innovation: Technologies, Institutions and Organisations,
London: Pinter.

Enos, JL., and W.-H. Park (1988), The Adoption and Diffusion of Technology — The Case of Korea,
London: Croom Helm Ltd., Ch.2, pp. 5-27.

Fudge, Coalin, and Susan Barrett, “Reconstructing the Field of Analysis’, in Barrett, Susan and Colin
Fudge (1981), Policy and Action: Essays on the Implementation of Public Policy, London: Methuen,
pp. 249-78.

22 This category aso includes other general contributions than those specifically related to theories of policy implementation, e.g.
contributions related to regime theory, political culture etc.

180



Grindle, Merilee S. (1980), “Poalicy Content and Context in Implementation”, Ch. 1 in Grindle, Merilee
S. (ed.), Politics and Policy Implementation in the Third World, Princeton, NJ. Princeton University
Press, Pp. 3-34, available online a URL:
http://payson.tulane.edu/courses/orglea/book/polit0le/ch3.htm#ONE & 183.

Guston, David (1999), “Evauating the First U.S. Consensus Conference: The Impact of the Citizens
Panel on Telecommunications and the Future of Democracy”, Science, Technology and Human Values,
Vol. 24, No. 4 (Autumn), pp. 451-482, see also URL: http://policy.rutgers.edu/papers/4.pdf (20 January
2001).

Haas, Peter. M., Robert. O. Keohane, and Marc. A. Levy (eds.) (1993), Institutions for the Earth:
Sources of International Environmental Protection, Cambridge, Mass.: MIT Press.

Hanf, Kenneth, and Arild Underdal (1998), “Domesticating International Commitments: Linking
National and International Decision-Making“, in Arild Underda (ed.) (1998), The Politics of
International Environmental Management, Dordrecht: Kluwer Academic Publishers, pp. 149-170.

Hjern, Benny, and Chris Hull (1982), “Implementation Research as Empirical Constitutionalism”,
European Journal of Political Research, No. 10, pp. 105-115.

Hjern, Benny, and David O. Porter (1981), “Implementation Structures’, Organization Studies, Vol. 2,
No. 3, pp. 211-227.

Jakobsen, Susanne (1999), “International Relations and Global Environmental Change — Review of the
Burgeoning Literature on the Environment”, Co-operation and Conflict, Vol. 34, No. 2, pp. 205-236.

Janicke, Martin (1995), “The Palitical System’s Capacity for Environmental Policy”, FFU-Report 95-6,
Berlin. Freie Universitdt Berlin, Fachbereich Politische Wissenschaft.

Janicke, Martin, “The Political System’s Capacity for Environmenta Policy”, Ch. 1 in Janicke, Martin
and Helmut Weidner (eds.) (1997), National Environmental Policies. A Comparative Study of Capacity-
Building, Berlin: Springer, pp. 1-24.

Janicke, Martin, and Helmut Weidner (eds.) (1995), Successful Environmental Policy — A Critical
Evaluation of 24 Cases, Berlin: Edition Sigma.

Keohane, Robert O., “Analyzing the Effectiveness of International Environmental Ingtitutions’, Ch. 1in
Keohane, Robert O., and Marc A. Levy (eds.) (1996), see below, pp. 3-27.

Keohane, Rabert O., and Marc A. Levy (eds.) (1996), Institutions for Environmental Aid — Pitfalls and
Promise, Cambridge, Mass.: The MIT Press.

Khalil, El (1995), “Organizations versus Institutions’, Journal of Institutional and Theoretical
Economics, Vol. 151, No. 3 (September), pp. 445-466.

Kjellberg, Francesco, and Marit Reitan (1995), Studiet av offentlig politikk — en innforing (The Study of
Public Administration — An Introduction), Ottae TANO, Ch. 5, pp. 131-167 (N).

Laugen, Torunn (1995), “Compliance with International Environmental Agreements — Norway and the
Acid Rain Convention”, FNI-Report 003-1995, Lysaker: The Fridtjof Nansen Institute.

Lundvall, B.-A. (ed.) (1992), National Systems of Innovation: Towards a Theory of Innovation and
Interactive Learning, London: Pinter.

Mazmanian, Daniel A., and Sabatier, Paul A. (1981), Effective policy implementation, Policy Studies
Organization series, Lexington, Mass.: Lexington Books.

181



Mazmanian, D.A., and P. Sabatier (1983), Implementation and Public Policy, Glenview, lllinois. Scott,
Foresman.

Meadowcroft, James (1999), “The Politics of Sustainable Development: Emergent Arenas and
Challenges for Political Science”, International Political Science Review, Vol. 20, No. 2, pp. 219-237.

Morell, David, and Joanna Poznanski, “Rhetoric and Redlity: Environmenta Politics and
Environmental Administration in Developing Countries’, Ch. 4 in Leonard, H. Jeffrey (ed.) (1985),
Divesting Nature’s Capital, New Y ork and London: Holmes and Meyer, pp. 137-176.

Murvoll, Mariann (1997), Miljopolitisk kapasitet: en case-studie av Etiopias evne til d lose
jorderosjonsproblemet for perioden 1972 til 1996 (Environmental capacity: A Case Study of Ethiopia’s
Ability to Solve its Soil Erosion Problems in the Period 1972-1996), Post-Graduate thesis in Political
Science, University of Oslo (N).

Najam, Adil (1995a), “An Environmental Negotiation Strategy for the South”, [International
Environmental Affairs, Vol. 7, No. 3 (Summer), pp. 249-287.

Najam, Adil (1995b), “Learning from the Literature on Implementation: A Synthesis Perspective’,
Working Paper WP 95-61, Laxenburg, Austria: International Institute for Applied Systems Anaysis
(IIASA).

Porter, Michael (1990), The competitive advantage of nations, London: Macmillan.

Porter, Gareth, and Janet Welsh Brown (1991), Global Environmental Politics, Boulder, Colorado:
Westview Press.

Pressman, Jeffrey L., and Aaron Wildavsky (1973), Implementation: How Great Expectations in
Washington are Dashed in QOakland: or Why it’s Amazing that Federal Programs Work At All,
Berkeley: University of California Press.

Putnam, Robert D. (1988), “Diplomacy and Domestic Politics: The Logic of Two Level Games’,
International Organization, Vol. 42, No. 3, pp. 427-460 (Summer).

Rosendal, G. Kristin (1999), Implementing International Environmental Agreements in Developing
Countries: The Creation and Impact of the Convention on Biological Diversity, Series of dissertations
submitted to the Department of Political Science, Faculty of Social Sciences, University of Oslo, No.
10/1999.

Sabatier, Paul A. (1986), “Top-Down and Bottom-Up Approaches to Implementation Research: a
Critical Analysis and Suggested Synthesis’, Journal of Public Policy, Vol. 6, No. 1, pp. 21-48.

Schmitz, Hubert, and Khalid Navdi (1999), “Clustering and industridization: introduction”, World
Development, Vol. 27, No. 9, pp. 1503-1514.

Schreurs, Miranda A., and Elizabeth Economy (eds.) (1997), The Internationalization of International
Environmental Policy, Cambridge: Cambridge University Press, Chs. 1 and 2.

Sclove, Richard E., “Town Meetings on Technology: Consensus Conferences as Democratic
Participation”, in Kleinman, Daniel Lee (ed.) (1999), Science, Technology and Democracy, Albany:
State University of New Y ork Press.

Scott, Richard W. (1995), Institutions and Organizations, London: Sage, Chs. 1-3.

182



Skjaarseth, Jon Birger (1999), The Making and Implementation of North Sea Pollution Commitments:
Institutions, Rationality and Norms, Series of dissertations submitted to the Department of Palitical
Science, Faculty of Social Sciences, University of Odlo, No. 8/99, Odo: Dept. of Political Science,
University of Odlo.

Triantafillou, Peter (1995), “Asian Patterns of Environmental Politics. Grasping the Regulatory
Capacity of the Central State Apparatus’, Forum for Development Studies, 1995/2, pp. 221-245.

Underdal, Arild (1995), “Implementing International Environmental Accords: Explaining ‘ Success and
‘Failure’”, paper to the 36th Annual Convention of the International Studies Association, 21-25
February, Chicago.

Underdal, Arild (ed.) (1998), The Politics of International Environmental Management, Dordrecht:
Kluwer Academic Publishers.

Van Meter, Donald S, and Carl. E. van Horn (1975), “The Policy Implementation Process — A
Conceptua Framework”, Administration and Society, Vol. 6, No. 4 (February), pp. 445-88.

Vogel, David, and Veronica Kuhn, “The comparative study of environmental policy: A review of the
literature”, in Dierkes, Meinholf, Hans N. Weiler, and Ariane Berthoin Antal (eds) (1987),
Comparative Politics Research: Learning from Experience, Aldershot: Gower.

Weale, Albert, “Implementation failure”, Ch. 3 in Lykke, E. (ed.) (1992), Achieving Environmental
Goals — The Concept and Practice of Environmental Performance Review, London: Belhaven Press, pp.
43-63.

Weale, Albert (1992b), The New Politics of Pollution, Manchester: Manchester University Press.

Weber, Lukas (1997), “ Some reflections on the barriers to the efficient use of energy”, Energy Policy,
Voal. 25, No. 10, pp. 833-835.

Wettestad, Jargen (1995), “Nuts and Bolts for Environmental Negotiators? Designing Effective
International Regimes — A Conceptua Framework”, Notat N: 001-1995, Lysaker: The Fridtjof Nansen
Ingtitute (January).

Wettestad, Jargen (1999), Designing Effective Environmental Regimes: The Key Conditions, London:
Edward Elgar Publishing.

Wildawsky, Donad P. (1982), Bitter Pills: Population Policies and their Implementation in Eight
Developing Countries, Cambridge: Cambridge University Press.

Young, Oran R. (1982), Resource Regimes: Natural Resources and Social Institutions, Berkeley:
University of California Press.

Young, Oran R. (1994), International Governance, Ithaca, New Y ork: Cornell University Press.

Zurn, Michael (1993), “Bringing the second image (back) in. About the domestic sources of regime
formation”, in Rittberger, Volker (ed.) (1993), Regime Theory and International Relations, Oxford:
Clarendon Press, pp. 282-311.

@sterud, @yvind (1993), Statsvitenskap — Innforing i politisk analyse (Political Science — Introduction
to analysis of the political), Oslo: Universitetsforlaget (3%ed.) (N).

183



9.3 (Environmental) policy implementation in China

Chan, Hon S., Koon—kwai Wong, K.C. Cheung, and Jack Man—keung Lo (1995), “The Implementation
Gap in Environmental Management in China: The Case of Guangzhou, Zhengzhou, and Nanjing”,
Public Administration Review, Vol. 55, No. 4, pp. 333-340.

Dasgupta, Susmita, M. Hug and D. Whedler (1997), “Bending the Rules. Discretionary Pollution
Control in China’, Policy Research Working Paper No. 1761, New ldeas in Pollution Regulation
(NIPR), Washington, DC: The World Bank Group. URL:
http://www.worldbank.org/nipr/work_paper/1761/ (15 January 2001).

Fingar, Thomas, “Implementing Energy Policy: The Rise and Demise of the State Energy
Commission”, Ch. 7 in Lampton, David M. (ed.) (1987), Policy Implementation in Post-Mao China,
University of California Press, Berkeley/L.A./London, pp. 190-224.

Hills, Peter and C.S. Man (1998), “Environmental Regulation and the Industrial Sector in China: The
Role of Informal Relationshipsin Policy Implementation”, Business Strategy and the Environment, NO.
7, No. 2, pp. 53-70.

Jahiel, Abigail R. (1994), Policy Implementation through Organisational Learning: The Case of Water
Pollution Control in China’s Reforming Socialist System, Ph.D. dissertation, Politica Science,
University of Michigan, Ann Arbor: University of Michigan Dissertation Services.

Lampton, David M., “The Implementation Problem in Post—Mao China’, Ch. 1 in Lampton, David M.
(ed.) (1987a), Policy Implementation in Post-Mao China, Berkeley/L.A./London: University of
California Press, pp. 3-24.

Lieberthal, Kenneth (1997), “Chind's Governing System and Its Impact on Environmental Policy
Implementation”, China Environment Series 1, Washington, DC: ECSP.

O'Brien, Kevin (1994), “Implementing Political Reform in China's Villages’, Australian Journal of
Chinese Affairs, No. 32 (July), pp. 33-60.

Ross, Lester (1984), “The Implementation of Environmental Policy in China — A Comparative
Perspective’, Administration and Society, Vol. 15, No. 4, pp. 489-516.

Zhang, Weiguo (1999), “Implementation of State Family Planning Programmes in a Northern Chinese
Village', The China Quarterly, No. 157 (March), pp. 202-230.

9.4 Agenda 21 and sustainable development — general literature

Earth Negotiations Bulletin (ENB) (1997), “A brief analysis of the special session”, Vol. 05, No. 88,
June 23-27, 1997, URL.: http://www.iisd.ca/vol05/0588010e.html (31 January 1999).

Léé S.M. (1991), “Sustainable development: a critical review”, World Development, Vol. 19, No. 6,
pp. 607-621.

Mohamed, Nizar, and Kikula, 1dris (1996), Independent review of Capacity 21, UNDP (June).
Scherr, Jacob, and David Barnhizer (1997), “ Showdown at Implementation Gap: The Failure of Agenda
21", Ecodecision (Spring), pp. 33-36.

Svarstad, Hanne (1991), “Den bagekraftige utviklingen: Retorikk og samfunnsanalyse” (" Sustainable
development: Rhetoric and societal analysis’), Sosiologi i dag, nr. 6/1991 (N).

184



UN Commission on Sustainable Development (UNCSD) (1997), “Overall Progress Achieved Since the
UN Conference on Environment and Development”, Report of the Secretary-General, Fifth session, 7-
25 April 1997 (31 January 1999), URL: gopher://gopher.un.org:70/00/esc/cnl17/1997/of f/progress/97--
2.en (15 January 2001).

UN Divison for Sustainable Development (1992), Agenda 21, Ch. 34, 34.5-34.7, URLs
http://www.igc.apc.org/habitat/agenda21/ch-34.html and
http://www.un.org/esa/sustdev/agenda2l1chapter34.htm (both 31 January 1999).

World Commission on Environment and Development (WCED) (1987), Our Common Future, New
York: Oxford University Press.

