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ABSTRACT 

 

Just twenty years after its entry into the World Bank and IMF, China had joined 

over 50 international organizations (IO) and had become involved with 1,275 

international non-governmental organizations (INGOS).  Previously one of the least 

connected states in the world, China is now one of the most connected on the measure of 

IO membership. Importantly, China’s behavior within IOs has “varied from symbolic to 

substantive” at various stages in its global participation. Consequently, China has 

exhibited a dichotomy of puzzling behavior in its interaction in IOs. Sometimes it 

complies when doing so appeared counter to internal interests, while other times it has 

undermined organizations it has greatly benefited from. These patterns have not always 

been consistent either since its participation has varied over time within different 

organizations. Why does China’s behavior within these organizations vary? Why does 

China join or create new IOs when it is already a member of a similar organization?  

I build upon a diverse body of political science research arguing that China looks 

beyond the satisficing aspect of whether the IO is good enough, and more to how its 

behavior can optimize achieving its desired interests. My theory posits that in the context 

of relative shifts in power, variation in China’s IO behaviors is predicated by the extent to 

which IOs conform to China’s national interests. This rational behavior approach (RBA) 

outlines four strategies: rule-taking, rule-breaking, rule-changing, and rulemaking. 

Furthermore, I argue that as an emerging state’s relative power increases over time, so 

does its bargaining power, leading to a more assertive rule-changing behavior as it 

attempts to adapt the organization to allow its ascendancy as a rule-maker. My research 
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explores 40 years of the PRC’s participation within the World Bank Group and 

International Monetary Fund drawing from semi-structured, in-depth interviews with WB 

China directors, IMF China directors, the Chief Counsel for AIIB’s establishment, a WB 

president, Department of Treasury and State representatives, and Chinese nationals who 

have held key positions in both WB and IMF staff. This research also includes reviews of 

secondary literature exploring China’s interaction within these organizations and analysis 

of 40 years of annual reports, consultations, and transcripts obtained from archived 

organizational records.  
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CHAPTER 1                                                                          

CHINA’S BEHAVIOR IN IOS 

As the People’s Republic of China (PRC) began to reverse its previous isolationist 

policies under Mao Zedong and opened up its economy to the outside world, it also 

started to participate in the global institutions that governed this outside world. Prior to 

Mao’s death in 1976, China successfully petitioned for the removal and replacement of 

the Republic of China (ROC) in place of Taiwan on the United Nations Security Council 

(UNSC) (Kent, 2001:132). Yet, the PRC did not begin to truly expand beyond its UN 

membership until 1980, shortly after the 1978 Open Door Policy, when it joined the 

International Monetary Fund (IMF), the UN Conference on Disarmament (CD), and the 

World Bank (WB).1 Furthermore, in 1986, it began negotiations to open up full 

participation in the General Agreement on Tariff and Trade (GATT) eventually leading to 

its 2001 entry to the World Trade Organization (WTO).2   

Just twenty years after its entry into the World Bank and IMF, China had joined 

over 50 inter-governmental organizations (IGOs) and had become involved with 1,275 

international non-governmental organizations (INGOs) (Kent, 2001: 133).  Previously 

one of the least connected states in the world, by 2000, China had jumped ahead of many 

of the other 34 Asia Pacific countries to become seventh in the region in IGO 

 
1 China’s membership into these three organizations increased its IGO membership to 20. 

The distinction beginning in 1980 is characterized by its shift of involvement from 

symbolic to more substantial. (Johnston, 2008: 33-34). 
2 In just six years, China had increased membership into ten more IGOs. (Johnston, 2008: 

33). 
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participation.3 It continued to expand its membership and participation into the new 

millennium having joined 75 IGOs by 2017.4   Consequently, China is assuming, more 

and more, a substantial role as a leading global power through its ever-increasing 

participation in IOs.  

