/

Political Power and Its
Consequences: The
View from the Inside

Chapter 6 described the formal organization of the PRC political system and
s consequences. The present chapier focuses on the real configurations of
political power and on rhe behavior of the key individuals within the system,
the several million party cadres who govern China. In shifting focus to the
actual exercise of power in the PRC, we must draw a distinction between
“organizations” and “institutions,” for the Chinese political system is strewn
with organizations that have not become institutions. “*Organizations” arc
coherent, internally interdependent administrative or functional structures,
“Institutions,” in contrast, are practices, relationships, and organizations that
have developed sufficient regularity and perceived anporlance o shape significantly the
belavivrs of their members,

Organizations—committees, offices, and their rules—exist in abundance,
even at the highest levels of the Chinese system. But in reality the top power
elite, the wenty-five to thirty-five individuals whe at any given time oversee vir-
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tually all sectors of work and politics, personally redefine the real rules of the
game on an ongoing basis. The presence of organizations more than institu-
tions is not limiied to the upper echelons; at all levels of the political system
the PRC is a highly personalized system embedded in a complex organiza-
tional matrix.

Although such things are hard to measure, it appears that the PRC has
been far less institutionalized as a political system than was the imperial Chi-
nese government.! Even the Republic of China developed more formal civil-
service requirements in its first decade than the PRC produced in s first fifty
years in power. The PRC's revolutionary origins as a peasant-based party, its
ambitious goals to revamp China's society, and its being ruled into the early
1990s by the original party revolutionaries who scized power in 1949 have
proven major obstacles o the development of enduring political instinutions.

This chapter presents @ view from the inside. It first analyzes the way
power is actually allocated hehind the formal organizational facade among
the top power elite as presented in Chapter 6. It then branches out to con-
stder how this small group deals with the country’s nassive burcaucratic appa-
ratus and the configuraions of authority within the apparatus isell. It
conchudes with 2 consideration of the strategies used by the PRC’s political
cadres. Chinese officialdom generally tries 1o keep these key dimensions of
the political systern—its physiology rather than its simple anatomy---carefully
hidden from view.

The Top Twenty-five to Thirty-five

Right from the start the CCP established a basic approach to organizing power
at the apex that in its essentials has endured into the twenty-first century. The
key group has been the top twenty-five to thirty-five leaders headed by a core
jeader who together determine the direction of policy in all important
spheres.®

Naturally, a great deal has changed in the composition and dynamics of
relations among the top power clite since 1949, In the early years they con-
sisted wholly of hardened revolutionaries who had fought for decades to
achieve national political power, a diverse group of accomplished individuals.
In a country where geographical distinctions are sharp, the members hailed
from widely differing areas: Mao Zedong, Liu Shaogi, and Peng Dehuai from
the central China province of Hunan; Zhou Enlai from the eastern province
of Zhejiang; Deng Xiaoping and Zhu De from the huge southwest province of
Sichuan: Chen Yun from the metropolis of Shanghai; Peng Zben from the
north China provinee of Shanxi; Lin Biao from Hubei; and so forth. They
also came from different social classes. Zhu De and Peng Zhen, for example,
were from very poor peasant stock, Mao and Deng hailed from relatively well-
off households in the countryside, and Zhou came from an elite family. They
also hiad very diverse educational backgrounds. Among the group, only Zhou
Enlai acquired an elite formal education. Most had either led or shared the
leadership of entire armies or of major underground networks for years
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before 1949. This was not a homogeneous group of toadies around a single
strong leader.

Nevertheless, the extent to which all these individuals paid homage to
Mao Zedong is extraordinary. During the revolution, Mao acquired enormous
stature among his colleagues as someone who consistently made the right
strategic choices in life-and-death sinzations. After 1949, he bolstered his
power through both his ruthlessness and his astute manipulation of the polid-
cal resources at his command. For example, he had his central guards unit
provide him with intelligence on the personal habits and activities of his col-
teagues, then used this information to embarrass a colleague when he wanted
to weaken him or throw him off balance politicaliyv.® At dmes he wok advan-
tage of his control over military appointments 10 change the garrison com-
mander in the locality where a contentious central meeting was convening,
thereby assuring himself of the personal Joyalty of the local troop commander,
And he made other leaders dependent on him simply by virtue of the impor-
tance of his personality cult to the legitimacy of the entire political system.

Undoubtedly, traditional ideas about the strength and power of the first
ermperor of each new dynasty also contributed (o this deference. In the late
1960s, for example, Lin Biao is reported to have declared, “We may not always
understand what Chairman Mao means, but we must always do as he says. The
first emperor of cach new dynasty is always very strong.”

Mao often absented himsell from Beifing and allowed many issues to go
forward without his active intervention. He would indicate the broad direc-
fions in which policy should move but then sit back to see how his colleagues
handled the issue. But Mao adopted many measures to make sure that he
remained apprised of all important developments. As noted above, in 1953 he
decreed that no document could be issued in the name of the Central Com-
mittee uniil he personally had reviewed and approved iv? And, to repeat, he
brooked no opposition when he felt strongly about an issue. There are virtu-
ally no instances of other leaders directly opposing Mao when he had made
his position and feelings clear.

Though Mao insisted on having the last word where he had a policy pref-
erence, he nevertheless abhorred bureaucratic routine and the details of daily
office work.” Westerny scholars have debated whether the best way to think
about the Mao era is in terms of “*Mao In command” or in terms of Mao as
“first among equals.” In retrospect, this division seems 0 have missed the
mark, and the Chinese may have found the best terminology in defining the
key position simply as that of a “core leader.”

Muao’s personal style became increasingly despotic during and after the
Great Leap Forward. He trusted primarily those in his inner circle—his
administrative secretaries, called mishu (a group discussed below); personal
guards under Wang Dongxing; his physician; a few close associates, relatives,
and mistresses—and minimized face-to-face contact with other leading offi-
cials. ¥ven those closest w him found themselves constantly vulnerable to his
whims, inchuding his penchant for dispatching others 1o remote rural areas
lor long periods of time to toughen them. He set his entourage (o spying on
each other, and he had the fast word even on the diagnoses and treatment of
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medical problems that other leading officials developed. Mao dictated, for
example, the timing of operations on Zhou Enlai’s cancer in the early 1976s.%

Mao’s despotisin came fully to the fore during the Cultural Revoluiion,
when he first placed under house arrest and then permitted the public humil-
jation and torture of the majority of leaders who had been in the top power
clite of the 1950s. One author who interviewed many of Mao’s surviving col-
leagues states thit Mao seemed to enjoy toying with his beleaguered comrades
before having them done in. For example, he called Liu Shaoqi in from house
arrest and told him that he was pleased with Liu’s self-criticism, Liu immedi-
aiely reported to his family that their rroubies were about to end. Instead, Mao
almost immediately afterward permitted Liu’s public beating and torture,
which went on for more than a year and from which he died in 1969, Mao also
ordered Lius wife, Wang Guangmei, thrown into prison, where she lan-
guished in harsh conditions of solitary confinement for more than a decade.
Liw’s children were beaten and scattered around the country.”

In similar fashion, Luo Ruiging, the former head of the public security
apparatus and deputy defense minister, was crippled and in 1978 died from
the complications stemming from torture.t Peng Dehual also died from tor-
ture. Deng Xiaoping fared slighdy better, but one of his sons, Deng Pufang,
became a paraplegic when Red Guards reportedly threw him out of an upper-
story window. Mao’s power was such that even during his final months in 1975,
when he lay almost immobile on his bed, virtually unable to communicate and
Jargely unaware of his surroundings, every intelligible word he uttered still
had the force of law.?

When Deng Xiaoping gained the political initiative in 1978, he tried o
establish a new set of norms to govern relations among the top power elite. e
attempted to give some substance and credibility to the top organizations of
the party and government, all of which Mao had changed at will during his last
decade in power. Deng therefore encouraged regular meetings of key bodies,
purtured more extensive consultation, and stopped Mao's practice of throw-
ing purged leaders into prison or subjecting them to beatings and torture.

The obviously disastrous consequences of Mao’s personal rule hekped
Deng initiate these changes—all of his colleagues could readily see the dan-
gers of granting one feader unbridled power. In addition, Deng personally
had not gained his legitimacy so much through revolutionary struggle as
had Mao. and therefore he stood on a somewhat more equal footing with the
surviving generation of increasingly elderly revolutionary leaders. Yet Deng
also faced a dilemma: in wanting to bring about change, he had to maximize
his own power 1o effect reforms at the same tme that he circumscribed his
power in order to make the leading political organizations more like real
Mstitutions.

Far more than Mao, Deng ultimately had to play a game of coaiition poli-
tics. He was first among equals, at least among the party clders; this was not a
“Deng in command” system. Deng made a virtue of necessity by specifically
rejecting the trappings of Mao's power: he not only refused to become party
chairman, he abolished that post altogether in 1982; he never moved into the
Zhongnanhat, the oid imperial abode where Mao had made his home in Bel-
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Jing; and he mtempted o build up the prestige of his protégés in the party and
the government. In all of this, he had 10 negotiate with powerful clderly col-
leagues, most notably Chen Yun, but also Li Xiannian, Bo Yibo, Peng Zhen,
and Wang Zhen, cach of whom had large support bases in the party, the gov-
ernmenl, oy the military. 1

Nevertheless, Deng retained some of Mao’s impormant powers. His high
domestic and inernational prestige as a symbot of China’s reforms bolstered
his position in the Zhongnanhai, where the top party and government bodies
are tocated, Like Mao, Deng had the criticaily hmportant right 1o determine
who would belong to the top power elite itsell! Leaders of Chinese factions
strengthen their positions in substantial measure by providing appointments
tor their followers.” Chen Yun, for example, gave Li Peng a critical hoost to
his carcer in 1983, and Li subsequenty remained loyal to Chen's policy prel-
erences. Deng 1ook care to consult with his colleagues about these decisions—
and he aliocated positions with an eyve to maintaining coalition support. For
example, he left the Siate Planning Commission in the hands of Song Ping, a
supporter of Chen Yun, even when Deng’s appointee Zhao Ziyang held
responsibility for overall economic policy.® But the ultinmte power staved in
Deng’s hands, not by any statute but simply because ol his prestige and con-
nections in the system,

Deng also injected himsell into the policy process to set national priori-
ties. He did this in a detailed fashion in the fate 1970s and early to mid-1980s.
After that, his involvement became more selective and sporadic as age slowed
him down. As befits the core leader in the Chinese systemn, Deng’s nsajor policy
decisions concerned  everything from economic priorities 1o personnel
appointnents to foreign policy inidatives to ideological pronouncements to
restructuring the military system.

The generation immediately following Deng and Chen Yun has differed
significantly from its predecessors. [ts members did not participate in revolu-
tonary struggles. They spent most of their careers working their way up vari-
ous bureaucratic hierarchies. They are far better educated and more urban
ortented than their predecessors, and they hail primarily from coastal rather
than inland China. Most are far more knowledgeable about the international
arena, They, in sum, mark the transition 0 a nonrevolutionary leadership.
They and their successors [avor stability, sustained economic growth, effective

[SI0ES 5]

management, and pro .

Incthese regards, Jiang Zemin is typical. Jrang hails from Jiangsu province
and was educated in Shanghai. He did a sting in the USSR in the 1950s and
subsequentdy held posts in the automotive, machine-building, and electronics
sectors before becoming mayor of Shanghai in 1986 and head of the Commu-
nist Party in Shanghai in 1987, Deng Xiaoping moved Jiang 1o Beijing during
the Tiananmen Square democracy movement crisis in 1989 and designated
him the future “core leader™ of the CCP. Jiang quickly acquired a panoply of
top poests, including secretary general of the CCP {1989), head of the Military
Affairs Commission of the CCP (1989), and president of the PRC (1993).
From 1989 to 1994 fiang conducted himselt with a keen eye to the desires of
both Deng Xiaoping and Chen Yun. But as noted in Chapter 5, with Deng’s
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physical incapacitation in December 1994 and Chen’s death in 1995, Jang
began to take real charge of politics in Beijing.

