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The Governance of Climate Change in China

David Held, Eva-Maria Nag and Charles Roger

Abstract

This paper aims to map China’s evolving interesistjtutions and activities related to the
governance of climate change. In doing so, it makspecial effort to consider not only
China’s position in the UNFCCC but its domestic gmance initiatives and the evolving
participation of a variety of Chinese firms, NGQwlasubnational governmental units in
transnational climate governance as well. Cumustjvthe mapping produces a more
nuanced account of China’s role in the governaradirmate change than its international
reputation as a climate ‘laggard’ suggests. Inipalgr, it reveals a notable disjuncture
between China’s considerable ‘voluntary’ effortsgmvern its rapidly growing emissions
and energy use and its reluctance to commit tdliebgemding emissions commitments.

Introduction

China is one of the key countries in consideratiohglimate change. Producing over 6,000
megatonnes of carbon dioxide (CO2) on a yearlyshasiis the world’s largest emitter of
greenhouse gases (GHGSs) in absolute terms, acogunti nearly 22 percent of all emissions and
just under half of all the emissions of the non-@xril states. Its emissions have now also
surpassed the global per capita average, havingnghy nearly 200 percent between 1990 and
2007 (See Figure 1). Assuming its economy contirtoespand at or near its historical rate, and
with it China’s burgeoning appetite for mainly foskiel-based sources of energy, China’s
business-as-usual emissions are expected to ieci®adbetween 57 and 75 percent by 2025,
depending on which projection is used@ihe policies China adopts to govern climate charite
domestic capacity for effective governance of itsissions and energy use, and any future
international emissions reduction commitments thatakes, are therefore of critical importance

far beyond its own borders.



Figure 1. National GO2 Emissions and Projections, Percentage Growth, 1990-2025.
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Indeed, as multilateral negotiations have turnedatds the design of a global climate regime to
govern efforts beyond 2012, China has received igipwattention. As a developing country - the
world’s largest - with a population of over 1.3 lioih, China has steadfastly resisted any
suggestion in the UNFCCC negotiations that it sticadlopt binding commitments to reduce
emissions. Motivated by a mix of political, econerand equity-based concerns, its policymakers
have consistently argued that it is currently indakzed countries who must take the lead on
climate change, accepting the main burden of mitiga And, among developed countries, and
especially in the mainstream media, China has dfesn labeled a climate ‘laggard’ or ‘hard-

liner as a result. Following Copenhagen, for exeenMark Lynas, negotiator for the Maldives,

contended that China had ‘wrecked’ efforts to reachlobal deal’, while Ed Miliband, former



UK Secretary of State for Energy and Climate Charageused China and other developing
countries of ‘holding the world ransof’.

But as China’s impact upon global emissions hasvgresso too have its concerns about the
environment, energy security, and its vulnerabitityclimate change. As these concerns have
achieved greater prominence within China, Chinedeymakers have undertaken considerable
domestic efforts to govern climate change. Recoggithe need to improve governance in key
sectors related to climate change, especiallyniésgy sector, Chinese policymakers have engaged
in a substantial, if incomplete, institutional refo effort. The growing capacity of its domestic
governance institutions that has resulted has emdaits ability to enact a number of ambitious
policies and programmes for increasing energy ieficy and conservation, encouraging the use
of renewable energy and reducing emissions. Chasaalso adjusted its position on a number of
key issues in the UNFCCC negotiations - on fleXipimechanisms, finance and technology
transfer, and even the nature of its commitmenigthErmore, in response to repeated setbacks in
the UNFCCC negotiations a growing number of sulonali governmental units, such as
municipal governments, and private actors, suclirass and non-governmental organizations
(NGOs), have participated in and initiated numerorguntary transnational governance

arrangements, attempting to take action on climagage in the absence of a multilateral treaty

To provide an account of these changes, this pajpes to map China’s evolving interests,
institutions and activities related to the govew®of climate change. Part | provides a survey of
the major Chinese interests and normative concesfaged to climate change. While China’s
overarching political, economic and foreign polmyncerns have been relatively stable over the
course of the negotiations, these have been coabigereshaped and attenuated by growing

worries related to the environment, energy secu@tyina’s vulnerability to climate change and



its international image. The shifts in Chinese @ghaking, policies and approach to global
governance that have resulted are then documeamtearrt Il. These include the changes in climate
and energy policymaking that have modestly incréaSkina’s capacity for governing climate

change and its energy use; domestic efforts toamgenergy efficiency, restrain energy demand,
increase renewable energy production and reducssems; as well as its evolving participation
in the UNFCCC and forms of transnational governamat 11l then provides a summary and

concludes by looking forward, suggesting potergis@nues for further engagement.

Part I. China’s Concerns



The governance of climate change in China has pearerfully shaped by a number of critical
considerations. Chinese policymakers and busineases first, motivated by political and
economic issues. Concerned about maintaining fresition in Chinese society, China’s leaders
are determined to improve the standard of livinghaf average Chinese citizen. Second, they are
concerned about China’s energy security, includim@ccess to adequate, affordable and reliable
supplies of energy and the efficiency of the Cheénesconomy more generally. Third,
policymakers, businesses and the mass public areeasingly concerned about China’s
vulnerability to the negative effects of climateaolye, especially insofar as these may adversely
affect its economy and society. Finally, they aretivated by international factors, especially
concerns about sovereignty, equity and China’srmatéonal image among both developed and
developing countries. Each of these considerapafisChina’s policies in different directions, but
together have resulted in some significant chamg@®licymaking, policies and governance in a

number of areas over time.

1.1 Political, Economic and Environmental Concerns

Above all, Chinese policymakers are motivated bijtipal and economic considerations. At each
level of government, from the municipal and prefeat to the provincial and national,
maintaining social stability and the position o l6hinese Communist Party (CCP) at the apex of

Chinese society are the overarching priorities iggigholicymaking in China.

Politically, China is governed by a single partyosé legitimacy and authority rests on the
consent of several key constituencies, the bureaies, the military and the mass public. Having
abandoned many traditional elements of communisblayy by embracing market forces, the

CCP derives its legitimacy primarily by successfidbddressing China’s key political, economic



and social challenges. Mainly, this has been aekidw maintaining domestic security and an
economic growth rate above 7-8 percent per yeapraming living standards and reducing
poverty. Since 1980, China’s economic output (Gi@emestic Product, or GDP) has grown by
nearly 1100 percent in Purchasing Power Parity JR&Ps, recently overtaking Japan’s position
as the second largest economy in the world; dudaw population growth, its GDP (PPP) per
capita has also increased by roughly 800 percet;tlle number living in extreme poverty has
been reduced by as much as 500 million (See Figur8arring any major disruption of these
trends, these improvements are expected to contande China has the potential to become the

main engine of the world economy in the decadeadihe

Figure 2. Chinese Population and Income (percent
growth) and Poverty Headcount (millions), 1980-2006.
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However, while the tremendous growth of China’srexay has brought great material benefits, it
has come at considerable cost to the environmeeimadd for water, energy and land has
skyrocketed; forests have been depleted, resuhimigsertification and flooding; water pollution

has increased dramatically; and, of course, ailityuas diminished as emissions from dirty
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fossil fuels have risen, increasing particulateshim local atmosphere. As the economic costs —
estimated by the World Bank to be between 8 anget2ent of annual GDP — of environmental
degradation and resource depletion have become apparent, and as their affects on public
health have resulted in growing unease, China’ddieahave become more concerned about
environmental threatsAs a result, although they remain subordinatectmemic development,
protection of the environment and the sustainabke af resources have slowly moved onto the

government’s list of priorities.

1.2 Energy Concerns

China’s rapid growth since 1980 has been highlyeddpnt on energy. As its economy has
expanded, energy use has increased by over 208pentd by nearly 150 percent per capita, with
over half of this growth occurring in the yearscg&ir?001 (see Figure 3). China is now the world’s
second largest producer and consumer of energyindebnly the United States, with
manufactures — China’s primary export and a mapongonent of its GDP — accounting for nearly
60 percent of total energy consumption (see FigreThis tight connection between growing
energy use and economic development means thagyepeticy is a central concern of the

government.
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Figure 3. China, 1990-2006, Percent Growth Since 1990
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Figure 4. Sectoral Energy Consumption
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With nearly 177 billion tonnes of proven coal ressr within its borders - approximately 14
percent of the world total - China’s energy mixhisavily skewed towards the use of coal, the
most emissions-intensive futindeed, it currently relies upon coal for as mash68 percent of
its energy needs (see Figure 5), making China lb@eriost CO2 intensive energy consumers in
the world. As energy use has increased, annual aaa@umption has more than doubled, from
roughly 1.1 billion tonnes in 1990 to 2.7 billioonines in 2008, 43 percent of the world total (see
Figure 6). Oil, used primarily in industrial ap@ions and as fuel for China’s stock of 180
million vehicles, is the next largest componentG#fina’s energy mix, representing around 19
percent of all energy consumeéfinally, natural gas accounts for only 3.77 petagrall energy

consumed, though its share is expanding, whileth#r sources currently meet about 9 percent.