9.5 Case-relevant material

Agenda 21 in China and Project 6-8
ACCA21 (19944), “Introduction to China’'s Agenda 21", Beijing: ACCA21.

ACCA21 (1994b), “Invitation to the High-Level Round Table Conference on China's Agenda 217,
Beijing: ACCA21 (7 July).

ACCAZ21 (1994c), China’s Agenda 21 — White Paper on China’s Population, Environment, and
Development in the 2Ist Century, Beéijing: China Environmental Science Press, URL:
http://www.acca?1.edu.cn/indexe6.html (15 January 2001).

ACCA21 (1995a), “Progress on China's Agenda 21", Beijing: The Administrative Centre for China's
Agenda 21, URL: www.acca?1.edu.cn/eprogres.html (15 January 2001).

ACCAZ21 (ed.) (1995b), Proceedings of the High-Level Round Table Conference on China’s Agenda
21, Beijing: Science Press.

ACCA21 (1995c) “China’s Sustainable Development Networking Program (CSDNP): Feasibility
Study”, URL: http://www.acca21.edu.cn/scnfscl.html (20 September 1999).

ACCA21 (1995d) “United Nations Development Programme - Project of the Government of the
People's Republic of China’, project document, URL: http://www.acca2l.edu.cn/schinapr.html (20
September 1999).

ACCAZ21 (1996a), Priority Programme for China’s Agenda 21 (Revised Version), Beijing: ACCA21.

ACCA21 (1996b), “Proceedings of the Second High-Level Round Table Conference on China's
Agenda 21", Beijing, 26-31 October.

ACCA21 (1996c), “Brief Profiles of Investment Projects for Chinas Agenda 217, URL:
http://www.cestt.org.cn/acca2l/brief.htm (14 December 2000).

ACCA21 (1997a), "Sustainable Development in China — Local and Sectoral Experiences’, Beijing:
ACCA21.

ACCAZ21 (1997b), “Implementation of Agenda 21. Review of Progress Made Since UNCED 1992:
China Country Profile”, Information provided by the Government of China to the UN Commission on
Sustainable  Development, Fifth Session, 7-25 April 1997, New York, URLs
http://www.un.org/esa/earthsummit/china-cp.htm, http://www.un.org/dpcsd/earthsummit, or
http://www.acca21.edu.cn/nrport.html (15 January 2001).

185



ACCA21l/Interconsult Academy (1997), Proceedings from ~China-Sweden International Workshop on
Local Agenda 21, Nanyang, Henan Province, China, 18-20 January.

Benxi’s Agenda 21 Leading Group Office (1994), Benxi’s Agenda 21 — Overall Design for Sustainable
Development Strategy of Benxi City, Benxi: Benxi’s Agenda 21 Leading Group Office.

Chen, Yuxiang (1997), "Speech at the Opening Ceremony of the China-Sweden Internationa
Workshop on Local Agenda 21", in Proceedings from “China-Sweden International Workshop on
Local Agenda 21", Nanyang, Henan Province, China, 18-20 January, pp. 63-65.

China Meteorological Administration (1996), “Meteorological Action Plan for China's Agenda 21"
Beijing: China Environmental Science Press.

Deng, Nan (1998), “Address at the Opening Ceremony of the Workshop of EST Transfer and Adoption
in SMEsS’, Proceedings from “The International Workshop on Transfer and Adoption of
Environmentally Sound Technologies in Small and Medium-sized Enterprises’, Centre for
Environmentally Sound Technology Transfer (CESTT), 15-16 November 1998, Beijing, China.

Finamore, Barbara (1998), “Promoting Sustainable Development: Experiences in the United States and
Mainland China’, Presentation at Taiwan Environmental Protection Administration, 25 November.

Finamore, Barbara, and Husayn A. Anwar (1993), “China's Sustainable Development Networking
Program (CSDNP): Prefeasibility Study”.

Finamore, Barbara, and Arthur N. Holcombe (1994), Preparation of a National Agenda 21: The
Experience of China, Beijing, China: UNDP (October).

Gan, Lin (1998), “Implementing China's Agenda 21: From Nationa Strategy to Local Actions’,
Working Paper 1998: 4, CICERO, Odo: CICERO, University of Odlo.

Gan, Lin (1999), “Implementation of Agenda 21 in China: Ingtitutions and Obstacles’, Environmental
Politics, Vol. 8, No. 1 (Spring), pp. 318-326.

Gan, Shijun, "Supplemental Presentation on the First Tranche of the Priority Programme for China's
Agenda 21", in ACCA21 (ed.) (1995b), Proceedings of the High-Level Roundtable Conference on
China’s Agenda 21, Beijing: Science Press, pp. 74-77.

Guo, Risheng (1997), " Speech at the Opening Ceremony of the China-Sweden International Workshop
on Local Agenda 21", in Proceedings from ~China-Sweden International Workshop on Local Agenda
217, Nanyang, Henan Province, China, 18-20 January, pp. 66-68.

Holcombe, Arthur, “Speech at the Closing Ceremony of the International Workshop on China s Agenda
21", in SPC/SSTC (1994a), Sustainable Development in China — International Workshop on China’s
Agenda 21 25-29 October 1993, Praceedings, Beijing: SPC/SSTC, pp. 171-174.

Huang, Jing (1997), " The Implementation Process of China's Agenda 21 — From a National Strategy to
Loca Action”, in Proceedings from “China-Sweden International Workshop on Local Agenda 21",
Nanyang, Henan Province, China, 18-20 January, pp. 73-82.

Huang, Jing (1998), “Capacity Building - A Fundamental Prerequisite for Implementation of
Sustainable Development Strategy”, paper, ACCA21.

Hast, Svein Erik (1994), “Hovedpunkter fra mate om Progekt 6-8 Prevention and Control of Marine

Oil Spills’ (“*Main points from meeting on Project 6-8 Prevention and Control of Marine Oil Spills’),
Report from seminar in Beijing 5 November 1994, 8 November (N).

186



Johansen, Sverre Bergh, “Speech at the opening Ceremony of the Second High-Level Roundtable
Conference on China's Agenda 21", in ACCA21 (1996b), “Proceedings of the Second High-Level
Round Table Conference on China’'s Agenda 21", Beijing, 26-31 October, pp. 75-78.

Knudsen, Grete (1995), “Regjeringens Asiaplan”, presentation, Utenriksdepartmentets Asiaseminar,
(“The Government’'s Asia Plan’, Asia Seminar, Ministry of Foreign Affairs), 28. June, URL:
http://odin.dep.no/odinarkiv/norsk/dep/ud/1995/tal er/032005-090109/index-dok000-b-n-a.html (20
January 2001) (N).

Liu, Peizhe (1994), Fax to Norwegian Business and government representatives in CA21 Project 6-8,
23 September.

Ministry of Communications (MOC) (1996), Pilot Project for Oil Spill Prevention & Harness in the
North Sea Area: Feasibility Study, Ministry of Communications (April).

Ministry of Forestry (1995), "Forestry action plan for Chinas Agenda 217, Bejing: China
Environmental Science Press.

Ministry of Water Resources (1996), “China's Agenda 21 on Water Resources’, Beijing: China
Environmenta Science Press.

“Nanyang Agenda 21 - A Strategic Plan for Sustainable Development in Nanyang” (1997), Nanyang,
China (March).

NEPA (1996), “China’'s Agenda 21 for Environmental Protection”, Beijing: China Environmental
Press.

NORAD (1998), Travel report from consultations with MOFTEC, 28 February.

NOSCA (1995), “Project Proposal for the Agenda 21 Project 6-8: Pilot Project on Prevention and
Control of Oil Spillage at Sea’, draft .

NOSCA (1997), “Project Proposa for the Agenda 21 Project 6-8: Pilot Project on the Prevention and
Control of Oil Spilling at Sea”, draft I11.

Norwegian Embassy in China (1998), Internal report from consultations with MOFTEC, 28 February.
Special section on China’s Agenda 21, People’s Daily, 20 November 1994.

Pasztor, Janos (1993), “Chinas Agenda 21 Process’, in SPC and SSTC (19944Q), Sustainable
Development in China — International Workshop on China’s Agenda 21, 25-29 October 1993,
Proceedings, Beijing: SPC/SSTC pp. 186-195.

Rashid, Ahmed and Trish Saywell (1998), “Beijing Gusher: China pays hugely to bag energy supplies
Abroad”, Far Eastern Economic Review, 26 February.

SEPA (1999) “China’'s Environmental Protection Model Cities — Yanta City”, URL:
http://www.zhb.gov.cn/english/model cities/index.htm (23 November 2000).

Shen, Longhai, speech, in ACCA21 (ed.) (1995b), Proceedings of the High-Level Roundtable
Conference on China’s Agenda 21, Beijing: Science Press, pp. 72-73.

Song, Jian, State Councillor, the People’ s Republic of China, Speech at the 19th Special Session of the
UN. Gengral Assembly, 23 June 1997, URL: gopher://gopher.un.org/00/ga/docs/S-
19/statements/gov/JIAN.TX T%09%09%2B (22 August 2000).

187



SPC, SSTC and UNDP (1993), “General Survey of the Priority Programme of China's Agenda 217, in
High-Level Round Table Conference on China's Agenda 21 7-9 July 1994: First Announcement,
Beijing: SPC/SSTC/UNDP.

SPC and SSTC (19944), Sustainable Development in China — International Workshop on China’s
Agenda 21, 25-29 October 1993, Proceedings, Beijing: SPC/SSTC.

SPC and SSTC (1994b), Priority Programme for China’s Agenda 21, Bejing: SPC/SSTC, URL.:
http://sedac.ciesin.org/china/policy/acca2l/21desc.html (15 Janvary  2001), see  URL:
http://sedac.ciesin.org/china/policy/acca?1/216-8.html, for detailed description of Project 6-8 (15
January 2001).

“Spirit of Rio Alivein China’, South China Morning Post, 5 June 1997.
State Oceanic Administration (SOA) (1996), China Ocean Agenda 21, Beijing: China Ocean Press.

Sarbye, Erik (1997a), Summary from meeting between NOSCA representatives and MOC in Beijing in
January 1997, fax, 23 January 1997.

Sarbye, Erik (1997b), Summary from meeting between NOSCA representatives and Xing Xiaoming,
Foreign Financing Administration, MOFTEC, January 1997, fax, 23 January (N).

Sarbye, Erik (1997¢), Summary from meeting between NOSCA representatives and Gunnar Mathisen,
Environmental Councillor, Norwegian Embassy in Beijing, January 1997, fax, 23 January (N).

UNCSD (1994), “Informal Summary, People’' s Republic of China (* China's Agenda 21 — White Paper
on China's Population, Environment, and Development in the 21st Century”, “Priority Programme for
Chinas Agenda 21 - First Tranche” and “Introduction to Chinas Agenda 21"), URL:

gopher://gopher.un.org/00/esc/cn17/1994/nrs/china.nrs%09%09%2B (22 August 2000).

UNDP (1993) “China's Agenda 21, Summary — The People’'s Republic of China: Formulating and
Implementing China’'s Agenda 217, URL: _http://www3.undp.org/c2l/prog/chinahtm (1 February
2001).

UNDP (1996), “UNDP and China Jointly Hold the Second High-Level Round Table Conference on
Chinas Agenda 21" http://www.unchina.org/undp/news/html/961106.html (15 May 1999).

UNDP (1998a), “Eight Priority Areas Project Summaries’, URL:
http://www.unchina.org/undp/shd/htmi/briefs.htm (1 February 2001).

UNDP (1998b), “Capacity 21 in China’, URL: http://www.unchina.org/undp/shd/html/cap21.htm
http://www.un.org/esa/agenda21/natlinfo/countr/china/inst.htm (1 February 2001).

UNDP (1998c), “Summary of Chinds National Agenda 21", URL.:
http://www.unchina.org/undp/shd/html/agenda21.htm (15 May 1999).

Wang, Qiming (1999), “SNDP Connectivity Policy in China’, statement, 20 September, URL:
http://www.acca?1.edu.cn/swang.html (15 January 2001).

Weisz, Norman (1994), “Norsk miljgteknologisatsing i Kina” (" Norwegian Environmental Technology
Initiativesin China"), Norsk Kinaforum Nyhetsbrev, No. 3/94, pp. 21-23 (N).

Wong Koon Kwai, Kenneth, “The Challenge of Sustainable Development”, Ch. 9 in Teather, David

C.B., and Herbert S. Yee (eds.) (1999), China in Transition — Issues and Policies, London: Macmillan
Press Ltd., pp. 171-193.

188



Xi, Wang (1999), “Implementation in China’, paper presented at the Workshop on National
Implementation of the Principles Contained in the Rio Declaration on Environment and Development,
12-14 January 1999, UN Headquarters, New Y ork.

Xi, Wang (2000), “Implementing the Rio Declaration and Agenda 21 in China’, Asia Pacific Journal of
Environmental Law, Vol. 5, No. 1, pp. 9-32.

Chinese marine pollution policy

“China Implementing Program Against Maritime Oil Spill”, People’s Daily, 25 April 2000, URL:
http://english.peopledaily.com.cn/200004/25/eng20000425 39594.html (15 January 2001).

“China sets up first maritime safety administration”, Chinaenvironment.com, 19 June 1999, URL.:
http://www.chinaenvironment.com/english/news/june99/0619marine.htm (25 January 2001).

“China’s First Oil Spill Emergency Programs Take Effect”, People’s Daily, 4 April 2000, URL:
http://english.peopledaily.com.cn/200004/04/eng20000404 _38267.htm (25 January 2001).

Integrated Coastal Management  (2000), “People’'s Republic of Chind’, URL:
http://icm.noaa.gov/country/China.html (20 January 2001).

Liu, Yinglang, “Group keeps seainfo current”, China Daily, 7 November 1998.

Lu, Keyi (1990), “Marine and Coastal Management in China’, Coastal Management, Vol. 18, pp. 365-
384.

“Marine conservation atop State' s agenda’, China Daily, 8 June 1998.
“Marine safety and prevention of pollution given new emphasis in China’, The Bunker Bulletin, 1

March 1999, URL: http://www.bunkerworld.com/news/archivelqtr 99/bullet 010399 1.htm (25
January 2001).

Ministry of Land and Resources (2000a), “China to exploit its marine resources’, URL.:
http://www.mlr.gov.cn/english/China%20t0%20expl 0it%20i ts¥620marine%20resources.html (20
January 2001).

“NPC Amends Marine Environmental Protection Law”, CCICED Newsletter, Vol. 5, No. 4 (January
2000), p.7.

