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Abstract

How Chinacopeswith the deeprooted challenge®f improvingits environmentalquality raises
guestionsabouthow economicand environmentaltensionsarise,whetherthey canbe reconciled,
andif so,how that might be achievedln this paper,we criticallyexamineevolvingenvironmental
governancehallengest the city levelsinceit is herethat muchpublicpolicydeliverytakesplace.ln
major urbanareasproblemsof poor wastemanagementandair and water pollution havebeen
experiencedy citizensfor sometime. Whatis novelis that municipalgovernmentsnow havesome
capacityto ad to improvelocalenvironmentalconditions.Moreover,municipalgovernmentsare
beingassistedto someextent, in their rethinkingof environmenteconomyrelationsby a central
governmentpolicyagendathat is movingfrom an overwhelmingpreoccupatiorwith development
to takingon boardwelfareand environmentalconcernsThisis demandinga reconceptualisatiorof
the localstate from beingonethat is almostwholly developmentorientedto onethat recognises
environmentalimperatives.Thepaperoutlineskey perspective®n the localstate, particularlythe
ideasof a developmental entrepreneurialand greenstate. It drawson theseaccountsto producea
more nuancedanalysif the multi-facetednature of environmentalgovernanceWe callthis the
ProteanEnvironmentalState.To put thesedebatesinto alocalcontextwe analysehow one early
industrialisingecity, Dongguanis facingup to its polluted environmentandseekingo steerits way

towardsa new, more ecologicallyfriendly developmentpathway.



TheProteanEnvironmentalStatein DongguanReconceptualising the local state and
ecological development in China

1. Introduction

Thepaceandscaleof Chinesaurbandevelopmentis a consequencef the OpenDoorand Reform
Policyadoptedby the governmentsincethe late 1970s.Thishasstimulatedindustrialisationand
economicgrowth in urbanareasand createda demandfor labourthat hasoften beenmet by rural
areaswhosepopulationhasdeclined.Urbanisatiorandindustrialisatiorhavespawneda rangeof
environmentalproblems(Liuand Diamond2005),includingair pollution (Matuset al 2012),water
pollution (Liuand Yang2012;Zhaoet al 2013),soildegradation(Luet al 2015)andwaste(Tianet al
2013).How Chinacopeswith theseenvironmentl challengess a contentiousissuesinceit raises
guestionsof the currentdominantdevelopmentmodel,the capacityof the Chinesestate at the local
andnationallevelto regulatefor improvedenvironmentalconditions,andof the environmental

guality that citizensaspiretowards.

Totacklethe negativeconsequencesf developmentthe Chinesegovernmenthasformulated
policiesthat, for example define carbonemissiontargetsfor eachprovincialand municipal
governmentencouragdow carbondevelopment,promote energyefficiencyand providefinancial
supportfor environmentalprotection projects.Keyinitiativesincludethe adoption of the ideaof
EcologicaCivilisationby the 17th NationalCongressf the CentralCommitteeof the Communist
Partyof Chinaandits reaffirmation by the subsequentl8th NationalCongressEcologicaCivilisation
is not only about protectingthe environment,but alsopromotinga sociallyharmonioussociety.
Whilethere are wide-rangingdiscussion®n the meaningof EcologicaCivilisatioranda new type of
urbanisation(Yu2016) thereis agreementthat the objectivesof EcologicaCivilisationareto seek
practicalsolutionsto deliverecologicatransformation.In practice,this meansthe Chinese

governmentcontinuesto promote economicdevelopmentwhile, at the sametime, aiming to



protect the environment.It is a developmentstrategythat is alignedwith weakerforms of ecological
modernisation(seebelow).Furtheremphasishasbeengivento the developmentof an alternative
modelof urbandevelopmentwith the publicationof NationalNew-type of UrbanizationPlan(2014
2020)(Chinesesovernment2014).Thisconsistf policiesto promote liveability,social
sustainability and energyefficiency ThePlanencouragegconomicdevelopmentto increase