Jiang proved himself to be tough and astute-—nabody can rise 1o his posi-
tion in the Chinese sysiem without such qualitics. He orchestrated the purge
ol the former head of Beijing municipality, a key opponent at the top, and he
brought imporant supporters from Shanghai into the central leadership
group. But Jiang also plaved coalition politics, taking care to nurture the sup-
port of important colleagues.

From 1994 to 1997 Jlang governed in a coalition with Li Peng (as pre-

mier) and Oiao Shi {as head of the National People’s Congress). Both, of

course, held membership on the Standing Gommittee of the Polithuro. The
Ninth NPC in 1998 accepted Qiao Shi's redrement (this had actually been
mandated by the Fifieenth Party Congress the previous fall), promoted Zhu
Rongji to premier and confirmed Li Peng as the new head of the NPC, Li had
1o step down as premier because he had served in that position lor two ierms,
the maximum period allowed by the constitution. Reflecting changes in the
Chinese system as a whole, Li's job change in 1998—forty-nine years after the
founding of the PRCG—was the first by a top leader in response to constitu-
tional requiremernts,

In the wake of the November 2002 Sixteenth Party Congress, China is stili
led by a sclfsclected elite whose major constrainis are imposcd by the views
and activities of others in the top group, rather than by formal institutional
requirements. But several important changes have occurred since the early
1990s:;

1 The core leader has less power over his colleagues than was the case for
either Mao or Deng. This was true lor Jiang Zemnin in the late 1990s and is
even more ihe case for Hu Jintoe, as Hu is surrounded on the Polithuro Stand-
ing Commitiee by men who have had closer ties to Jiang Zemin than to him.

[ Formal requirements taid down in various rules and regulations are
taken more seriously, even within the wop groun. Yet ar this level of the system,
politics i still informed more by smallgroup dynamics than by formal rules
and institutional boundaries,

O The top group is less cohesive in that, unlike its predecessors, its ey
members have not worked together for more than half a century.

T The top group is less powerful than its predecessors in refation to the
rest of the polidcal system.

7 Retired revolutionary elders are no Jonger making the key decisions
hehind the scenes.

The members of the top power elite are themselves dilferentiated in two
ways: by fusctioned area of work and by degree of speciadization. The Chinese assign
the top cxecutive members of the power elite responsibilizy for distinct helds

of work. Intermingled with this division ol responsibility s a distribution of

members into three lavers, based on degree of specialization.

B
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The key generalists are those at the very top of the system who may be con-
sidered the equivalent of the chiel executive officer or president of & major
corporation. These individuals, including the general secretary of the Com-
munist party and the premier of the government, become involved in many
operational issues on a dav-to-day basis, and they carry heavy work loads arnd
responsibilities,

The bridge leaders are more narrowly specialized than are the key general-
ists, Each is responsibie for helping 1o develop policy within a certain sphere,
cnordinating the activities of the bureaucracies relevant to execuiing that pol-
icy, and resolving the differences that crop up between them. Fael of these
bridging leaders heads a “leadership small group™ that coordinates between
the relevant burcaucracies and the top leadership, Typically, these bridge lead-
ers are themselves members of the Standing Committee or the Polithuro. To
coniinue our metaphor of “PRC, Inc,” these bridge leaders are vice presi-
dents in charge of major funcdons.

Specialized lraders have control over individual important burcaucracies.
They mclude the heads of the State Development Planning Commission
(renarned in 2005 as the State Development Reform Commission), the CCP
Organization Department, the Ministry of Foreign Affairs, and so farth. The
heads of a {ew key province-level bodies are also at this level in the system.
These leaders run the most important bodies 1 the system. In corporate
terms, they are in charge of top-level departments (sirategic planning,
finance, and so on} and the heads of the most important operating divisions of
the firm.

The division into functions and layers demonstrates to an important
extent how relatdons among these leaders are structured. To reiterate, though,
no rules lhnit the way the top feaders organize themselves or constrain what
they are able 1o do. For example, as top generadists both Jiang Zemin and Zhu
Rongii also assumed control over certain key coordinating bodies that are
normally the haiiwick of what are termed “bridging” leaders above. The only
effective intra-elite check on each of these leaders is the attitudes and actions
of the other Jeaders, Despite two decades of reforms, in this realm of Chinese
politics organizational boundaries, tasks, memberships, and identities change
often and easily, and they do so at the command of the very top leaders. Actual
power depends nearty as much on personal ties with other leaders as on the

formal office held.

Surrounding the wp feaders are personal assistants, of which the two most
important wpes are the personal secretaries and the personal guards. Regard-
less of the formal office, cach of the 1op leaders has a personal office and per-
sonal bodyguards. The personal office consists of & group of “secretaries”
{mishu), the number varving by leader.™ Mao Zedong usually had at feast five
mishu for his dailv needs. 1o read 10 him when he wanted o relax, and for his
substantive policy work. Zhou Enlai had more than ten mishy a1t a dame.
Indeed, since Zhou's dead some of his mishu have published books on their
experiences.

The mishu are close 10 the top leaders but are not a part of the open
bureaucratic sysiem. They can derive great power rom their proximity to key
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leaders—indeed, over time they may become substantial officials in their own
right. ¥or example, Chen Boda headed Mao’s personal office before 1966;
Mao then spun him off into the Culiural Revolution Small Group, the cam-
paign headquarters for the Culural Revolution, through which Chen wielded
enormous power. Other mishu of Mao included Lu Dingyi, who then became
head of the propaganda apparatus, and Hu Qiaomu, who later became 2 Poli-
buro member in his own right., Zhou Xiaozhou, a provincial leader purged
with Peng Dehuai at the Lushan conference in 1959, had been a mishu of
Mao’s in the 1940s. Indeed, the cases of Chen Boda and Zhou Xiaozhou sug-
gest that Mao both promoted his mishy into major positions after they left his
office and then reacted with a strong sense of betraval if they subsequently dis-
agreed with any of his policy preferences. This underside of Chinese politics
has played a very important—and little-known—role in the PRC.

Leaders choose their own mishy, who typically have not worked their way
“up” the bureaucratic ladder. But since a mishu may have 1o represent his boss
at official meetings and in other officiat capacities, he 15 assigned a burcau-
cratic rank as if he were a part of the formal bureaucracy. Once the mishu
leaves the office of his patron, he is then ofien assigned a formal positon
equivalent (o his rank. Most mishu of the top leaders receive at least the
burcaucratic rank of deputy gavernor of a province or vice minister of the
State Council. When they lcave the personal office of their patron—and if
their patron is still in good standing and they themselves bave not made an
error—they assume very important positions.

‘The mashu system thus provides a vehicle for factional politics, Top lead-
ers use their ability to recruit mishu, assign them formal bureaucratic ranks,
and then after a period of time “seed” them in various official PoOsts as a means
of enhancing the leaders’ own political bases at the Center and in the
provinces. For example, at times the Policy Rescarch Office of the GCP has
been a very important body. Mao Zedong tended either to recruit the head of
that body ro be one of his misha, or to make one of his former mishy the head
of that body. Zhao Ziyang made Bao Tong, his former mishu, both secrelary to
the Politburo and the head of the major institute charged with developing
reforms of the political system. Bao was purged and arrested when Zhao fell
from power in 1989, More recently, Jlang Zemin's mishu Wang Huning
became head of the Central Gommittee Policy Research Office when Jiang
stepped down from the Politburo in November 2002,

Mishu influence can be extraordinary. For example, one of Lin Biao%
mashu, Zhang Yunsheng, wrote a memoir in which he revealed rhat during the
critical early years of the Cultural Revolution Lin relied on his mishu to pro-
vide a summary of the documents that came into his office cach day, rather
than reading the documents himself. Since Lin almost never left his office
compound, this mishu provided a major part of Lin's links with the outside
world when Lin’s actions were of eritical importance o the development of
the Cultural Revohation.

Indeed, Mao Zedong, according to the testimony of his political col-
leagues, would after the 1950s accept frank criticism only from his wmishie.
Thus, his key secretaries, such as Tian Jiaying and Hu Qiacmu, became vital
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conduits for abjective views to reach the Chalrman, 1o some extent compen-
sating for his increasing intolerance of the other tap leaders in the system. '
Much of what we know about the mishu svstem comes [rom the memoirs
of former mishue of the Maoist era. Far less detail is known about the current
use of mishu, abthough this elearly remains an important. if hidden, part of the
Chinese political system.
“he mishu sysiem exists at ali levels of the Chinese hierarchy, and it works
in largely the same fashion at each level. It provides key assistance 16 top lead-
ers who e not well versed in some of the maners they must deal with. The
mishu are often well educated and quite capable of looking up needed infor-

mation or obtaining it from the mishu of other keaders whom they get 1o Know.

Only the top leaders at the Center are abie to pick their misku without
effeciive interference from the CCP Organization Deparunent, which 1s nor-
mally responsible for veging personnel appoinimenits. Al lower levels, mishu
must pass mustes with the Orgamization Department hefore they can st
work. Although mishu typically develop good perse mal networks with the mishu
who serve other leaders at the same level of the system, they do not ceal with
mishu at different territorial levels,

In addidon 1o mish, exch top leader has personal guards. For at teast the
older generation of revolutionary leaders, these guards were tuly persoual:
although the central guard unit under Mazo's personal aegis provided overall
sccurity, cach leader chose at least some guards of his own. Though most of
these guards have come fromm the PLA, the PLA has not retained operational
control over them. In fact, although all the personal guards nominally belong
to a single guard unit, interviews indicate that even the head of that unit has
no authority over them. ™

Personal guards render a range of services (o their hosses, inchuding
advance security work for them when they travel in China. For example, if a fop
leader is going to a province, the provincial security forces in consultation with
the Center will make numeros pr(‘pm‘m.i(ms. (Zhou Enlai had overall respon-
sihility Tor these arrangements under Mao.) Nevertheless, the leader will not
travel 1o the provinee until one of his personal guards goes 1o the province
Limscll 1o check the preparations and make any adjustments he sces fir.

This briel introduction 1o the top levels of the power efite highlights sev-
eral important facers of the Chinese system since 1949: it has been intensely
personal, with individual relationships extremety imporiant in determining
carcer mobility and political decisions; power al the 1op has been highly con-
centrated in a very small number of individuals. roughly swenty-flive to thirty-
five, who have wielded nitimate authority in the executive, legistative, and
judicial spheres; the core leader has had extraordinary authority 1o determine
wha else will be in the upper echelons of the power elite; and some aspects of
the system o not appear on c'n‘g:miz;ﬂi{mni charts {lor example, the use of
s and the division of labor) but are in fact extremely important 1o the pol-
itics and the ordinary functioning of the system. These characteristics 10 some
extent are evident in the Chinese political system at each level of the national
political hicrarchy. And ag all levels, this intensely personal system amony the
elite exists in a dynamic tension with the very large, complex svstem ol
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hureaucratic organization described in Chapier 8. Recent years have wit-
nessed some attenvation of all of these features, resubting in less hierarchy,
greater regularity, more meaningful division of responsibility along institi-
tional lines, and a less dominant role for the core leader. But the Chinese §¥5-
tem, although i vansiton, is far from having fully shed the features left over
from its revolutionary origing and authoritarian mode.

Configurations of Political Power

We can best understand the actial configurations of political power by leaving
behingd the organization charts and instead thinking in the terms Chinese offi-
cials use when they talk among themselves about their system. In their vocabu-
fary, the key concepts concerning the organization of power are the xitong (led
by leadership small groups) and the tensions of tieo/ kuai relationsiips.’” These
organizational arrangements and tensions ranscend the party-government
divisions in the system.