Figure 5. Composition of Energy Production 1978-2008 Figure 6. Consumption of Petroleum and Coal,
1990-2007, Units: 10,000 Tonnes
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Figure 7. Oil Imports, Exports and Output
Units: 10,000 Tonnes
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China’s large domestic reserves of coal have alibwe¢o meet most of its burgeoning energy
needs using domestic sources. However, since XG8iBa has become increasingly dependent
upon foreign sources of oil, and now imports roydialf of all the oil it uses (see Figure 7). This
state of affairs has resulted in rising concernsragat Chinese policymakers about the country’s
ability to acquire adequate, affordable and reéiablipplieS. China’s leaders are particularly
concerned about securing the oil requirements meéalaneet the CCP’s core objectives and
adverse affects on China’'s economy as a resulthef wolatility of international prices.
Dependence upon the Straight of Malacca for aro8@dpercent of China’s oil imports and
reliance upon the United States Navy for ensuring safety of the major sea lanes of
communication has also resulted in significanttegie discomfort. But the domestic determinants
of China’s energy security have been a growing ywas well. Most of China’s coal supplies are
located far from the coastal areas where energy addmfrom the rapidly expanding
manufacturing industry has been rising the fastestking these areas highly vulnerable to

China’s weak energy infrastructure and more religmon foreign sources of coal and ik
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number of severe energy shortages, bottleneckslaattouts (in 2002-2003, 2003-2004, 2005

and 2008) have resulted from massive geographialamioes in supply and demand.

Chinese anxiety about energy security has pullatk golicy in opposing directions. On the one
hand, in order to expand energy supplies to meetadd, efforts have been made to help its
national oil companies to secure trade and invastropportunities abroad and to acquire equity
in foreign oil exploration and producti§rExpanding electrical generation capacity by briggi
more and more coal-fired power plants online, afi a® more renewable energy capacity, is
another dimension of this drive. On the other handorder to moderate demand, significant
emphasis has been placed on energy conservatiorefingncy. As a result of its prodigal
economic growth, its heavy reliance on low quabtyal and fossil fuels, and its inadequate
management of energy resources and infrastrudimma’s intensity of energy use is extremely
high. Per unit of GDP it consumes roughly four t@s much energy as the United States; seven
times as much as Japan, France, Germany, the Ufingdom and Italy; and 1.5 times as much
as India’ And given that there is such significant scopeifigsrovement, China has undertaken an
ambitious effort to improve energy efficiency anohservation that will be discussed in more

detail in Sections 2.1 and 2.2.

1.3 Vulnerability Concerns

Until the late 1980s, China had almost no histdryesearch on climate change and therefore no
domestic capacity for assessing the potential danigenay pose. According to one prominent

academic, when policymakers first asked scientibisut the potential effects of rising average

temperatures and sea-level on China, they respamygledying that there was no existing data or

analysis with which to provide an answ&However, soon after the adoption of UN Resolution
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43/53 in 1988, China started coordinating a seri@search undertaking, establishing an inter-
agency group of officials from the State Sciencel drechnology Commission (SSTC), the
National Environmental Protection Agency (NEPA)g tBtate Meteorological Administration

(SMA) and the Ministry of Foreign Affairs (MOFA) tprepare for the UN-sponsored scientific

discussions on climate change under the Intergovental Panel on Climate Change (IPCC).

As scientific research on climate change in Chias dleveloped in the years since, providing ever
more reliable estimates of its probable effectsnupaange of issue areas, from agriculture and
health to forestry and the economy, policymakergehldecome progressively more concerned
about China’s vulnerability. The first comprehemsand authoritative review of climate change in
China, theNational Assessment Report on Climate Chapgélished in 2006 by the Ministry of
Science and Technology (MOST, formerly the Staterfse and Technology Commission, or
SSTC), the China Meteorological Administration (CM#formerly the State Meteorological
Agency, or SMA) and the Chinese Academy of Scier(€S), forecast a range of negative
trends, and received considerable attention frolicymakers®* This was then followed, in 2008,
by the State Council’'s White Paper @hina’s Policies and Actions for Addressing Climate
Change which also adumbrated a number of negative effertd stated that China is ‘one of the

countries most vulnerable to the adverse effectdimfate change*?

The sheer complexity of China’s climate and ecaalgsystems - in a territory comprising 9.6
million square kilometers, 18,000 kilometers of sttiae, and stretching over both temperate and
tropical/subtropical zones - means that the danigéaces as a result of climate change are many
and varied. According to the State Council, Chiregsiculture and livestock, forests and natural

ecological systems, water resources, and coastakzwave all already been adversely affected, or
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are expected to be in the near future, with diresequence for the economy and soctétpdeed,

the Council anticipates that climate change widuse huge losses to the national economy’,
increase ‘chances of disease occurrence and spmyadingering human health’, raise
‘possibilities of geological and meteorologicalaiters and consequent threats to the security of
major projects,” and augment ‘threats to the sabétiife and property, and to the normal order
and stability of social life** These concerns are amplified by the fact the ritgjof China’s
GDP is located in areas along the coast that amsidered to be especially vulnerable to the

negative effects of climate chane.

However, elevated climate change awareness in Gkimot confined to policymakers alone.
Many businesses and the mass (particularly urball)q) too, have become more alert as a result
of significant awareness-raising campaigns by the€se government and media; by local and
international NGOs, such as the Climate Group,Wweld Resources Institute, Greenpeace and
the World Wide Fund; and by public intellectuals¢is as Hu Angang, a prominent economist at
Tsinghua University who has been a vocal advocktée ‘green revolution'® According to a
survey conducted by the World Bank in 2009, 71 @aerof Chinese respondents believe that
climate change has already seriously harmed peopl#hina; 78 percent agree strongly or agree
somewhat with the claim that the climate changeulshbe a priority even if it causes slower
economic growth and job loss; and 65 percent beliewill be necessary to increase the costs of
energy in order to encourage firms and individualsonserve mor¥. In general, there has also
been much less skepticism about the science ofatdinthange among the mass public,

policymakers and academics than has been thercése West?

1.4 International/Foreign Policy Concerns
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Many of the international concerns that inform Gtén foreign policy are the result of
longstanding political or historically-rooted facdoas well as normative values that influence
China’s behaviour across a range of issue areas. tiitee international concerns that are
discussed here - sovereignty, equity and imageve Baaped China’s policies on trade, finance,
nuclear non-proliferation and international indtdns more broadly, in addition to climate
change?? As with other motivating factors, its interestiated to the international political sphere

often pull policy in opposite directions.

First of all, Chinese negotiators have expressecerauring concern for the preservation of
sovereignty’® Defined in terms of territorial integrity, foreigand domestic policymaking
autonomy, and especially the maintenance of the’€@&gemony and privileged position in
Chinese society, sovereignty is a value deeplyedat China’s modern histofy.Observing the
destabilising effects of imperialism and repeatectifyn interventions in China’s domestic and
external affairs, which ultimately contributed toetdownfall of the Qing dynasty, the CCP is
wary of any external influences on its policymakitigat might be interpreted as a lack of
authority. China’s historical experience with sdl@d ‘unequal treaties’ - widely understood to be
hallmarks of the Qing dynasty’'s weakness - hasltegsufor example, in substantial distrust of
multilateral treaties more generally. In the yeaiter the Second World War, this suspicion was
then reaffirmed as a result of China’s exclusimnfrmany multilateral regimes, particularly the
United Nations, where its seat and membership @& Skcurity Council was occupied by the
Republic of China (Taiwan) until 1971. Since the,course, this suspicion has tempered as
China has become enmeshed in a growing number bilateral regimes and signed numerous

international agreementé However, sovereignty remains an special foreigitpwalue that has
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been repeatedly emphasized by China in interndtimegotiations on a range of issues. Above all,

China does not want to be seen to be to be givirig bullying by the dominant global powers.