LJS 2 LIfvirkyGuality but recogniseshe negativeenvironmentalandwelfare consequencethat
arisefrom untrammelledeconomicdevelopment.Otherrelated lawsandregulationshavealsobeen
adopted.Forexample arevisad EnvironmentaPlanningAct 2014 cameinto force on Januarylst,
2015.Thisprovidesfor stricter environmentalprotection (NPC2014a),andis widely recognisedo
be the strictestenvironmentalactin China'shistory. Accordingo ZhangMinggqi, DeputyDirector of
the LawCommitteeof the Nationalt S 2 L&oSgéesStandingCommittee the Actrequiresall tiers
of governmentgo publiciseenvironmentalinformation andfacilitate the participationof citizens
andinstitutionsin environmentalprotection (NPC 2014b).Environmentaprotectionthus becomes

asocialaswell asa governmentresponsibility.

While at the more abstractlevelsof nationalpolicyformulation, the tensionsbetweendevelopment
andenvironmentalprotection havebecomemore muted, for localstatesthey remainveryreal.
Conflictsbetweenenvironmentl and developmentlimperativescanbreakout on multiple fronts,
for exampleoverthe nature of regulation,the protection of environmentalassetsor whetherto
supportexistingindustriesor encourag investmentsin new, cleanerfirms. Alternatively, though,
the localstate canseekto resolvecontradictionsin developmentasnew coalitionsrethink
relationshipsbetweenthe environmentand developmentand chart novelgrowth strategies.To
better understandhow localstatesrespondto, resistor seekto shapeenvironmentaland
developmenal agendaswe needto reconceptualise¢he localstate sothat we movefrom more
simplisticbinarynotions(Liet al 2011).In rethinkingthe localstate, we draw attention to local

developmentpatternsand possibilitesto showhow they interactwith an environmentalagendato



producea more complex,multi-facetedapproachto localstate activities.We callthis the Protean

EnvironmentaStateandapplyit to the city of Dongguan.

Thepaperis organisedasfollows. In Section2 below, we reviewkey perspectivesn the localstate,
particularlythe ideasof a developmentalnd greenstate. We identify the weaknessef dominant
conceptualisationsf the localstate and arguefor an approachthat canencompasshe breadth of
environmentalactivitiesthey undertake alongwith an understandingof their developmenthistory.
We term this more flexibleand multi-facetedconceptthe ProteanEnvironmentaState.ln Section3,
we analysehow one earlyindustrialisingecity, Donggan, is facingup to its polluted environmentand
seekingo steertowardsa more ecologicallyfriendly developmentpathway.Herewe take forward
our more huancedperspectiveon the localenvironmentalstate and distinguishbetweenits
traditional role asaregulatorwith other featuresincludingenvironmentalrecoverythrough
restorationprojectsand enhancemenwiamore resourceefficientindustries. Thesethree features
(oremphase}of alocal ProteanEnvironmentalStatedraw upon a nationalpolicyagendhanda
distinctivelocalpoliticaland economiccontext. Thislocalpolitical contextis shapedby an
entrepreneurialpoliticalleaderand a modelof economicactivity that owesmuchto the
developmenél state. Throughoutthe text, but especiallyin this section,we seekto draw out the
ongoingtensionsbetweencontinuingto prioritise economicgrowth whilst seekingto protectthe
environment.Finally,in Section4, we reflect uponthe contribution of the insightsprovidedby our

ProteanEnvironmentalStateapproachto the analysisof environmentalgovernance.

1.1 Datacollectionmethods

Ourinvestigationgnto localstate activity haverelied upontwo approachego datacollection.First,
since2014we havebeeninvolvedin socialand economictransitionresearchin Dongguana
manufacturingeity in southeastChina.Ourwork in Dongguans reportedin Section3 andhas

involvedkeypersoninterviewswith governmentofficialsinvolvedwith land development.especially
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in the environmentallysensitiveand economicallymportant WatersideArea. Ourkey person
interviewshaverarely beenone-to-one asseniorfigureshavebeenaccompaniedy other officials.
Thishasresultedin amoreformal andlessopenform of datacollection.Forexample duringsome
interviewsofficialsreadfrom preparedstatements.In total we interviewedabout 40 seniorfigures
andtheir accompanyingfficials.In addition,we havehad about 25 informal conversationsvith
governmentofficialsduringguidedsite visits. Thenature of the conwersationsmeantthat it wasnot
possibleto recordthem or makecontemporaneousotes.However we did compileour
recollectionsat the end of suchsessionand usethem to inform our understandingpf development
in DongguanWe havealsoexaminedpubliclyavailabledocuments hewspaperreportsand
discusseaur work with citizens.Thedatacollectionin Dongguaris contextualisedvith material
that hasbeencollectedover severalyearsand from avariety of sourcesThesencludekeyperson
interviewswith officialsworkingin municipalgovernmentsprofessionabrganisationge.g.China
Academyfor UrbanPlanningand Design(CAUPDand ChinaSaocietyfor UrbanStudieg CSUSJ)site