THE LEADERSHIP SMALL GROUP

As noted above, in broad terms the Chinese organize the top execullive mem-
bers of the power elite into major functional areas. Historically, the four broad-
est of these have been party affairs, governmentwork, state security, and foreign
allairs. Each of the first three has a natonwide network of bureaucracies under
it. Because the full assignment of leadership small group responsibilities among
the leaders who assumed their posts in the wake of the Sixteenth Party Congress
is not yet elear as this book goes to press, this discussion nses the division of
labor among the leaders before the Sixteenth Congress to illustrate the system.,

Typically, the preeminent Jeader—Mao Zedong, then Hua Guofeng, fol-
towed by Hu Yaobung, Zhao Ziyang, Jiang Zemin, and since Novemher 2009
Hu Jitao—heads party affairs. Government work is focused primarily on eco-
nomic development, and the number-two and/or -three people in the execu-
tve power elite are typically in charge. Zhou Enlai first led this group. In the
mid-1980s Zhao Zivang took over with Yao Yilin. By 1989, Li Peng and Yao
Yilin shared leadership of this arca. Li Peng and Zhu Rongii led next, and in
1998 Zhu Rongji alone assumed top responsibility for sovernment all:
Wen Jinbao assumed this role in March 2003,

State sceurity encompasses hoth public security (that is, the police) and

irs.

state security (counterespionage), 1t may also carry some responsibility for the
Peopie’s Armed Police and the military. In the mid-1980s, Yang Shangkun and
Wart Li reportedly headed state security. Qine Shi then ook over, followed by
Wel Jianxing.

Foreign alfairs is rather unique in that this functional svstem does not
control major nationwide domestic bureaucracies. Zhou Enlai led this group
untif his death. Li Peng was in charge for maost of the 1990s, and Jiang Zemin
took over this portfolio in 1998, Hu fintao now holds this responsibility,
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A somewhat narrower set of functional portfolios—all also headed by the
top executive offictals—is nestled beneath the four broad portfolios just
described. Typically, a “leadership small group,” comsists of a Polithuro Stand-
ing Committec member and several others in and outside of the Polithure.™
Leadership small groups form a bridge between the top leaders of the polit-
cal system ane the major bureaucracies that generate information and imple-
ment policy. Each of the major teadership small groups, which are the apex
of their related functional portfolios, leads an array of related party, govern-
ment, and/or military burcancracies {see Chart 7.1, In a fundamenial sense,
the leadership sinall groups define the way political power in hoth the party

and the govermment 1§ organized.
Om the eve of the November 2002 Sixteenth Party Congress, the kev lead-
ership small groups and their feaders were:

3 Finance and economic affairs (urban economic policy): head, Jiang
Zemin; deputy head, Zhe Rongji

[ Taiwan work (cross-strais relatons): head, Jiang Zemin; deputy head,
Qian Qichen

01 Foreign affairs: head, Jiang Zemin; deputy head, Qian Qichen

1 Agriculiural affairs: head, Wen Jiabao

t1 Party-building work (GCP membership and organizational develop-
ment): head, Jiang Zemin; deputy heads, Hu Jintao, Wen Jiabao, Zeng Qing-
hong

71 Propaganda and ideological work: head, Hu Jintao; depury head, Ding
Guangen (also head of the CCP Propaganda Deparumen t)

1 Commission {or public sector reform (in charge of the 19498 govern-
ment streamlining program):* head, Fu Jintao; deputy head, Luo Gan'?

0 Financial work commission (appoints all bigh-level officials in the
banking system):* head, Wen [iabao

0 Largescale-enterprise work com mission {in charge of appointinents of
all heads of and of all reforms in the largest SOEs)# head, Wit Bangguo

0 United Front Department (policy toward non-CCP people):* head,
Wang Zhaoguo

D Political and Legal Affairs Commission (civilian Jaw and order):* head,
Luo Guan

In early November 20072, all of the above individuals were members of the
Politburo or its Standing Committee, The only exception was Zeng Qinghonyg,
a very close associate of Jiang Zemin's who was an alternate member of the
Polithuro wntil his elevation to the Polithuro Standing Conunittee in the wake
of the Sixteenth Party Congress. Jiang Zemin headed economic alfairs, foreign
affairs {including crossstrait relations), and party building (that is, member-

* Not called “leadership small groups™ but serve the same [unction.
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r7.1 Organization of Power

3.1&;; small groups From i few to more than a dozen
' pertinent officials

A Grouping of functionally relared
bureaucracies; the most important -
are Party Affairs, FPropaganda/
Educarion, Organization/ Personnel
Political /Legal Affatrs, Military
Affairs, Finance/Economics

>

At p;‘i.l'iY departments or government
aries and commissions, and their
dinate organs

indicate directon of control.

1d organizational development). Jiamg also was (and sul] is) in charge of
litary Commission of the CCP and was the president of the country. Zhu
was the premier of the State Council. Qian Qichen was a vice premier
‘mer foreign minister who coordinated foreign-affairs work under Jiang.
abao held the dual portfolios of finance and agriculture, two very diffi-
d problem-laden arcas. He was also a vice premicr, Luo Gan, also with
emier rank, took charge of the civilian law and order portfolio, with a
role In organizational streamlining.® Hu Jintao was in operational
of party construction (under Jiang} and in overall charge of propa-
work. Hu was also vice president of the country and head of the Central
«chool. The latter placed him in a key position 1o structure the training
thum that alt top CCP cadres must take. Ding Guangen was operationally
ge of propaganda. And Wu Bangguo, another vice premier, headed up
oward state-owned enterprises (SOFEs).
i rernaining Politburo Standing Committee members hold the top “out-
asts: Li Peng chaired the National People’s Congress (head of the tegisla-
~i Ruihuan headed the Chinese People’s Political Consultative Congress
| body of notables); and Wei Jianxing headed the CCP Discipline Inspec-
ammission {in charge of party discipline and ferreiing out corruption).
Polithuro Standing Committee members on the eve of the Sixteenth
ongress, only Vice Premier Li Langing lacked a top executive Post.
hough the “leadership small group” system is largely hidden from pub-
- itis very important, For example, as noted cbove Li Peng headed the
Alfairs Leadership Small Group during the early and mid-1990s. Many
governments paid Li litde atenton, focusing instead on Presidemt
1min; Qian Qichen, the vice premier with foreign affairs responsibility;
foreign minister and other officials. Li generally avoided diplomaiic
s during these years, reflecting in part foreign negative views of the
blic, hardline role 1j played in suppressing the 1989 student move-
iut foreign governments were well advised to consider Li’s views care-

ki



218 THE VIEW FROM THIE INSIDIE

fully and 10 recognize his very important hehind-the-scenes role in China’s for-
cign allairs policy-making process.

THE XITONG

Xifong, meaning “system,” is the name used 1o indicate a group of Tureaucra-
cies that together deal with a broad rask the top political leaders want per-
formed® A xitong generally s led by the leadership small group usually
headed by the member of the Standing Cormmitiee of the Polithuro in charge
of that functional porifolio. Different xitong cover various spheres {loreign
alfuirs, finance and economics, and so on). The boundaries of various xilong
have changed over the vears. Six xileng have been particularly important [or
concrete management of the couniry: Party Affairs, Organization and Person-
el I’mp.xtmnda and Education, Political and Legal Affairs, Finance and Eco-
nomics, and the Military, Both Organization/Personne] and Propaganda/
Fducation are under the aegis ol the party affairs portfolio; Political /Legal and
the Military (to an extent) are under the acgis ol the state security portfolic;
and Finance/Economics falis under government affairs. Each mcludes execu-
stem, and each encompasses

tive agencies from the 1op 1o the bottom of the
a major sphere of domestic governance.

The party/government distinction erodes in this dimension of the svs-
tem, and most public sector danwei contain pe rsonnel whe represent two or
more of these xitong. But current reforms are seeking to remove the adminis
wrative links between the burcavcratic xitong and the enterprises and social
organizations around China. A state enterprise, for example, traditionalty had
4 party commitlee, a personnel department, a propaganda office, a security
administration, and an enterprise manager. Though specific names of these
argans coudd vary, each in fact was part of a different hierarchical nationwide
bureaucratic xitomg. Therefore, neither the party head nor the enterprise
manager had absolute control over all the activities that ook place in the

enterprise,

The present reform effort seeks 10 restructure this set of rekationships so
that the government and the party no longer direcily administer most enter-
prises and social organizations (such as research instinures). The government
i shaed o focus on providing a regulatory and broad policy framework,
rather than detailed administrative control, Over the coming vears this set of
reforms may significanty change the dynamics of the Chinese government’s
relations with enterprises and social organizations. The communist party is
retaining the right, however, to appoint the leaders of these units, even alter
they are no longer subject to government administrative management. Even
ander the reforms, understanding xitorg will sill be important to understanc-
ing how the governing bureancracies are organized and interact with each
other.

Nitong niay over time have somewhat variable boundaries: specific organi-
rations may shift from one xiteng to another in thebr reporting fines if the Jead-
ership wanis this to occur. As the leadership began 1o reconstruct the
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bureatcratic system after the Reel Guard phase of the Cubtural Revolution, the
Organization/ Personnel and the Propaganda/Education xifong were tem-
porarily combined under one extraordinarily powerful leadership small
group. As this example suggests, political battles among top leaders have often
been reflected in the changing scope of authority of the various xiteng, as each
teader tries to expand the scope of his xitongand those of his allies. During the
early stages of the Guleural Revolution, for example, Mao Zedong worked with
Lin Biao and Jiang Qing first to tuke over and then substantially expaned the
scope of the Military xilong and the Propaganda/Education xitomg in order to
weaken Maos adversaries, who headed the Party Affairs (Liu Shaogi) and var-
1ous other xitong. This flexibility returns us to our core theme: China'’s political
system is awash in organizations but generally has weak institwions. Key
appointments in the clite power game, morcover, are those to the hidden
leadership organizations that manage the various xutong.
The six major xitong and their core tasks are as follows.

Party Affairs Xitong

The Party Affairs (danguwn) xiloig 35 headed by the general secretary of the
party, Hu Jintao. 1ts most imporiant personnel are the first secretartes of every
territorial party commitice, down the hierarchy through the level of the town-
ship. These individuals are the key personnel that make the Chinese system
“work” on a territorial basis. They oversee implementation of political priori-
ties sent down from above, play a crucially important role in all leadership
appoinunents within their bailiwicks, shape major” decisions, adjudicate dis-
putes, coordinate efforts, and fobby higher levels on behalf of their localities.
They head the territorial party committees that in tum bring together the
most powerful officials in each region. The first secretaries are, in short, the
most important generalisis at all levels of the Chinese political systen.

The Party Affairs xifong has major participants that number in the thou-
sands. These include the party’s general secretary, the leading secretaries of
the thirty-one provincial-level party committees, the leading secretaries of
more than 2400 countylevel party committees, and the heads of the roughly
H60 municipal and 44,867 wwnshi p (xiengand zhen) party commitiees,? Ult-
mately, the people in the Party Affairs xifong become involved in a vast array of

and activities. Just as the party itself tries 10 be the ultimate decision

I
maker in all matters, the leaders of the various terrtorial party commitiees are
key to the governance of the localities under their acgis. They do not have
absolute power—cach of the other xitong slices into virtually every locality in
China, But the reforms have privileged territorial committees over the vertical
functional lines of control, and the top party secretaries of the territorial party
committees and the ﬁarty commitiees themselves bear a special responsibility
for making sure that things in their area work well. Without sirong territorial
party committee leaders, it would be virtnally impossible 1o coordinate ade-
quately the work of various other xifeng within any given locality,

Importanty, the Party Affairs xitong is unusual in that the vertical rela-
tionship among different levels of the political system in this xifong are char-
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acterized hy what the Chinese term “leadership ties” (lingdao guanxi). That is,
each territorial party committee is direcily subordinaic to the cquivalent party
commitiee on the next highest level A suburban county party committee, for
example, is subordinate to the party commitiee of the city within which the
county is located. Leadership relations mean that the upper level can dictaie
to the lower fevel, and the jower level is obligated to obey. In addition, the gou-
ermanent in any territory must obey the party teadership of that tervitory when
the latter decides 1o take action on an issue or appointment.