Importantly, China’s behavior within international organizations has “varied from 

symbolic to substantive” at various stages in its global participation (Stepkova, 2017). Its 

membership in the U.N., where it holds a high level of influence because of its position 

on the Security Council with veto rights, is characterized by an increasingly involved role 

(Kim, 1979: 194-2001).  China, however, chose varying paths with affiliates such as the 

World Bank and IMF. Geopolitical considerations coupled with economic potential 

caused these organizations to provide China with a generous amount of assistance despite 

China’s limited willingness to comply with many of the policy expectations of these 

institutions (Jacobsen and Oksenberg, 1990: 57-83). In one aspect, China has participated 

and benefitted from these organizations while also influencing their institutional 

behavior, and in another aspect, it has “demonstrated limited compliance with vaguely 

stressed requirements.”5  

This dissertation builds upon a diverse body of political science research arguing 

that China looks beyond the satisficing aspect of whether the IO is good enough, and 

more to how its behavior can optimize achieving its desired interests. Drawing from 

Roselyn Hsueh (2011)’s research on the impacts of perceived strategic value to the state 

 
3 In 2000, China ranked behind Japan, India, Indonesia, South Korea, Australia, and 

Malaysia. (Kent, 2001: 133). 
4 CIA World Fact Book, “International Organization Participation,” accessed on 11 Dec 

2017. 
5 In situations where IO norms were vague, lacked IO oversight, and were of minimal 

interest, China would ignore or only partially comply with them. (Stepkova, 2017). 
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2011) and Ayse Kaya (2015) on the impacts of IO’s institutional design, my theory posits 

that in the context of relative shifts in power, variation in China’s IO behaviors is 

predicated by the extent to which IOs conform to China’s national interests. This rational 

behavior approach (RBA) outlines four strategies: rule-taking, rule-breaking, rule-

changing, and rulemaking. Furthermore, I argue that as an emerging state’s relative 

power increases over time, so does its bargaining power, leading to a more assertive rule-

changing behavior as it attempts to adapt the organization to allow its ascendancy as a 

rule-maker.  

My research explores 40 years of the PRC’s participation within the World Bank 

Group and International Monetary Fund drawing from semi-structured, in-depth 

interviews with WB China directors, IMF China directors, the Chief Counsel for AIIB’s 

establishment, a WB president, Department of Treasury and State representatives, and 

Chinese nationals who have held key positions in both WB and IMF staff. This research 

also includes reviews of secondary literature exploring China’s interaction within these 

organizations and analysis of 40 years of annual reports, consultations, and transcripts 

obtained from archived organizational records.  

In the World Bank, the PRC quickly integrated into institutional norms 

developing a constructive relationship with WB staff; one in which the two actively 

negotiated a path for China’s development. At the onset of its membership, the PRC 

behaved as a rule-taker conforming to Bank processes, considering, testing and in many 

cases, applying WB advice on institutional development. Although, the PRC avoided 

macroeconomic conditionality, it relied on Bank staff to monitor and even enforce 

conditions at the micro level. China permitted Bank staff to interface with senior 
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ministerial leadership while allowing for a WB office in Beijing as early as 1986. In 

response to China’s positive behavior, both in its good borrower status and its close 

coordination with the staff, the WB proved more receptive to allowing China to maintain 

a voice in projects. The WB also began to include Chinese nationals into key managerial 

positions as early as the mid-90s. Initially, China was satisfied with the benefits from a 

WB relationship avoiding attempts to disrupt organizational norms.  

However, as China’s capacity grew, its behavior also changed. Not only did 

China begin to contribute more people and funding to the WB, but it also began to 

participate in the Bank’s other branches. Where the PRC may have been originally 

satisfied with its representation, it began to lobby for an increase consistent with its 

global rise. When the WB’s policies began to shift more to social rather than 

infrastructure development, China voiced its displeasure while also building member 

coalitions to place pressure on Bank. China has also joined with other BRICS countries to 

create the New Development Bank, and later created the Asian Infrastructure Investment 

Bank (AIIB), both of which are multilateral development banks with the potential to 

compete with the WB. Ultimately, China has behaved as a rule-taker throughout its 

membership while also taking on rule-changing strategies as its increasing political and 

economic power has provided the leverage necessary for overcoming structural resistance 

to changes in WB policy and structure.  