visitsto ecologicadevelopmentsandregenerationprojects,and questionnaie surveys.

Secondye havealsomadeextensiveuseof key national,Provincialand Citylevelgovernment
policystatements.Thisis becausewe are interestedin the waysin whichgovernmentperceives
publicpolicychallengesand how its thinkingwill shape practicesand expectationsat the locallevel
(LiandWu 2012).Drawingupon policyand official documentsenablesusto identify thoseareas
where governmentseeksto speakwith a unifiedvoice(e.g.promoting EcologicaCvilisatior) and
thoseoccasios where sectoralor interestbasedactors,that typify the silo-basedapproachto policy

making,areto the fore (e.g.tacklingenvironmentaldegradation).

2. Perspectiveon the local state

Thepersistenceof state authoritarianism party-state governanceand pro-growth pragmatismare
centralto interpreting currentdevelopmentdn China,and especiallyhow it is linkedto economic

growth agendagCartier,2015;Knight2014).Equallyimportart isto understandhow localstates



mayseekto resolveor displacethe tensionbetweentheir economicdevelopmentstrategiesand
environmentalprotection. In this section,we providea brief critique of the waysin whichthe
developmenal state, the entrepreneurialstate and ecologicamodernisationseekto interpret
contemporaryenvironmentalissuesand how they mayplayout at the locallevel. At the end of the
section,we drawtogetherthe analysigo suggestway forwardto analysethe localenvironmental

statethat recognisests multi-facetednature of governing.

Twomajorwaysto conceptualisehe role of the localstatein economicdevelopmentarethat of the
developmenél state andthe entrepreneurialstate. Althoughthe developmentaktateiswidely used
to characteriseapid economicgrowth in EastAsiancountriessuchasJaparand SouthKorea,as
HoreshandLim(2017)point out there is a distinct Chinesevariationthat reflectsthe O 2 dzy' (i NB Q &
sociallyunevendevelopmentandthe role of state-owned enterprises Akeyapproachto the
developmenal stateis providedby Blecherand Shue(1996and 2001)who analysehow a localstate
(countylevelgovernment)playsdirect andindirectrolesto a LJf fingfice,andimplement
developmentaLINE 2 BiBdied ¥991 268).Therole of the localstateis to supportthe activities
of companiesasbestit can,includingidentifyingthosecompaniesr sectorswhichare mostlikelyto
be successfulln avariantof the model,the entrepreneurialstate is proposedby JeanOi (1992)and
AndrewWalder(1995).Both Oiand Walderunderstanda localstate asactinglike an entrepreneur.
Forinstance localstateleadersperformthe role of a boardof directorsin acompanyto make
profits from TownshipVillageEnterpriges(TVEsandselllandto maximiseextrarevenuefor local
governmentexpensesandretain tax earningg(Lin,2009;0i,1992and 1999).ForQi (1992 100-1),

G f 2goderhmentcoordinateseconomicenterprisesin its territories asif it were a diversified
businesO 2 N1.J2 NIh dbritrasifodie developmentaktate model,whichlocates
entrepreneurialismin the localbusinescommunity,hereit isto be equallyfound in the localstate
becausdocalofficialswill wishto expandrevenuegeneratingactivities(0i1992 113),especiallythe
& S E (i Nof @dfita feoyi S v (i S NI(@NTPF2 3 2B Topromote successfulocalenterprisesocal

governmentscanexercisecontrol over factory managementpffer privilegedaccesgo resources



(e.g.raw materials,energy), provideinvestmentand credit and makeavailablebureaucraticservices
(e.g.prizes)(0i1992 11822).In the processa significantoutcomeis the partnershipbetweenlocal
businessesndgovernmentdue to their commoninterestin economicgrowth (Yuand Zhu,2009)

the localstate innovatesto providesupportmechanismgo enablefirmsto flourish.