Thé Parry Affairs xitong is thus potentially very centralized, if the Center
chooses to issue detailed orders and insist on close compliance. Past heads of
the Party Affairs xitong have been Liu Shaogi, Hua Guofeng, Hu Yaobang,
Zhao Ziyang, and Jiang Zemin.** Except during and immediately after the Gul
tural Revolution, the Party Secretariat has typically been used 1o manage the
Party Atfairs xitong.

The CCP decides all major issues and controls access to and advancement
in the political system. In short, the party dominates and monopolizes political
power in China, and therefore China i often called a party-state. The Chinese
formally treat party affairs as internal matters and feel little obligation to make
party organization, siructure, processes, and decisions transparent, especially
o foreigners. Even basic information about the average ages, educational
backgrounds, and other characteristics of the membership of the party as a
whole are only released in conjunction with a National Party Congress every
five years. But many of the decisions ostensibly taken and publicly announced
by state or other public bodies in fact reflect prior determinations reached by
the pertinent bodies in the party itself. And despite the many decisions that
have effectively reduced the scope of political activity under the reforms, the
-al organization that might challenge its

party prohibits any autonomous polit
power and prerogatives.

Organization Affairs Xitong

The major task of the Organization Affairs (zuzhi) xitong is to determine who
shouid be appointed to positions of authority throughout the political system
and in related bodies such as schools and hospitals. This xitong thus does the
staff work for the party’s nomenklamra {described on pp. 954-39). To a large
extent, il influences wio wili get ahead in China and ihus ihe tpes of individ-
pals that will run the systern. It does so, i the language used by pertinent
hooks in China, so as to “0rgunizzuj(mully guaraniee implt-mcma[iun of the
party’s political line.” Organization departments investigate the backgrounds
of officials, and they also do studies of the PRCs personnel system itsell. The
Party-Building Work Leadership Small Group leads this xitong.

This xitong consists primarily of the organization and personnel depart-
ments at all levels of the party and government bureaucracies. At the provin-
cial level alone, each such department typically had from 104} to 150 officials
working in it before the 1998 streamlining program was implemented. Gur-
rent figures are probubly roughly 80 percent of the carlier number®! At the
Center, this xifoag encompasses hotht the Central Commitiee’s Organization
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Department and the government’s Ministry of Personnel. The organs of the
Organization xitong exist not only in the various territorial party conanittees,
but also in all functional government bodies and all other statc-owned enter-
prises and organs. The tentacles of this xitong, in shorg, reach into almost every
important nook and cranny in the public sector of the Chinese system.

The specific management of personnel in the PRC has evolved a great
deal over the years. Indeed, as noted below, the original idea of dividing the
systein into broad xitongiself appears to have grown out of the system for per-
sonuel assignments adopted in the early 1950s. What eventually emerged 15 a
system of organization departments at all levels in the party that maintaing
personnel dossiers and does the staff work on which personnel assignments
and promotions are determined. Their specific relations with related party,
government, and other organs are 100 complex (o warrant detatled exaunina-
tion here.

The dossiers kept by the Organization xitong are exiremely powerful fac-
tors in the lives of Chinese.® They contain not only informaiion on the indi-
vidual’s birth, ethnicity, education, and work history, bt also the resubs of
annual assessments and the contents of any political charges ever made
against the person or other n egative factors from the person’s background. An
individaal never has the right to review his or her own dossier, yet a negative
entry in the dossier can destroy the chances that a person will ever advance in
a carecr undess he or she finds employment outside the public sector. For
example, very likely all students who were identified on Tiananmen Square in
1980 had this unfavorable information entered into their dossiers, and this
will generally keep them from holding positions of responsibility in state
organizations unless the personnel system itself should change. Not Surpris-
ingly, personnel dossiers cause great anxiety and pain in China. An individ-
ual’s dossier stays with him or her, even if the person changes place of
residence or jobs.

All organization departments in the party (and the personnel depart-
ments in other organs) are supposed to operate according (o instructions
peculiar to the Organization xitong. In this sense, this xitong is a power unto
itself. The author, for exampie, once received permission from the deputy
head of a large state-owned department store to examine a selection of per-
sonnel dossiers for individuals in that enterprise. But the head of the 510T¢S
personnel department then refused to obey his “superior,” citing regulations
that were internal to the national Organization xilong.

Although this xitongis extremely important and powerful, it in fact oper-
ates in a quite decentralized way. The units in this xitong—for example, the
organization department of a municipality and that of the province in which
the city is located—are tinked by “professional relat ons” {yewn guanxi), rather
than by teadership relations. Professional relations require consultation on
professional issues and “guidance” from above, but they do not give the higher-
level body direct command authority over its subordinate. In fact, the orga-
nization department’s territorial party committee—or, in 2 funciional organ,
the party committee of that organ—directly commands the organization
deparoment.
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The party committee and its organization department in each territorial
or functional unit in the system therefore form a very powerful combination,
Interviews indicate that new incumbents to the position of top secretary of a
party committee typically regard as their highest priority placing “their” per-
son in charge of the organization department under that committee. Once
that is accomplished, the party committee leader adds controj over appoint-
ments and careers to the arsenal of resources to use to obtain obedience from
subordinates. Western scholars call the list of positions subject to party
appointment the “nomenklatura,” a term that derives from Sovict usage [t is
discussed in detail below, in a section devoted to the tools used by the party to
control other bodies.

Propaganda and Education Xitong

The Propaganda and Educaton (xuenfico) xitong is, like its organizational
counterpart, quite decentralized. Relations between territorial administrative
levels in this xifong are characterized by “professional” (not “leadership™) ties.
This has, nevertheless, at times been a very powerful xitengin the Chincse sys-
tem. At its apex is a Propaganda and Education Leadership Small Group. The
Central Committee has an information (until 1998 called “propaganda”™)
department, too.

1t the task of the Party Affairs system is o lead and coordinate on a terri-
torial basis and the task of the Organization system is to affect career patteras,
the central task of the Propaganda and Education systern is to shape the values
and perspectives of the entire population. Numerous units {all ufider the sway
of this xiforig. They include all print and broadcast media, all schools and col-
leges (except the specialized institutes directly run by various ministries and
the party schools themselves) and virtally all research institutes {(again, other
than those directly under the various ministries), and cultural units such as
museums and performing art troupes. For peculiar historical reasons, the
state-run public health system also comes under the Propaganda and Educa-
tion xitong.

The Propaganda and Education xitong formerly played an enormous role
in mass political campaigns: the initial stage of such campaigns witnessed an
upsurge in the state’s propaganda effort, with the media and other resources
propagating the kev themes of the political mobilization effort. This role has
become sharply attenuated under the reforms, as the system has evolved in
directions that rely far less on political mobilization, permit much greater
freedom of thought, and require most media outlets to secure funding from
advertising and other sources rather than from state budget appropriations.”
Most urban Chinese no longer participate in the political study groups that
were a major feature of the system through the 1980s.% Although the Propa-
vanda and Educaton xitong encompasses education, professional educators
have played a weak role in i The major task of this bureaucratic system has
been to create prople who think along secialist lines as interpreted by the top
party leaders, But professional educators have tended to favor the develop-
ment of knowledge that implicitly adheres to standards other than simply
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those of political rectitude. In addition, officials have generally seen schools as
institutions that eat up a lot of mvestment, provide no immediate profit to the
state, and often are sources of trouble because of dissident activities by stu-
dents and teachers. As a consequence, the professional side of the educational
system has gencrally been under the thumb of the propaganda side of the
Propaganda and Education xitong. This arrangement proved most damaging
during the Cultural Revolution, when in 1966 Mao Zedong closed all the
country’s schools for several yvears and virtually wiped the higher-education
svstem clean of all serious scholarship for a full decade.

Although Mao's Cultral Revolution extremism created a national trag-
edy in terms of lost educational opportunities, the bureaucratic weakness of
cducation in China has continued to be evident even under the reforms.®
These reforms demand a more educated populace to master the economic
and scientific tasks necessary to be competitive in the international arena. But
China’s education budgets on a per capita basis remain in 2003 among the
lowest in the world, and the couniry is suffering from a shortage of weli-
educated individuals. Primary and secondary teachers’ salaries remain very
low, and growing school fees in recent years have meant that many rural and
poor children are missing hasic educational opportunities.

Mao Zedong’s death and the ensuing reforms have thrown the propa-
ganda side of the Propaganda and Education xitonginto malaise. The problem
confronging this bureaucratic system is fundamental: in an era of repudiation
of Maotst values and of opening up to the international arena, what is the sub-
stance of the values that should he conveyed to the populace?

With the official dominant political slogan of the early 1980s being “seek
truth from faces,” many in the Propaganda and Education xitorg could not [ig-
ure out what they should in Fact be doing. The explicit repudiation of political
campaigns as a technique of rule furthered this sense of uncertainty for those
in the Propaganda and Education xifong.

The Tiananmen pro-democracy movement of April-june 1989 revealed
just how far the malaise in the Propaganda and Education xitong had
advanced. As noted in Chapter 5, among the groups marching on Tiananmen
Square on the historic day ol 4 May 1989, one held up a banner declaring that
it represented the Central Committee Propaganda Department and that its
goal now was 10 el the urvarnished truth. Another represented the Peopled
Daily, the Communist party’s most authoritative newspaper. The Propaganda
and Education xitorg had cracked apart right up to the top. In the wake of the
repression of the pro-democracy movement, the hard-line political leaders
carried out their most thorough purges of dissidents in this xilong

The tumultuous political and economic changes China has made since
Mao's death have rendered the fundamental tasks of the Propaganda and Edu-
cation xitong virtually impossible. The Chinese population now appears to
have no consensus regarding the values that all should embrace. In reality the
primary values conveyed to the population concern secking a higher standard
of tiving and standing up for the country. For example, even the state-run tele-
vision broadcasts soap operas and other shows that portray high living as an
ideal in order 1o atract advertisers and viewers. Materialism is rampant, and
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lew value-based constrainis operate to soften the edge of individuals” efforts to
maximize their incomes. Corruption is very widespread. Also, the reach of this
xilong into society has diminished with the extensive development of nonsiate
enterprises, some with foreign capital, in which the presence of the propa-
ganda apparatus is limited. Many nonstate schools are also opening. Firsally,
increasing access to the Internet and the growing availability of telephones
and cell phones has drastically reduced the virtual monopoly that the propa-
ganda and education apparatus previously exercised over citizens' access (o
informadon. As of early 2003, over 200 million houscholds have telephones
and over 200 million Chinese own cell phones.™

Political and Legal Affairs Xitong

The xitong in charge of the civilian coercive apparatus is called the Political
and Legal Affairs (zhengfa) xitong. 11 is headed by the Political and L(,rr‘li Alfairs
Commission in Beijing. The highly authoritarian PRC political system has con-
structed an appropriately claborate system of repression to maintain the rule
of the Communist party. Part of this repressive systern consists of the People’s
Liberation Army, which has historically played a major domestic garrison role,
This military component of the system is discussed helow.