China has behaved quite differently in the IMF. Although both organizations were 

founded out of the Bretton Woods conference with international finance at the core of 

their purpose, they prioritize different issue areas with distinct economic policies pursued 

by each. The WB seeks to develop members domestically providing microeconomic 
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mentorship, while the IMF’s emphasis is more on macroeconomic policies that impact 

members in relation to one another at the international level. Since the PRC’s political 

economic ideology did not align to the IMF’s Washington Consensus policies, Chinese 

officials avoided allowing the Fund any constraining influence over domestic policy. 

While the PRC conformed to and complied with the basic requirements of membership, 

its internal policies ran adrift from the Fund’s expectations. This led to an initially 

tenuous relationship where domestic policies diverged from those of the Fund. Still the 

PRC carefully walked a tight-rope where it would not be held accountable for rule-

breaking behavior.  

Where China worked closely with the WB at the onset of membership, it 

maintained minimal interactions with the IMF until the mid-90s after reforming to what 

PRC leadership referred to as a “socialist market economy.” It was during this period that 

the PRC began to open to IMF surveillance and macroeconomic policy advice with a 

willingness to test and implement Article IV consultation recommendations. This 

interaction led to a more positive period of China’s relationship with the Fund, however, 

China’s unwillingness to comply with certain monetary recommendations demonstrated a 

propensity toward diverging on policies not aligning to core interests. Like with the WB, 

as China’s power grew so did its willingness to push back on the IMF on policies and 

representation. China began to exhibit rule-changing behavior by expanding its 

contributions in financial and personal resources while also applying external pressure to 

deliberately get the IMF to make governance and policy reforms.  Where the earlier 

behavior demonstrated leadership attributes conducive of a developing nation attempting 
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to catch up with the West, China’s current behavior is more demonstrative of the more 

assertive leadership qualities of a developed nation wanting to be a rule-maker.  

These examples highlight that China’s behavior across and within IOs has 

exhibited a dichotomy of puzzling behavior in its interaction in IOs. Sometimes it 

complies when doing so appeared counter to internal interests, while other times it has 

undermined organizations from which it has benefited greatly. These patterns have not 

always been consistent either since its participation has varied over time within different 

organizations. Why does China’s behavior within these organizations vary? Why does 

China join or create new IOs when it is already a member of a similar organization?   

Since the 1990’s, many of the debates surrounding China’s global rise have 

focused on the potentially disruptive impact on the international system that a revisionist 

power vis-à-vis the U.S. might have on the post WWII environment.6 These research 

agendas have fixated on security and economic impacts associated with China’s ascent. 

Even less attention has been given to China’s behavior in international organizations 

(IOs) within the context of this power shift. These patterns require further inspection 

since they exhibit behavior that does not seem to conform to many of the international 

relations paradigms’ theories on IO participation.  

Neorealist (Waltz, 1979) and institutionalist (Keohane, 1984) explanations that 

base state behavior on a systemic level of analysis rather than idiosyncrasies within the 

states themselves, also do not seem sufficient for explaining China’s behavior of picking 

and choosing when and how to comply with international standards. Neither do 

 
6 Critiques on power transition theory and offensive realism, see M. Taylor Fravel (2010: 

505-532). For Positive Sum and Zero-sum views, see Thomas J. Christensen (2006: 81-

126). 
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constructivist’s arguments that states join and comply out of appropriateness, practice, 

acculturation, legitimacy, and socialization (Finnemore, 1993; March & Olsen, 1998; 

Goodman & Jinks, 2004; Hurd, 2005; Checkel, 2005; Johnston, 2008; Pouliet, 2008).  