Theprinciplesof the localdevelopmenal state andthe entrepreneurialstatefit well the
developmentcontextof Chinesaeform and OpenDoor policies which started off a processof
transitionfrom a centrallyplannedeconomyto a marketeconomy.Rapideconomicgrowth in China
duringthe lastfour decadeshasowed muchto powersheingdecentralisedo localgovernments
who havebeenveryflexibleto cope with rapid changesn the market. Boththe developmentaktate
andentrepreneurialstate modelsare helpfulin explainingwhy localstates,with their variable
economicopportunitieswill adoptdifferent localeconomicdevelopmentstrategieslt islessclear,
though,how thesemodelsmaycopewith more recenteconomicrestructuringarisingfrom financial

crisesandrethinkingof the nature of environmentalgovernance.

While state objectivesandinstitutional arrangementsanbe modifiedto promote a revised
developmenal state (Knight2014 Zhang?2018), it is by no meansstraightforward.It isnot apparent
how the developmentaktate thesishelpsin understandinghe waysin whichlocalstatesmayseek
to developalternativemodelswhich,at leastto someextent, seekto incorporateeconomicand
environmentalimperatives Meanwhile conditionsin which growth slowsdramaticallymay not
makeit sostraightforwardto supportleadingcompaniesor sectors. It istherefore rather
problematicto showthat the modelof the entrepreneurialstate or that of the developmentaktate
canbereconfiguredsothat it seekso resolverather than exacerbatecurrent public policyand

citizenconcerns.

Toovercomesomeof thesechallenge®n how to conceptualisaghe locd state, there hasbeena
fruitful rethinkingof work on entrepreneurialgovernancel I NJ3($98Xuiigumentthat urban

developmentin the Westisincreasinglycharacterisedy state supportedentrepreneurialactivities,



suchasbackingfor smallfirms, infrastructureinvestmentandloans hasstruckaresonantchordfor
work on China(Xueand Wu 2015) includingshiftstowardsmore ecologicallyinformed development
(PowandNeo02013;PowandNe02015;Xu2017).PowandNeo(2013)arguethat state-business
coalitionsareWA Y I 3 I &Nk of d@\@lopmentaswaysof promotingurbandevelopment
andrenewal. Theypoint out a more entrepreneurialapproachfrom governmentactorsfits well with
officialswho are sympatheticto pro-growth thinkingandthe potential advantage®f localeconomic
developmentfor their careeradvancementAsaresult, developmentis only partially
environmentallyled. Priority is givento the visible with afocuson remadecity landscapeshat are
cleanandgreen(PowandNe02015: 2264).Xu(2017)similarlypointsto the tensionsbetween
entrepreneurialgovernanceand eco-developmentbut believesthat thesecanbe reconciled
Followingthe work of While et al (2004),Xuarguesthat there needsto be a better understandingof
how state power playsout in different nationaland city contexts,becausan somecases
environmentalissuesare not simplya responseo anationalagendabut rather integralto arevised
localdevelopmentperspective Developmentantherefore be simultaneoushé 6 2efivitonmental

andS y (i NB LINBXY201ZNaB): ¢

Inits revisedform the entrepreneurialstate perspectiveclarifieswhy large-scaleeco-developments
maytake placein major cities,and how state and businessnterestscancoordinatetheir efforts to
reimaginethe urbanform. Whatthe perspectivetendsto do, though,isoveremphasiséV 6 ArGeQts
andinitiativeslinkedto city rebuilding/rebrandingandunderemphasiseactivitiessuchas
environmentalregulationthat are integralto the environmentalstate. Partof the reasonwhy both
the developmentaktate and entrepreneurialstate modelsfail to sufficientlyincorporatethe
potentiallywidespreadand deeprooted significanceof environmentalimperativesis becausehey
overemphasisastate-driventransformationprocesseswhichresuts in anundulystatic

understandingpf state-marketrelationsand state-environmentrelations.



