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The End of
Fragmented
Authoritarianism?
Evidence from $
Military-Civil

Fusion Policy

under Xi Jinping

Rike B R R%

BIEGEEN. SHE MASNERMSURENRES

2022. 2. 8 F4EESRE=F—

KEY RESEARCH QUESTIONS

* What institutional changes and innovations have
occurred to policy process since Xi assumed power?

it extent do Xi’s reforms challenge the
conyentional approach to China’s policy process?

* What does the development of the MCF (% B fl&)
olicy tell us about the effect of Xi's innovations on
olicy process and their outcomes?

How can we measure the causal effect?
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WHY SHOULD WE CARE?

* Much attention has been paid to the
“transformation” of Chinese politics broadly and the
decision-making process in particular since 2012;

* Yet (surprisingly) little has been discussed about the
extént to which Xi has transformed the process of
policy formulation and implementation and whether
is efforts have delivered desired effects.

The MCF strategy is one of Xi's signature policies and
deserves closer scrutiny for investigating change in
policy process under Xi.

TENTATIVE FINDINGS

* MCF policy process under Xi shows the enduring
validity and explanatory power of FA;

* Protractedness, disjointedness, and incrementalism
e all to be observed in the MCF policy process.

o/ Strengthening the Party Center’s coordinating capacity
was clearly intended but it hasn’t gone beyond the role
of re-purposing and giving broad directions;

* The central focus of MCF under Xi is still vague, but
policy implementation clearly centers around
restructuring the defense industrial system.

15
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AVENUES FOR FURTHER STUDY

* Further analysis is needed to examine Xi’s footprints
on the MCF policy process by

* (Comparing policy process under Hu;

s/ Applying automated text analysis across the full set of
documents to identify key initiatives and projects;

* Tracking policy implementation at provincial level to
examine how regional development and feedback
shape the content and process of MCF.

ANY PROGRESS?

* Further progress in data collection:
* The MCF dataset now covers:
* The entire Hu Jintao period (up to 2003);

+ More than 3800 policy documents issued by local
vernments at different levels (provincial, prefectural,

urther survey of local policy implementation:
Identify a significant regional variation in terms of:

» Sector priorities and policy tools in fostering local MCF
industry

16
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BACKGROUND:
CENTRALIZED POLICY PROCESS UNDER XI

* Centralization of policy process under the revived
slogan of “Tii 231" (top-level design);
* Centralizing decision-making by a small circle of top
leaders and trusted advisory staff;

elying much less on consultation, exploration, and
reflection in making decisions than did his
predecessors;

* Such a top-down “decisionism” contrasts strikingly with
the bottom-up “implementationism” promoted by Deng
and continued by Jiang and Hu.

THE END OF FRAGMENTED
AUTHORITARIANISM?

* The transformation of policy process under Xi appears
to pose fundamental challenges to many conventional
beliéfs and frameworks regarding policy formulation
and implementation in China;

* One of which is the powerful thesis of fragmented
authoritarianism (FA)

17
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WHAT IS FA AND WHY IT MATTERS?

* FA is an analytic perspective to understand and
explain policy process in China;

* FA is based on observations of reforms in the 1980s
and a critique of the then dominant models
(“rationality” and “power” model);

¢ FA/matters because

* (1) itstill is broadly considered as a major analytic
framework for Chinese policy process across multiple
issue areas;

* (2) it particularly epitomizes the dynamics of Chinese
politics in the reform era.

CORE ASSUMPTIONS OF FA

* The structure of authority is fragmented.

* The Center consists of four tiers (leaders, staff and
leadership groups, coordinating commissions, and
inistries and provinces);

o/ Different pressures and influences shape the behavior
of officials at each level;

* Generally, personal considerations are at play at the
elite level and the different organizational missions
and ethos at the coordinating and ministerial level.

10
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CORE (UNTESTABLE) IMPLICATIONS OF FA

* Consensus building is critical.

* “A consensus must be sought both vertically and
horizontally in the system. Lower levels units have
important resources they can bring to bear, and wide-
ranging efforts are, therefore, made to strike balances
that permit each major actor to support an effort or
project with some enthusiasm. ...... policy results from
an ongoing process of bargaining among units at all
levels of the bureaucratic hierarchy.” (Lieberthal and
Oksenberg 1988: 23-4, emphasis added)

1

OBSERVABLE IMPLICATIONS OF FA

* Policy process is diffuse.
* The process is protracted

* Most policies are shaped over a long period and acquire
a considerable history in the process;
e T éprocess is disjointed

* Key decisions are made in a number of different and
only loosely coordinated agencies and inter-agency
decisional bodies;

* The process is incremental

* There is no single, coherent national policy; continual
changes in the priorities take place and in the process
the substance of initial decisions is changing.

12
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CASE and DATA:
MILITARY-CIVIL FUSION POLICY

* Whatis MCF?

* A comprehensive set of policies aimed at enhancing
the competitiveness of the whole industry by
integrating military and commercial sectors;

* A refined mobilization strategy to wage and win a
long-term strategic competition with the U.S.

* Arepresentative case in terms of being a major policy
initiative involving a large number of actors.