Adding to this body of literature, research on institutional choice attempts to 

bridge the gap of rational design and historical institutionalism, while also attempting to 

consider constructivist approaches, by offering that IO selection is based on bounded 

rationality (Jupille, Mattli, and Snidal, 2013).  This theory assumes states choose 

institutional strategies based on the interaction between challenging cooperation 

problems and the status quo (Jupille, Mattli, and Snidal, 2013: 19). Still, this theory fails 

to explain variation in state behavior once a member, and variation over time.  Likewise, 

institutional bureaucracy literature that addresses how design affects function and 

autonomy of the IOs themselves (Koremenos et. al, 2001; Abbott & Snidal, 1998; Barnett 

& Finnemore, 1999) and the interaction vis-à-vis states and IOs (Pollack, 1997; Nielson 

& Tierney, 2003; Thompson & Haftel, 2006; Trondal et. al, 2013; Graham, 2015; 

Johnson, 2016) does little to explain variation of state behavior in IOs.7  

In summary, realist theories focus on interest and power, while functionalist and 

constructivist frameworks consider the system itself. Finally, liberal IR looks within the 

state. I draw from each of these paradigms arguing that there are variables within each 

that have influenced China’s behavior. However, my theoretical framework posits that 

the realist prioritizations of interest and power provide the strongest explanations for state 

behavior in IOs. I argue that China looks beyond the satisficing aspect of whether the IO 

is good enough, and more to how its behavior can optimize achieving its desired interests. 

 
7 These works primarily focus on the behavior of IOs themselves with some research into 

the strategies states can pursue to assert control over IO decisions and agenda setting. 
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My theory posits that in the context of relative shifts in power, variation in China’s IO 

behaviors is predicated by the extent to which IOs conform to China’s national interests. 

This rational behavior approach (RBA) outlines four strategies: rule-taking, rule-

breaking, rule-changing, and rulemaking. Furthermore, I argue that as an emerging state’s 

relative power increases over time, so does its bargaining power, leading to a more 

assertive rule-changing behavior as it attempts to adapt the organization to allow its 

ascendancy as a rule-maker. 

In support of the above construct, there are two primary independent variables 

that explain China’s behavior in IOs at any given point in time, the extent IO policies 

agree with state interests and the degree rules for control allow the state to influence these 

outcomes. Inherent in the first variable is the primacy of a state’s interests, and in the 

second, is that power is institutionalized in the design of the organization. Specifically, 

my theory considers power dynamics inside and outside the IO. These power dynamics 

revolve around national interests that are external to the organization and an internal 

dynamic linked to the “rules of the game”, which dictate just how these national interests 

are achieved.  

Each organization focuses on specific issue areas that may have differing 

compatibility with a state’s views and interests. The actual policies an IO establishes 

associated with these issue areas dictate just how much the IO may converge with or 

diverge from that of a state. The more these policy outcomes align with a state’s interests, 

the more likely the state will positively work within the organization believing the 

benefits outweigh the costs. The reverse is also true. If the policies an IO makes along 

contentious issue areas violates a state’s interests, the state will likely work against the IO 
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or simply non-comply with the policies. Differences in China’s behavior in the WB and 

IMF signify the importance PRC leadership placed on the extent the organization’s 

policies along key issue areas aligned to state interests. When only considering this 

variable in isolation, a state’s level of compliance depends on the extent an IO’s policies 

align with the state’s interests. Yet, states sometimes comply with IO policies they do not 

agree with, which brings us to our second independent variable. 

When a state joins an IO, it does so at a certain level relative to the other 

members. Some members will have more power, while others have less. In this context 

alone, the more powerful states would make the rules, while the less power will take or 

break rules depending on concerns over policy alignment with their interests, reputation, 

reciprocity, and retaliation. But since power is also institutionalized within the 

organization either formally or informally, less powerful states may either encounter 

obstacles or have opportunities to influence IO policy and governance depending on IO 

rules. Ideally, all members have a say in the policies associated along key issue areas. 