Pu, Baokang (1997), “Progressin Combating Oil Pollution in China since 1990”, 1997 International Qil
Spill Conference, Proceedings, pp. 891-894.

“Sea changes: China to spend US$7.2B to clean up Boha Sea’, ChinaOnline, 14 September 2000,
URL.: http://www.chinaonline.com/topstories/000914/1/B200090819.asp (15 September 2000).

SEPA (2000) “Oceanic Administration Departments Implementation of CBD [the UN Convention on
Biological Diversity]”, URL: http://www.sepaeic.gov.cn/biodiv/devt_imp_en/ocean dept.html (15
September 2000).

“Sixty Billion Yuan for Bohai Sea Environmental Protection”, People’s Daily, 31 July 2000, URL:
http://english.peopledaily.com.cn/200007/31/eng20000731_46895.html (31 August 2000).

“Specia forces should tackle oil spills’, China Daily, 23 October 1998.

189



Xu, Kun-can (1998), “Marine environmental quality, pollution monitoring and environmental
management”, Journal of Environmental Sciences, Vol. 10, No. 4 (December), URL:
http://www.chinainfo.gov.cn/periodical/jes-E/980415.htm (25 January 2001).

Yan, Meng (1999), "Annual NPC session passes laws, closes’, China Daily, 27 December, URL:
http://www.chinadaily.com.cn/cndydb/1999/12/d1-3npc.c27.html (20 January 2001).

Y u, Huming (1993), “A New Stage in China' s Marine Management”, Ocean and Coastal Management,
Vol. 19, pp. 185-198.

Zhu, Baoxia, “Campaign launched to clean up Bohai Sea’, China Daily, 12 September 1998.

Zou, Keyuan (1999), “Implementing Marine Environmental Protection Law in China’, Marine Policy,
Vol. 23, No. 3, pp. 207-225.

Presentations of relevant ministries

ChinaOnline  (2000), “Ministry of Foreign Trade and Economic Co-operation”, URL:
http://www.chinaonline.com/refer/ministry profilessMOFTECAL 3.asp (20 January 2001).

ChinaUnique (2000), Ministry of Foreign Trade and Economic Co-operation, URL:
http://www.chinaunique.com/moftec.htm (1 February 2001).

Department of International Co-operation, State Information Centre (2000), the following publications:
(2000a), “Ministry of Communications’, URL: http://ce.cei.gov.cn/echn/al/cal02mcs.htm (1 February
2001).

(2000Db), “Ministry of Science and Technology”, URL.:
http://www.cei.gov.cn/si cnet/siccew/echn/al/cal02mst.htm (1 February 2001).

(2000c), “ State Bureau of Oceanography”, URL: http://ce.cei.gov.cn/echn/al/cal02sob.htm (1 February
2001).

(2000d), “ State Development Planning Commission”, URL : http://ce.cei.gov.cn/echn/al/cal02dpc.htm
(1 February 2001).

(2000g), “ State Development Planning Commission”, URL.: http://ce.cei.gov.cn/echn/al/cal02dpc.htm
(1 February 2001).

(2000f), “Ministry  of Foreign  Trade and Economic  Co-operation”, URL.:
http://ce.cei.gov.cn/echn/al/cal02fte.htm (1 February 2001).

(2000g), “Ministry of Finance”, URL: http://ce.cei.gov.cn/echn/al/cal02mfe.htm

(2000h), “State Administration for Environmental Protection”, URL.:
http://ce.cei.gov.cn/echn/al/cal02sep.htm (1 February 2001).

Ministry of Finance (2000), "Role of the Ministry of Finance®, URL: http://mof.gov.cn/eng/index2-
role.ntm (1 February 2001).

Ministry of Land and Resources, the following publications:

(2000Db), “The State Oceanic Administration”, URL.:
http://www.mlr.gov.cn/english/M ainsoa%20Web.htm (20 January 2001).

(2000c), “Archive of Major Events of MLR", URL:
http://www.mlr.gov.cn/english/Chronol ogy%6200f%20M aj or%20Events¥o20for.html (20 January 2001).
(2000d), “Survey of China's Marine Resources’, URL.:

http://www.mlr.gov.cn/english/pMarine%20Res.html (20 January 2001).

(2000e), “Reform Plan of MLR”, URL: http://www.mlr.gov.cn/english/3d.html (20 January 2001).
(2000f), “Introduction to MLR Leaders’, URL: http://www.mir.gov.cn/english/leaderintro.html (20
January 2001).

190



Other

Alexandratos, Nikos, ”"China s Food and the World”, in Buen, Jerund and Stein Hansen (eds.) (1997),
Proceedings from the seminar “Scope for Sustainable Food Production in China” , The Fridtjof
Nansen Ingtitute, June 10, 1997, Forum for Norwegian China Competence Publication Series 1997-2,
Lysaker: The Fridtjof Nansen Institute.

“Birth-control lawsto be ‘perfected”, South China Morning Post, 7 May 2000.
"Brown: Chinamay import less grain”, China Daily, 22 June 1995.
Brown, Lester (1994), "Who will feed China’, WorldWatch, September/October.

“China Admits Unrest Being Fuelled By Millions Made Jobless’, Inside China Today, 7 March 2000,
http://www.insi dechina.com/news.php37d=140930 (27 July 2000).

Heilig, Gerhard K., “China's Future Food Demand: A Modelling Exercise’, in Buen, Jerund and Stein
Hansen (eds) (1997), Proceedings from the seminar “Scope for Sustainable Food Production in
China”, The Fridtjof Nansen Ingtitute, June 10, 1997, Forum for Norwegian China Competence
Publication Series 1997-2, Lysaker: The Fridtjof Nansen Ingtitute.

Information Office, The State Council of the People's Republic of China (1996), " The Grain Issue in
China’, White Paper (reprint in Beijing Review, November 11-17, 1996, pp. 15-24).

Logan, Jeffrey (2000), “Energy and emissions for the 21st century environment”, Chinaonline.com, 22
November 2000, URL: http://www.chinaonline.com
(http://mww.chinaonline.com/commentary_analysis’economics/currentnews/  secure/c00112160.asp)
(20 January 2001).

U.S. Embassy Beijing (1996a), "Chinese Food Security: Debate Over Brown Highlights Anxieties’,
report, u.S. Embassy Beijing (November), URL.: http://www.usembassy-
china.org.cn/english/sandt/fddeb12.htm (15 January 2001).

9.6 Technology, technology co-operation and environmental technology -
general literature

Akrich, Madelaine, “The De-Scription of Technical Objects’, in Bijker, Wiebe E., and J. Law (1992),
Shaping Technology/Building Society: Studies in Sociotechnical Change. Cambridge, Massachusetts:
MIT Press, pp. 205-224.

Bijker, Wiebe E., Thomas P. Hughes, and Trevor J. Pinch (1987), The Social Construction of
Technological Systems — New Directions in the Sociology and History of Technology, Cambridge,
Mass.: MIT Press.

Bijker, Wiebe E., and J. Law (1992), Shaping Technology/Building Society: Studies in Sociotechnical
Change, Cambridge, Mass.: MIT Press.

Bijker, Wiebe E. (1995), Of Bicycles, Bakelites and Bulbs — Toward a Theory of Sociotechnical
Change, Cambridge, Mass.: MIT Press.

Brattebg, Helge, “Emerging Strategies and Concepts — A Framework for the Future”, Ch. 2 in Strahl,
Joseph (ed.) (1997), Sustainable Industrial Production — waste minimisation, cleaner technology and
industrial ecology, A Sustainable Baltic region, Session 5, Baltic University Programme, Uppsaa
University, Uppsala: Uppsala Publishing House, pp. 11-16.

191



Brey, Philip (1999), “Philosophy of Technology meets Social Constructivism”, Society for Philosophy
& Technology, Vol. 2, Ns. 3-4, URL: http://scholar.lib.vt.edu/ejournals/SPT/v2n3nd/brey.html (15
January 2001).

Burgdman, R., and Maidique, M. (1988), Strategic Management of Technology and Innovation,
Homewood, Illinois: Irwin.

Backman, Harald (1998), “Chind's Development and Model Thinking”, Forum for Development
Studies, 1/1998, pp. 7-37.

Backman, Harald, personal communication, 19 March 1999.

Cdlon, M., and B. Latour, “Don’t Throw the Baby Out with the Bath School! A Reply to Collins and
Yearley”, in Pickering, A. (ed.) (1992), Science as Practice and Culture, Chicago: University of
Chicago Press.

Christiansen, Atle Chr., personal communication (1999).

Edquist, Charles and Olle Edquist (1979), “Socia carriers of techniques for development”, SAREC
Report R3, Stockholm.

Edquist, Charles (1980), Approaches to the Study of Social Aspects of Techniques — summary of a
doctoral thesis, Lund University: Department of Economic History.

Feenberg, Andrew (1991), Critical Theory of Technology, New Y ork: Oxford University Press.
Fransman, Martin, “Technologica Capability in the Third World: an Overview and Introduction to
some of the Issues Raised in this Book”, Ch. 1 in Fransman, Martin and Kenneth King (eds.) (1984),
Technological Capability in the Third World, London/Basingstoke: the Macmillan Press Ltd.

Fransman, Martin, and Kenneth King (eds.) (1984), Technological capability in the Third World,
London: Macmillan Press Ltd.

Furth, Charlotte (1970), Science and China’s New Culture, Harvard East Asian Series 42, East Asian
Research Centre, Cambridge, Massachusetts: Harvard University Press.

Galegher, Jolene, and Robert E. Kraut, “Technology for Intellectua Teamwork: Perspectives on
Research Design”, in Galegher, Kraut and Delgido (eds.) (1990), Intellectual Teamwork: Social and
technological foundations of cooperative work, New Jersey: Hillsdale, pp. 1-20.

Goldhaber, Michael (1986), Reinventing Technology, New Y ork: Routledge & Kegan Paul.

Gruber, William H., Marquis, Donald G. (eds.) (1969), Factors in the transfer of technology,
Cambridge, M.I.T. Press.

Heaton, George R., Jr., R. Darryl Banks, and Daryl W. Ditz (1994), Missing Links: Technology and
Environmental Improvement in the Industrializing World, report, World Resources I nstitute (October).

Hughes, Thomas P., “ The Evolution of Large Technological Systems’, in Bijker, Wiebe E., Thomas P.
Hughes, and Trevor J. Pinch (1987), The Social Construction of Technological Systems — New
Directions in the Sociology and History of Technology, Cambridge, Mass.: MIT Press, pp. 51-82.

IPCC (2000), “Intergovernmental Panel on Climate Change Special Report on Methodological and
Technological Issuesin Technology Transfer”, report prepared by IPCC Working Groups 11 and 111.

192



Lall, Sanjaya (1993), Understanding technology development, Development and change, VVol. 24, No. 4
(October), pp. 719-753.

Latour, Bruno (1987), Science in Action, Cambridge, Massachusetts: Harvard University Press.

Levin, Morten (1997), “Technology transfer is organizational development: an investigation into the
relationship between technology transfer and organizational change’, International Journal of
Technology Management, Vol. 14, Nos. 2/3/4, pp. 297-308.

Lorentzen, Anne (1988), “Technologica Capacity — a contribution to a comprehensive understanding of
technology and development in an international perspective’, Technology and Society Series No. 5,
Aaborg: Aalborg Universitetsforlag.

MacKenzie, Donald, and Judy Wajcman (eds.) (1985), The Social Shaping of Technology, Philadel phia:
Open University Press.

Martinot, Eric, Jonathan E. Sinton, and Brent M. Haddad (1997), “International technology transfer for
climate change mitigation and the cases of Russia and China’, Annual Review of Energy and
Environment, Vol. 22, pp. 357-401.

Mathiassen, Elin (forthcoming), Arctic Monitoring and Assessment Programme (AMAP) — i
spenningsfeltet mellom politikk og vitenskap (Arctic Monitoring and Assessment Programme (AMAP) —
between Politics and Science), Post-Graduate Thesis, Department of Sociology and Political Science,
Norwegian University of Science and Technology.

Merton, Robert K. (1968), Social Theory and Social Structure, New York: The Free Press (enlarged
edition).

Metcafe, JS. (1994), “Foundations of Technology Policy — Equilibrium and Evolutionary

Perspectives’, in Stoneman, P., P. Dasgupta and R. Nelson (eds.), Handbook in the Economics of
Innovation, Blackwell.

Metcafe, J.S. (1995), “Technology systems and technology policy in an evolutionary framework”,
Cambridge Journal of Economics,Vol. 19, No. 1, pp. 25-46.

Mitcham, Carl (1994), Thinking Through Technology: The Path Between Engineering and Philosophy,
Chicago: Chicago University Press.

Miuller, Jens (1984), “Facilitating an indigenous social organisation of production in Tanzania’, in
Fransman, Martin, and Kenneth King (eds.) (1984), Technological capability in the Third World,
London: Macmillan Press Ltd.

OECD (1994), “Effective Technology Transfer, Co-Operation and Capacity Building for Sustainable
Development: Common Reference Paper”, OECD Working Paper No. 75, Paris. OECD.

Olsen, Odd Einar (1995), Small Steps Towards Great Changes? Enterprise Development in Aid
Supported Technology Transfer Projects, Ph.D. Thesis, University of Trondheim.

Perlmutter, Howard V., and T. Sagafi-ngjad (1981), International Technology Transfer, EImsford, New
Y ork: Pergamon Press.

Rosenberg, Nathan, and Claudio Frischtak (eds) (1985), International Technology Transfer —
Concepts, Measures, and Comparisons, New Y ork: Praeger Publishers.

Street, John (1992), Politics and Technology, London: The Macmillan Press Ltd.

193



Teece, D. J. (1977), ‘Technology Transfer by Multinational Firms: The Resource Cost of Transferring
Technological Know-How’, Economic Journal, Vol. 87, pp. 242-61.

UK Technology Education Centre, Trinity Church of England School (2000), “What is Technology?”,
URL.: http://atschool .eduweb.co.uk/trinity/watistec.html (25 July 2000).

U.S. White House, Office for Science and Technology Policy (1994), Technology for a Sustainable
Future — A Framework for Action, Report from the Environmental Technology Strategy Staff,
Washington, D.C. (July).

U.S. White House, Interagency Environmental Technologies Office (1995), Bridge to a Sustainable
Future — National Environmental Technology Strategy, Report, Washington, D.C. (June). URL:
http://www.nttc.edu/env/envstrat.html (15 January 2001).