Analternativemodel,andonewhichemphasiseshe relationshipbetweenthe marketandthe
environment,aswell asthe breadthof governmentenvironmentresponsbilities, isthat of the green
state, promoted by thosesympatheticto ecologicamodernisation AsMol explainsd@ 9 O2 f 2 3A O f
Modernisationindicatesthe possibilityof overcomingthe environmentalcrisiswhile makinguseof
the institutions of modernityandwithout leavingthe pathof Y 2 R § NJ/ A(Mdl, i98523¥)£The
coremechanisnof ecologicamodernisationtheoryisd NSY 6 S R Rdolggsitto economic
modernisationthrougha S 02 f 2h@3 G A WANE S O 2 v 2 telSZ0R yf TBf Habér1982
cited in Mol, 1995 30). Ecologicamodernisationhasbecome both a commentaryon the wayin
whichWesternstatesintegrate environmentalissuesnto previouslynarrowly dominatedeconomic
arenasanda prescriptionfor further reform, for example,in politicalinstitutionsandregulatory
frameworks.Forthe proponentsof ecologicamodernisationjt is at heart an optimisticmodelof

relationsbetweenthe environmentand development(Mol, 1995;2006;Yorkand Rosa2003).

Perhapghe mostnotable contributionto currentunderstanding®f ecologicamodernisationin
Chinacamefrom the report by the influential ChineseAcademyof Science$CAS)n 2007(CCMR
2007).TheCASeport highlightedthe role of technologyin ecologicamodernisationthinkingbut
gavelessemphasido reform of socialinstitutions (e.g.decisionmakingprocesses)A lessinclusive
approachto decisionmaking,alongwith the country'stop-down deliverymechanismmay meanthat
ecologicareformsto protect the environmentand stimulategreen economicdevelopmentcanbe

more quicklyandwidely diffusedthanin more democraticsocieties.

Therehave,though,beenseveralpertinent criticismsof ecologicamodernisation Christoff(1996),
for example in commentsdirectedtowardswesternadvocagesof ecologicamodernisation but

whichare equallyrelevantto the Chinesecase pointed out that it provides atechnocraticsolution
to environmentalproblems,and unlessstrengthenedwould fail to recognisehe more deep-rooted
conflictsin institutionsthat undermineecologicaprogress Subsequentlymore attention hasbeen

paidto how the state,marketandsocietyinteract (Buttel2000),andto exploringthe different ways
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in whichecologicamodernisationmaytake root in different societies Herethe work of Mol and his
colleaguesasbeenparticularlyinfluential (seeCarterand Mol 2007;Mol, 2006;Phung2002;Zhang
2002).Thereis a growingrecognitionat both nationalandlocallevek that ideasof ecological
modernisationare informing policydevelopmentand practicein China(e.g.CCMR007,Zhanget al
2007,Mol 2006)andneedto be takeninto accountin explanationsof contemporarypolicy

developmentanddelivery.

Tosummariseghe argumentsofar: advocatef ecologicamodernisationoveremphasizehiftsin
policyand payinsufficientattention to the complexnature of localstate activity. Asaresult, there is
the potential for ecologicamodernisationtheory to fail to sufficientlyappreciatehow
environmentalissuesplayout in practice. Thedevelopmentand entrepreneurialstate perspectives
emphasisdhe historicalroots of developmentbut payinsufficientaccountto the emergenceof a
wider environmentalagendaand how that mayreshapeour understandingof the contemporary
localstate. In analysinghe localstate and how it is transformingwe needto giveseriousattention
to both its operationandits instutionalisationof environmentalissuesTodo otherwisewill leadto a
partial analysighat risksunderplayingor exaggeratig the environmentalagendaat the locallevel.
We alsoneedto recognisehe breadthof localenvironmentalactivities. Theseincluderegulation,
the recoveryof damagedenvironmentalassetsand enhancinghe localenvironment(e.g.
regenerationto W O t-d&Lla®fty, recreatingan urbanimagery,or the promotion of low carbon
firms). Finally attention mustbe givento the distinctivenes®f localdevelopmenttrajectories,and
of who hasthe & LJ2 doSnganised LI (B&8r¢eyl989 6). Aswe showbelow,govenance

developmentandthe environmentare increasingljbeingconnectedin complexand contestedways.