China also voices concerns about equity in thenatenal sphere, consistently arguing in favour
of differentiated responsibilities among developed developing countries in recognition of their
substantially different contributions to climateadge and verying capabilities for reducing
emissions. From a historical perspective, its nagmis have regularly argued that China has been
a small contributor (the 89th largest) when oneegalnto account its large populatithAnd
though its yearly absolute emissions are the laigate world, China remains a minor emitter in
per capita terms, ranking only 67th worldwfdeDeveloped countries, by contrast, emit large
amounts of CO2 relative to the size of their popaoles. While the average person in China
produces only 4.7 metric tonnes of CO2 each yeaavarage European produces 8.7 and a North
American 19> Moreover, Chinese officials claim that over 30gaeit of China’s emissions arise
from the production of goods exported to develomtdtes and that many of the most
environmentally harmful industrial processes hagerb‘outsourced’ to Chirfd.0On the basis of
equity, therefore, it is not clear why China shoblkl obliged to reduce its emissions. As now-
developed countries were able to produce emisslaniag their period of industrialisation, China
should have an equal right to produce emissiompsirauit of its development. Its unequal capacity
for reducing emissions reinforces this conclusiGhina’s current emissions are, it is argued,
‘survival’ emissions - necessary for economic depeient and the reduction of poverty - while
those of developed countries are ‘luxury’ emissiens result of long showers and Sport Utility
Vehicles?” China also has a comparatively diminished domestjzability for developing and
adopting technologies for mitigating its impacttbe climate. It is therefore not only immoral for

its to accept stringent obligations, but unreaiss well.
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Finally, China has been concerned about its imageng foreign publics and policymakers. On
the one hand, China wants to allay the worriehefrhany westerners who believe that China is a
threat to a stable international order and thectffe governance of transnational issues.
Confronted with massive domestic problems, Chinigaders want to avoid any foreign
entanglements that may handicap their ability tatiooiously improve living standards and hopes
to be seen as a cooperative partner and respongiblelder of multilateralism. To reassure
foreign publics that China intends to maintain ‘geaceful rise’ policy it has embedded itself
within an ever-widening array of international ingions. China’'s compliance with the
environmental agreements that it has signed hasraiénbeen viewed to be quite good, signaling
that it takes these commitments very seriouslyti@mther hand, China remains wary of agreeing
to any binding commitments that it does not beligvean meet, risking potentially damaging
economic or diplomatic retaliation from other caigg in respons& It also wants to be seen as a
leader of the G77 and of the developing world ngererally to boost its prestige and bolster its
stance in the UNFCCC negotiations. To this endag bsed its power to mobilize a common
position amongst developing countries through tiR&/Ghina, positioning itself as a supporter of
the developing world’s cause, even in certain cagem this puts it in the awkward position of

supporting policies that are not directly in itsroimterests?

Part Il. Policymaking, Policies and Global Governamre

Shifting concerns related to climate change andggnia the Chinese government, the CCP, and

among non-state or civil society actors have reduilt a number of remarkable changes in China.
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Domestically, China’s climate and energy policynmgkistructures have evolved from relatively
powerless entities into more substantial bureaiecraachines influencing decision-making at
many levels of government. The major institutioreforms that have taken place, discussed in
Section 2.1, can be understood as attempts toaseréhe governance capacity necessary for
implementing effective policies in these areas l&s wnderlying issues have attained greater
domestic and international prominence. These strestcontinue to face considerable challenges
to their authority and governance capacity. Howgetrex greater authority and capacity that they
have achieved has permitted them to set and enemtge of ambitious policies for reducing
emissions, increasing energy efficiency and coradEmnw and encouraging the use of renewable

energy sources. These are outlined in Section 2.2

Internationally, the picture is more nuanced, ashewn in Section 2.3. By comparison to the
more significant shifts in China’s domestic pol&i@nd policymaking structures, its position in the
UNFCCC has been relatively less proactive. Chirg tiaus far, continued to resist any suggestion
that it should accept binding emissions targetswéi@r, at the intergovernmental level, there
have nonetheless been some notable shifts. Incplanti China has adjusted its position on
flexibility mechanisms, leading to its embrace bé tClean Development Mechanism, and on
finance and technology transfer. Furthermore, béyire international negotiations, a growing

number of subnational and non-state actors in Clhia@e engaged in innovative forms of

transnational governance, attempting to take aaioclimate change in the absence of a ‘global

deal'.

2.1 The Evolution of Climate and Energy Policymakig
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Coordination of Chinese climate policy began in A9@th the creation of the National Climate
Change Coordinating Leading Small Group (NCCCLS@)ich was originally stationed in and

chaired by the SMA. The SMA was a key player in to@rdination of China’s early climate

change research, its participation in the IPCC athér international scientific programmes, and
had been responsible for the implementation of &eiUNFCCC commitments after it was
ratified in 1992. However, as an agency, it waso& franking government body, and was
increasingly sidelined by the more powerful Natiobeevelopment and Reform Commission
(NDRC) and Ministry of Foreign Affairs (MOFA) in éhactual climate policymaking process
until the NCCCLSG was at last moved to the NDRCL298, signaling a significant change in
policy®® The NDRC, by contrast, is universally consideredl he the most powerful

comprehensive commission (the highest ranking adtnative unit in China) under the State
Council, with overall responsibility for studyingleveloping and setting policies related to
economic and social development, including the fear Plans, and the coordination and
regulation of energy prices and other areas relaidtle promotion of sustainable development.
Therefore, officially shifting responsibility forlimate change to the NDRC meant that climate
change was no longer being treated as a purelyntgmequestion, but as a highly sensitive

political and economic issue.

After China’s approval of the Kyoto Protocol in Z)@he NCCCLSG became known the National
Coordination Committee on Climate Change (NCCCGQGtahllished under the auspices of the
State Council in 2003, it continued to be statiomednd chaired by the NDRC. However, as a
coordination group chaired by a vice-premier, tetiss and independent policymaking authority
remained limited. With the increasing saliencelhs tlimate change issue both domestically and

internationally, as the design of a post-2012 regibecame the focus of the UNFCCC
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negotiations at COP-13 in Bali, Indonesia, the goaece of climate change in China received a
significant boost as the NCCCC was replaced byNhgonal Leading Committee on Climate
Change (NLCCC). Headed by Premier Wen Jiabao, dleeaf the NLCCC, which coordinates
twenty-seven different government agencies, is nikehthat of its predecessors: to make major
decisions and to coordinate national actions omatk change. Yet it has considerably

strengthened capacity and decision-making poweipaoea to previous incarnations.

The greater strength and authority of the NLCC@igely due to the fact that its establishment
was paralleled by the creation of similar leadimrgups and task-forces designed to plan and
coordinate action on climate change in local goremts®! Between June 2007 and March 2008,
eight provinces, province-level municipalities aadtonomous regions established Leading
Groups on Climate Change, Energy Saving and PotlufReduction based on the central
government’s model, including Fujian, Gansu, HajnHnbei, Ningxia, Qinghai, Sichuan and
Zhejiang, as well as similar groups at the prefettand county levels. Eighteen other provinces
established Energy Saving and Pollution Reductimupgs that did not have ‘climate change’ in
their titles, but nevertheless included clear méegl@ao generate strategies and policies and to
organize action on climate change. Overall, sucus are often the most influential governance
units in China, and are ultimately responsible fomplementing the central government’s
decisions. Many of these, including Xinjiang, HybEujian, Beijing, Liaoning, Shandong and
Jianxi, have developed their own mitigation andpdai#on plans, while others have launched their

own climate change research programrfes.

Thus, within a short time the entire structure lifmate change governance in China changed.

With the exception of several local governmentined in the Clean Development Mechanism,
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none had previously been interested in or even ewarclimate change issues. But, after the
creation of the NLCCC signaled the importance ohate issues to the central government, and
as pressure was placed on local governments, isigmnifinstitutional developments followed that
increased the central government’s capacity folementing measures that can reduce emissions

across China.

A parallel, if less robust, trend can be seen engtiuctures governing energy policy. For a period
of nearly 10 years following the failure of the Néitry of Energy in 1993 there had been no
overarching governance structure in the energyoseCoordination of planning and investment
among the major ministries, such as the MinistryPetroleum Industry, the Ministry of Coal
Industry, the Ministry of Nuclear Industry, and tMnistry of Water Resources and Electric
Power, along with the major national energy comgsnivas all but absent. However, as a result
of a series of severe energy shortages and blackioatt began in 2002, coupled with the growing
concerns about China’s oil and coal supply mentidneSection 1.2, the Chinese government was
shocked into an effort to improve governance capaci

As with previous efforts, however, centralizatioh authority faced heavy resistance from the
entrenched interests within the energy industrye THnergy Bureau which was ultimately
established in 2003 under the NDRC and given adonoandate to manage the energy sector, was
a compromise solution between the proponents oérdralized energy authority; the NDRC,
which wished to preserve its influence by prevamtthe emergence of an institution with a
competing mandate; and the national energy compawieo wished to prevent the creation of a
body that had real authority over their actiGhas a result, the Bureau suffered from a lack of
manpower, financial resources, autonomy and aughowhich compromised its ability to

coordinate energy polic.Crucially, since its administrative rank was lowean the ministry or
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vice-ministry-level agencies and the national oimpanies that it was supposed to coordinate, it

was unable to reconcile the multiple conflicts agnéme most important stakeholders.