Winner, Langdon (1977), Autonomous Technology: Technics-out-of-Control as a Theme in Political
Thought, Cambridge, Massachusetts. MIT Press.

Winner, Langdon (1982), “Techne and politeia: the technical constitution of society”, Comparative
urbanization studies WCP No. 2, Los Angeles. School of Architecture and Urban Planning, University
of Cdlifornia.

Winner, Langdon (1986), The Whale and the Reactor — A Search for Limits in an Age of High
Technology, Chicago: University of Chicago Press.

Winner, Langdon (1991), “Upon Opening the Black Box and finding it Empty: Social Constructivism
and the Philosophy of Technology”, Working Paper 44, Centre for Technology and Human Values,
Odlo.

Winner, Langdon (1992), Democracy in a technological society, Philosophy and technology Series 9,
Dordrecht/Boston: Kluwer Academic Press.

Aase, T.H. (1989), “Conditions for Sustainable Technology Transfer”, in NORAS (eds.), Technology
Transfer to Developing Countries, Od0: NORAS, pp. 129-146.

Environmental technology

Barnett, Andrew (1995), “Do Environmenta Imperatives Present Novel Problems and Opportunities for
the International Transfer of Technology?’, report in collaboration with the UNCTAD Secretariat,
Geneva: UN.

Barton, Jonathan R. (1998), “The North-South dimension of the Environment and Cleaner Technology
Industries’, Report #9803, Institute for New Technologies (INTECH), Maasctricht, the Netherlands:
The United Nations University.

Buen, Jarund (2000c), “Industriell gkologi — nytter det bare i Nord? Om industri-gkologisk kapasitet”,
Program for industriell okologi Rapport Nr. 2/2000, Norwegian University of Science and Technology:
Industrial Ecology Programme (N).

European Commission (1994), “Eco-industries in the EC”, in Panorama of EU Industry 1994,
Brussels: European Commission.

Intergovernmental Panel on Climate Change (IPCC, 2000), Special Report on Methodological and
Technological Issues in Technology Transfer, IPCC Working Groups Il and I11.

194



Jansen, Leo, “Towards a Sustainable future, en route with technology!”, Ch. 19 in Dutch Committee for
Long-Term Environmental Policy (ed.) (1994), The Environment: Towards a Sustainable Future,
Dordrecht, the Netherlands: Kluwer Academic Press, pp. 497-523.

Odegard, Jan Thomas H. (1998), “Agenda 21 og teknologioverfaring: Et tapt dag?’, Prosus — tidsskrift
for et beerekraftig samfunn, 1/1998, pp. 4-21 (N).

OECD (1996), “The Global Environmental Goods and Services Industry”, Paris;: OECD.

9.7 Technology, technology co-operation and environmental technology -
China

Ho, Samuel P.S. (1997), “Technology Transfer to China During the 1980s — How Effective? Some
Evidence from Jiangsu”, Pacific Affairs, Vol. 70, No. 1, pp. 85-106.

Hua, Shiping (1995), Scientism and Humanism — Two Cultures in Post-Mao China (1978-1989),
Albany: State University of New York Press.

Tsang, Eric W. K. (1995), “The implementation of technology transfer in Sino-foreign joint ventures’,
International Journal of Technology Management, Vol. 10, Nos. 7/8, pp. 757-766.

Environmental technology

Buen, Jarund (1996), “Decision or Process? Which of the two theoretical approaches to implementation
explains best the execution of China's Agenda 21 Project 6-8 — * Pilot Project on Prevention and Control
of Oil Spillage at Sea 7", Essay, Intermediate Subject, Political Science, Institute of Political Science,
University of Odlo (Spring).

Buen, Jerund (1998a), “China’s New Renewable Energy Policy: Political Priorities and Market
Potential”, FNI-Report 1998/1, Lysaker: The Fridtjof Nansen Ingtitute.

Buen, Jorund (1998b), “Review Article: China's Energy-Environmental Dilemma: Strategies and
Framework Conditions’, Forum for Development Studies, No. 1/1998, pp. 163-204.

Buen, Jerund (1999), “Red Tape or Green Guanxi? A Tentative Theoretica Framework for
Understanding Chinese Environmental Technology Policy”, paper presented at Nordic Association of
China Studies Conference, Stockholm/Tallinn, June 6-8 1999.

Buen, Jerund (2000a) “Challenges facing the utilisation of transferred sustainable technology in China:
The case of China's Agenda 21 Project 6-8", Sinosphere, Vol. 3, No. 1 (Winter 2000), pp. 13-23 (see
www.chinaenvironment.net for this online publication). Also published as FNI Research Note 1/2000,
Lysaker: The Fridtjof Nansen Institute (Buen 2000b).

Buen, Jarund (2000d), “Can the Clean Development Mechanism stimulate green innovation in
developing countries? The case of China’, paper to the 2™ POSTI Meeting in collaboration with the
ESST Annua Scientific Conference, Strasbourg, France, 26-28 May 2000, URL:
http://www.esst.uio.no/posti/workshops/buen.html (26 July 2000).

Buen, Jarund (2000€), “Teknologi er mer enn muttere og skruer: En diskusjon av miljoteknologisk
kapasitet med utgangspunkt i Kinas Agenda 21", ASIA 2000, Sundvolden Hotel, Ringerike, 7.6.2000

(N).

Granerud, Lise (1996), Double Happiness or Dragon’s Gap? Technology Transfer from the Danish
Wind Turbine Industry to China, Master Thesis, ESST, Roskilde University Centre, Denmark.

195



Holstius, Karin, and Ma Zhigang (1995), China Project: Decision Making for the Acquisition of
Environmental Technology: Law and Practice in Shanghai, Discussion Series and Working Papers 12:
1995, Turkku School of Economics and Business Administration.

International Development Research Centre (IDRC), “China’'s S& T Policies’, Ch. 11 in IDRC (1997),
A decade of Reform, Ottawa, Canada: IDRC, URL: http://www.idrc.calbooks/815/chapll.html (15
January 2001).

Leseth, Marianne (1996), Norwegian environmental technology in the P.R. of China, Master's Thesis,
The European Education Programme on Problems in Society, Science and Technology (ESST),
University of Limburg, Maastricht/University of Odlo.

Oldham, Geoffrey, Alyson Warhurst, Lao Yuan Yi and Zhang Xiaobin (1987), “ Technology Transfer to
the Chinese Offshore Oil Industry”, SPRU Occasional Paper Series, No. 17, Science Policy Research
Unit, University of Sussex.

SSTC (1996), “ Science and Education for A Prosperous China’, based on National Science Conference
1995 and “Decision to Accelerate the Development of Science and Technology” (see also trandated
edition on U.S. Embassy Beijing web site).

Aasen, Berit, “Technology Transfer in the Hydropower Sector from Norway to China’, in Sgrensen,

Knut, og Tron Espeli (eds.) (1988), “Ny teknologi — en utfordring for sasmfunnsforskning”, Rapport fra
Raroskonferansen 20-22 April, Report no. 3, NAVT/INTNF/NORAS, pp. 457-465.

9.8 Theories of Chinese politics

Overviews

Bradsgaard, Kjeld Erik (1989), “Studies of Chinese Politics: A Survey”, Copenhagen Discussion
Papers, No. 8 (September).

Christiansen, Flemming, and Shirin Rai (1996), Chinese Politics and Society. An Introduction, London:
Prentice Hall.

Dittmer, Lowell (1996), “ Approaches to the Study of Chinese Politics’, Issues and Studies, Vol. 32, No.
9 (September), pp. 1-18.

Fragmented authoritarianism and its critics

Edin, Maria (1998), “Why Do Chinese Cadres Promote Growth?’, Forum for Development Studies,
1/1998, pp. 97-127.

Halpern, Nina, “Information Flows and Policy Co-ordination in the Chinese Bureaucracy”, in
Lieberthal, Kenneth, and David M. Lampton (eds.) (1992), Bureaucracy, Politics, and Decision-making
in Post-Mao China, Studies on China, No. 14, Berkeley, Los Angeles, Oxford: University of California
Press.

Hamrin, Carol Lee, and Zhao Suisheng (eds.) (1995), Decision-Making in Deng’s China — Perspectives
from Insiders, Armonk, N.Y.: M.E. Sharpe, Inc.

Lampton, David (1987b), “ The Bargaining Treadmill”, Issues & Studies, Vol. 23, No. 3 (March).

196



Lieberthal, Kenneth (1991), “China’s Political System in the 1990'S’, Journal of Northeast Asian
Studies, Vol. X, No. 1 (Spring), pp. 71-77.

Lieberthal, Kenneth (1992),”Introduction: The ‘Fragmented Authoritarianism’ Model and Its
Limitations’, in Lieberthal, Kenneth, and David M. Lampton (eds.) (1992), Bureaucracy, Politics, and
Decision-making in Post-Mao China, Studies on China, No. 14, Berkeley, Los Angeles, Oxford:
University of California Press.

Lieberthal, Kenneth (1995), Governing China. From Revolution through Reform, NewY ork: Norton.
Lieberthal, Kenneth, and Michel Oksenberg (1988), Policy-making in China: Leaders, Structures and
Processes, Princeton, New Jersey: Princeton University Press.

Lieberthal, Kenneth, and David M. Lampton (eds.) (1992), Bureaucracy, Politics, and Decision-making
in Post-Mao China, Studies on China, No. 14, Berkeley, Los Angeles, Oxford: University of California
Press

Lin, Nan (1995), “Local Market Socialism: Local Corporatism in Action in Rura China’, Theory and
Society, Renewal and Critique in Social Theory, Vol. 24 (August), pp. 301-354.

Oi, Jean (1989), State and Peasant in Contemporary China: The Political Economy of Village
Government, Berkeley and Los Angeles. University of California Press.

Oi, Jean (1992), “Fiscal Reform and the Economic Foundations of Local State Corporatism in Chind’,
World Politics, Vol. 45, No. 3, pp. 99-126.

Shue, Vivienne (1988), Reach of the State: Sketches of the Chinese Body Politic, Stanford, California:
Stanford University Press.

Wang Shaoguang (2000), “The Socia Impact of the WTO Membership for China’, presentation at the

seminar “Kinaog WTO” (“China and the WTQO”), 26. January 2000, the Nobdl Institute, Oslo, Network
for Pacific Asia Studies and the Forum for Norwegian China Competence.

Zhao, Suisheng, “The Structure of Authority and Decision-Making: A Theoretical Framework”, Ch. 19

in Hamrin, Carol Lee, and Zhao Suisheng (eds) (1995), Decision-Making in Deng’s China —
Perspectives from Insiders, Armonk, N.Y.: M.E. Sharpe, Inc., pp. 233-245.

Informal politics and guanxi

Christophersen, Mona (1994), Lavetannen spirer gjennom asfalten — Om guanxi og byrdkrati i Beijing
(The dandelion comes up through the asphalt: On guanxi and bureaucracy in Beijing), Post-Graduate
Thesis, Institute and Museum for Anthropology, the University of Oso (N).

Dittmer, Lowell (1995a), “ Chinese Informal Politics’, The China Journal, No. 34 (duly), pp. 1-33.

Dittmer, Lowell (1995b), “Informal Politics Reconsidered”, The China Journal, No. 34 (July), pp. 193-
205.

Fei, Xiaotong (1992), From the Soil: The Foundation of Chinese Society, Berkeley: University of
Cadlifornia Press (trandlated by Gary G. Hamilton and Wang Zheng).

Guthrie, Doug (1998), “The declining significance of Guanxi in China's economic transition”, The
China Quarterly, No. 154, pp. 254-282.

Liang, Shuming (1974), Zhongguo wenhua yaoyi (An outline of Chinese culture), Hong Kong: Jizheng
tushu gongsi.

197



Nathan, Andrew (1973), “A Factionalism Model for CCP Politics’, The China Quarterly, No. 53, pp.
33-66.

Pye, Lucian (1981), The Dynamics of Chinese Politics, Cambridge, Mass.: Oelgeschlagel, Gunn &
Hain.

Pye, Lucian (1995a), “Chinese Politicsin the Late Deng Era’, The China Quarterly, No. 142 (June).

Pye, Lucian (1995b), “Factions and the Poalitics of Guanxi: Paradoxes in Chinese Administrative and
Political Behaviour”, The China Journal, No. 34 (July), pp. 34-53.

Redding, Gordon (1990), The Spirit of Chinese Capitalism, Bexrlin: de Gruyter.

Tsou, Tsang (1976), “Prolegemon to the Study of Informal Groups in CCP Politics’, The China
Quarterly, No. 65, pp. 98-114.

Walder, Andrew (1986), Communist Neo-Traditionalism: Work and Authority in Chinese Industry,
Berkeley: University of California Press.

Walder, Andrew, “The County Government as an Industrial Corporation,” in Walder, Andrew (ed.)
(1998), Zouping in Transition, Cambridge: Harvard University Press.

Yang, C.K., “Some Characteristics of Chinese Bureaucratic Behaviour”, in Nivision, David, and Arthur
F. Wright (1959), Confucianism in Action, Stanford, Calif.: Stanford University Press, pp. 134-164.

9.9 Chinese environmental policy and politics

Beijing Environment, Science and Technology Update, 3 November 2000.
“Beijing Launches Clean—Up Campaign to Clear Smog”, World Environment News, 19 April 1998.

“Beijing’s crackdown on air pollution continues’, URL:
http://www.chinaonline.com/topstories/001107/1/B200110624.asp (20 January 2001).

Brown, Lester R., “The Future of Growth”, Ch. 1 in Brown, Lester (Ed.) (1998), State of the World
1998, pp. 3-20.

Buen, Jerund, and Kristian Tangen (2000), “The Clean Development Mechanism and the market for
new technology: The case of Chind’, Paper presented at the Fifth International Conference on
Greenhouse Gas Control Technologies, Cairns, 13-16 August 2000.

China Quarterly, 1ssue 156 (December 1998).

“Chinese Air Pollution Tops Charts’, China Environment Reporter, 1997, Vol. 1, No. 1, 30 April 1997.
Economy, Elizabeth Charissa (1994), Negotiating the Terrain of Global Climate Change Policy in the
Soviet Union and China: Linking International and Domestic Decision-Making Pathways, Ph.D.
Dissertation, The University of Michigan, Ann Arbor: The University of Michigan Dissertation
Services.