Still, the more powerful founding members may have designed the IO to assure their 

influence over key decisions within the organization (Koremenos et. al., 2001). Such 

characteristics may present a certain degree of institutional resistance to less powerful 

states attempting to sway policies or elicit change. These “rules for control” act as a 

second independent variable that shapes how power is translated into behavior within the 

organization.8 If a state does not believe the rules allow it to influence organizational 

outcomes it will likely exhibit one type of behavior, but if the rules for control do allow 

influence, I would expect another type of behavior. In summary, the rules for control 

 
8 “Rules for Control” is one of the design characteristics that Koremenos et. al. argue as a key structural 
feature in international organizations. 
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stipulate how power is exercised within the organization, so the more these rules favor a 

state, the more active that state will likely be.  

China’s behavior in the IMF provides one such example that highlights the above 

point. Specifically, the IMF’s funding framework allows for some potential 

vulnerabilities. These vulnerabilities were realized following the 2008 global financial 

crisis (GFC) when the Fund needed fiscal support and G7 countries were willing to 

burden share. China was able to use the situation to influence both governance and policy 

changes in the IMF. Once implemented, China’s behavior shifted to more a rule-maker. 

The above described independent variables explain a state’s behavior in an IO at a 

given point and time, along with varying behavior across different IOs. However, 

changes in relative power explain additional changes in state behavior. In this context my 

theoretical framework provides a secondary explanation that argues changes in relative 

power alter the expectations and capacity of a state leading to adjustments in its behavior 

in the IO.  In this context I argue that changes in relative power are secondary to the 

previously discussed variables. Regardless of power changes, a state’s satisfaction and 

subsequent behavior is conditioned by the first two independent variables. If IO policies 

and design already support a state’s interests, there may not be a change in state behavior. 

Conversely, changes to state behavior related to changes in relative power would be 

expected to be under conditions where the IO failed to adequately reflect a state’s 

interests or power. Therefore, adjustments in behavior will seek changes to the status quo 

and therefore be directed on modifying policy and governance arrangements associated 

with the variables outlined under my framework’s primary explanations. China’s 
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increasing power throughout the 2000s and corresponding changes in behavior in both 

the WB and IMF are demonstrative of this point. 

As China’s economic power grew throughout the 2000s, the PRC became more 

assertive in voicing its grievances over WB and IMF policies and rules for control. In the 

WB, it was dissatisfied with policy decisions oriented on social over infrastructure 

development. The PRC was also concerned that its voting power did not reflect its global 

economic position. In the IMF, PRC officials argued that the Fund should provide 

surveillance of advanced economies and modify its monetary management policies. Like 

with the WB, China was also concerned over its formal power arrangements within the 

organization. Consequently, China shifted to rule-changing strategies seeking to bring 

about reform within both IOs. Unlike in the PRC’s early years of membership when it 

lacked the motivation and resources to push for change, over the last fifteen years 

Chinese authorities have become more active in assuring these IOs adequately 

represented their global economic position and pursued policies that more closely aligned 

to its interests. With its transition into a middle-income country (MIC) holding 

tremendous capital surpluses and trade connections, China has had the leverage to back 

up its newfound confidence.  

This chapter will pursue the following agenda to establish the context for the rest 

of the dissertation. First, I provide a literature review to establish a background for 

understanding why China may behave in certain ways within IOs. Since I assume that 

national interests are an underlying aspect in China’s behavior, this overview will explore 

PRC interests and how they may relate to behavior in IOs. I also review other 

explanations that may influence China’s behavior. Next, the chapter theorizes the 
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dependent variable conceptualizing the four different types of behavior referenced above. 

This discussion provides the foundation for the study, which will be built upon during 

Chapter 2’s conceptualization of the independent variables and my theoretical 

framework. This chapter next discusses the design methodology explaining why I chose 

the WB and IMB as my cases, along with the methods applied during my empirical 

research. Lastly, the chapter provides an overview for the rest of the dissertation.  

1.1 Explanations for Chinese Behavior 

Much of the literature on Chinese involvement in international organizations 

analyzes the interaction between the state and the IO (Kim, 1979; Jacobson & Oksenberg, 

1990; Johnston, 2008; Kent, 2007; Štepková, 2014), but it does little to explain variation 

in IO behavior over time. It is therefore necessary to look at the broader spectrum of 

literature associated with China and its interaction with international organizations.  In 

doing so, I will first survey China’s preferences, grand strategy, and logic of action. This 

is needed to address implicit and explicit assumptions guiding China’s foreign policy 

regarding IOs. Next, I will consider revisionist and power transition scholarship to 

identify why and how such a state might behave differently when in an IO. Finally, I will 

address socialization explanations for China’s behavior in IOs.  