China’s energy crisis of 2003-2004 again highlightiee need for institutional reform to both the
NDRC and the top leadership. Again, trying to calize energy policymaking, a National Energy
Leading Group (NELG), headed by Premier Wen Jiabes, created in 2005, along with a State
Energy Office (SEO). The NELG, which would compriseny of the same officials as the
NCCCC, acted as a high-level discussion and coatigim body under the auspices of the State
Council, while the SEO was subordinate to it, exeduts decisions and managed its daily affairs.
However, while the creation of the NELG and SEOnowed governance of the energy section at
the margin, many of the persistent problems that iadered effective governance, including
bureaucratic fragmentation and unclear or overtapgiuthorities, remained in plateln most
respects, the major administrative tasks contiriadge managed by separate ministries, leading to
poor coordination and resistance from influent@istituencies. The most recent attempt, in 2008,
to overcome the energy governance deficit by furtiemtralizing energy policymaking in China
involved the creation of a National Energy Comnues(NEC) to replace the NELG and a
National Energy Administration (NEA), which absodbgne Energy Bureau, a number offices in
the NDRC, the SEO and the Nuclear Power Administnabf the Commission of Science,
Technology and Industry for National Defense (CQED). Acting on the behalf of the NEC, the
NEA is tasked with managing the energy industrgftdrg energy plans and policies, negotiating

with international energy agencies and approvimgifm energy investments.

Both the NEC and NEA continue to suffer from ingiént authority, autonomy and resources,

which is problematic for any coordinated effort fwderate energy demand and to introduce
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energy efficiency policie¥ Energy pricing policy, for example, remains thepensibility of the
NDRC'’s Pricing Department. However, while far fradeal, the NEC’s and NEA'’s capabilities in
each of the areas covered by their mandate aréegran those possessed by their predecessor,
the Energy Bureau. The current energy governamaetste, for example, benefits from the same
proliferation of leading groups and task-forcespnovincial and local governments that assist
climate policymaking, which reinforces its abilitp set targets and implement policies and
programmes for meeting thethindeed, to meet the stringent energy efficiencyets set by the
central government (discussed below), some loc#hoaties have initiated ruthless energy
rationing programmes, cutting electricity to homfastories and public buildings for much of the
day on a regular basi&.Chinese officials have also ordered the closuremofe than 2000
outdated and inefficierdteel mills, cement works and other energy-inteméactories as part of
this energy-efficiency and emissions reduction @lriwith unknown effects upon employmént.
These actions testify to both the improved capafityenergy governance in China and the
determination with which the goal of energy effiiy is being pursued, although clearly

substantial challenges persist.

2.2 Climate Change, Energy Efficiency and RenewabEnergy Policy

While the structures of climate and energy govecean China continue to evolve, and remain

troubled in a number of respects, the institutidhat now exist nonetheless represent an
improvement over previous incarnations. The inadaguthority and governance capacity they
have achieved has permitted a number of new climateenergy-focused programmes, policies
and targets to be established, which taken togedhesunt to a nearly unparalleled effort to

control GHG emissions, improve energy efficiencyl @onservation, and encourage the use of

renewable energy.

26



Of these, China’s pledge to reduce its carbon eamssper unit of GDP by 40-45 percent from
2005 levels by 2020 is no doubt the most widelyvikmoAnnounced prior to Copenhagen and
included as part of its Copenhagen Accord commitmiinis carbon intensity target, which is
expected to be reaffirmed in the™Five Year Plan (2011-2015), represents a new phase
China’s efforts to take action on global climateache. While estimates vary, depending on a
variety of assumptions and projections, many stidigggest that meeting the target presents a
substantial challenge to China, requiring a hostnefv energy efficiency and low-carbon
technology policies and programmes at the natiguralincial and local levels, and can result in a
substantial limitation of emissions, if implementsdccessfully’ Some, such as Fatih Birol,
chief economist of the International Energy Agen@i#A), have estimated that China’s
commitment may reduce projected emissions by ahirmsd Gigatonne or 25 percent of the total
world reduction needed to stabilize average gltdmperatures at 2 degrees CeléhBut, at this
stage, an exact quantification of its effect iguatly impossible. Critics of China’s target argue
that its commitment represents nothing more tha&nctimtinuation of current energy efficiency
and conservation policies and measures. But, elvehid is the case, this argument fails to
underline that, in many respects, China’s currewtk @ready proposed efforts in these areas have

been tremendous.

China’s first major step on the path to a low-carlm@zonomy was its target of reducing energy
consumption per unit of GDP by 20 percent or 4 @etr@nnually, announced in the™ Eive

Year Plan (2006-2010). In order meet this targetwell as others for the reduction of sulfur
dioxide (SO2) and chemical oxygen demand (COD) sons by 10 percent, China launched a

comprehensive economy-wide energy conservationranoge. The Five-Year Plan set energy
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conservation and emissions reduction targets feh eagion and sector, and for individual
businesses noted for their high energy intensigleand consumption. As part of this effort, a
revised Energy Conservation Law was approved in720Mich created a legal framework for
promoting energy efficiency and conservation attiési Among other things, the Law made local
governments accountable for implementing their ehaf the national targets by including

officials’ adherence to their target as a key aatén their performance evaluations.

The Chinese government has adopted a variety affgppolicies and initiatives intended to meet
its goals. These new policies include higher taxepetroleum, coal and natural gas to encourage
buyers to reduce consumption of, and diversify aWayn, such fuels; differentiated energy
pricing, which raises the cost of energy on busesgshat do not meet the government’s energy-
efficiency standards; and financial rewards foribesses that make distinguished efforts to save
energy’” New energy conservation and efficiency initiatiieslude projects focusing on public
transport, alternative fuels, combined heat-andegyogurplus heat utilization, green lighting, high
performance appliances and energy saving buildiegergy efficiency benchmarking in key
sectors, such as construction and transportatiord the Top-1000 Enterprises Energy
Conservation Programme, which encourages key efgengyuming businesses to engage in

energy auditing, to report their usage and to powérd energy conservation plahis.

Renewable energy policies have seen a similarreffteence as China has attempted to diversify
its energy supplies away from the use of fossilsfuparticularly coal and oil. Sensing also the

major economic opportunities at hand in the praduacdf renewable energy products, as well as
the benefits to be had in terms of reduced poltuéiod lower emissions, it has in a short period of

time become both a major producer and market foewable energy products. China has, since
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the early 1980s, designated renewable energy temnas an area of potential growth, investing
large amounts of money in research and develop(R&iD) over time. Though the production of
renewable energy products began to take off in1®®0s, it was not until 2004 that China
approved a Renewable Energy Law, which establishledjal framework for enacting economy-
wide renewable energy policies, and included regula, targets, development plans, fiscal and
subsidy policies and national standards. This \wag supplemented by the Medium and Long-
term Development Plan for Renewable Energy, in 2007

Together, these aimed to increase the use of resiHiwel energy sources in China’s total final
energy consumption to 10 percent by 2010 and 1&epéy 2020, delegating responsibility to
local authorities and making the achievement oheaarget legally mandatory. As Table 1 shows,
specific targets were also set for each renewaisdegy source. By 2020, China currently aims to
have a total of 300GW of installed hydro capacdGW of wind capacity, 1.8GW of solar PV
capacity and 30GW of biomass-based sources of gipeogluction. Policies that were established
by the Law and Plan to promote the developmentwssdof renewables include rules requiring
the operators of power grids to buy energy fromeveable energy producers; feed-in tariffs,
discounted lending and the creation of a nationatfto foster renewable energy development;
guidelines for renewable energy industries, settechnical standards for renewable energy
electrical power, technology, and products; anégulesigned to encouraged the construction of
renewable power generation facilities, efficientildings, and rural electrificatio. This
legislative effort has been supplemented by fir@nsupport from MOST for R&D on key
renewable energy technologies, and by a host afips) regulations, targets, subsidies and plans
formulated and set by local governments, many oforwhhave also created low-carbon
development zones which focus on producing cleagrggntechnology® Finally, in 2009, a

system of fixed tariffs and a special subsidy atitie, known as the ‘Golden Sun’ programme,
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was launched for encouraging solar photovoltaic)(ifétallation, which has thus far lagged

behind most other renewable technolodfes.