Edmonds, Richard L. (1994), Patterns of China’s Lost Harmony: A Survey of the Country’s
Environmental Degradation and Protection, London/New Y ork: Routledge.

Edmonds, Richard L. (1999), “The environment in the People's Republic of China 50 years on”, The
China Quarterly, No. 159, pp. 640-649.

198



“Gray area. Bedjing tightens air pollution controls, enacts skyline colour scheme”, URL:
http://www.chinaonline.com/industry/environmental/currentnews/secure/c00103006.asp (20 January
2001).

Guo, Ne, “Agency given greater powers’, China Daily, 1 April 1998, URL:
http://www.chinadaily.com.cn/cndy/history/d1-498.d01.html (20 January 2001).

Heggelund, Gerild (1993), “China’s Environmental Crisis: The Battle of Sanxia’, Research Report No.
170, Odo: Norwegian Ingtitute of International Affairs.

Jahiel, Abigail R. (1997), “Research note. The Contradictory Impact of Reform on Environmental
Protection in China’, The China Quarterly, No. 149 (March), pp. 81-103.

Jahiel, Abigaill R. (1998), “The organisation of environmental protection in Chind’, The China
Quarterly, No. 156 (December), pp. 757-787.

Liu, Jian (1994), “China’s Modernisation Process. The Environmental Costs of Development in the
Transition Period”, EED Working Paper 1994/3, The Fridtjof Nansen Ingtitute.

Livernash, Robert, and Gregory Mock, 1994, ‘China, Ch. 4 in World Resources 1994-95, World
Resources Ingtitute, N.Y.: Oxford University Press.

Lo, Carlos Wing-Hung, and Sai Wing Leung (2000), “Environmental Agency and Public Opinion in
Guangzhou: The Limits of a Popular Approach to Environmental Governance”, the China Quarterly,
Volume 163, No. 1 (September), pp. 677-704.

Lunde, Leiv, Jan Tore Holvik and Stein Hansen (1995), “Framework and Opportunities for Sino-
Norwegian Environmental Co-operation”, FNI-Report 1995-7, Lysaker: The Fridtjof Nansen Ingtitute.

East—West Center/Argonne National Laboratory/SSTC (1993), “National Response Strategy for Global
Climate Change: People’'s Republic of China’, Draft Final Report, Submitted to the Office of
Environment, ADB (cited in text as “National Response Strategy 1993”).

NEPA (1997), Trans-century Green Plan, Beijing: Intitute of Human Ecology.

Ross, Lester (1987), “Environmental policy in post-Mao China’, Environment, Vol. 29, No. 4 (May),
pp. 12-17, 34.

Ross, Lester (1988), Environmental Policy in China, Bloomington/Indianapolis: Indiana University
Press.

Ross, Lester (1992), “The Palitics of Environmenta Policies in the People’ s Republic of China’, Policy
Studies Journal, Vol. 20 (Winter), pp. 628-642.

Ross, Lester and M.A. Silk (1987), Environmental Law and Policy in the People’s Republic of China,
New Y ork: Quorum.

Schlevogt, Kai-Alexander (2000), “Chinas Western Campaign”, 17 August, p. 29, URL:
http://www.feer.com/_0008_17/p29.html (20 January 2001).

SEPA (2000a), “China Trans-century Green Project Plan”, URL.:
http://www.zhb.gov.cn/english/plan/greenp.htm (23 November 2000).

199



SEPA (2000b), “The Plan for Total Amount Control of Major Pollutants Discharge in China During the
Ninth Five Year Plan”, URL: http://www.zhb.gov.cn/english/plan/totalp-right.ntm (23 November
2000).

“Severe Air Pollution a Way of Life in Beijing”, China Environment Reporter, Vol. 1, No. 2, 30 May
1997.

Sims, Thomas L., and Jonathan James Schiff (2000), “The Great Western Development Strategy”,
China Business Review, Vol. 27, No. 6 (November/December), URL:
http://www.chinabusinessreview.com/.

Sinkule, Barbara (1993), Implementation of Industrial Water Pollution Control Policies in the Pearl
River Delta Region of China, Ph.D. Dissertation, Stanford University, Ann Arbor: University of
Michigan Dissertation Services.

Sinkule, Barbara, and Leonard Ortolano (1995), Implementing Environmental Policy in China,
Westport, Connecticut/London: Praeger.

Smil, Vaclav (1988), Energy in China’s Modernization — Advances and Limitations, Armonk, New
Y ork/London: M.E. Sharpe, Inc.

Smil, Vaclav (1990), China’s Energy, Report prepared for the Office of Technology Assessment of the
U.S. Congress.

Smil, Vaclav (1994), China’s Environmental Crisis: An Inquiry into the Limits of National
Development, Armonk, New Y ork/London: M.E. Sharpe, Inc.

Smil, Vaclav (1997), “China Shoulders the Cost of Environmental Change”, Environment, Vol. 39, No.
6 (July/August), p. 6.

" Survey says environmental protection hottest social issue’, China Online, 7 November 2000.
Tang, S-Y., C. W-H. Lo, K.C. Cheung and JM.—K. Lo (1997), “Institutional Constraints on
Environmental Management in Urban China: Environmental Impact Assessment in Guangzhou and

Shanghai”, The China Quarterly, No. 152 (December).

Tangen, Kristian, Gerild Heggelund and Jerund Buen, “The making of China's climate change
policies’, forthcoming in Environmental Politics, 2001.

UNDP (1993), China Environment Resource Book: A Compendium of Donor Activities, Béjing:
UNDP.

U.S. Embassy Beijing (1999a), “Grave Concerns’, February-May 1999, URL: http://www.usembassy-
china.org.cn/english/sandt/svhardsl.htm (15 January 2001).

U.S. Embassy Beijing (2000a), “The Environment a the 2000 NPC Plenary”, URL:
http://www.usembassy-china.org.cn/english/sandt/NPCenviro.htm (March) (20 November 2000).

U.S. Embassy Beijing (2000b), “PRC Planners New Energy Strategy: Oil Not Coad”, report
(February), URL: http://www.usembassy-china.org.cn/english/sandt/sdpcenergy.html (15 January
2001).

Wu, Changhua, and Alicia Robbins (2000), “An Overview of Accountability Issues in China's
Environmental Governance” (Part 1), Sinosphere, Volume 3, Issue 1 (Winter), pp. 38-42.

200



Zheng, Yisheng, and Qian Yihong (1998), Shendu Youhuan — Dangdai Zhongguo de Kechixu Fazahan
Wenti (Grave Concerns — Problems of Sustainable Development for China), China s Problems Series,
Jinri Zhongguo Chubanshe (Today’ s China Publishing House) (October) ©.

9.10 Methodology

Béa, Jean Philippe (1999), presentation, Network for Pacific Asia Studies Conference, Bergen, 19
January.

“Doing Fieldwork in the People's Republic of China, Reader zum Intensive Erasmus Course”,
Sinologica Institute, Leiden, 24-28 June 1991, Heidelberg/L eiden.

Fermann, Gunnar (1992), Internasjonal fredsbevaring 1956-1990: En sammenlignende undersokelse
(International Peace-keeping 1956-1990: A Comparative study), Master of Arts Thesis,
Forsvarsstudier 5/1992, Indtitutt for forsvarsstudier, Appendices 1, 5, 8.

Fermann, Gunnar (1998), “ Statsvitenskapelig forfatterskap: Skriveveiledning for studenter” (“Writing
Political Science: A Guide for Students’), paper presented at the Political Scientists Conference,
Raros, Norway, 11.-13 January 1999, URL: http://www.sv.nthu.no/iss/pol/Raros/POL 203fin.doc (12
December 2000).

Fischer, Hans (1985), Feldforschungen. Berichte zur Einfiihrung in die Probleme und Methoden,
Berlin: Dietrich Reimer.

Halskov Hansen, Mette (2000), presentation, ASIA 2000, Sundvolden, Norway, 5-7 June.

Kvale, Steinar (1997), Det kvalitative forskningsintervju, (trandated by Tone M. Andersen and Johan
Rygge; originally published as Interviews. An Introduction to Qualitative Research Interviewing), Odo:
Ad Notam Gyldenda (N).

Yin, Robert K. (1994), Case Study Research — Design and Methods (2™ ed.), Applied Social Research
Methods Series, Vol. 5, London: Sage Publications.

9.11 Dictionaries, miscellaneous

Brahm, Laurence (1998), Zhong Nan Hai, Hong Kong: Naga.

Gong, Dafel and Feng Yu (eds) (1998), Chinese Maxims — Golden Sayings of Chinese Thinkers,
Singapore: Asiapac, Southeast Asia edition.

Houghton Mifflin Company (1992), The American Heritage Dictionary of the English Language (3°
Edition), URL.: http://www.ohiolink.edu/db/ahd.html (25 July 2000).

Lexico LLC (2000), Dictionary.com, URL: http://www.dictionary.com (25 July 2000).

Merriam-Webster Inc. (2000), WWWebster Dictionary, URL: http://www.m-w.com/cgi-bin/m-web (25
July 2000).

Merriam-Webster Inc. (1998), Webster’s Revised Unabridged Dictionary.

WordNet 1.6 — A  Lexical  Database  for  the  English  Language, URL:
http://www.cogsci . princeton.edu/cgi-bin/webwn (25 July 2000).

201



9.12 Web sites, newsletters and journals

Some web sites, newdletters and journals that have been especially valuable during the thesis work:

Administrative Centre for China's Agenda 21, URL: http://www.acca?l.edu.cn (includes China'’s
Agenda 21 Update).

Centre for Environmentally Sound Technology Transfer, Administrative Centre for China' s Agenda 21,
URL.: http://www.cestt.org.cn/acca?l (includes CESTT Newsletter and CESTT Policy Digest).

China Business Review, The United States-China Business Council, URLSs: http://www.uschina.org/,
http://chinabusi nessreview.com.

China Council for International Co-operation on Environment and Development, URL:
http://www.harbour.sfu.ca/dlam (includes CCICED Newsletter).

China Daily, URL: http://www.chinadaily.com.cn (includes China Daily Business Review).

Chinaenvironment.com, URL: http://www.chinaenvironment.com.

China Information, URL: http://www.|et.|eidenuniv.nl/tcc/journal/introduction.htm.

China Journal, URL: http://rspas.anu.edu.au/ccc/journal .htm.

China News Digest, URL: http://www.cnd.org.

ChinaOnline, URL: http://www.chinaonline.com.

China Quarterly, URL: http://www.oup.co.uk/chinag/contents/.

Earth Negotiations Bulletin, URL: http://www.iisd.ca/linkages/voltoc.html.

Environment Resources Management China, URL: http://www.ermchina.com (includes The China
Environment, Health and Safety Review).

Far Eastern Economic Review, URL: http://www.feer.com.

Inside China Today, URL: http://www.insidechina.com/.

Ingtitute of Environment and Development, URL: http://www.ied.org.cn/Environment/index.html.

International Fund for China’ s Environment, URL: http://www.ifce.org.

Issues and Studies, URL: http://iir.nccu.edu.tw/english/period.htm.

Journal of Contemporary China, URL: http://www.tandf.co.uk/journals/carfax/10670564.html.

Professional Association for China's Environment (PACE), URL: http://www.chinaenvironment.net
(includes China Environment Reporter and Sinosphere).

State Environmental Protection Administration, " Environmental Protection”, URL:
http://www.sepaei c.gov.cn.

South China Morning Post, URL: http://www.scmp.com/.

UN Commission for Sustainable Development, URL : http://www.csd.org.

202



U.S. Embassy in China, URL: http://www.usembassy-china.org.cn/english/sandt/index.html (includes
Beijing Environment, Science and Technology Update).

The World Bank - New Ideas in Pollution Regulation, URL: http://www.worldbank.org/NIPR (includes
NIPR Newsletter).

World Environment News, Reuter's, URL: http://www.planetark.org.

203



10 Appendices

10.1 Interview guide

Only the most central questions related to the fieldwork in Hong Kong and Mainland China are quoted
below. Many of these questions have aso been asked during interviews with Norwegian interviewees,

however, as mentioned above, the latter were of a more exploratory character.

10.1.1 General questions

To what extent have law, regulations, plans, programmes, and ingtitutional changes in
governmental agencies been intentional efforts to implement the objectives of China' s Agenda
21?

How well does the Priority Programme reflect the objectives set in the White Paper? Give an
account of your point of view.

To what extent have the White Paper objectives and the priorities found in the 1994 Priority
Programme for CA21 been reflected in the 9" Five Y ear Plan (1996-2000)?

How many projects under the 1994 and 1996 Priority Programmes, respectively, have been
implemented or are in the process of being implemented at this stage? What are the main
reasons for this result (success/failure)? If there is a difference between 1994 and 1996, why?
What differences (if any) are there between the genera approach and the specific project
portfolio of the 1996 and the 1994 Priority Programmes, respectively? If changes were made,
why?

Norwegian business and government have been involved in five CA21 projects, four of which
do not seem to be implemented, and one that is implemented without Norwegian assistance.
Are these results due to any special characteristics of the Norwegian representatives or their
way of negotiating or doing business, or are other factors more important?

How did the fact that many actors took part in the formulation of China's Agenda 21 at the
national level, influence the implementation of each particular project?

Would you say that the position of CA21 has been strengthened, weakened or has stayed the

same since the process was started in 1994? Give an account for you point of view.
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10.1.2 Questions related to independent variables

Horizontal fragmentation

Which actors were interested in organising China's Agenda 21, and why? To what extent did
these actors make use of specific strategies to reach this objective?

Does the CA21 White Paper — and the CA21 Priority Programmes — reflect the interests of
specific organisations? If so, in what ways?

How is the relationship between [ORGANISATION] and the other actors involved in CA21 —
co-operation or conflict, or both but at different dimensions/issues?

ACCAZ21 isintended to be a“CA21 clearinghouse”, independent of bureaucratic interests. To
what extent has ACCA21 been successful in playing such a role so far? Give an account for
you point of view. What are the pros and cons of not being affiliated to an established
organisation in China?

To what extent is ACCA21 competing with other ministries, departments, bureaux or research
institutes for the attention of central decision-makers? Which?

Could any other ministry, department, bureau or research ingtitute have performed the
function that ACCA21 and CESTT have today? If so, why was ACCA21 established?

To what extent (if any) did ACCA21 or other agencies take initiatives to co-ordinate the
different actors involved in marine oil pollution concerning the implementation of the Y antai
project?