The Chinese decided not to duplicate the KGB when they adopted major
components of the Sovict political system under Stalin. That is, they decided
that they would not develop a secret police apparatus that penetrated the
party and government, that operated in highly centralized fashion, and that
became a state within a state, answerable ultimately only to the supreme
icader at the rop.®! Perhaps reflecting the lessons and operational styles devel-
oped during their long guerrilla war before 1949, the Chinese communist
leaders oplcd for a somewhat more decentralized repressive apparatus with
greater emphasis on political controls embedded in the denwei and with a
taboo, broken only during the Cultural Revolution, on having the police
apparatus penetrate the party iself, Thus the largest bureaucratic hierarchy
within this siteng—the nationwide publicsecurity apparatas-—utilizes a system
of *dual leadership.” Publicsecurity organs are under the control both of their
territorial party committee and of the public security organ one level higher in
the natonal administrazive hierarrhy

The Political and Lifg‘d} Xitir (29 that was established in the 1950s Weis, TOV-
ertheless, large, wide ranging, ane powerful. A one time or another it has
run the court system, the prosecutors, the lubor camps, the prisons, the fire
departments, the border guards, the uniformed puh((- the sccret police, and
the isstance of passports, among other things. This system also provided the
leadership with reporis on the political attitudes of the populace, essentially
substining to an extent for the public-opinion polls and free press common
10 Western democracies. Reportedly, the public security system employed
four hundred thousand police in 1978 and twice that number by 1994, In
addition, by 1994 the armed component of the civilian security forces, the
People’s Armed Police, numbered some six huadred thousand troops.*

Vartous parts of this repressive empire had different hisiories. During the
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early and mid-1950s, for example, the PRC made significant efforts 1o develop
a set of legal codes 1o replace the Guomindang law that had been abolished
with the revolution. The court system also expanded considerably during
these vears. But with the Antirightist campaign of 1957 and the Great Leap
Forward of 1958, this entire policy thrust disappeared.™ Undl 1977, the PRC
sull lacked any formal criminal, civil, or other legal codes. As noted in Chap-
ters o and B, one component of the reform effort has been to develop such

codes, especially 1o provide a firmer legal basis for the economy.

The party has always maintained 118 own internal bureaucratic organs,
usually called Discipline Inspection Commissions, to investigate problems and
enforce party discipline” When a party member has committed a serious
crime, often that mdividual is first expelled from the party and only then
turned over to the Political and Legal Affairs xitong organs for judgment and
punishment. Powerful party figures, however, typically but not always escape
punishment by the judicial organs.

The major government ministry under the Political and Legal Affairs xitong
is the Ministry of Public Security, For most of the period of the PRC, this minisuy
and 115 subordinate organs have heen able to investigate, arrest, prosecute, and
imprison Chinese citizens without allowing them any recourse. Mao Zedong's
frequent calls to intensify “class struggle” often meant specifically calling for the
Political and Legal Affairs xong to “lerret out” and persecute additional “class
enemies.” Each major political campaign of the Maoist years brought additional
people into the Chinese gulag run by the publicsecurity system.™

Indeed, the Ministry of Public Security was the major hurcaucratic unit
that enforced the class system that developed in Maoist China. People catego-
rized as landlords during the Land Reform campaign of the early 1950s, for
example, subsequenty had to report as frequently as once a week to the local
organ of the publicsecurity apparatus. Many were made to maintain diaries
that would be turned over at these meetings for inspection by the authorities.

The Maoist leadership often Cxprcs%ccl the principle that the Chinese
should “cure the illness 1o save the patient” in its approach to handling those
who fell out of favor. To some extent, it practiced this approach—at least
more than the Soviets did under Stalin. Nevertheless, the publicsecurity sys-
tem made ready use of execoution, and many were put to death in public ritw-
als desl«rned o c:ducatc“ the rest of the populdnon \’ubod\ knows ihL

cuted over the b

auwthorities. Some estimate that currently € lmm carries out hu more than hdli'
the total number of executions globally each vear,

The publicsecurity system runs both prisons and “reform through labor”
camps. In both instances, prisoners are forced to engage in manual labor,
except those held in solitary confinement or who are for other reasons
restricted from working. Figures are not available on the total number of
people in the Chinese gulag. The fullest study to date on the system estimates
15 to 20 million, but there is no way to determine whether this is accurate.®
The value of goods produced and the types of abor that prisoners perform
are also uncertain, Anecdotal evidence suggests that prisoners have played
major roles in constructon, I translation of works into foreign languages
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(many intellectuals have been put into Chinese prisons}, and in production of
various goods for the market.® Under Stalin, the Soviet Union utilized prison
labor on a massive scale in mining, construction, and other areas, making
slave labor a significant portion of the overall Soviet economy. Chinese prison
labor very likely has played more than a tivial role in the country’s economic
performance, but i appears that it has never approached the significance of
such labor in the Soviet system under Stalin.

The public-sccurity system ran into deep trouble in the early stages of the
reforms in the late 1970s. During the Cultural Revolution, public security for
the first ime penetrated directly 1nre intraparty political hatdes, and many of
the afticials who were overthrown were given over to the public-security appa-
ratus.*® Kang Sheng, who as noted in Chapeer 2 was trained by the Soviet KGB
in the 1930s, gained great power in this xetong in the late 1960s and used it,
along with extrabureaucratic “special-case groups” he formed, against Mao's
purported political enemies.™

When Deng Xiaoping and his reformaminded colleagues came into
power, they took measures alarming 1o the publicsecurity authorities. They
decreed that the publiesecurity people could no longer penetrate the party
itself. They also promoted the development of Taws intended to improve the
treatment of citizens. Most fundamentally, the reformers brought back into
power those who had heen purged during the Cultural Revolution, and they
also declared in 1979 the end of arge-scale class struggle. These two moves
were profoundly disheartening to members of the publicsecurity apparatus.

Suddenly, top party leaders in power included those who had suffered
gricvously at the hands of the publicsecurity organs over the previous decade.
Those who had carried out the repression were [rightened at the possibilities
of retaliation. The issue came to a head in the celebrated—and angled—case
of Zhang Zhixin. This woman was arrested early in the Cultural Revolution for
the “crime” of indicating that Liu Shaoqi, Mao’s clief personal target in the
Caltural Revolution, had not been wrong and disloyal in everything he said.
She was kept in harsh conditions in prison, with an inmate overseer who was
promised a sentence reduction if she could make Zhang repent. Zhang, how-
ever, remained steadfast,

Finally, Zhang’s stubborn support for Liu produced a decision to execute
her. The pro\'incial pzu'tv lcadcr&;hip appz‘nved the ("X(‘('llli()ll (i{ is not clear

/hlmn $ VO dl I hurda were (‘lll out \\1rhm=r dnulhcsm o mdi\e sure shc wnuld
not shout reactionary slogans” at her public execution. She was shot the fol-
lowing day.

The question hotly debated in 1981 was whether those involved in this
horrendous case should themselves be punished. After national attention o
the issue, the reformers decided not o go after the executioners because it
would only prolong the counary’s agony and tirmoil, But such stories—ancd
there were many of theme-—diminished the prestige and shattered the confi-
dence of many in the public-security apparatus.

The 1979 decision to declare that most former members ol the exploiting
classes had now become members of the proletariat and peasantry—and the
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virtually concurrent decision to selease the “righitists” from the prisons and
labor camps—reduced the role of the publicsecurity apparatus. No tonger
woudd this bureancracy intrude regularly into the lives of the dozens of mil-
lions of people who had “bad” class labels. The labor camps themselves lost
inmates numbering in the millions during the rehabilitations alter Mao
Zedong’s death.

The rise of the post-Mao reformers and the implemeniation of their pro-
grams not only directly hurt the burcaucratic interests of the public-security
apparatus, it also created a more complex situation for these people to con-
front. The civilian repressive apparatus is in charge of counterespionage via
the State Security Ministry and of regular maintenance of public order, as well
as enforcing political order. But the reforms vastly increased the contacts
between Chinese and foreigners, created markets and increased the circula-
tion of money in a fashion that nurtured suphisticated economic crimes, and
encouraged the development of greater independence and resistance on the
part of large sectors of the populaton. They also loosened residence controls
and brought some 100 miltion people off the land. Rooting out crime, dealing
with foreign esplonage, and even maintaining control over corruption within
the public security system itsell became far more difficult in the more open,
comples, dynamic society that the reforms produced.

Even under the reforms, however, the public-security apparatus remains
very large, extensive, and powerful. In 1989 China published a volume that for
the first time specified the number of positions in the organs of province-level
units in the government® This velume's data revealed that even after a decade
of reforms designed to make the economic system grow, the total number of
provincialevel cadres in the civilian repressive apparatus under the Political
and Legal Affairs xifong remained massive, According to this volume, most
provinces as of 1988 had between 1,000 and 1,500 officials in this xitong at
provincial level alone. For four localities with special security needs, the numbers
at provincial level were far higher: Beijing (11,516); Shanghai (7,111); Tianjin
(7.629); and Guangdong (3,953). These figures omit the far larger mumbers of
ollictals in the public-sccurity apparatus below the provincial level, in addition
to uniformed police on the street, security personnel within danwed, prison
administrators, and the presumably huge newworks of informers.

Bt still, as indicated in C hapter &, China suffers both from poor lmmmw
of a significant part of Lis publicsecurity forces and from ven VET!
bution of these forces around the country. The tremendous concentration of
attention on key cities and provinces noted above has left much of the country
underserved in terims of quality systems of law and order, Consequently, one
of the most persistent demands raised by delegates to each National People’s
Congress has been for strengrhening the political and legal xifong and imple-
menting more effective policing of the coungry.

Finance and Economics Xitong

onomics (eatjing) xilong is charged with making the urban

siven the ccmmim of economic growth 1o the tasks of the

The Finance and
ceonomy grow. (i
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state, each premier has taken management of the economy—espectally of the
urban economy—as a major area of responsibility. Concerns about the rural
cconomy have focused more on extraction of resources than on producing
new growth.

At times the Finance and Economics xifong has been headed by a Finance
and Economics Leadership Small Group or a Finance and Economics Com-
mission. This is a complex, multifaceted bureaucratic xiteng. Even under Mao
Zedong, different constituent parts of this xitong often were at loggerheads
with each other. The Ministry of Finance, for example, often argued (tvpically
unsuccessfully) with then extant State Planning Comimission. The latter always
pushed for major new projects and faster economic growth, whereas the for-
mer worried about the financial consequences of overly ambitious mvestmeni
plans. Such tensions between finance officials and the production and con-
struction people are typical of most political systemns.

The economic reforms have been both a blessing and a bane to this
xitong. To an extent, the priority given 1o economic growth under the reforms
has redounded to the benefit of officials in the Finance and Economics xifong.
Since the late 1970s, for example, this xifong has suffered far less interference
from the interventions of the Political and Legal Affairs xitong or the Propa-
ganda and Education xiteng, both of which had previously increased their role
in economic units—typically at the cost of economic growth—during political
CAInpaigns.

In addition, more resources in general have flowed to the economic sec-
tor under the reforms, and opportunities for improvements in personal living
standards for officials in this sector have grown, sometimes a great deal. Some
such officials, for example, have been well positioned to take advantage of the
necd for numerous approvals for business projects in order (o engage in large-
scale corruption. Others have enjoyed many chances to have contact with for-
eigners and to go abroad—both of which produce increased opportunities to
acquire scarce goods, foreign exchange, and new skills. And many govern-
ment departments in this xéfong have seized opportuntties to run very prof-
itable businesses.

The economic reforms have also, however, sharpened contradictions
within this xifong and have created problems for it as a whole. Insofar as the
reforms progress toward a market systeni, the state planning officials within
the Finance and Econoinics xilong tose power, and that transformation is
ssion agreement. The govern-

accelerating as China implements its WTO acee
ment personnel streamlining program initated in 1998 fell with particudar
force on the organs in this xiteng. Almost all ministries governing specific eco-
nomic sectors were either abolished or reduced to burcaudevel bodies under
the former State Economic and Trade Commission. New regulations are
reducing the number of approvals required for business projects.