China’s efforts to promote the use and productibrenewable energy and to encourage energy
conservation and efficiency have both proven tosigmificant. Over the past 10 years, hydro,
wind, biomass and solar PV energy use has increas®eds the board, and China is now both a
global market leader and the largest user of rehkenergy’’ Wind energy, thus far, has led the
way. Boasting installed capacity of nearly 26 Gigaw (GW) by the end of 2009, China’s wind
energy capacity has doubled every year for the fpastyears®® It is now the largest market for
wind turbines, having surpassed the United StateB0D9. And after nearly reaching its 2020
target (set in 2007) of 30GW of installed capaaityost 10 years ahead of schedtie, NDRC
has recently proposed revised targets of 35GW @dil2and 150GW for 2020 — the latter nearly
equal to the world’s entire installed wind capaafyl57 GW at present. Solar PV capacity, by
contrast, amounted to only 0.32GW in 2009 — an arnhtess than Belgium — but is now being
targeted to grow to 20GW by 2020. Production okereable energy technology has improved as
well. Wind, solar PV, solar heating, biomass, geotial and ocean energy technologies have all
seen significant gains. China is now the third éastgmanufacturer of solar PV technology, for
example, producing over 40 percent of the worldltatith around 98 percent exported, mainly to

Germany, Spain, and Califorria.

Table 1. Current and Targeted Renewable Energy Production in China

Energy Source

2006 (actual)

2009 (actual)

2020 (current
target)

2020 (proposed
target)

Hydro Power 130GW 197 GW 300 GW 300 GW
Wind Power 2.6 GW 25.8 GW 30 GW 150 GW
Biomass Power 2.6 GW 3.2GW 30 GW 30 GW
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Solar Power 0.08 GW 0.4 GW 1.8 GW 20 GW
Renewable
Energy Share of
Final Energy
Consumption 9 % 15 %

Source: Martinot 2010; Wang et al 2010; Martinot & Li 2007.

With respect to energy efficiency, China’s actiohave again resulted in considerable
achievements. China has made progress in indudtrg largest consumer of energy - closing
obsolete power generation, iron production, anelgteoduction, and gradually improving the

efficiency of its most energy-intensive products;buildings, where the deployment of energy-
efficient technologies and materials has led toarefficient heating; and in transportation, where
the fuel economy of cars has improved and massivesiments in transit systems have taken
place>® Overall, while its GDP increased by over 10 petamually, as a result of its policies,

targets and technological changes China’s enetgysity declined by nearly 18 percent between
2005 and 2009. Indeed, almost all the country’svipaes, regions and municipalities have

recorded improvements in the efficiency of energg telative to GDP, which is reckoned to have

saved 290 million tce of energy and reduced GHGssimns by 670-750 million tonnas.

In sum, while China has accumulated a number ofisame titles - becoming the world’s largest
emitter of GHGs, the world’s largest consumer dadlcand world’s second largest producer and
consumer of energy - these have been matched lbynder of very positive ones: the world’s

largest market for wind energy, the most instatietewable electricity capacity, the third largest
producer of solar PV. Its effort to increase eneefficiency and conservation, the Worldwatch
Institute has aptly remarked, ‘has few equals iheptcountries, developed or developirfy'.

Despite these notable accomplishments, howevenaChés struggled to burnish its image as a
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leader in the fight against climate change; itssoderable domestic efforts to reduce its GHG
emissions, increase energy efficiency and congervaind promote the use of renewable energy
having frequently been overshadowed by its reputas a ‘laggard’ or ‘hard-liner’ in the

UNFCCC negotiations.

2.3 China and the Global Governance of Climate Chaye

As both a developing country and the largest emifeGHGs, China presents a considerable
challenge to the global governance of climate charigeducing its emissions is absolutely

necessary for limiting global GHGs to sustainaleleels, but it has so far refused to agree to a
legally-binding multilateral treaty. As a resultjs often viewed by the international community,

particularly by developed countries, as inflexiated obstructive.

The various concerns that inform its position ia thternational climate change negotiations have
indeed led to a fairly consistent negotiation sggt But it is unfair to say that there has been no
change in China’s approach in the negotiations, iave are to fully assess the role China has
played in the governance of climate change, igiittb only look at its behaviour in the UNFCCC.
As has been seen, China has made a considerabéstioeffort to take action on climate change.
But China has also engaged with foreign governmants actors in a number of other ways,
including through intergovernmental networks andotigh various forms of transnational

governance by or involving sub-national and notestators.

The Evolution of China’s Position in the UNFCCC
China’s position in the UNFCCC negotiations hasurally attracted widespread attention. With

the greatest population and the second largestoecpnChina is widely considered to be an
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emerging ‘great power> However, as the world’s largest emitter of GHGsl aecond largest

producer and consumer of energy, it can alreadyadny be considered an ‘environmental
power’ > Possessing the potential to undermine any emissamuctions made by other countries,
its cooperation is perceived to be essential tatiluign global GHG emissions. Without strong
action from China any efforts by others to contflmbal warming would be futile, making China

a linchpin for achieving global cooperation.

In many respects, China’s stance seems to havegetalittle since it first coordinated a
negotiating strategy and became heavily involvedhia climate talks of the early 1990s. At
Copenhagen, in 2009, its position may have appdaratany to be all but indistinguishable from
its stance in Rio, 1992, or Berlin, 1995. China aerad wedded to the principle of ‘common but
differentiated responsibilities and capabilitiesiighlighted its low per capita and historic
emissions and appeared to be hostile to any bingidgctions. These have each been enduring
features of China’s position in the UN negotiatiortowever, China’s approach has, in fact,
evolved and become more flexible over the courstn@fUNFCCC negotiations. Its position on
so-called ‘flexibility mechanisms’, for example,shehanged quite dramatically. On other issues,
such finance and technology transfer, China’s positas been more consistent, but its strategic
approach to them has been transformed in importags. I1ts general negotiation style, several
scholars have noted, has become more amicable arsiractive. Even China’s stance on the
nature of its commitments, where China’s positippears be least flexible, turns out to be less

consistent than many suppose.

China’s volte-face on the issue of flexibility machsms is one of the clearest ways in which its

position has changed over the course of the negotsa In the early talks leading to the Rio, joint
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implementation (JI) had been particularly contamiassue for China, especially insofar as the
concept was extended to include developing cowntrdé would, in theory, allow developed

countries to earn credits for emissions-reducingjegts in other countries that could count
towards their own emissions targets or could bd smlthers. This would give them a degree of
flexibility in how they would meet their emissioeduction limitation targets. However, at this
early stage, China argued that JI was an unfaatipeawhich would allow developed countries to
shirk their responsibilities, and would involve #lation of sovereignty due to the invasive
monitoring and verification measures that wouldneeded? Ultimately, against China’s initial

objections, provisions for JI were included in thFCCC; but only as a pilot phase without the

possibility of credits — what became know as Atiia Implemented Jointly (AlJ).

Again, in the subsequent negotiations leading toot&y the so-called ‘Kyoto Flexibility
Mechanisms’ proved to be a key issue for China-Glean Development Mechanism (CDM) in
particular. The CDM was designed to allow emissiatuction projects in developing countries to
earn certified emission reduction (CER) creditsjolvhcould be traded and sold, and used by
industrialized countries to a meet a part of themissions reduction targets under the Kyoto
Protocol. In contrast to its generally negativeifp@s on Jl in earlier negotiations, however, key
Chinese officials in the NDRC came to see the CBVagotential conduit for technologies and
investments that coincided with China’s evolvingomamic, energy and climate related
concerns? Participating in the CDM would also allow Chinademonstrate its commitment to
action on climate change, while remaining free y ainding obligations to specific emissions

reduction targets.
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China still expressed significant reservations alitbe CDM'’s institutions. It worried that the
mechanism would primarily serve the interests ofettped countries and would make it more
difficult for developing countries to reduce emiss cheaply if and when they assumed some
reduction commitment¥. China also objected to a US proposal suggestiag tthe resulting
credits should be tradable in secondary marketd, meferred CDM projects to be arranged
primarily through bilateral project-based institutal arrangements, rather than fund-based
multilateral financing® But it became clear that China no longer objet¢tethe CDM concept
tout courtas it had Jl. At COP-6, China called the CDM anwiin’ mechanism for both
developed and developing countries, and, at COiR-Marrakech, China bolstered efforts to

accelerate its launchi.