To what extent do you believe that the structure of the Chinese bureaucracy is appropriate for
meeting such broad and cross-cutting issues as those raised by CA217? Give an account for
your point of view.

How did the economic development and industrial ministries respond to the CA21 initiative,
and how active have they been in the formulation and implementation process so far?

To what extent (if at al) have agents responsible for project implementation taken the
opportunity to shape the projects according to their own interest in the implementation phase?

SOA has published the “Ocean Agenda 21" as a follow-up of China' s Agenda 21? What has
MOC done to follow-up CA21, and to what extent has MOC been involved in the work with
the Ocean Agenda 217?

Many observers — Chinese and Non-Chinese — have described environmental policy
formulation and implementation in China as fragmented. How well do you think that this

expression fits the implementation of China s Agenda 21, and the Y antai project in particular?
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The CA21 Leading Group consists of a relatively large number of organisations at different
bureaucratic levels working with a broad range of issues relating to environment and
development in China. In what way (if any) has this influenced the Leading Group’s ability to
co-ordinate China's Agenda 21 work? What have been the main challenges in co-ordination?
Some researchers from countries in the North have stated that the then SSTC and SPC
excluded SEPA from the Agenda 21 process. Is this correct? If so, why did this happen, and
what consequences does this have for the co-ordination and implementation of CA21?

Which chapter(s) (if any) of CA21 would you describe as being directly focusing on — or
related to — oil spill contingency planning? Which actors took part in the formulation of these
chapters, and to what extent was their work co-ordinated? Give an account for you point of
view, and/or examplesto illustrate it.

Has CA21 contributed to clarifying the roles and jurisdictions (according to law, and in
practice) of SOA, SEPA, and MOC in marine oil pollution (if so: in what way)?, or has the
situation become more unclear?

Why was MOC awarded the responsibility for the Yantai project, and not SOA, or SEPA?

Vertical fragmentation

Both economic and environmenta policy implementation in China have been decentralised
the last few years. How has this influenced implementation of CA21, and the Y antai project in
particular?

Explain how the Yantai project became included in the CA21 1994 Priority Programme. Did
the proposal come from Yanta or MOC centraly? Which was most involved in the
application process, Yantai or MOC centrally?

How did the selection of 500 projects for screening take place, and how were the first 62 pilot
projects selected from these 5007 If end-users and localities have been competing for projects
under CA21, what strategies (if any) have been employed, and which of these has proved most
successful ?

The Ministry of Communications has developed an oil contingency plan for the whole
coastline. Does this mean that other project sites were possible? If so, why was Y antai chosen,
given the fact that it is neither the most important nor the largest harbour nor the harbour
having most trouble with oil spillage? Why was the project moved from Qingdao to Y antai?
Since 1994 a number of local Agenda 21 offices have been established. Under which central
level agency’s authority are they? To what extent are they subject to the influence of the local

administrative authorities? Is their source of financing local or central?
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To what extent can ACCA21 influence the bureaucracies responsible for implementation of
the priority projects?
Y antai:

0 What benefits will the project bring to Y antai?

o0 How would you describe the relationship between Yantai and the local government
(e.g. the Mayor’s office)? In what way — if any — are these relations influenced by the
fact that Yanta Maritime Safety Superintendent Bureau is ranked directly below
MOC?

0 The Norwegians say that you have always been very friendly, but that the people in
MOC have not been so easy to co-operate with. Why do you think they have that
opinion?

MOC:

0 Which departments in MOC were involved in the project? How — if at al — did the

fact that different MOC departments took part in the project affect MOC' s approach to

the project?

Relative organisational strength

Wheat role has your own organisation played in the process of formulating — and implementing
CA21?

Which actors are central in implementation of environmental technology policy in China?
How do you perceive the relative organisational strength of these actors, in terms of
Personnel?

Competence?

Financial resources/revenue?

National and international linkages?

O O O o o

Other factors (if you want to use drawings to illustrate the relationship between the
actors, please do)?

Using the same indicators, how would you judge the relative strength of the environmental
technology policy actors compared to that of central bureaucratic actors in the field of
economic development?

How did the 1998 government restructuring process influence the relative strengths of the
relevant organisations according to the indicators above, and what impact — if any — did this
have on the further implementation and follow-up of CA21 and the Yantai project in

particular?
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To what extent (if any) has the relative strength of the organisations central in formulating and

implementing CA21 influenced the implementation status of the Y antai project?

10.1.3 Questions related to strategies

Individual-cum-organisational relation building

What do you understand by the term guanxi?
Which persons — be it in the top leadership or in other parts of the CA21 bureaucracy — were
driving forces in the formulation of the CA21White Paper and the Priority Programme(s)? In
what ways, and why? Who were the laggards?
What do you perceive as the most important criteria for selection of CA21 priority projects?
To what extent — if any at all — do you think personal relations (e.g. between key decision
makers and ministry officias, between ministry officials and local representatives etc.) played
arolein this regard?
How would you characterise the persona relations between the leaders of your organisation
and [SEPA, MOST, ACCA21, MOC, SOA, MOFTEC, YMSSB, depending on interviewee's
workplace]?
To what extent — if any — has the active use of personal relations been important in the
implementation of the Yantai project? If so, why, by which actors, and how?
How have you got hold of the information necessary to implement the project?
Which organisations must have a good relationship in order for the Yantai project to be
successfully implemented?
Which persons on the Chinese side have been important in the implementation of the project?
Yantai:

0 How did you keep updated about the development of the project negotiations

centrally?
0 How much contact with local MOFTEC branch in preparing the project? Provincia

Planning Commission? Local bank? Bank of Construction?
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Tactical translations of technology

What do you understand by “technology”?

What kind technology was to be used in the Yantai project, by whom, where, and for what
purposes?

To what extent do the actors involved in the Yanta project share this conception of the
project? If some actors do not: how do their interpretation differ, and why?

MOC now builds an oil spill contingency centre in Yantai for its own money. Does MOC
have clear plans for replication of this pilot project? If so, where, and with what kind of

financing?

10.2 List of interviewees

E: E-mail interview
P: Personal interview

T: Telephone interview

10.2.1 Preparatory interviews in Norway and Denmark

Business and industry

PNBI1: Stein Erik Sarstrem, Green Development Network/SINTEF, October 1998, September 1999
(P).

PNBI2: Stein Hansen, Nordic Consulting Group, 16 December 1998 (P).

PNBI3: Einar Matheson, Goodtech AMI Industries, 4 January 1999 (P).

PNBI4: Ragnvald Matheson, Goodtech AMI Industries, 4 January 1999 (P).

PNBI5: Anonymous, ECON Centre for Economic Analysis, 4 January 1999 (T).

PNBI6: Roald Wie, Frank Mohn Flatay, 19 January 1999 (P), 25 May 1999 (T), 27 May 1999 (T).
PNBI7: Jon Alsaker, Atlas Stord, 1 February 1999 (T).

PNBI8: Erik Sarbye, formerly Kvaaner Water Systems, currently Kvaaner Field Development, 25
May 1999 (T), 21 December 1999 (E).

PNBI9: Tore Johnsen, NORPLAN, 27 May 1999 (T).

PNBI10: K. Harald Drager, Quasar Consultants, 27 May 1999 (T).
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Government and administration

PNG1: Bjagrn Bergmann-Paulsen, Norwegian Pollution Control Authority (SFT), formerly Norwegian
Trade Council, 10 May 1999 (T).

PNG2: Trond Jensen, NORAD, 12 May 1999 (T).

PNG3: Tori Tveit, NORAD, 18 May 99 (T).

PNG4: Anonymous, World Bank, 19 May 1999 (T).

PNG5: Jan Tore Holvik, former Norwegian Ambassador to China, currently Department of Planning,
Ministry of Foreign Affairs, 16 May 1999 (T).

PNG6: Grete Ottesen Aase, Norwegian Trade Council, 20 May 1999 (T).

PNG?7: Marit Brandtzaay, NORAD (T), 11 May 1999.

PNGS8: Leiv Lunde, Secretary of State, Norwegian Ministry of Foreign Affairs, 11 May 1999.

PNG9: Jan Dag Andersen, NORAD, 11 May 1999.

PNG10: Norman Weisz, formerly Norwegian Trade Council, 27 March 2000 (T).

Research

PNRL1: @ystein Thommessen and Stian Reklev, the Fridtjof Nansen Institute, 12 December 1998 (P).
PNR2: Valter Angell, Norwegian Ingtitute of International Affairs (NUPI), 27 March 1999 (P).

PNR3: Verner Worm, Department of International Economics and Management, Copenhagen
Business School, 12 April 1999 (P).

PNR4: Finn Medbg, Norwegian Institute for Water Research (NI1VA), 20 May 1999 (T).

10.2.2 Preparatory interviews in Hong Kong

Research

PHKR1: Carlos Wing-Hung Lo, Associate Professor, Department of Management, the Hong Kong
Polytechnic University 11 June 1999 (P).

PHKR2: K.C. Cheung, Associate Professor, Department of Management, the Hong Kong Polytechnic
University, 11 June 1999 (P).
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PHKR3: Professor Peter Hills, the Centre of Urban Planning and Environmental Management, the
University of Hong Kong, 14 June 1999 (P).

PHKR4: Kenneth Wong Koon Kwai, Associate Professor, Department of Geography, Faculty of
Socia Sciences, Hong Kong Baptist University, 15 June 1999 (P).

PHKRS: Dr. Lin Feng, Assistant Professor, School of Law, City University of Hong Kong, 15 June
1999 (P).

Non-governmental organisations

PHKN1: Plato K. T. Yip, Assistant Director, Friends of the Earth, Hong Kong, 14 June 1999 (P).

10.2.3 Interviews in Mainland China®®®

Non-governmental and government-organised environmental organisations

N1: Lailai Li, National Program Director, Institute for Environment and Development, 25 June 1999
(P).

N2: Su Fan, Engineer, China Association of Environmental Protection Industry, 30 June 1999 (P).

N3: Jia Feng, Deputy Director, Centre for Environmental Education and Communications, SEPA, 30
June 1999 (P).

N4: Li Hanying, Project Manager, China Environmental Protection Foundation, 30 June 1999 (P).

N5: Anonymous, 2 July 1999 (P).

N6: Professor Liang Congjie, President, Friends of Nature, 7 July 1999 (P).

N7: Barbara Finamore, Senior Attorney, Director, China Clean Energy Project, Natural Resources
Defense Council, 31 August 1999 (P).

Research

R1: Liu Jian, Associate Professor, Director, Division of Agriculture, Ecology, Environment and
Science Education, Bureau of Science and Technology for Resources and Environment, Chinese
Academy of Sciences, 26 April 1999, 22 June 1999, and 12 July 1999 (P).
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R2: Zhou Fengqi, Director, Energy Research Ingtitute, the State Development Planning Commission,
and Professor, the Chinese Academy of Sciences, 21 June 1999 (P).

R3: Zhang Shiqiu, Associate Professor, Peking University, 24 June 1999 (P).

R4: Professor Ding Yuanzhu, Director, the Centre for Planning and Research, Institute of Social
Development, SDPC, 1 July 1999 (P).

R5: Two anonymous respondents, Chinese Academy of Social Sciences, 1 July 1999 (P).

Business and industry

BI1: Zhu Rong-fa, interpreter, 17 June 1999 (P).

Bl2: Kjell Rogstad, Vice President, Kvaaner Energy a.s, (Beijing and Hangfa Representative Offices),
P.R. of China, 21 June 1999 (P).

BI3: Song Delin, Deputy Representative, Beijing Representative Office, Goodtech Industries, 22 June
1999 and 7 July 1999 (P).

Bl4: John O. Hjelset, Chief Representative, Den norske Bank, Beijing Representative Office, 24 June
1999 (P).

BI5: Jm Stover, Consultant/Regulatory Specialist, Environmental Resources Management (ERM)
China, 25 June 1999 (P).

Bl16: Rowland Zhang, General Manager, Moudao Environmental Technology Co. Ltd. (formerly
employed at ERM China), 28 June 1999 (P).

In addition, Kjell Stenstadvold, Chief Representative, Norsk Hydro, Beijing Representative Office was

consulted on amore informal basis.

Government

G1: David Cowhig, Second Secretary, Environment Science and Technology, U.S. Embassy, Beijing,
China, 17 June 1999 (P).

G2: Shi Han, Director, Centre for Environmentally Sound Technology Transfer, ACCA21, 22 June
1999 and 6 July 1999 (P).

G3: Gunnar Mathisen, Special Advisor, Norwegian Ministry of Environment, former Environmental
Councillor, Norwegian Embassy, Beijing, 5 August 1998, 25 June 1999 and 4 July 1999 (P).

238 The categorisation may be somewhat misleading, as the distinctions between NGOs, research organisations the state apparatus and
business are far less clear-cut in China than is the case in the Western world, but it should nevertheless give an impression of the
occupational distribution of the persons interviewed in China.
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G4: Anonymous, Ministry of Foreign Trade and Economic Co-operation (MOFTEC), 28 June 1999
(P).

G5: Zhong Xiaodong, Senior Programme Officer, Department of International Co-operation, SEPA,
29 June 1999 (P).

G6: He Jin, Assistant Resident Representative, UNDP, Beijing, 29 June 1999 (P).

G7: Lu Lei, Programme Officer, Programme Support Unit, UNDP, Beijing, 29 June 1999 (P).

G8: Li Gao, Programme Officer, Centre for Environmentally Sound Technology Transfer, ACCA21,
MOST/SDPC, 2 July 1999 (P).

G9: Huang Jing, Associate Professor, Deputy Director, Strategy and Research Division, ACCAZ21,
MOST/SDPC, 2 July 1999 (P).

G10: Anonymous, Ministry of Finance, the People's Republic of China, 5 July 1999 (P).

G11: Liu Zhiguan, Deputy Director, Division of Environmental Technology Policy and Environmental
Industry Development, SEPA, 6 July 1999 (P).

G12: Liu Xin, Foreign Capital Utilisation Office, Planning Department, Ministry of Communications,
P.R. of China, and Zeng Hui, Director, Department of Planning, Maritime Safety Administration, P.R.
of China, 8 July 1999 (P).

G13: Wang Shu Mei, Senior Engineer (and project responsible), Office for the Model Project of Qil
Spill Prevention from Ships, Yantai Maritime Safety Superintendent Bureau, 9 July 1999 Ministry of
Communications (P).