13

CASE and DATA:
MILITARY-CIVIL FUSION POLICY

e Data: MCF Document Dataset

* Policy documents, not laws, dominate China’s policy
landscape;

* An original dataset of MCF-related policy documents
ince 2000;

» 200 + central/provincial policy documents collected
(sorted out by issuing date, issuing authority,
document type, category, domain, and full content of
each document);

* This analysis focuses only on 122 central documents
issued from 2013 to 2020.

14
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HISTORY OF MCF

* MCF has been formulated over a long period
eng’s attempts at 55 R;

Jiang’s reforms of defense industry;
* Hu's proposal and implementation of % R Fh & 30 % J&;

* MCF is obviously not Xi’s invention.

15

MCF BEFORE XI ASSUMED POWER

* MCF policy process were seriously disjointed.

* No central coordination mechanism between the state

and the military (ex. The PLA had no department in
harge of MCF corresponding to the MCF bureau
within the MIIT);

* No coordination mechanism within the state to reform
the self-contained defense industrial system;

* No coordination mechanism between the central
bureaucracy and provinces.

16
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MCF JUST BEFORE XI ASSUMED POWER

» Efforts at MCF developed but only incrementally.

* Progress was made based on and as a part of existing

broader policy initiatives (ex. Attempts at financial
ntegration by reforming the ownership structure of
the defense conglomerates and facilitating the private
investment);

* Coordinating mechanisms were temporarily set up on
a specific project basis (ex. The construction of the
high-speed digital network)

17

WHAT IS XI'S INNOVATION IN MCF?

* The elevation of MCF from the level of guideline (J5
£1)to that of national strategy (/% 1%);

Issuance of the “decision on the collaborative
development of economic and military construction”
(2016.7)

18
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WHAT IS XI'S INNOVATION IN MCF?

* The establishment of the MCF headquarters (H1 9t %
REa R RER=) (2017.2)

esigned to demonstrate the commitment of central
leaders to MCF;

* Designed to provide a central coordinating mechanism
in which concerned actors are to determine priorities
and allocation of resources.

19

MEASURING THE EFFECT OF XI'S
INSTITUTIONAL INNOVATIONS

+ Measuring protractedness

+/ Have Xi’s innovations set a milestone in ways that
marked a substantive departure from the previous
attempts?

20
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MEASURING PROTRACTEDNESS

Figure 2. Number of Policy Documents relating to MCF over time (2003-2020)
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Data Source: MCF documents dataset ver.1
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MEASURING THE EFFECT OF XI'S
INSTITUTIONAL INNOVATIONS

* Measuring disjointedness

y decisions are made in a number of different and
only loosely coordinated agencies and inter-agency
decisional bodies.

* Have Xi’s innovations created a functioning central
coordinating mechanism (particularly aimed at
connecting the military and the state bureaucracy)?

22
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ABOUT 40 CENTRAL AGENCIES HAVE ISSUED
MORE THAN ONE MCF DOCUMENTS

Figure 2. MCF policy documents by entity of issuance
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WHO IS COORDINATING?
THE RISE AND DISAPPEARANCE OF CCMCFD

Figure 3. MCF policy documents by issuing entity over time (2013-2020)
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WHO IS ACTUALLY COORDINATING?
SASTIND SEEMS TO HAVE PLAYED MAJOR ROLE

Figure 2. MCF policy documents by entity of issuance
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EVOLVING STRUCTURE OF POLICY NETWORK

Figure 4. The structure of MCF policy network (before and after 2017)
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MEASURING THE EFFECT OF XI'S
INSTITUTIONAL INOVATIONS

* Measuring incrementalism

* There is no single, coherent national policy; continual
anges in the priorities take place during which the
relative weight of policies gradually changes.

* Has Xi administration produced a law or a policy
document that determines the issue in ways that
clarify priorities, procedures, and responsibilities of
relevant actors?

27

THERE ARE 20 + DIFFERENT TYPES OF
POLICY DOCUMENTS ON MCF

Figure 5. MCF policy documents by type (2013-2020)
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TYPE OF DOCUMENT DOES NOT NECESSARILY
REPRESENT AUTHORITY LEVEL

Figure 5-1. MCF policy documents by type (2013-2020)
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MORE AUTHORITATIVE DOCUMENTS SEEM
TO HAVE BEEN ISSUED IN 2016 AND 2017

Figure 6. MCF policy documents by type over time
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INCREMENTAL (RE)FORMULATION OF
MCF PRIORITIES
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WHAT IS XI'S FOCUS IN MCF POLICY
IMPLEMENTATION?

Figure 7. MCF policy documents by domain over time (2013-2020)
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TENTATIVE FINDINGS

* MCF policy process under Xi shows the enduring
validity and explanatory power of FA;

* Protractedness, disjointedness, and incrementalism
e all to be observed in the MCF policy process.

Strengthening the Party Center’s coordinating capacity
was clearly intended but it hasn’t gone beyond the role
of re-purposing and giving broad directions;

* The central focus of MCF under Xi is still vague, but
policy implementation clearly centers around
restructuring the defense industrial system.
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