Ourstartingpoint for arevisedmodelof the environmentalstateis, like that of Liet al (2011 116)to
recognisethat the binary perspectiveof economicdevelopmentversusenvironmentalprotectionis
inadequate Secondwe focuson place,sodrawingattention to the nature andimpactsof more

localiseddevelopmentinitiatives (Harveyl989).Urbanentrepreneurialisihelpsto reimagine
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placesForour casestudycity of Dongguarthis meansreconstructinganimageof a placethat isthe
WT | Oftte BB Nan&adavenfor pollutingcompaniego onein whichit cantransitionto the
promotion of culture andtourismandis hometo hightechindustry.Third,asboth the
developmenal andentrepreneurialstate perspectivesuggestan understandingpf placemustbe
rooted in anappreciationof the localdevelopmentcontextsincethis both enablesand constrains
economicandenvironmentalpossibilities Fourth,isthe recognitionof the role that individualsmay
playin shapingthe nature of development(Harveyl989 7). Thiscanbe highlyimportantin the
Chinesecontextwherecity or provincialleaderscanknit together a wide-rangingstate apparatusto
directanddeliverchange In addition, the linksbetweenstate and marketactorsare muchcloser

than thoseof liberalmarketeconomiegrovidinga further mechanismnto steerchange.

Finally,andsignificantly the complexnature of environmentalproblemsalliedto the breadth of
stateinterventionsenablesthe emergenceof a multi-facetedlocalenvironmentalstate. One
longstandingstate activity is the regulationof pollution by companiesThereare, though,a setof
other localstate activitiesthat are part of environmentalgovernanceThesencludestate-led
initiativesto recoverthe environmentby improvingdegradedspacesThismight be cleaningup
waterwaysor tacklingspoiltlandscapesin addition, the state canactto enhancethe environment
by seekingto replaceW R AimdllisEi€3with cleanerones.Anotherareaof localstate environmental
activityisin relationto resourcemanagemenisuchasforests).Importantly, the nature of the
environmentalstateis connectedto developmentopportunitiesand environmentalchallengesin
Dongguanpollutedriverscouldbe cleanedup to enablemore upmarketriversideproperty
developmentdo take place.Forboth regulatoryandland developmentactivities the state isto the
fore. Similarly the regulationof polluting industriesbecamemuchmore rigorousbecauset

supportedgovernmentpolicyto transformthe industrialbaseto one foundedon lower carbonuse.

We havetermedthesedifferent facetsc regulatory,recoveryandenhancement; the Protean

EnvironmentaState. Thisterm reflectsthe multi-faceted, multi-dimensionahature of state
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environmentalactivity andhow it isin a constantstate of flux. At anypoint in time, the Protean
EnvironmentaStatecanpresentone or more featureto different audiencesMoreover,theseare
not hard-edgedfeaturesbut blur into one another.Byconceptualisinghe statein this moreflexible
way,we canbeginto better understandhow particularspacesare governed(e.g.in aregulatoryor a
recoverymanneror amix). It alsohelpsto appreciatewhich of the different facetsof the
environmentalstate might be to the fore (or marginalisedandwhy. We canalsoexaminehow
different facetsof the ProteanEnvironmentalStatecomplementor are in tensionwith one another
(for example efforts to recoverpolluted waterways might be underminedif the regulationof
watersidefirmsislax) (seealsoWalker1989 32). Dongguarmakesa particularlygoodcasestudyto
analysennovationsin environmentalgovernancebecauset typifiesdevelopmentchallengegaced
by earlyindustialisingcities,while alsobringingtogether economicand environmentalreform

strategies.