1.1.1 What Is the Logic to China’s Foreign Policy? 

China’s rise to economic dominance over the past two decades has called many to 

predict its likely ascension as the heir apparent to the United States’ global hegemony. 

This has led to several attempts at assessing Sino-East Asian relations to predict Chinese 

behavior. Contemporary literature has sought to explain Chinese foreign policy through 
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cultural and historical interpretations derived from studying philosophies and traditions 

stemming from China’s earlier dynasty periods of greatness (Johnston, 1995; Zhang, 

2015). This scholarship points to a diverse interpretation, where on one end of the 

spectrum, China would be expected to be pacifist and defensive in nature (Fairbanks, 

1974; Pillsbury, 1980; Adelman & Shih, 1993) while asserting a symbolic, but not actual 

authority over other countries (Kang, 1997). The other end of the spectrum posits that 

Chinese foreign policy closely paralleled the Western traditions of realpolitik behavior 

(Johnston, 1995), but that these patterns were conditioned by a concept of relationality in 

which China would exploit hierarchical relationships to maximize interests (Zhang, 

2015). These latter interpretations allow me to assume that China will leverage positional 

advantages in IOs to reassert itself globally.  

Given that the previously discussed theories on foreign policy all attempt to 

juxtapose pre-communist traditions onto the current regime in order to explain policy 

decision, it is also necessary to understand the effects of the Communist ideology on 

China if we are to decipher any correlation to state behavior. Mao Tse-Tung was greatly 

influenced by his readings of Sun-Zi’s Art of War. In one of his most important military 

documents, Protracted Warfare, he incorporates three different axioms from Sun-Zi, 

which is best summarized by the concept of gauging the nature of events and exploiting 

changes for strategic opportunity.9 Consequently, Mao’s actions from the 1930s to 1950s 

more often employed violent means to achieve state interests (Johnston, 2016). The 

PRC’s aggregate behavior through 1985 in responding to foreign-policy crisis 

 
9 These axioms include: “knowing the enemy and know yourself, and in one hundred 

battles you will not be in danger,” “avoiding the enemy when it is stronger and attacking 

when it is weakens,” and “displaying a false form to the enemy.” (Johnston, 1995: 255). 
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demonstrates a 72% predilection toward violence.10 The regime did tend to shift more to 

a tempered stance of boundary reinforcement into the 1990s. At this time, the PRC 

relinquished a majority of its expansive territorial claims to gain agreement on contested 

land borders (Carlson, 2005: 226). Regardless, they never changed their stance on 

sovereignty, maintaining a common rhetorical commitment to overcome the “century of 

humiliation” by restoring what they perceived as legitimate boundary locations (Carlson, 

2005: 231).  

Since 1985, the regime placed a premium on regional stability and decreased the 

number of hostilities over territorial issues. Compromise for the purposes of 

consolidating gains and assuring stability was a balancing act the PRC appeared to 

prudently be willing to take. They negotiated the return of Hong Kong, and their borders 

with Russia and Mongolia. Conversely, China has not shown a willingness to 

compromise over the South China Sea because of its strategic and economic importance 

(Carlson, 2005: 231). Additionally, the PRC views sovereignty as a principal intrinsic 

value; it is more than the rational explanation of national gain and more about the 

ideational explanation of their identity.  

Since 2009, China has identified three core interests: 1) preserving their political 

system and national security; 2) sovereignty and territorial integrity; and 3) stable 

development of their economy and society (Herrick, Gai, and Subramaniam, 2016: 57-

58). Obviously, the South China Sea and these other security-related issues fit into the 

first two core interests, but what about the third interest in economic development on 

which the previously discussed theories spend little focus? After all, Deng Xiaoping’s 

 
10 The PRC has employed violent methods to resolve eight out of eleven of the foreign 

policy crisis events through 1985. (Johnston, 1995: 256). 
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reforms focused on economic progress and opening China to the international economy. 