The actual houndaries of the Finance and Economics xifengare somewhat

vague, Itinciudes the State Development Reform Cominission, the Ministry of

Commerce, the Anance ministry, the banking system, the subordinate organs
of these bodics, the few remaining economic sector ministries (such as, as
information) and the state-owned enterprises. This encompasses a huge array
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of bureaucratic ovgans and personnel. The level of centralization of decision
making vartes in the different subsectors within the Finance and Economics
xitong, but overall the reforms have encouraged greater decentralization and
more of a regulatory than a command role for the government. Although the
Finance and Economics bureaucratic systemn does not wholly encompass the
nonstate urban sector or the agriculiural sector, the decisions made in this
xitong nevertheless have a profound impaet that reverberates throughout the
cConomy.

Military Xitong

Fhe final system that warrants individual treatment is that of the Military (jun-
shi) witong. The communists’ armed struggle for power lasted more than
twenty years and created an almost unique, symbiotic relationship between
the party and the milivary. The party leaders of the older generation virtually
without exception had extensive pre-1949 military experience. Mao Zedong
was a military strategist of the first rank. Deng Xiaoping had so much experi-
ence in warfare before 1949 that when in 1955 the PRC conferred the highest
military rank (marshal) on ten individuals, it also offered this henor to Deng.
He declined. To the communist leaders in China, the military has had both
national-security and domestic political roles.#

After 1949, therelore, the military retained a very special place in the new
political system. As noted in Chapter 3, shortly before nationwide victory the
army, air force, navy, and other military arms were combined into the People’s
Liberation Army (PLA}. The PLA does not answer to the government, though
there is a Ministry of Defense and a govermment Military Affairs Commission.
The Ministry of Defense in reality has litde real power over the military and is
primarily a convenient vehicle for dealing with foreign military organizations
and visitors. Likewise, the government Military Affairs Commission is a hollow
shell whose membership totally overlaps with that of its party counterpart.

The real leadership of the Chinese military is exercised through the Mili-
tary Affairs Commission of the CCP, and it is a measure of party dominance of
the system that the PLA is sworn to defend the Communist party. The Military
Affairs Commission has the same bureaucratic rank as the State Council and is
thus not under government control. Rather, this commission has been headed
at all dmes, other than during the brief Mao/Deny inierregnum and during
1989-94, by the most powerful individuad in the Chinese Communist party:
Muo Zedong until September 1976 and then Deng Xinoping from june 1981,
I 1939, Deng had Party General Secretary Jiang Zemin, who had no prior
military experience, appointed to chuir the Military Affairs Commission in
oreler 1o help build up Jiang’s political base for the succession, but in reality
Deng retained supreme military command authority until physical incapacity
ended his role. Jiang, in somewhat similar fashion, made his likely successor
Hu Jintao the vice chair of the Military Affairs Commission in 1999, although
Jiang chose to remin his chairmanship of the Military Affairs Commission
even after he stepped down from the Politburo in November 2002.

Unlike the other xitong discussed above, the Mitisary xitong constitutes vir-
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tually a state within the state.* Party conrrol is exercised at the very top via the
Mititary Affairs Commission. Below this is a General Political Department that
has subordinate organs at lower levels of the military hierarchy. The General
Polilical Department is largely in charge of running party activities in the PLA.

It also plays a major role in military personnel decisions and in security and
counterespionage work in the PLA. In other words, civilian party COIMMNHILEeEs,
the Organizaton xitong, and the public security apparatus are not allowed 10
penetrate the PLA irself.

The PLA also has a General Logistics Department thiat runs a vast net-
work of military industries and transportation links. There are no accurate
figures 1o ndicate the size of this military sector within the country’s econ-
omy, but it almost certainly has been very large. In the vansportation sector,
not only were many airfields dedicated to exclusive military use, a substantial
portion of the nation’s rail system also was reserved for the PLA. During the
1980s reform policies were adopted to convert some military industries to
civilian or to dual-use production, and in at least some instances military
transportation facilitics were opened to limited civilian waffic. But the notion
of a significant system of production and transportation facilities dedicated
to almost exclusive military use remains accurate as of 2008, The Finance and
Liconomics xitong does not penctrate the portion of the economy under niili-
tary aegis.

The PLA has a General Staff that includes the heads of its military service
arms, the army, navy, and air force. Fittngly for a continentssized country, the
army is the most important of the three. Until the mid-1980s it had manpower
levels of over 4 million, making it the largest force in the world.

For most of the years since 1949 the army retained a deep imprint of its
pre-1949 existence. In the late 1940s the PLA grouped its forces into five “field
armies” that swept over different parts of China. As noted previously, each
field army in 1949 and 1950 “settled” into a different section of the country,
depending on where the civil war had left it (Lin Biao’s Fourth Field Army
actually ended the war in two places: northeast China and Guangdong
Province.) In each instance, during the early 1950s many of the officers of the
field army were assigred to civilian responsibilities, and to a large extent these
civilian olfictals governed their regions into the 1980s. Nowwithstanding the
“state-within-the-state” characterization of the military system ahove, there-
fore, the personal tes between held anmy officers and the party and govern-
ment officials of the locality often were long standing and close. Western
scholarly rescarch strongly indicates, moreover, that field army affilivions
continued to play an important role in military promotions and career pat-
terns through the 197051

The decade of the 1980s brought some important changes in this situa-
tion, though. Deng and the reformers sought to upgrade the quality and
reduce the average age of both military officers and civilian leaders i the
localities. During the mid-1980s, therefore, there was massive murnover of mil-
itary oflicers, with very largescale retirements of older lcaders and their
replacement by generally better-educated younger people. At the samce time,
new military regulatons required formal officer training school for promo-
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tion into the commissioned officer corps. Other measures taken to improve
the quality of the officer poal further weakened field army ties, '

China generally divides its army in two ways. Firse, it separates strategic
reserve forces from garrison forces.* The former are well equipped, relatively
highly mobile units under the dircet control of the Center, They are used for
national security purposes and have generally been kept out of domestic
political ane economic activities. The garrison forces are less well equipped
and have been deployed in mikitary regions around the country.’ These
torces play more important roles in domestic politics and economics than in
protecting the country from external attack, They can be deployed o assist in
eroergencies suck as floods and fires, to provide manpower for major con-
struction projects and for agricuttural work, o back up party and government
directions with force and quell civil unrest, and to perform other duties.
These were the forces called on to ke over management of socicty in 1968,
when Red Guard baitles plunged the country Bito virtualb anarchy. Their
estensive Involvement in civilian activities further enhanced the ties between
the military officers and offictals in various tocalities, although comperition
aver resources and other matters also produced Lensions in many of these

relationships.

More than in any other communist country, therefore, the military has
been important i domestic governance in China. As further evidence of this,
at all times i;hmugh the early 1980s the Polithuro included both individuals
Curromlj{’ serving in the PLA and many “civilians” who kad spent one to three
decades in military service, Only in the late 19805 did this situation begin to
change significantly. As a part of his reforms, Deng Xiaoping sought 1o mod-
ernize the military establishment, professionalize it, and focus its eHorts more
on natonal security than on domestic matters. These efforts were set back
somewhat by the dramatic and costly use of the PLA 10 suppress the Tianan-
men demonstrations in 1989, But the longer-term wend is in the direction
Deng sought, and the contin uing turnover of lowerdevel officers and oficials
due to the reforms has produced real changes in the dynamics of the militry’s
involvement in kocal affairs. The passing of the elder party leaders during the
1990s marked a very importani step in the further disengagement of the milj-
tary from the domestic political system. Now none of the top party leaders has
extensive military experience. S o R

During the 12905 the PLA, partly on the basis of fessons it feared [rom
watching the United States evict Iragi forces from Kuwait in Desert Storm,
increasingly focused on developing the capacity to fight a local war under
high-tech conditions. Political developments in Taiwan in the mid- and late
[990s led to an additional task: to develop the capacity to force a political solu
ton e the cross-strait issue.

These new emphases have led to increased attention 1o the navy, air
force, and rocket forces and to developing force-projection capability in gen-
eral. The PLA has increasingly emphasized combined arms taining exercises
and such nontraditional pursuits as electronic warlare. In the 1990s, China
also began purchasing significant advanced weapons systenms—including
fighter aircraft, destroyers, and antiship missiles—from Russia, The new
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requirements demand higherquality, better-trained forces, along with the
development of a noncommissioned officer corps. In all these areas, proce-
dures, budgets, and attention have shifted substantially since the early 1990)s.%8

The PLA is thus becoming a more professional military force, reducing
the impri'nt. of its revolutionary origing, and it has become less imvolved in
domestic politics throughout the country. This marks a fundamental change
from the cra of Mao Zedong, when regional military commanders had close
political ties with their civilian counterparts. As this occurs, the military’s role
in maintenance of domestic order is diminishing, with responsibility here
shifting to the People’s Armed Police (which would revert to PLA command in
a time of major domestic disorder).

“But the PLA is now a very powerful interest group that is able to secure
significant budgetary increases and perquisites. It may be playing an increas-
ingly influendal role in China’s foreign policy, especially in Asia. After shrink-
ing dramatically in the mid and late 1980s, PLA budgets hegan to grow very
substantially in the late 1990s, reflecting the higher cost of new PLA tasking
anel the refated more high-tech, more ellective set of forces.

In political terms, the CCP retains control at the top of the military sys-
tem through the Military Affairs Commissios. In addition, as noted above, the
party plays a crucial role in military promotions through the General Political
Department’s bureaucratic system. A fundamental principle of the Chinesc
system remains that the party controls the gun, and the milltary protects party
rule,

Summing Up

s the ahove

Overall, the Chinese politicat system is not divided up as neatly
overview of the six most important xitong might suggest. Matters that seem as
though they should fall completely within the boundary of one xilong, such as
vehicle assembly under the Finance and Economics system, may in fact pop up
in some instances under another, such as Propaganda and Education, This
refiects the natural tendency toward empire building—and reluctance (o he
dependent on others—-that takes place throughout the Chinese polity.

In broad terms, though, several major observations about these xitong are
in order:

0 All of the xilong aim to shape the behavior of China’s people. The
Finance and Econormics system uses primarily economic incentives; the Propa-
ganda and Education system employs moral incentives; and the Political/
Legal, military, and Organization/Personnel systems atilize coercive punish-
ments and/or career rewards, The Parly Affairs system makes use of ali three
types (remunerative, normative, and coercive) of Incentives.

1 Generally, the Finance and Economics xilong played the most impor-
sant role during the First Five-Year Plan (195%-57). The Party Affairs system
took command of the Great Leap Forward. The PLA surged to the fore during

the Cultural Revolution. Under Deng Xiaoping’s reforms, the Finance and
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Economics xitong has in refative terms done best, but its role is changing fun-
damentally with the trunsition to a market economy. The military has also
fared well since the mid-1990s, although before then the reforms had pro-
duced sharp reducrions in military prestige, budgets, and roles. The interests
of the other four xitong have heen hurt badly by the reforms, and this high-
lights the truly remarkable successes of the reformers in sustaining this effort,
despite major sethacks,

i The xitong as such, as noted previously, are virtwally invisible on
China’s organization chars. Yet Chinese officials very much think in terms of
these broad functional systems, and the vocabulary they use reflects this way of
looking at the political system. In addition, studies of carcer maobility suggest
that most officials tend 1o spend their entire careers within the bureancratic
organs of a single xitong "

0O Most of the organs in xifong other than the military report to the terri-
torial party committees rather than up the line within their xitorg. With lim-
ited exceptions in the state security apparatus and to a still lesser extent in the
public security apparaius, Propaganda, Organization and Persennel, and Po-
litical and Legal Affairs, are all characterized by only professional (yewn) rela-
tions up the bureaucrartic hierarchy. The same is true for many, but notall, of
the organs within the Finance and Economics xitong, The key bureaucracy
that integrates the various levels of the national political system is, therefore,
the party bureaucracy, worki ng through its hierarchy of territorial party secre-
taries.