Since its introduction, China has been a notabppaner of the CDM. As of November 2010,
Chinese authorities have approved 2785 prof8d. these, 1079 are officially registered with
the CDM executive board, amounting to 41.64 percértl registered projecf.In total, China
has issued 252,324,614 Certified Emission Redudt@iR) credits, amounting to 52.92 percent
of all CER credits, which are each equivalent t@duction of one tonne of CO2, in thedfy.
Projects focusing on renewables have been estiniatadcount for 45.84 percent of all the CO2
reductions resulting from CDM projects in Chinalldaved by chemical pollutant reductions
(especially of HFC-23) (16.72 percent), energy mgvand efficiency improvement (16.44
percent) and methane recovery and utilization @@grcentf? The true value of the CERs issued
by China in terms of reduced emissions has, ofsmupeen subject to considerable criticism.
David Victor and Michael Wara have argued that m&@iyM-supported projects would have
happened anyway, violating the rule of ‘additiotyaliand that between one and two-thirds of the

offsets do not represent real emissions reducfibNevertheless, this does not negate the fact that
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the CDM is now one of the key avenues through wi@tima engages the world on the issue of
climate change. Suitably reformed, the CDM offersaluable conduit for supporting its domestic

energy efficiency, conservation and renewable gnprgjects.

China’s position on other issues, such as finantg technology transfer, has been more
consistent over the years, but its approach otegfyahas been transformed in important ways.
China has, since the early 1990s, regarded finandgechnology transfer as a crucial dimension
of the governance of climate charfjeAt an early stage, on the issue of finance, iuadythat
developed countries should provide funds for im@eting any agreements involving developing
states and as compensation for damages and Iqutitaiat may result from climate change.
Moreover, Chinese officials argued, these fundsukhde new and additional to existing
development assistance. Developed countries, Chisa suggested, should find suitable
mechanisms for providing technology to assist vattaptation and any voluntary mitigation
efforts by developing countries. In particular, éieywed states should buy sustainable and
environmentally-friendly technologies from compangnd sell it to developing states at below

market prices.

With respect to both technology and finance, tlereefChina’s emphasis in the UN negotiations
was on the actions and obligations of developeditrms. However, in recent years, China has
changed its strategy and the way in which it hasmé&d its demands on these issues. With respect
to technology transfer, for example, it has comenwphasize a ‘win-win’ approach, proposing
‘reciprocal technology cooperation’ with industizald countries that is both consistent with the
‘law of the market’ and ‘oriented towards climateange and sustainable developmé&hthina,

of course, remains at the forefront of developingntries and as such continues to make strident
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demands for mechanisms to transfer funds and témimoAt Copenhagen, it demanded that
developed countries contribute between 0.5 and rtepe of their GDP to mitigation and
adaptation activities in developing countries. Bag,a nhumber of observers have noted, Chinese
negotiators have taken a less aggressive, rhet@p@aoach and have been more willing to

engage in constructive dialogue on these isSues.

China’s position on emissions reduction commitméoistself and for developing countries as a
group has, by contrast, been the most consistemérdiion of its climate change foreign policy
over the years. Despite quite remarkable changesChma’s domestic policies, Chinese
negotiators have regularly argued that developmntries have made a negligible contribution to
global emissions in per capita and historic tersh®uld be allowed to increase their emissions as
they develop, and have no obligation to make anmgmoidments, voluntary or otherwise. Their
largely unswerving dedication to this policy can dugributed to the strength of the political,
economic and international equity-based concerasittiorm it. Having staked their legitimacy
on the ability to grow the Chinese economy by 7e8cpnt annually, China’s political leaders are
wary of binding the country into any agreement tinaty undermine their control over domestic
economic policymaking. China’s historic experienaéh unequal treaties, which contributed to
domestic unrest during the Qing Dynasty, also doutes to a general suspicion of such

international agreements, as noted in Section 1.4.

But, even with respect to China’s approach to m@gonal commitments, it is unfair to say that its
position has seen no change. In 1998, China’s staras characterized by Benjamin Gilman,
chairman of the US House of Representatives’ Cotamibn International Relations, as a policy

of “Three Nos’: no obligations on China, no volant commitments by China and no future
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negotiations to bind Chin&® And, in the early negotiations, Gilman’s charaetgion could be
said to offer a reasonable appraisal of China’stipos Holding fast to this foreign policy, China,
along with the G77, successfully influenced theigtire of the UNFCCC in a number of ways.
Most importantly, they were able to include thenpiple of ‘common but differentiated
responsibilities and respective capabilities’, adogy to which developed countries assumed the

primary responsibility for reducing emissions.

However, while China has continued to avoid anydinig obligations, two of Gilman’s ‘Three
Nos’ — ‘no negotiations on future commitments’ &nd voluntary commitments’ - no longer
reflect its stance. The first of these was declgiadtered at COP-13 in Bali, Indonesia, in 2007.
The most significant issue discussed at Bali wasqtnestion of post-2012 actions, including the
structure of the negotiation process moving forw&Htina could easily have been expected to
continue its long-time refusal to take part in a@gotiations that might lead to specific actions by
developing countries. But in a remarkable departGrena supported the establishment of an ad
hoc working group on long-term cooperative acticiWG-LCA), which would explicitly
consider ‘Nationally appropriate mitigation actidmsdeveloping country Parties in the context of
sustainable development, supported and enableddmyology, financing and capacity-building,
in a measurable, reportable and verifiable marffieFor the first time, China and the G77
appeared to have accepted the idea that they shtsddss taking measurable steps toward
mitigation. Of course, China has continued to teaisy binding commitments in AWG-LCA
negotiations. However, simply agreeing to such tiagons nonetheless represented a

considerable shift in the positions of China, th&7@nd other developing countries.
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The second ‘no’ — no voluntary commitments — wagsieely altered at COP-15 in Copenhagen,
2009. Throughout the Copenhagen negotiations Céeemed to hold to its long-time position,
underlining the historical responsibility of deveéal countries, the rights of developing countries
and their lower capabilities for reducing emissidhsupported the G77’s rejection of attempts to
shift responsibility onto developing countries, aminphasized that binding mitigation
commitments in the AWG-LCA negotiations should oafyply to developed countries that were
not parties to Kyoto (meaning the U8)However, in the end, China signed the Copenhagen
Accord, making its specific, voluntary public comtment to reduce its carbon emissions intensity
by 40-45 percent from 2005 levels by 2020. Althotigk was not a legally-binding commitment
and had been proposed prior to Copenhagen, itrepllesented a step away from its own ‘no
commitment’ or ‘no voluntary commitment’ positioms expressed in earlier negotiations, towards

a ‘minimal commitment’ positiof*

In sum, China’s deeply entrenched political, ecolwoamd international concerns contribute to its
continuing resistance to put forward binding tasgétloreover, as a developing country with a
large population, China does not think it has amyrahobligation to take the lead in reducing
emissions and to make any commitments beyond wisawilling to do voluntarily. According to
China, since developed countries are the primanyridutors to the problem and have already had
over 150 years to develop economically, the maspaoasibility for mitigation should fall on
them. However, China’s growing sense of vulnerghilts desire to bolster its international image
as an upholder of multilateralism, and its desirattain international support for its substantial
domestic energy and climate change programmes dmdted in changes in its position on

specific issues, its negotiation strategy and, ames respects, its approach to international
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commitments in the UNFCCC negotiations. But aselsgfts have taken place, China has also

increasingly engaged in climate governance acatwitiutside of the UN process.

China’s Participation in Transnational Climate Goveance

A multilateral agreement or ‘global deal’ has ttamhally been viewed as the main mechanism for
governing climate change by both scholars and iicetrs’? But as a result of the lack of
progress in the international negotiations, heigéde concern about vulnerability to climate
change and frequently motivated by opportunitiespimfit, networks of sub-state and non-state
actors have increasingly sought their own solutitmslimate chang& Refusing to leave the
impetus for action up to international negotiatarsl national governments, such actors have
developed their own information sharing and loblgyiretworks; private and public regulations,
commitments and standards; and operated financimy raonitoring mechanisms, such as
voluntary or mandatory carbon reporting programrfastaking action on climate change on their
own.* Collectively, these efforts constitute an emergitayer of ‘transnational’ climate
governance which compliments and can potentiallgeroeme certain obstacles faced by
traditional intergovernmental governance mechanisbys convening networks to try to
authoritatively steer public and private actors aois the global public goal of reducing

emissiong?