It is through this economic development, not the military, that China has captured global 

attention.  China has proven more adept at using economics as a tool for policy than the 

military element, yet the two are inexplicably entwined. Both tools of national power 

help to realize all three of their core interests.  

Alexander Gerschenkron (1963) posed that the more advanced the global 

economy, the greater the cost of entry. To enter and bridge the gap in becoming 

developed economies, “backward” industrialized countries would need to take a short cut 

by acquiring the technological advances from these developed states (Gerschenkron, 

1963: 26). Considering China’s late entry into the global market it had a lot of ground to 

gain and a difficult path of gaining access into this monopoly of technology. Deng 

Xiaoping, as he opened China up to international interaction provided his foreign policy 

guidance in the form of the “24 character strategy”: “observe calmly; secure our position; 

cope with affairs calmly; hide our capacities and bide our time; be good at maintaining a 

low profile; and never claim leadership; make some contributions.”11  

Deng’s “hide and abide” approach has been a guide post for Chinese leaders as 

they sought “wealth and power (fuqiang)”, but with China’s evolving position in the 

world today, Xi Jinping has declared “that China must play a proactive international role” 

(Miller, 2019: 2).  Since assuming leadership and consolidating his authority by taking 

over all three key leadership positions in China (2012-2013)—head of the Communist 

Party, president and head of state, and head of the Central Military Commission—Xi 

 
11 U.S. Department of Defense, Annual Report to Congress: Military Power of the 

People’s Republic of China, 2007, p. 7; available online at 

http://www.defenselink.mil/pubs/pdfs/070523-China-Military-Power-final.pdf.   
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Jinping has declared his “China Dream” of state prosperity, collective pride and 

happiness, and national rejuvenation (Stenslie and Gang, 2016). This dream seeks to 

change the current unipolar world into a multipolar one while pushing the United States 

out of East Asia (Friedberg, 2011; Goldstein, 2001).  

Many others in the region fear China’s increasingly assertive behavior, wondering 

if it is further attempting to establish itself at the center within a global environment, just 

as it did for two thousand years in East Asia (Mosher, 2000). Informed by his research of 

China’s strategic culture and the idea of moral realism, Yan Xuetong argues that China’s 

future as a new hegemon should therefore emphasize international responsibility and 

leadership while making alliances and moral norms for the rest of the world (2011).  

Although the military element of China’s national power may eventually play a key role 

in realizing this ‘dream’, it is through the economic element that China is progressing the 

most rapidly toward its goals at the finish line. Still, it has been through China’s merging 

into the international arena that has enabled this path.  

1.1.2 How being a revisionist state might affect interaction in IOs 

There are multiple streams of literature that attempt to address China and its 

interaction on the international stage. Specifically, theories on power transition (Gilpin, 

1981; Efird et. al 2003; Rapkin and Thompson, 2003 & 2006; Kugler, 2006; Tammen 

and Kugler 2006; Goldstein, 2007) and offensive realism (Zakaria, 1998; Mearsheimer, 

2001) predict that China’s rise will most likely lead to conflict as it approaches parity 

with the U.S., attempts to force change within international institutions and begins to 

expand in efforts to increase its power.  In these cases, participation in IOs becomes a 

means for power acquisition at the expense of existing powers.   
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Taylor Fravel (2010) instead argues that China would pay if its policies become 

too aggressive and that China has instead become sensitive to costs associated with 

expansion and policies appearing to be too coercive for change. Ikenberry (2008) also 

posits that China’s rise is predicated on its engagement within international institutions. 

Avery Goldstein further reasons that China learned that working within multilateral 

settings was preferable to the risk of isolation and offered a means for mitigating hostile 

views toward China (2001: 843-844). It therefore learned how to avoid counterproductive 

security dilemma situations without deserting core interests (Goldstein, 2001: 863).  