Party Control of the Government

The Communist party has a dual identity. It consists in part of the people who
hold offices in the formmal party apparatus—ithat is, who have executive posi-
tions in the party burcaucracy. Only roughly five hundred thousand members
fall into this category, but most discussions of “the party” are actually con-
cerned with precisely this minority.” The larger portion of the party consists
of people who are members of the party but who do not have jobs in the party
bureaucracy iiself. Most officials in the government and officers in the mili-
ary, for example, are party members, as are numerous workers in state enter-
prises, peasants, administrators in universities, and others. Party membership
in 2003 1otals over 66 million people. Although the party thus defines the
political elite of the country, therefore, many party members are at best very
marginal members of that elite.

Concerted efforts to assure party control over the vartous organs of rule
{the state, the military, and myriad mass organizations) dare back to 1942,
when the party | -adership in Yan'an first confronted this issue as the hase
areas grew in size and complexity.® The party’s approaches to assuring its con-
tinuing control have evolved since 1949, In the mid-1950s, the decisions of the
top party leaders in the Politburo were actually implemented through three
bodies: Deng Xiaoping's Secretariat for party and mass work; the CCP’s Mili-
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tary Affairs Commission for military affairs; and the State Council for eco-
nomic and foreign affairs. In October 1955, the pary’s Central Committee
cstablished departments that paralleled similar bodies, called “staff offices,”
that had been set up under the State Council to run the economy. These new
hodies originally focused on personnel assignment work, but eventually their
responsibilities broadened and they became key organs—the leadership small
groups discussed above—in the party’s exercise of power over the state
bureaucracy.

Further evolution occurred during the Great Leap Forward, when expan-
sion of the overall role of the party meant that the Party Secretariat assumed
remendous power at the Center and the party comntittees throughout the
political system usurped the work of their government counterparts. The party
then rerreated somewhat with the collapse of the Great Leap in the carly
1960s, and during the Culrural Revolution Red Gaard attacks on the party ren-
dered independent party work virtually impossible. In the late 1960s the new
actuatly fused

"

official organs of power, called “revolutionary committees,
party and government bodies into a single unit. The party gradually was resur-
rected during the 1970s, and the revolutionary committees themselves were
turned back into government organs in the wake of Mao Zedong’s death. Offi-
clals made a concerted effort to differentiate the party and government more
clearly and to increase the independence of government organs in the late
1980s, but this effort largely disappeared in the wake of the Tiananmen move-
ment's suppression and the purge of Zhao Zivang.®

The Chinese Communist party retains the power to decide all major
political, soctal and economic policy issues and to appoinit the leaders to all
public sector bodies (including government offices, public institutions, and
SOLs). The CCP employs four basic methods to achicve continuing control
over the other bureaucracies: nomenkiatura appointments and interlocking
directorates, leadership small groups, party “core groups,” and “party life.” All
four of these date hack 1o the 1950s or before. These [our practices in their
totality lock government officials into such a powerful weh of party interfer-
ence and controls that one of the major issues confronting the Chinese polit-
cal system today is how to establish a meaningful separation of party and
government functions.

NOMENKLATURA APPOINTMENTS AND
INTERLOCKING DIRECTORATES

The nomenklatura (as noted above, the term comes from usage in the former
USSR consists of lists of leading positions over which party units exercise the
power of appointment and dismissal, lists of reserve candidates for those posi-
tions, and rules governing the actual processes ol appointments and dis-
missals. Through its nomenklatura system, the CCP exercises control over who
attains leading positions not only in the party, but also in the government,
judicial system, schools and universities, enterprises, research establishments,
religious organizations, muscums, libraries, hospitals, and so forth. Al posi-
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tions of real impertance in China fall under the CCPs nomenklatura—even
many of those, such as the head of the National People’s Congress, that are
stipulated in the State Constitution as “elected” offices. T hrough this vehicie
the party monopolizes the power to determine who will join—and who wili be
forced out of—the cousitry’s elite in all spheres.

Professor John P. Burns has written the most thorough analyses of

(s, nomenklatura

China’s nomenklatura systermn 1o date ™ As Buras indics
authoriry is actually distribured among a munber of different party organs,
each of which controls the appointment power of a specific array of positions,
One significant measure of any organ’s importance to the party leadership is
the number of its positions on the nomenklatura of the highest tevels of the
CCP. For example, as of 1990 the Chinese Academy of Sciences had the fol-
lowing positions on the Central Committee’s nomenklatura list: president,
vice presidents, all the members of the party core group, and the head of the
discipline inspection group. The same was true for the Chinese Academy of
Social Sciences. For “key point” institutions of higher learning, in contrast, the
Central Commitiee’s nomenklatura required only reporting (presumably, for
approval) of appointmenis of the president, vice presidents, party secretaries,
and deputy secretaries. In late 1990, the central party leadership felt it was
more important Lo control tightly leadership appoirtinents in the Chinese
Academres of Sciences and of Social Sciences than those in the most impor-
tant universidics.

The actual rules governing the nomenklatura have varied over time, and
little information is available in the public demain about its scope and opera-
tions. Before the Cultural Revolution, the Central Committee departments
that ok responsibility for various economic sectors evidently exercised
nomenklatura power within their domains. These specialized departments
ceased 1o function during the Caltural Revolution and were not revived by the
reformers after Mao Zedong's death. In their stead, the Organization Depart-
ment of the Central Committee has assumed some of the burden and has
farmed part out to other units, as explained helow.

An additional consideration in China’s multilayered burcaucracy is how
far “down” appointment power should reach. China is such an ext raordinarily

bureaucratic society that virtually all public organizations, whether formally
part of the state or not, are assigned particuiar bureaucratic ranks. Table 7.1
he runk equivalonis among government organs in somewhat simpli-
fied form.

Nonstate public organs fit into this sanie systen. The China International
Trust and Investment Corporation and the Chinese Academy ol Social Sci-
ences, for example, have the rank of Sgate Council ministrics, even though the
former is a state-owned investment bank and the latter is & research orgasniza-
don. Enterprises, hospitals, and so forth also have assigned bureancratic ranks

that determine many aspects of their relationship (o the political system.

As a general rule, from the mid-1950s until 1984 the nomenklamrs
allowed appomtments two ranks “down” in the systent. The Central Commit-
tee, therefore, had on its divect nomenklatura list the leaders not only of min-
istries  ane provinces, but also of ministerial burcaus and provincial

@SR
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TARLE 7.1 Rank Egquivalents among Government Organs
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Source: Kenneth Lieberthal and Michel Oksenberg, Poficy Making in Ching: Leade:
Processes (Princeton, N. J.: Princeton University Press, 1988), p. 143

depariments—a number of posis that extends well up into o
Since the “two-ranks-down” system in numerous cases pul the
two different nomenklatura lists (for example, of the Central C
of the province), it appears that both levels participated in the fi
that the upper level had the final say in case of disagreement.

In Avgust 1984, however, this system was modified in s

make it more effective and more flexible, without giving up par
first of the two key changes was a shift [rom a two-ranks-di
appointment 0 a one-rank-down nomenklanira systern. Th
reduced the number of positions listed on, for exampie, the C
tee's nomenklatura, dropping the total figure at the time 10 ¢
sand. This change enabled the central authorities to
nomenklatura powers in a more serious fashion. The huge n
tons on the previous nomenklacura lists had oo often resulte
consideration and de facto approvals of whornever the lowe:
nominated. At the same tme, the shift 1o a one-rank-down sy:
leaders in provincial and lower territorial units gained almos
trol over appointments and dismissals of officials within their
diction. Only the very highest offictals at each territorial leve
secretaries and the qovcrn(:r and vice q(wuno;s at the pro
example—would sull be appointed by itie nexi highest lev
extraordinary cases even these appointments were subject t
sultation with the unit affected.

The second change shifted many nomenklatura slots a
from the direct control of the Central Commirtee to the autl
core group within each ministry. As detailed helow, the pat
cally consists of the top party members who are officials in
abmost always includes at least the minister and several vic
with possibly one or two others, This group often will cat
decide the major issues confronting the ministry, All me:
core group are o the nomenklatura list of the Central Co:
core group, in turn, may control the nomenklatura list !
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1 in the ministry. These second-level appointments must then be
; the Central Comrmnitiee for the record.
1984 changes create the possibility that provinces and minstries
ingly become ingrown, since appointments to all but the top-devel
re controlled from within, Adequate data are facking 1o judge
s trend has in fact appeared in the statling of nyinistries where, in
omotions from “in house™ had been the rule for many years. Evi-
75, however, a general increase in the percentage of provineial
1ts below the wop level in which the appointee’s previous position
ame province.
ition, the 1989 student movement elicited such broad Support
arty anel goverrmment units that after putting down this movement
hc: top leaders took measures 1o strengthen their control over key
is.™ This included, in part, extending the list of appointments
s reported o the Central Committee and possibly exercising veto
these positions. Because the nomenklatura system is constantly
ed and the most recent list available is that for 1990, details of the
his book goes to press are not clear. But the fundamental
n institutionalized vehicle for party influence or absohite control
hip appoinuments in many types of nonparty bodies——remains
1 place as a key source of ongoing CCP power.
cadership over nomenklatura appointments may vary, The Poli-
g Committee decides on the COP secretary and governor of cach
some instances, leadership small groups play a critical role in
is within their bailiwicks. For example, all of the top banking posi-
st through 2002, were formally on the Central Commitice’s
a list but in fact were controlled by the Financial Work Comumis-
ntil the Novermber 2002 Sixteenth Party Congress was headed by
1 Politburo member, a member of the Central Secretariatl, and a

or staff organ in the nomenklatura effort at every territorial
olitical system is the organization department under the party
nmittee. At the national level, this is the Organization Depart-
Zentral Committee, As noted above, the organization depart-
miensive personnel files and lists of individuals whom they
« porential appointees as posts become vacant. The organiza-
snts make the key recommendations for appointments {or all
he nomenklawra of their parent party committee. The party
s the final power of approval, but the organization depart-
rs and recommendations typically narrowly constrain  the
parent committees,

nid-1990s the party has sought to Improve the ranks of the lead-
tnd increase transparency in the appointment process without
rol over the outcomes. This effort suffuses the regulations on
and emnployment of leadership cadres in the party and govern-
ton July 25, 20092, The regulations posit requirements in terms
level, training, and prior work experience for various types of

vt
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positions and endorse the idea that officials should move up the system one
step at a time. They encourage nomination of more candidates than slots avail-
able and provide for extensive consubtations and even balloting among thoese
m the unit for whicl leaders are heing chosen. But exceptions are allowed for
virtually every rule: for example, Article 17 stiputates, “Democratic nomina-
tions should be considered one of the important bases for deaiding whom to
select for closer examinaton, but simply relving on ballows to select people
should be prevented.”

The 2002 regulations apply 10 the selection of leaders and subordinae
units of the CCP Center, the NPC, the State Council, the Chinese People’s
Potitical Consultative Conference, and the Discipline Inspection Commission,
and the leadership of the Supreme People’s Court and the Supreme Procuracy
and their internal organs, as well as the local counterparts of the above organs
above the county level. They are also supposed 1o serve as the reference for
selection of leaders of trade unions, the women’s federation, youth league,
and other public social organizations, for the selection of nonparty leading
cadres, and for the selection of nonleading officials above the division (chu)
level.