3. Shapingthe environmental state in Dongguan

In this section,we outline how nationalpolicyto promote more environmentallyinformed
developmentinteractedwith alocaleconomicdevelopmentstrategypromotedby the Provincial
PartyGeneralSecretaryWangYangio shapethe localenvironmentalstatein Dongguanin closing
pollutingfirms and seekingo attract high-tech, low carboncompaniesWangYangsoughtto utilise
nationalsymbolsof economicdevelopmentto justify his strategy(Lim 2016)but wasalsoableto
legitimisehis approachbecauseof the emergingnationalenvironmentalagenda Thistoo supported
economicrestructuring(seealsoLiet al 2011).Aswe argue,nationalenvironmentalpolicy,
economicreform andthe practicesof the developmenal state havedone muchto form the

contemporaryenvironmentalstatein Dongguan.
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3.1 Localpolitics and national strategies

Dongguaris part of a nationallyimportant economicarea,the PearlRiverDelta.lt isin Guangdong
Provinceand hastwo other major citiesnearby,Shenzherand Guangzhoult wasone of the earliest
citiesto takeadvantageof/ K A YOpe@O®or policyand quicklygrewinto anindustrialcentre,
benefitting from its proximity to HongKongandlocalpolitical eliteswho were willing to attract FDI
to further boostthe localeconomy(Shanand Tsai2016 116-7). Likemanymanufacturingeities,the
processe®f industrialisationand urbanisationin Dongguarfollowed a bottom up path in which
rural areasbecomeurbanareas,andarural populationmigratesto the city. TheMunicipal
Governmenttown governmentsyillages andevenlocalresidential(village)groupsin Dongguan
gavepriority to attractinginwardinvestment.Supportingousinessaand enterprisedevelopmentwas
treatedaslocald 2 @ S NJ/ doRiyaintacOnomicpolicy (Wangand Zhu,2013 Belcherand Shue
1986and2001).Much of the economicactivityin Dongguanwasprocessingand assemblythat
relied uponvastnumbersof migrantworkers.Productswere then exported,generatingenormous

revenuesandconfirmingthe O A (rep@adionasaW¥ ¢ 2 NJohtlie® RINI R Q @

Many inward investmentprojects,typicallythose from HongKongand Taiwandrew uponshared
culturalconnectionsinvestorsentereddirectly into cooperationwith villages.Thelocalvillagesused
or establishechew townshipenterprisesasa partnerto work with investors(Yinand Jiang 2003
Rolf2019, Oi1992and Walder1995).It is difficult to exaggeratehe scaleandrapidity of change.
Outof atotal of 581 villagesin Dongguarb12 establishedheir own factoriesand/or joint venture
enterprises(YinandJiang2003).Townshipandvillagegovernnents participateddirectlyin
economicdevelopmentby attractingand supportinginvestmentwith the appointmentof staffto
supportcompanieqShanand Tsai2016).Forexample WushaVillagein Dongguanwith alocal

Hukoupopulationof 3483 ,attracted and setup 265 enterpriseswhichemployedmore than 70,000
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migrantworkers(Yinand Jiang2003).Thetownshipenterprisedevelopmentmodel of Dongguan

enrichedtownsandincreasedheir economicinfluenceandtheir political capability.

However promoting TowvnshipVillageEnterpriseshadimplicationsfor future environmental
regulationand pollution. Forinstance when seekingo attract firmsthe land usedfor township
enterprisesmight not haveformally beenchangedo state ownership.Thishada benefit for local
developmentasit reducedland costsand bureaucracyn changingand useso smoothingthe way
for investors However by takingthe land out of the spatialplanningsystemandthe enterpriseout
of MunicipalD 2 @ S NJ/ poficyaindpegulatorysphee it subsequentlypecameproblematicto
applyplanningand pollution regulationcontrols(discussionsvith officialsin localplanning

departmentJanuary2014)

Bythe late 1990sandinto the early2000s,seniorlocalofficialsbeganto recognisethat the city was
facinggreaternationalandinternationalcompetition. Effortswere madeto improveinfrastructure,
attract highertechnologyfirms andto consolidateeconomicactivity on better servicedspecialist
industrialestates(Shamand Tsai2016).Furtherimpetuswasgivento the localprogrammeof
economicreform with the appointmentof WangYangasPartySecretanyfor the Provinceof
Gaungdongn late 2007 (Lim2016;seealsoHarveyl1989who pointsto role of entrepreneurial
figuresin development).In hisanalysisof economicrestructuringin Guangdongl.im(2016)shows
how Yangwasableto connectnationaleconomicpolicywith localreform to legitimisechange
Shifting nationallevel environmentalpolicycommitments(seeabove),couldalsobe utilisedto
justify promotingmore resourceefficient firms and discouragingpolluting companiesin this way,
economicand environmentalagendascouldbe mutually suppotive of a programmeof economic
modernisation(Lim2016,p415andendnote3 p431-2; Shenet al 2017;seealsobelow). Duringa
visitto DongguanWangYangcalleduponthe municipalgovernmentto pushthroughindustrial
restructuring(Lim2016 422)andarguedthat officialsé Y d#élliidevelopX [their] impactby