Recent years have seen a remarkable growth in iexgre@tion with transnational climate
governance initiatives and transnational governammee generally’® A recently developed
database identifies at least 60 such initiativév@a@cross the world (though the real number is
certainly much higher), 90 percent of which appeéare the years since 1997 and nearly 38

percent after the ratification of the Kyoto Protbam 2005’" Their rapid proliferation over the
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past 20 years means that we are increasingly unalplelge the efforts made by countries simply
based upon the positions and activities of thetional governments. Indeed, we must also look at
the myriad ways in which sub-state and non-stati@radave attempted to govern climate change
both internationally and domestically. Consideresal/examples. In China, for instance, Beijing,
Shanghai and Hong Kong each participate in the @4@&twork of 40 of the world’s largest cities
who have each committed to reduce carbon emissindsncrease energy efficiency. Originally
called the Large Cities Climate Leadership Grouyg €40 was first founded in 2005 when
representatives from 18 of the world’s largesesittonvened in London to discuss the possibility
of joining forces to limit their GHG emissio$.Sensing an urgent need for action and
cooperation on climate change that was not forthiegnat the intergovernmental level and
recognizing the crucial role that cities play —@aating for nearly 70-80 percent of global CO2
emissions - they pledged to work together to redhed impact on the climat€. Since then,
cities within the C40 network have adopted and eshatimate action plans, which often include
specific targets and timetables for reducing themissions. To achieve these goals, the C40
created a number of initiatives, often in partngrshith the Clinton Climate Initiative (CCI) and
other organizations. These include the CCI CitimggfRammes, which provide a range of services
to support emissions reducing and sustainable grpeggects; the Carbon Financing and Capacity
Building programme, which helps existing and emeggmnegacities to make use of the carbon
finance opportunities of the UN Kyoto Protocol; ahé Climate Positive Development Program,
which supports the development of large-scale lavd- zero-CO2 urban projectsAlthough the
C40 is in an early stage of implementation, makindifficult to evaluate its performance and
impact, it nonetheless represents a notable attémnpichieve cooperation outside of the UN

process.
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China has also participated in forms of transnafiggovernance such as the Gold Standard, a
carbon credit certification scheme. Developed bygraup of NGOs in consultation with
governments and private sector firms between 206012803, the Gold Standard registers projects
that reduce GHG emissions while contributing totainsble development and certifies their
carbon credits for sale on both voluntary and céempe (CDM and JI) carbon offset mark&ts.
Firms or organizations that want to demonstratestiygerior quality of their carbon credits are
able to register their projects with the Gold Stmddoy following the same steps for the CDM but
with additional requirements at each stage. Théept® that satisfy these requirements are then
able sell their credits under the Gold Standar@llaBiven China’s high level of participation in
the CDM it is not surprising that many Chinese bhasses have made use of the Gold Standard.
Around 5 percent of the companies that are Golddstal registered account holders are located
in China, while 16 percent of all the voluntary esions reductions (VER) projects and half of the
CER issuing projects that have been certified &y @old Standard are located in Chifas
many as 17 similar standards have appeared in trgeams, including the Voluntary Carbon
Standard, the Climate Action Reserve Protocol, @GaebonFix Standard and the Social Carbon
Standard® And, in response to nascent demand for VER crédita businesses and individuals
willing to take actions to voluntarily reduce emiss and the Chinese government’'s gradual
embrace of carbon markets, which may feature in farhcoming 12' Five Year Plan, a
comparable mechanism, the Panda Standard, habedsodeveloped in China. The first standard
for the certification of domestic carbon projedte Panda Standard aims to provide transparency
and accountability in the evolving Chinese marKetscarbon credits such as the Tianjin Green

Exchange and the China Beijing Environment Exch&hge
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The Energy and Climate Registry is another exarnplen innovative transnational governance
mechanism. Based upon the successful Climate Rgdise California Climate Action Registry
and the Greenhouse Gas Protocol, and supportetheofWNDRC and several other NGOs, the
Energy and Climate Registry is a voluntary, usemfilly emissions and energy-use reporting
system designed specifically for China by the Iratmn Center for Energy and Transportation
(iCET), an NGO based in Beijifg. The Registry, which was launched in 2009, enables
multinational corporations, state-owned enterprisgsvate or state-owned supply clusters,
municipal governments, schools and hospitals totiiyeand track their emissions and energy use
according to consistent, registry-approved stargjareceive third party verification; and build
datasets for publication and management. By progida cost-free facility for measuring
emissions and energy use, and encouraging actgm®maote or showcase their green image, the
Registry was designed with the aim of assistingn@ki energy-efficiency and emissions
reduction targets and providing a resource for nooimg, reporting and verification of Chinese
emissions according to internationally-accepteddsaeds, something that the Chinese government
has so far resisted. Of course, the Registry facesmber of challenges that are unique to China
and its reporting and monitoring services have ladapted from the original Climate Registry
model in order to take account of the unique Chenaantext, including special mechanisms for
measuring intensity targets and a multi-tiered mensitip scheme, for examgfeHowever, like

the C40, it appears to be too early to evaluatsuiteess.

Many other transnational governance initiativesaugve in China. Some have originated out of
entirely private efforts. The China Carbon Foruor, édxample, is a non-profit organization set up

to provide networking, information-sharing and Igisly opportunities for international
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businesses and NGOs in China. Established in 208ims to facilitate the sharing of knowledge
and expertise among individuals and organization€hina’s carbon and energy sectors and
provide a neutral platform for businesses and N@@gngage in high-level dialogues with
leading practitioners and decision-makers in thén&e governmerit. To do so, the China
Carbon Forum organizes regular networking and spgakvents to develop professional
communities around key issue areas, to share amkrdinate new information on important
themes and to discuss challenges faced by foreignacal companies with Chinese regulators.
Others transnational initiatives are, on the otieard, the result of intergovernmental cooperation
and seek to develop partnerships between publicpardte actors to achieve shared goals. The
Methane to Markets Partnership, an internationaliptprivate initiative created by 14 countries
in 2004, attempts to bring together expertise tppsu cost-effective methane recovery and
promote its use as a clean energy sotft@&y developing tools and resources, providing trajn
and capacity building, demonstrating technologiexd airectly supporting projects, the
Partnership aims to reduce the informational, tastinal and market-based obstacles to
investments that can reduce methane emissions. Adia-Pacific Partnership on Clean
Development and Climate, established in 2005, wtsekks to reduce carbon intensity by
facilitating voluntary technology-sharing partnepshh and the Major Economies Forum on
Energy and Climate, launched in 2009, which prowideforum for candid dialogue amongst
major energy users and GHG emitters and to devy@dtipcal leadership on climate change, also
offer innovative new channels for engaging Chind anomoting international cooperation on

climate change between developed and developingties®®
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Figure 8. Transnational Governance
Initiatives Active in China, 1990-2010
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Source: Adapted from Abbott 2010.

Overall, as Figure 8 indicates, the total numbetrafisnational governance initiatives active in
China has increased from only 1 in 1992 to oveb3®010, where ‘active’ means that at least
one business, group, or project involved is locate@hina (a list of all the governance initiatives
included in this figure is provided in the Appendixn part, this figure simply reflects the growth
of transnational governance initiatives in genelalt it equally shows that China has fully
participated in this trend. The database of initeet upon which this figure is based includes
around 60 transnational governance schemes, me#mandChina currently participates in over
half of the totaf Figure 10 also shows that the majority of thegrational governance initiatives
active in China are involved in forms of networkirigformation sharing and lobbying. Until

2000, in fact, information and networking initiags were the only governance schemes active in

! It should be noted that Figure 8 is only indicatias is noted in Abbott (2010). The real numbenitiftives is
certainly much higher. However, the dates in whise became active in China may be subject to soroe

2 Several governance schemes have been appendes daiginal list, such as the Energy and Climaggigtry,
while others have been removed. Furthermore, seindiatives on the master list are entirely dotieand it is
guestionable whether these count as instancearafitational governance. The share of ‘true’ traismal schemes
that are active in China is therefore likely toHigher.
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China. However, since 2000 the total number ofahites engaged in other activities has grown
considerably. Currently, 30 percent of the actiegaggnance initiatives are engaged in promoting
voluntary standards and commitments, 13 percenbperational activities and 7 percent in

financing.