The 2002 regulations cover virtually the entire leadership stratum. They
stipulate that the first guiding principle is, “ITThe party controls [the selection
ol ] cadres.” The concrete provisions place all final decisions finaly n the
hands of the pertinent party committees, with much of the stall work done by
the pertinent party organization system organs. This public document feaves
no doubt about the party’s continuing controt of appointments to all signifi-
cant leadership posts.

Every state enterprise, school, and other public body also has a personnel
department within it. For a unit of any size or significance, moreover, the
same unit also has 4 party committee, under which is an organization section.
Typically, all members of the nonparty personnel department are party mem-
bers, most of whorm are also part of the organization section. Througl this
device, the party controls a huge number of positions that extend well bevond
the nomenklatura for leadership positions just discussed.

In sum, the Communist party controls eareer mobility for all elites our-
side the private sector in China, and it exercises this control tightly. With the
reforms since the late 1970s, the party has made efforts 10 pull back from
detailed involvement 1 many activides, but ar afl times it has reained totai
control over the appoinunent and dismissal of the elites.® As of the late 1980s,
it appears that the party’s nomenklara lists included more than 8 million
posts. (No concrete number has been published, and this figure is Professor
Burns's well-grounded extrapolation.) Even outside this “top 8 million,” more-
over, the party intervenes massively in decisions on appointments and career
fevant
sted,

opportunities. [ is virtally impossiblie, therefore, to alienate the re
party offictals and sill enjoyv career success other than in a foreign-
Jointventure enterprise or a private firm. In this sense, the decentralization of
personnel decisions under the reformns has increased the chances of local
despotism over those who do not find exit into the nonpublic sector.

Bevond using appoinmment and dismissal power to assure control over
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leaders of state organs, the party has also exerted its leverage via “interfocking
directorates,” that is, having key party officials themselves directly take charge
of state hodies. In the 19505 this practice reflected in part the scarcity of
skitled individuals whom the iop party leaders felt they could fully trust. It was
often the case, therefore, that one individual acted as both the top party sec-
retary and as the head of government in a territory. In 1951, for exampie,
Huang Jing was both party secretary and mayor of Tianjin City; Peng Zhen
Leld both positions in Beijing; Chen Yi did the same in Shanghai; Lin Ruoyu
was party secretary and governor of Shandong Provinee; and Tan Zhenlin held
both positions in Jiangsu Province, as did Ye Jianying in Guangdong. In addi-
tion, the same person ofien held an important post in the local military orga-
nization-—typically, as political commissar of the provincial military district.

The reforms of the 1980s sought, among other things, 10 reduce the
instances of this multiple hat-wearing. Since the early 1990s there have been
virtuadly no instances in which the top party secretary of a province or city
simultaneously serves as governor or mayor. Yet interfocking directorates con-
tinue o be important, because the Lop officials in the govermment in each ter-
ritorial jurisdiction typically alse hold positions on the party commitiee that
governs that jurisdiction. For example, the CCP Polithuro includes the gov-
erniment premier (Wen fiabao}, the head of the legislature {Wu Bangguo), the
president (Hu Jintao), the head of the Chinese People’s Political Consultative
Conference (Jia Qinglin), all three vice premiers (Wu Yi, Zeng Peiyan, Huang
Ju), and the top figures in the military (Guo Boxiong, Cao Gangchuan).

The party’s nomenklatura system gives the OCP the powerful political
weapon of being able to determine who will join—and who will remain in—
the elite at all levels of the system. Interlocking directorates further consoli-
date party conirel By placing many’ individuals who hold key government
positions onto the party commiittee in charge of that territory as a whole. But
even these devices understate considerably the real power of the party over the
state apparatus, The core organization of this power is hidden from view
beeanse it is seulpted around a series of secret bodies—the leadership small
groups and the party core groups—that do not appear on organization charts.

PARTY CORE GROUPS AND PARTY LIFE

The party has formally constituted “party core groups” in the various govern-
ment ministries. This form of organization evidently is not used in govern-
ment bodies below the level of a ministry. I those lower-level government
units, the party members are formed into party commitiees with branches and
other subordinate divisions, depending on the number of party members in
the unit. The ministerizllevel government bodies, however, have both a party
core group and a party committec, The former is by far the more powerful
body, 0

arty core groups date back to the early dayvs of the PRC. The inttial idea
wits 1o have a separate forum for the top party members to wilize, given thatin
these days the CCP had visions of bringing a moderate number of Nonparty
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individuals into posttions of some authority. After the political campaigns of
the 1950s, this original rationale no lomger held, as virtually no individuals
other than CCP members retained high positions in the ministries. The prac-
tice, nevertheless, continued,

"The party core group includes the top few party members in each gow
ernment ministry and commission. These individuals caucus as party mem-
bers to decide issucs confronting the ministiry and 10 review appropriate
directions {rom above. They then don their govermment hats as ministers and
vice ministers 1o issue directives and carry them out. The actual membership
of party core groups is secret.”

In the late 1980s, the reformers sought to phase out pary core groups,
arguing both that they no longer served a distinciive purpose and that non-
party individuals of talent should be allowed to hold & few o positions, This
idea actually was adopted as policy in 1987, but its implementation remained
incomplete and was aborted in the wake of the Tiananmen Square repression
in June 1989,

In addition to the party core groups, each government body organizes its
CCP members into a party commitiee or into smaller bodies, depending on
the number of party members, Where there is no party core group, the party
commitiee performs all the functions that the core group would undertake
(including making key pessonnel and policy decisions). In addition, the party
committee runs “party life.” This is a series of activities intended to familiarize
CCP members with the policies of the party and to maintain a sense of disci-
pline and esprit de corps among party members. Party life typically includes
regular meetings of the membership, at which documents are read and issucs
discussed. Through these channetls, party members are supposed o learn
about new policies or problems before their nonparty colleagues do ™

Party lile was very important in the vears before 1966, but it declined in
vigor during and immediately after the Cultural Revolution and has suffered
further erosion under the reforms. Stil, party membership includes the obli-
gation to participate in these activities, and it also entails willingness to hend
to party discipline on issues on which the CCP leadership demands compli-
ance. Party life thus forms another brick—albeit a chipped and flaking one-—
in the edifice of Chinese Communist party controls over the government and
other bodies,

The Party’s Roles and Challenges

The CCP no longer enjoys the sense of discipiine and commitment among its
members that typified its carlier days. Today many Chinese regard party mem-
hership primarily as a ticket to carcer advancement and a higher living stan-
dard. Large doses of ideological educaton and tough political demands no
longer confront aspiring members. Changes formally adopied at the Six-
ieenth Party Congress in 2002, which altow capitalists to join the CCP, place
an official stamp on the party as the organization of the elite that has emerged
from the reforms,
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The party’s continuing relevance stems from its ongoing monopoly on
the exercise of political power. As explained above, party hodies make the
decisions on the major substantive issues that confront not only the govern-
ment but all public institstions. farty decisions also determine who will join
the elite and what positions they will hold in public bodies. Such decisions are
typically made on the basis of extensive consultation with nonparty bodies,
but the power of final determination stiil resides in the CCP. The legislative
and legal systems increasingly influence oulcomes, but nothing effectively
stops the party from acting when the relevant CCP leaders decide o ke a
decisive stance on an issue. Most importantly, the party atso decides China's
foreign and security policies.

The leadership relations that govern ties hetween higher and lower level
party commitiees provide for nationwide discipline in policy implementation.
Virious factors—selfinterest, corruption, manipulation of information, and
so forth—erode this discipline, but on balance, because of the CCP China
retains i remarkably strong executive capability for a developing couniry ofis
size and diversity. By integrating all political activity into one overarching
organization, moreover, the CCP constrains what otherwise might hecome
paralyzing fssiparous tendencies amon g various provinces and interests.

Bart the CCP’s monopoly of political power also means that problems in
the CCP become problems for China’s overall political system. These prob-
lems are very substaniial and include the following:

LI Corruption and lack of commitment to real public service within the
party are by no means universal but are widespread. Given the party’s ability 1o
override legal and regulatory constraints, these problems can have very severe
consequences both for the quality of governance and for popular sentiment,

H Changes to China’s society and cconomy are occurring faster than are
comparable adjustments in party organization and function. As noted in
Chapter 6, for exam ple, urban governance is shifting from delivery of services
via the danwer o utilization of community-based organizations. The party is
also shifting to construct basiclevel party organs on a community basis, but
this effort may be fagging behind the changes in the government.

3 The private sector, which is the most rapidly growing and dynamic sec-

! .
efforts to recruit private entreprenenrs to the party will address this problem
to 2 imited (lt‘gree, but workers in private=sector firms are unlikely to feel that
the CCP is becoming more responsive simply because the owners are joining
it. The same concerns about TESPONSIVEness are even truer for unemploved
workers, migrant peasants, and others who fall largely outside the ken of the

e Chinese econonmy, has i‘elaiiv(—:ly little participation in the GOP. New

CUITENt party structure.

O Many in China’s increasingly well-informed and sophisticated popula-
tion question why a country of this wealth and complexity should be governed
by a corrupt political party that depends largely on its ability 10 deliver rapid
ceonoric growth to stay in power. This is especially true among those who
feel that economic growth since the late 1990s has not provided them with
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concrete henefits. The CCP has proven adept at steering China’s growth effort
but has not developed the capacity to amalgamate, articulate, and adjudicate
the various interests in Chinese society in a way that inspires confidence
among broad segments of the population.

In sum, China is changing in wavs that disadvantage the CCP. The most
dynamic sectors of society are those in which the CCP is relatively poorly rep-
resented. An increasingly wellinformed population secks political vehicles
that are responsive to their critical needs. China is evolving away from irs rev-
olutionary century, and the CCP must cope with an increasingly selfaware,
mohile, modern, and differentiated population.

‘The party is actively wrestling with how hest 1o improve the quality of i
ties with the population. Many of the issues nnder consideration involve
increasing “democracy” within the CCP irself by, for example, actually allow-
ing each party congress to elect the leadership of the party at its own territo-
rial level, rather than having the congress simply ratify nomenklatura
appointments decided by the next highest tevel. The issues the party confronts
as it secks to adjust its posture are complex and wide ranging. In the words of
a knowledgeable insider in the sununer of 2009:

The issue of reflecting the interests of various seclors of society in the CCP is recog-
nized by everyone {in the CCP| as a key issue, Clearly, people now feel that they do not
influence the CCP at the loeal levels, The higher levels of the Party feel that changes
are necessary, but there is a lot of disagreement at higher levels over what to do on this.
Some advocate expanding elections upward to (he Xiang and Zhen {that is, township|
level for both the CCP and the government. Some say we should promote this first oul-
side the CCP and should push elections up to as high as the county level, then have
progress in the CCP follow (hese developments in the government. Others say that the
CCP itself must lead in the process of democratization—that this should start with the
village committee and then move up. But there is still no agreement on how to pursue
this. . . . [Some feel that] at each level progress should be made simultaneously both
inside and outside the CCP at all levels, including the Party center, We should pursuc
this step by step. For example we can have the county CCP secretary really eleeted by
the county CCP congress, but we need to get there in steps. An early step would be to
announce the candidates who are being appointed for a period of public comment
before the appointments actually take effect. Another step is to have more candidates
than offices, And so forth. We have a concern that if you allow democracy outside of
the CCP before you allow it inside of the Party, then you run an increased risk of hav-
ing the CCP suffer the fate of the CPSU fthe Communist Party of the Soviet Union].

These wssues of party reform are being considered against the back-
ground of very pressing economic, social, environmental, security, and other
concerns with which the CCP must grapple over the coming vears. The ful-
towing chapters explore the detils of these key issues within the context of
the political system that has evolved from nearly a quarter century of post-Mao
reforms.