G14: Ye Meng Jie, Section Chief, Section on Science and Technology, monitoring and International
Co-operation, Yantai Environmental Protection Bureau, 9 July 1999 (P).
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10.3 China’s sustainable development challenges and its follow-up of Agenda

21 - a short overview

This appendix introduces the reader to China's formidable sustainable development
challenges and its efforts to tackle them through China's Agenda 21, as a background to the
empirical and analysis chapters. China has launched other comprehensive environmental
programmes as well (see e.g. NEPA’s Trans-Century Green Plan (1997)).2** However, they
will not be elaborated on below, as this thesis focuses on China's Agenda 21 rather than

China’ s sustainable development policy in general.

10.3.1 China’s sustainable development challenges

Economic growth, energy, the environment and social stability

Recently, 3,000 urban Chinese in ten cities were asked what their top concern was.
Environmental degradation and protection was ranked number one. Taking into account that
China is undergoing a very painful transition from a socialist to a market economy, it is
indeed remarkable that unemployment, social stability, crime, corruption, economic growth

and social security for the aged were among those issues ranked as being of less concern.”®

China is perhaps the country in the world most clearly experiencing the challenges of
sustainable development.?® To reach their primary goa of social stability, China's leaders
depend on economic growth, as their ideological legitimacy has been weakened by the
economic reforms started in 1978. China s economic structure has been changing very rapidly
the last 20 years or so, bringing China from a position of a low-income country to one of a
middle-income country. The areas along the eastern coast have been the locomotives of

growth, but industrialisation and urbanisation is accelerating in rural areas as well. Between

24 This plan is sometimes called the Trans-Century Green Plan, and sometimes the Trans-Century Green Project Plan. Here, the former title
will be used.

25 This list is published as part of the 2000 version of a survey made by Lingdian (Horizon) Research, titled " The Most Important Social
Issues for the Chinese Public”, cited in Beijing Environment, Science and Technology Update 3 November 2000, and China Online (" Survey
says environmental protection hottest social issue”, 7 November 2000).
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1979 and 1998, China s economy has grown by an annual average of 9 percent, peaking at
13.4 percent in 1993 (it is worth noting that this average number conceals large differencesin
growth modes between coastal and inland areas). So far this year it seems that Chinese
authorities will reach their goal of 8 percent economic growth. An annua growth of 5 to 7

percent is planned in the coming 20 years.

Economic growth, in turn, partly depends on energy provision. However, fuelling China's
development is itself a threat to the social stability it is to guarantee. Energy production
results in environmental degradation, which in turn produces social unrest and serious
damages to the economy. The development of the Three Gorges dam and the associated
resettlement programme is the most prominent example; the socia unrest in the wake of the
streamlining of China's coal sector is another.?*’

China’'s long-term strategy for balancing energy development with environmental protection
thus assumes extraordinary importance both for the country itself and the rest of the world
(Edmonds 1994, Smil 1988, 1990, Gan L. 1998, Buen 1998b). Being the most populous
country, the number one coal producer and consumer, as well as the second largest emitter of
greenhouse gases (GHGs) in the world, China's current and future energy—environmental
policy may contribute to long—term world-wide sustainable development, or reverse any

global initiative in the realm of energy and environment.?*®

Natural resources and their distribution

China has less than the world average of a number of important natural resources (see Table
10.1 below), and many of these resources are unfavourably distributed and exploited in avery
energy-intensive manner. Two-thirds of China's land areas are mountainous areas. Moreover,
about 64% of China's agricultural areas are located in the northern parts of China, where only
17% of China's water resources are to be found. The Eastern parts of China have set the pace
in industrial development, and consequently these areas consume more energy than do other
areas in China. However, current energy production (mainly coal thermal power, and some

2% Some of the paragraphs in this section have been adapted from Buen (1998b).

27 See eg. “China Admits Unrest Being Fuelled By Millions Made Jobless’, Imside China Today, 7 March 2000, URL:
http://www.insidechina.com/news.php3?2d=140930 (27 July 2000).

28 |t should be mentioned that a number of important steps have been taken to increase energy efficiency; one of the results being that
China's coal use declined by 10 percent between 1996 and 1999 (Logan 2000). Furthermore, several initiatives to introduce new and
renewable energy sourcesin China have been taken in recent years.
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hydropower) as well as potential energy resources (wind and solar energy, biomass,
geothermal energy) are to be found in China's interior — especially the far West and
Northwest. Lack of water makes it difficult to wash the coal prior to transportation — perhaps
the most efficient way to improve coal transport. Coal transportation thus represented 43 per
cent of al railway freight traffic in 1993 (National Response Strategy 1993), and an even
higher percentage of riverboat traffic.

Table 10.1 China’s natural resources

Type of resources: examples | No. in the world Approx.  proportion  of
average per capita of
resource in the world

Natural resources overall |4

Hydropower 1 2/5*

Solar energy 2 2/5*

Coal 3 2/5*

Oil 8 2/5*

Minerals 3 1/2

Grasslands 4 1/2

Farmland 4 1/3

Forest 6 1/6

* This number reflects China's energy consumption per capita compared to average energy consumption per
capitain the World, and does not refer to the proportion consumed of specific energy sources.
Source: Liu Jian (1994)

Population growth and food security

Despite an effective “one-child” birth-control policy, China's population is steadily
increasing, a problem aggravated by the lack of resources illustrated above. China's
population officialy is 1.25 billion, although the real figure is believed to be tens of millions
higher. Chinese authorities hope to limit the country’s population to 1.4 billion people in
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2010. According to some experts, China's population will peak at about 1.6 billion in the mid-

21st century even though birth control is intensified.”*

In the article “Who will feed China?’, Lester Brown (1994) warns that China will have grest
difficulty feeding its own population in the coming decades. Consequently, he predicts,
Chinese grain imports will send shock vibrations into the world grain market. Many
agricultural experts in China and elsewhere have questioned Brown's views.*® However, the
report “Science and Education for A Prosperous China’, published by SSTC (1996) for a
target group of Chinese Communist Party and government officials, goes a long way in
accepting Brown’'s views on China's future food security challenges. It states that China's
agricultural production must increase by 20-40 percent in order to meet the steadily increasing
demand of a population of 1.3-1.6 billion. The only way this can happen, according to the
report, is unit productivity increases, as net arable land decreases every year while population
rises. Soil erosion, grassland deterioration, desertification and pollution of farmland are also
parts of the problem, asis the need to create jobs for the increasing number of surplus workers
in China's countryside.

Water and air pollution

Water and air pollution in China is getting increasingly serious. China's per capita water
resources are only 25 percent of the world average, and unevenly distributed. Access to clean
drinking water is threatening China’s further economic and social development. Ground water
levels in China's north are steadily reduced (in Beijing by 1,5-2 meters a year). About half of
these groundwater sources are very polluted — as are about 80 percent of China's rivers and
lakes — mainly because of the 100 million tons of wastewater discharged by industry every
day. Old plans for diverting enormous amounts of water from the Y angtze delta to the north,
through the building of a canal of Great Wall proportions, are now being seriously considered.

The Chinese government, otherwise reluctant to admit mistakes, has declared pollution to be

301

causing a national crisis.”™" The main reasons for the excessive air pollution in Chinais that

coa with high sulphur content is consumed directly by industry for steam generation and by

29 gee e.g. “Birth-control lawsto be ‘ perfected’”, South China Morning Post, 7 May 2000.
3% Three examples are State Council Information Office (1996), U.S. Embassy Beijing (1996), Alexandratos (1997) and Heilig (1997).
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households for cooking and heating through inefficient combustion technologies. In more
than 500 Chinese cities, air quality is below the standards of World Heath Organisation
(WHO). In many of these cities, levels of particles and sulphur dioxide (SO;), the main
sources of air pollution, are two to five times that of WHO standards. Five Chinese cities are
among the world’s ten most polluted.**> Many Chinese cities have started publishing weekly
pollution indices,*® and Beijing is working hard to improve its air quality in order to get the
2008 Olympic Games.>**

Partly because of air pollution, chronic obstructive pulmonary disease — emphysema and
chronic bronchitis — has become the leading cause of death in China (Lunde ef al. 1995,
World Bank 1997). The World Bank has recently estimated that air pollution causes 178,000
premature deaths a year in mgjor cities. The Bank estimates pollution-related damages to be
54 billion USD annually — or nearly 8 per cent of China's gross domestic product (GDP) in
1995.3%® Smil (1997) suggests that the number is closer to 15 per cent. The rapidly growing
number of motorised vehicles on Chinese roads (in Beijing only, the number of vehicles
increase by 100,000 annually), deepen the problem of air pollution even further.

The rapidly growing so—called Town and Village Industrial Enterprises (TVIES) are
increasingly important in Chinese leaders search for economic growth and socia stability.
Employing about 120 million people and accounting for more than 30 per cent of China's
gross national product (GNP) in 1994, they have increased the rural populations standard of
living, and reduced rura—urban migration. Air pollution from TVIEs has been increasing
rapidly, however. High compliance costs prevent many small TVIEs from implementing
environmental policies. Both production and abatement technologies are outdated, poorly
maintained and inefficient. About 65,000 enterprises were reportedly closed down in 1997
due to violations of environmental laws; however, the effectiveness of such a strategy is
unclear, as it requires difficult trade—offs between environmental and social goals. For
example, SEPA recently felt the need to issue an “Urgent Order Prohibiting the Transfer of
Polluting Industries to Western China” 3%

301 « Severe Air Pollution aWay of Lifein Beijing”, China Environment Reporter, Vol. 1, No. 2, 30 May 1997.

%02« Chinese Air Pollution Tops Charts’, China Environment Reporter, 1997, Vol. 1, No. 1, 30 April 1997.

303 «Baijing Launches Clean-Up Campaign to Clear Smog”, World Environment News, 19 April 1998.

%4 See eg. “Gray area Beijing tightens ar pollution controls, enacts skyline colour scheme’, URL:
http://www.chinaonline.com/industry/environmental /currentnews/secure/c00103006.asp, and “Beijing’'s crackdown on air pollution
continues’, URL: http://www.chinaonline.com/topstories/001107/1/B200110624.asp (both 20 January 2000).

%% Both air and water pollution.

%% Beijing Environment, Science and Technology Update, 3 November 2000.
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10.3.2 China’s Agenda 21 (CA21)

This study focuses on one particular project included in CA21. However, a short overview of
how CA21 has been formulated and implemented is appropriate, as the organisational context
of Project 6-8 plays a major role in the analysis of the factors influencing its implementation
status (see Ch. 6).

Not long after the United Nations Conference on Environment and Development (UNCED) in
1992, the Chinese government put forward ten policies for promoting environmental
protection and development in China. One of these measures was the preparation of a national
Agenda 21. One of the moatives for the rapid Chinese follow-up of the Rio Conference may
have been that A21 was regarded as a means to channel more funds and technology to China.
China may also have regarded CA21 as a means to increase its standing in the international
community in general, and consolidate its leading position in the South in international

politics, through being active in the field of environment and development.

At the 23" session of the (now abolished) State Environmental Protection Committee (SEPC)
of the State Council, 2 July 1992, it was decided to establish a leading group for China's
Agenda 21. This leading group was to be co-chaired by deputy ministers of two of China's
most powerful supra-ministerial organs, namely SPC and SSTC, and with deputy leaders from
State Economic and Trade Commission (SETC) and NEPA. The terms of reference for the
leading group were to organise and guide the formulation and implementation of the “White
Paper on China's Population, Environment, and Development in the 21% Century” (“China’s
Agenda 21", or CA21) and its associated Priority Programmes, with assistance from the
UNDP.**" Working groups composed of more than 300 experts from 52 commissions,
ministries, agencies, and government-organised non-governmental organisations (GONGOQOs)
was established (ACCA21 1997b). The Administrative Centre for China's Agenda 21
(ACCA21) was established in March 1993, and entrusted the responsibility for routine
administration of CA21.3%

%07 Apart from assisting the CA21 Leading Group in formulating CA21, the first phase of UNDP's so-called Capacity 21 project included
training and advice. The second phase concentrated on integrating CA21 into long term plans, while the third phase aimed to help China
implement Agenda in provinces and localities.

%08 See Section 5.3 for more information on ACCA21's areas of responsibility.
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The first draft of China’'s Agenda 21, totalling 120,000 Chinese characters and 40 chapters,
was completed in May 1993. It suggested 80 programme areas for sustainable development
strategies and policies related to population, economy, society, resources, and the
environment in China. A second draft was ready in August 1993. After a third review by
international consultants financed by the UNDP, a final draft was subject to comments and
suggested changes from appropriate ministries and agencies of the State Council as well as
domestic and international experts, aa a UNDP-sponsored international workshop 25-29
October 1993. The fina version of China's Agenda 21, approved at the 16™ Executive
Meeting of the State Council 25 March 1994, had the following four overarching objectives
(ACCA21 1997b):

maintain rapid economic development, but increase the quality of development
through scientific and technological advancements;

establish a social basis for sustainable development;

control pollution and use promote rational use of natural resources; and

introduce legidation necessary for promoting overal co-ordination of decision-
making for sustainable development.

According to the China s national report to the UN Commission on Sustainable Development
before the Earth Summit +5 in 1997 (ACCA21 1997b), the following four dimensions of the
implementation of CA21 have been emphasised:

economic structure adjustment;
gradua integration of CA21 into national economic and social development plans;
capacity building for sustainable development; and

promotion of international co-operation.
CA21 consisted of 20 chapters divided into four major sections. (i) overall strategies for

sustainable development; (ii) sustainable social development; (iii) sustainable economic
development, and (iv) rational utilisation and protection of resources and the environment.
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CA21 isdivided into nine priority areas.®*

Each chapter has been organised into two sections,
namely (i) introduction and (ii) programme areas (78 in al). The introduction aims to clarify
the objectives and significance of each programme area and the role each of these plays in
overall sustainable development. Each particular programme area is then divided into three
subsections. basis for action and key problems in the first, objectives in the second, and

proposed activities for implementation in the last.

China's Agenda 21 was presented to the international community through “The High-Level
Round Table Conference on China’'s Agenda 21" in Beijing 7-9 July 1994, together with “The
Priority Programme for Chinas Agenda 21. First Tranche” (SPC/SSTC 1994b). The
conference defended its title, mostly thanks to intensive lobbying in several countries in the
North beforehand. In the plenary session, the World Bank, the Asian Development Bank
(ADB), 15 foreign governments, 8 companies and international NGOs pledged their support
for 50 of the 62 projects included in the 1994 Priority Programme (PPCA21 1994).3° These
projects were to be integrated in the 9" Five-Year Plan (1996-2000), and the long-terms plans
to 2010, according to an agreement signed by SPC, SSTC and UNDP in July 1994. This
agreement also included atwo-year research and training programme.