Of course, the effectiveness of many of theseaitives is open to question. Some may have little
effect at all. It is also clear that actors fromir@hparticipate in some initiatives less than their
counterparts in other countries. The ICLEI — LoGalvernments for Sustainability initiative, for
example, a transnational network of local governimethat have made commitments to
sustainable development, involves over 24 munitipalin Brazil, 127 in Australia, and only 1
from mainland China (Shenyang). It is also an opeastion as to whether these governance
mechanisms have actually changed the behaviouirras fand organizations in China; that is,
whether or not they have facilitated behaviour thatld not have happened otherwise. In many
cases, as well, it is difficult to assess the impdacertain information sharing, networking and
lobbying groups. While it is likely that networksich as the China Carbon Forum have had a
tangible benefit on the development of robust den@gulations and produced partnerships that
would not have occurred had it not existed, itiféadlt to measure their success. Finally, given
that many of the transnational initiatives actinedhina and throughout the world are so new, it is
frequently too early to adequately evaluate thenfggmance. Nevertheless, the thickening layer
of transnational climate governance that has deeeloover the past 20 years constitutes an
important new development in the overall globalgmance of climate change. And compared to
its hesitant movements towards a robust intergowental governance system in the UNFCCC
negotiations, China has been a very active paaintign the evolving transnational regime

complex?®
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Part Ill. Summary and Conclusion

Among foreign publics and policymakers, China’sipos in international climate negotiations
has been a natural focal point. Intergovernmentatleghance constitutes one of the most
important dimensions of the governance of climdtange. But it is not at the international level
where policies are implemented, nor is internatioo@operation the only form of global

governance. In its attempt to map China’s apprdacthe governance of climate change, this
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paper has made a special effort to look not onlfhina’s position in the UNFCCC but to
consider both its domestic governance initiatived ghe evolving participation of a variety of
Chinese firms, NGOs and subnational governmentis$ um transnational climate governance as
well. Cumulatively, the mapping produces a morenged account of China’s role in the
governance of climate change than its internatisapltation as a climate ‘laggard’ suggests.
Indeed, it reveals a notable disjuncture betweemah ‘voluntary’ efforts to govern climate

change and energy use and its ongoing obstinattyeitlNFCCC negotiations.

As the second largest producer and consumer ofygrend the greatest emitter of GHGs in
absolute terms, China occupies a critical posiiotne governance of climate change. Significant
efforts to limit its rising emissions over the upuag years are essential for limiting GHG
concentrations to sustainable levels, but as alolewg country China has been hesitant to
embrace any binding emissions targets in UNFCCOtreggons. This hesitance is ultimately a
result of powerful political, economic and inteloaal equity-based interests and normative
concerns that have fundamentally shaped the desiib Chinese policymakers at all levels of
government. Above all, the privileged political gms 1 and legitimacy of the CCP rests on its
ability to deliver high rates of economic growthdamprove the living standards of average
Chinese citizens, making stringent emissions reéolust commitments that could seriously
circumscribe the economic policymaking autonomyhef CCP politically unpalatable. China also
does not wish to appear weak in international nagohs, is often ambivalent about making
serious international commitments due to concebwuits international image and potential
foreign entanglements, and makes strong equityebamguments against obligations for

mitigating emissions among developing countries.
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However, as the costly side-effects of China’s dlowave reached its economy and society,
compromising the health and living standards ofrang/ Chinese citizens, China has also come to
view the environment as an important concern. ligierability to the effects of climate change,
which threaten economically crucial population cest has become an especially worrisome
source of weakness, as has China’s growing enesgyand dependence on foreign sources of
petroleum. As a result, China’s approach to clinetange and energy, both connected to one
another to a considerable extent, has shifted portant respects over the past 10-20 years. The
Chinese government has made a significant, if irpdeta, effort to reform the institutions
governing these issue areas, increasing the poweemtral decision-making structures and
establishing similar leading groups at all levelggovernment. These new governance structures
have enhanced China’s capacity to implement a rah@enbitious policies for taking action on
climate change and energy security; most notaldynas 2010 energy intensity target, its carbon
intensity and renewable energy targets for 202@, e wide range of specific policies and
operational programmes for reaching them. Crugcidly government has made fulfilling its
countrywide environmental and energy targets lggalhndatory and an important dimension of

the performance evaluations of local governmentiafs.

This revolution in China’s domestic governancedtites and climate policies has been paralleled
by several changes in its approach to internatigoaérnance. Although less comprehensive than
the changes that have taken place domesticallyrasudt of the considerable constraints facing
Chinese negotiators, these reflect China’s growdesjre to gain the support of foreign actors on
climate and energy issues. Within the UNFCCC nagotis, the transformation of its position on
flexibility mechanisms has been the most dramatith) China becoming the most significant user

of the CDM in the years since its launch. Partitgrain the CDM offered a low-cost opportunity
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to demonstrate China’s commitment to multilaterlinate governance while also receiving
substantial foreign support for its domestic refoefifiort. By contrast, China’s resistance to
binding commitments at the international level Ipassisted, contributing to the breakdown of
negotiations and the negative image of China amfamgign publics. This breakdown has,
however, also been associated with growing expetaten with transnational climate
governance initiatives across the world, a trendiciwhChinese firms, NGOs and local

governments have participated in to a consideraxktient.

China’s domestic and international approach togihnernance of climate change is, therefore, in
a state of transition. Domestically, Chinese paohekers have shown great determination in their
efforts to tackle climate change and China’s bungep energy use, reforming institutions at
impressive rate and enacting new policies and progres on a scale nearly unparalleled
elsewhere. Of course, many of these have yet tweptbeir mettle. China continues to face
immense challenges to its governance capacityrasudt of both deeply entrenched commercial,
bureaucratic and political interests and the curstructure of its economy, which will remain
highly dependent on fossil-fuels (especially cdal) the foreseeable future. Whether China’s
policymakers are able to match their goals withqadée political, economic and technological
capabilities remains to be seen, and will for saime remain a key question in considerations of
China’s potential contribution to global emissiaesluctions. The track record so far is uneven,

marked by both successes and setbacks.

Internationally, Chinese policymakers have alsowshthat they are keen to engage positively
with other major GHG emitters through a numbemoioivative channels. But this engagement has

so far been limited to initiatives that can conitdto China’s major domestic goals, a trend which
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may be expected to continue. China still regardelfitas a developing country with few
obligations for making binding commitments to reeluts emissions, particularly so long as
comparably stringent actions on the part of devadogountries, especially the US, are not
forthcoming. But while the political willingnessatis evident domestically has not been fully
translated to the international level, the rapighpwing participation of local governments and
Chinese civil society in innovative forms sub-naband transnational governance represents a
promising development. If scaled up, these offeposfunities for directly engaging with the
actors in China who are actually responsible foplementing the government’s climate and
energy goals, building their capacity and providingentives for successful policies. It is at this

level, most of all, where many productive gains barsought.

With its economy growing at an unprecedented thterising affluence of its population and its
burgeoning demand for energy means that China’s @ri{Ssions are bound to increase, creating
an immense challenge for both China and the wdddwever, the significant, if uneven,
developments in China that are mapped in this psipggest a more subtly optimistic assessment
than the dire picture found in the media and amimmngign publics and practitioners. Effective
intergovernmental cooperation has indeed facedholest as a result of deeply ingrained domestic
concerns in China, as elsewhere. But, domestic@lhina sees itself as a leader in the fight
against climate change. It has demonstrated camdildeinitiative for taking action on its own and
a willingness to engage actors beyond its bordemuigh a number of alternative channels in the
absence of a multilateral treaty. These positiveelipments must ultimately be set against the

view of China as obstinate climate laggard.
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Appendix: Transnational Governance Initiatives

NAME

HSBC Climate Partnership

William J. Clinton Foundation Climate Initiative
BioCarbon Fund

Community Development Carbon Fund

Prototype Carbon Fund

Renewable Energy and Energy Efficiency Partnership
C40 cities

ICLEI - Local Governments for Sustainability

Major Economies Forum on Energy and Climate
Asia-Pacific Emissions Trading Forum

International Emissions Trading Association

Point Carbon

World Business Council for Sustainable Development
Pew Center on Global Climate Change

Red Cross/Red Crescent Climate Centre

Carbon Disclosure Project

Collaborative Labeling and Appliance Standards Program

China Carbon Forum

Carbon Sequestration Leadership Forum

Methane to Markets Partnership

Asia-Pacific Partnership on Clean Development and
Climate

Type

Financing

Financing

Financing

Financing

Financing

Financing

Information and Networking
Information and Networking
Information and Networking
Information and Networking
Information and Networking
Information and Networking
Information and Networking
Information and Networking
Information and Networking
Information and Networking
Information and Networking
Information and Networking
Operational

Operational

Operational

Standards and Commitments
Standards and Commitments
Standards and Commitments

Climate Neutral Network
Panda Carbon Standard
Climate, Community and Biodiversity Alliance



Carbon Rationing Action Groups Standards and Commitments

SOCIALCARBON Standards and Commitments
UN Global Compact Caring for Climate Standards and Commitments
Greenhouse Gas Protocol Standards and Commitments
The Energy and Climate Registry Standards and

Commitments/Operational
The Gold Standard Standards and

Commitments/Operational

Source: Adapted from Abbott (2010).
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