devisingandimplementingpoliciesfor industrialreconfiguration transformationanddzLJA NI RA y 3 ¢
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(quotedin Lim2016 422).With manyfirmsin Dongguardownscalingor closingbecauseof the
globalfinancialcrisis,there were alsoreports of officialsdrivingawaypolluting industries(Sheret al

2017)

Thecomplexwaysin whicheconomicand environmentalimperativesinteractat the locallevel
requiresanalysighat movesbeyondapproacheghat rely uponthe developmenal state,
entrepreneurialstate or greenstate. Thereneedsto be areconceptualisatiorof the localstate that
cancapturethe multi-facetednature of environmentalgovernanceDrawingupon our empirical
material,we now presentour interpretation of how the ProteanEnvironmentalStateisincreasingly

presentand performingmultiple rolesin Dongguan.

3.2 Economidmperatives,environmentalconditionsand the reshapingof the environmentalstate

Promotingatownshipmodel of developmenthasbeenat greatcostto the environment.Workingto
Dongguarandelsewherefailedto recognisethe devastatingconsequencesf pollution for human
health or the environment,andwhenthey did beginto recognisegproblemsfailedto act sufficiently
quicklyor robustly. Thelong shadowcastby prioritisingdevelopmentstifled efforts at
environmentalreform or eventhe implementationof regulations.Tydcally,environmental
standardswere regardedasa potential economiccostand curb on growth (interviewswith senior
officialsof the DongguarEnvironmentaProtectionBureauJanuary2014) Intervieweessmphassed
the significanceof Donggua® WatersideArea, madeup of multiple rivers,that makesfor avery
sensitiveenvironment.Dataproducedby the DongguarEnvironmentaProtectionBureau(2014)
showsthat morethan 13 different sectorswith more than 650factoriesgeneratedseverepollution
to riversin 2013.Thesepolluting factorieswere in areasof high populationdensity(Figurel) and
canbe matchedto the locationof wastewaterdischargingpoints (Figure2). Dueto the direct
dischargingf untreatedeffluent into riversthe overallwater quality is poor. Groundwater in China

isdividedinto five different categoriesdrom Clasd whichis Excellento Class/whichis Severely
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Polluted.Whenmonitoringwater quality betweenJanuaryand July2013in 10rivers,the
EnvironmentaProtectionBureaufound that 75%were in poor quality and of classlV, afindingthat
wasreinforcedby the monitoringof 18 sectionsof river in the followingyear(Dongguan

EnvironmentaProtectionBureau,2014).

Figurel: Locationof key polluting factoriesin Dongguan
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Figure2: Wastewaterdischargingpointsin Dongguan

SourceBasedon Guangdong/Vater Conservancand Electricpower (Surveyand DesignResearch

Institute, 2014

Thefeaturesof the ProteanEnvironmentalStateare fuzzyand constantlyneedingto be constructed
to retaintheir legitimacy Differentaudiencesare presentedwith, and hear,different emphasesin
Dongguanregulationhelpsto reduceair andwater pollution, soinvestmentsin air andwater
guality becomemore attractive (interviewswith seniorofficialsof the DongguarEnvironmental
ProtectionBureauJanuary2014). Themost prominentfeature of the localProteanEnvironmental
Stateisaregulatoryone. Previouslyignoredruleswere implemened and new, higher
environmentalstandardsadopted More stringentenforcementprovedto be controversiabecause
it providedthe mostdirect challengeto the previouslydominantregulatorystyleandwasdirectly
linkedto localfactory closurescausinguneaseamongstiocal officialsand oppositionfrom migrant
workers(interviewswith officialsfrom the EnvironmentaProtectionBureauanddiscussionsvith

communityrepresentativeslanuary2014) Objectiongo factory closureswvere overriddenandin a

18