The priority projects were selected after a screening of more than 500 project proposals that
had been forwarded by actors at al levels in the political system (although perhaps mainly
from the centra level). For a project to be selected, it should be so important for China's
sustainable development strategy that it had to be completed quickly. It should also promote
economic and social development; strengthen China's capacity to solve similar problems in
the future; contribute to the mitigation of global environmental problems; be integrated with
sectoral and local government planning; and be a demonstration project (Shen 1995: 72-73).
Sixty percent of the funding for the first priority projects — tentatively estimated to be about
4.3 billion USD at that time (Gan S. 1995: 75) — was to be provided by China, and the
remaining forty percent by the international community.

309 « Capacity building for sustainable development”; “ Sustainable agriculture”; “Cleaner production and environmental protection industry”;
“Clean energy and transportation”; “Conservation and sustainable utilisation of natural resources’; “Environmental pollution control”;
“Combating poverty and regional development”; “Population, health and human settlements’; and “Global change and biodiversity
conservation”, respectively.
810 gee footnote 315 below.
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A directive simultaneously issued by the State Council also stipulated that China s Agenda 21
should be an “overarching strategic guideline” for other economic and social development
plans — and implemented in day-to-day management — at both national and sub-national
(municipal/provincia) levels (ACCA21 1995a). The directive aso called for the promotion of
public awareness so that decision-makers and the public voluntarily would implement CA21
(seedso Gan S. 1995: 76).

In May 1995, the Central Committee of the Communist Party of China and the State Council
approved “The Decision to Promote Progress in Science and Technology”, which included a
cal for the thorough implementation of China's Agenda 21. A national conference on the
implementation of China's Agenda 21 was held 27-28 December 1995. By the end of 1996,
fourteen governmental agencies had set up leading groups. Nineteen sectors had formulated a

sectoral Agenda 21 and action plan.®™*

About two-thirds of China's 30 provinces (including
Guizhou, Hubei, Shanxi and Sichuan), municipalities (including Beijing), and autonomous
regions (including Xinjiang Uighur Autonomous Region) had set up Local Agenda 21 leading
groups and/or formulated their own Agenda 21s (Chen 1997: 64, ACCA21 1997a, Guo R.
1997: 66).3"? Severa cities have done the same, among them Nanyang (Huang 1997: 69-70,
Nanyang LA21 1997), Changzhou (ACCA21 1997a), Benxi (Benxi Agenda 21 Leading
Group Office 1994), Shenyang and Wuhan.*"* A number of efforts were made to make the
Chinese more aware of CA21. For example, an outline of CA21 was published in the
government mouthpiece People’s Daily 20 November 1994, and the 30-program TV series
“China’s Agenda 21 Is Not A Dream” was shown by TV stations in almost al provinces

(Huang 1997: 74).

In July 1996, on the Fourth National Conference on Environmental Protection held by the
State Council, a specific sectora five-year national plan for China s environmental protection
was ratified. It aimed to establish a complete environmental management and legidlative
system and bring the trend of increasing environmental pollution and environmental
degradation under control by 2000, and substantially improve in these fields by 2010. In order
to meet these goals, “The Programme for Controlling the Total Amount of Major Pollutants

%1 Among them were NEPA’s “China’'s Agenda 21 for Environmental Protection”; “China’s Ocean Agenda 21" prepared by the State
Oceanic Administration (SOA) under the Ministry of Land and Resources (MLR); “China’s Agenda 21 on Water Resources’ (the Ministry
of Water Resources); Meteorological Action Plan for China's Agenda 21" (China Meteorological Administration), and the “ Forestry Action
Plan for China's Agenda 21", formulated by the then Ministry of Forestry, which is now the State Forestry Administration).

%12 See also ACCA21 (1995a).

%13 UNDP (1998c), “Summary of China's National Agenda 21", URL: http://www.unchina.org/undp/shd/html/agenda21.htm (15 May 1999).
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during the Ninth Five-Year Plan” and the “China Trans-Century Green Plan” (NEPA 1997)
were introduced.®™* The latter's primary focus is on the water pollution of three rivers (the
Huaihe River, Haihe River, and Liaohe River) and three lakes (Taihu Lake, Dianchi Lake, and
Chaohu Lake); acid rain in south-western, central, southern, and eastern China; as well as air
pollution in 30 key cities. The former specifies strict regulations in order to control the total

amount of 12 major pollutants.

An updated Priority Programme (ACCA21 1996a), containing 19 revised projects from
PPCA21 1994 and 46 new projects with a total budget of 2.43 billion USD, was released in
connection with “the Second High-Level Roundtable Conference on China's Agenda 21", 26-
31 October 1996. The new projects were selected from 300 new project proposals. Including
the unchanged projects from PPCA21 1994, this gives 128 CA21 projects®® A list of
investment projects (82 commercia investment projects, and 25 infrastructure projects, total
budget 4.17 billion USD) was aso distributed together with the revised Priority
Programme.®*® The Chinese authorities made great efforts to assure foreign soft financing to
PPCA21 1994, but the results were not impressing (Lunde 1995). This was part of the reason
why the second Priority Programme was directed more towards international business than

towards governments and multilateral organisations.

As of December 1995, 32 percent of the priority projects in PPCA21 1994 were reportedly
underway, after receiving technical and financial assistance from the domestic and
international community (ACCA21 1995a). Potential partners had expressed interest in and
begun work on 85% of the priority projects. At the time the revised Priority Programme was
issued (October 1996), 41.5 percent of the projects were underway, and 33% were under
negotiation. Thirty-six percent of the projects had received international funding. China had
invested 1.29 bhillion USD in the projects, and the international community 330 million
USD.*"" Unfortunately, it has proved impossible to obtain more detailed and updated data on
the progress of projects and the number of projects actually under implementation.

%14 For more information, see SEPA (2000a, b).

%% The reader should note that the two Priority Programmes use different definitions of what constitutes a project. In the revised edition,
projects that were entitled subprojectsin the 1994 Priority Programme were treated as separate projects.

316 See ACCA21 (1996¢), “Brief Profiles of Investment Projects for China's Agenda 21”, URL : http://www.cestt.org.cn/acca21/brief.htm (14
December 2000), and URL: http://www.unchina.org/undp/news/html/961106.html (15 May 1999).

817 See ACCA21 (1996a), “Introduction”, and Huang (1998: 27). Huang wrote that 41.5 percent of the projects had been implemented, but
thiswas clearly not the case. He also stated that the number of projects under negotiation were 30.5 percent, and not 33 percemt.
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According to the introduction to the 1996 Priority Programme — which this time contained ads
from severa large international companies — the revised 1994 projects were modified “as a
consequence of rapidly changing economic conditions and new insights gained during the
earlier promotional efforts’. The introduction also emphasises that both new and revised
projects have been refined in order “to meet international standards, to justify the need for
international co-operation, to facilitate project execution and to attract more industrial and
commercial participants’ and investors; that “[a]lmost all projects are included in either the
national or local government’s Ninth Five-Year Plan”; that “[p]rojects of middle and western
China are added to promote the development and sustainability of these areas’; that
“[p]rojects (...) of non-governmental organisations are added to broaden social participation”;
and that “[c]apacity-building and demonstration projects are enhanced”.

One of the new projects was the trial implementation of local Agenda 21s on provincial,
municipal and city levels (see e.g. ACCA2V/Interconsult Academy 1997, see above). Another,
the Centre for Environmentally Sound Technology Transfer (CESTT, sponsored by ADB),
was established in 1997, in close collaboration with (and on the premises of) ACCA21. Its
mission is to promote co-operation among government departments, research institutions,
financial institutions, international organisations and foreign and domestic enterprises,
especially between small and medium-sized enterprises (Deng 1998). It aims to build a
national network for environmentally technology co-operation between China and foreign
partners as well as within China, around CESTT in Beljing. This is to be achieved through
establishing partner agencies in East, Central, South, Northeast, Southwest, and Northwest
China, respectively.
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10.4 China’s Agenda 21 Project 6-8 - Project description

Project Scope and Relationship to China’s Agenda 21

This project seeks to introduce technol ogies and facilities for establishing an emergency demonstration
centre in the Port of Qingdao, Shandong Province to recover small scale spills and control larger spills.
It is based on programme area 12E of China's Agenda 21 concerning promoting sustainable

development of transportation and communication.

1. Background

Marine accidents resulting in oil spills and leakage have seriously impacted China's coasta
environment. Currently 500 spillage events occur annually and in the latter half of 1993 three tankers
exploded in Chinese waters. Spills have become more common in the wake of increased international

oil shipment despite more stringent shipping regulations.

The Chinese Government has instituted the “ State Emergency Plan for Oil Pollution Management on
the High Seas’ and formed an emergency response team for pollution in port areas. It has also begun
formulating an emergency response plan for spillage from ships. China is now acting in co-operation

with adjacent countries to mitigate the impact of accidental spills.

The Ministry of Communications (MOC) launched a program to study and develop emergency
response technologies for oil spills during the 6th and 7th Five-Year Plans resulting in the
development and application of some technologies. Approximately US$ 5 million has also been

invested to import oil spill control facilities, which have been installed at several major ports.

Spill management technologies include monitoring, identification, warning and recovery components.
Some developed countries embarked on spill control technology research in the 1960s and have
developed effective prevention and control systems. Chinais only now developing spill management
technologies and has capability of produce a limited number of oil fences, dispersing or coagulation
agents and skimmer that are inadequate for addressing its needs. Equipment for oil spill monitoring,
recovery, and cleaning remain unavailable. Thus there remains a wide gap between China's

capabilities and international spill control technology and personnel training.
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Qil spill management technologies are costly and require extensive maintenance. Although China has
imported several emergency facilities, these are inadequate for its needs. Currently, none of China's
ports are adequately equipped with emergency facilities, nor can they provide training for meeting

emergency response requirements.

The port of Qingdao, which is frequently a site of accidents has suffered serious losses due to the lack
of the recovery technology and facilities. Therefore, technical and financial aid is needed in order to
introduce advanced oil spill monitoring and removal technologies and to establish a marine emergency

demonstration centre.

2. Objectives

Introduce technology and facilities for establishing an emergency demonstration centre in the Port
Qingdao to recover small scale spills and control larger spills, according to the model designed by the

International Maritime Organization (IMO).

3. Activities

3.1 Establish an emergency management administration at the Port of Qingdao

Install a spill emergency management system at the Port of Qingdao spill management headquarters.

Formulate a spill emergency plan and put into operation.

3.2 Establish an information system for spill emergency management

Investigate the location, scope and economic value of aquatic resources; aguaculture; coastal, scenic,
sightseeing and protected areas under the jurisdiction of the Port of Qingdao. Investigate and record
the historic hydro-meteorological, water quality and geologic data of the region. Estimate the annual
output and freight volume of petroleum and determine the specifications and recovery method of
frequently transferred petroleum products. Determine the quality, classification, location, and capacity
of national spill management facilities along with manpower resources and specidlity of experts
engaged in emergency response work. Compile information concerning the type, performance,
operation, scope of application and cost of spill management facilities and equipment produced in
China and abroad. Establish a M1S database for spill management for the above information.
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3.3 Introduce and adopt spill prevention and management technology

Introduce advanced spill monitoring and warning systems, including aerial remote sensing, fixed
location infrared remote sensing and radar monitoring technology from oversess.

Develop rapid and high precision spill identification technology for application in China and other
developing nations. Conduct applied research on spill decontamination for application in China and
other developing nations. Introduce and develop spill recovery and treatment technologies. Facilities
capable of recovering medium scale spills shall be placed into operation. Develop spill contamination
loss estimates and evaluate the cost for emergency response and mitigation. Assess the impact of oil

spills on coastal and marine ecology.

3.4 Build capacity for prevention and control of oil spills.

Select and send personnel for spill management training programs organized by IMO. Invite
international experts to China to train Chinese spill management personnel. Train administrative
officers, managers and emergency response personnel and being participated in practice drills.
Disseminate spill prevention and control information about emergency response personnel and the

general population in anticipation of their participating in catastrophic spill imitation efforts.

This project will be jointly undertaken by MOC, the Port of Qingdao and relevant Research and
Design Institutes. The duration of this project will be three years.

4. Inputs
Items Chinese inputs External inputs Total
Grant Soft loan

Training 0.6 0.5 - 11
Data 0.1 0.1 - 0.2
Introduction of technology | 0.6 0.1 0.5 12
Facilities and equipment | 5.7 0.3 15 7.5
Total 7.0 1.0 2.0 10.0
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5. Benefits

This project will assist the Port of Qingdao to prevent and manage accidental oil spills from marine
accidents. The project will introduce state of the art spill control technology to China and develop
emergency response management capabilities. The proposed demonstration centre will not only act as
an example for other ports to follow, but also lay a foundation for establishing an overal spill
emergency response system throughout China and the region. Improving China's spill prevention and
management capabilities would at minimum reduce annual economic losses by US$ 10 million and

protect nation’s coastal environment and biological resources.

Source: "China Dimensions”, SEDAC/CIESIN, URL.:
http://sedac.ciesin.org/china/policy/acca?1/216-8.html (20 January 2001). The formatting of the
document has been dightly changed, but the text remains unedited.
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10.5 Overview of CA21 projects involving Norwegian business and

government’'®

6-2B  Waste water treatment demonstration project
Leading company: NORPLAN

6-7A  Siteinvestigation and design of nuclear waste disposal
Leading company: Norwegian Geotechnical Institute

6-8 Prevention and control of marine oil spills

Leading company: Kvaaner Engineering Environment
8-8A  China snatural disaster management system

8-8B  Establishment of disaster prevention and management centre, Pudong new area, Shanghai

Leading company: Quasar Consultants

Source: Interviews, Lunde ef al. (1995)

%18 Norwegian consortia consisting of 3-8 companies and — to a lesser extent — government agencies — were formed for all projects.
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10.6 Chinese governmental structure

See next page. The source of the chart is Brahm (1998). Please observe that while the figure is
illustrative, it is not entirely correct. For example, a number of units having deputy ministerial
status — among them State Environmental Protection Administration (SEPA), and State
Oceanic Administration (SOA), have mistakenly been assigned bureau status.
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