Thomas Christensen adds to this discussion in his critique of positive sum versus 

zero-sum views regarding China. He observes behavior potentially falling in both camps 

since China’s participation in the ASEAN Regional Forum (ARF) sought to reduce 

security dilemmas through regional engagement and its involvement in ASEAN + 3 and 

Shanghai Cooperation Organization (SCO) intends to exclude and reduce U.S. influence 

(Christensen, 2006: 86, 91-92).  

In recent security study circles the concept of “gray zone” approaches has become 

the vogue for explaining revisionist states’ deliberately designed strategies for 

accomplishing interests that remain below the threshold of military conflict (Brands, 

2016). Variance in China’s behavior in IOs may therefore be intentional to change power 

arrangements and influence outcomes in accordance with its interests—just below the 

threshold of what the rest of the international community would consider deviant 

behavior.  

Other research suggests that China’s desire to make changes in IOs may instead 

be beneficial. Catherine Weaver argues that China’s participation in international banking 
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organizations has, at times, been driven by attempts to respond to and fix failures in the 

system, in addition to attempts to further its own interests (Weaver, 2015: 424-425). 

Regardless of intended outcomes these streams of literature suggest that China is aware 

that it has benefitted from participation in international organizations and that explicit 

attempts to coerce change may be detrimental to its interests. Resultantly, China is more 

likely to pursue less divisive, or at least, less obvious methods in its pursuit of interests.   

The literature also suggests that changes in relative power can influence how a 

state behaves. When it is less powerful it may have to conform to or even subvert 

organizations in which other more powerful states control outcomes. As the state gains in 

relative power, it has more incentive to be less divisive. What does this say about IO 

socialization? Learning does go on and conformity does occur, but not at the expense of 

national interests. If anything, the state learns how to effectively work within the confines 

of the system, while still lobbying for its interests. What appears to be norm socialization 

within the IO is the rising states growing comfort as it recognizes and adjusts its behavior 

based upon its changing status. 

Finally, in accordance with power transition theory, an increase in relative power 

may increase tensions with states it has the potential to replace. Resultantly, IOs possibly 

offer a more constructive venue for cooperation, while also allowing the rising power to 

continue its development unhindered. In this scenario the multilateralism of the IO places 

peer pressure on the down sliding state from blocking the transition, especially when the 

rising state’s behavior is constructive.12   

 
12 During my interviews with WB China directors, I asked how China’s constructive 

behavior in the IO helped to gain support from the organization in response to incumbent 

power pushback. I was told in several responses that China’s positive reputation had 

benefitted it when coming under the crosshairs of more powerful members.  
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1.1.3. A Constructivist Analysis of IO Participation 

Other literature examines the social aspect of international organizations. Alastair 

Johnston touts the constructivist’s conceptual framework in helping to socialize ideas 

across the international community. He offers that socialization approaches offer 

different insights into cooperation within the international community, and that 

persuasion, mimicking and social influence help to enforce conformity (Johnston, 2008).  

Such a socialization process helps to overcome collective action across states in 

complying with norms. Since states are indeed often concerned with rational constraints 

of costs and benefits in their pursuit of national gains, theories on international norms and 

their socialization are critical to explaining how ideology and beliefs can prevail in an 

anarchical environment constrained by prisoner’s dilemma and collective action 

problems. Checkel (2005) argues that states participate in IOs because they have 

uncertainties about their environment and the organization offers opportunities in a non-

threatening way that may be consistent with state concerns and interests.  Resultantly, the 

state internalizes the norms of the IO. 

Ryan Goodman and Derek Jinks offer that norms provide a social pressure to 

adopt the beliefs and behavioral patterns of the surrounding culture (Goodman and Jinks, 

2004; Brunnee and Toope, 2013).  This is akin to Johnston’s social influence process and 

includes mimicry but is distinct in that conformity arises through identification with a 

reference group (Goodman and Jinks, 2004: 626). The social aspects of IOs further 

suggest that regimes create social ties between states and that these relationships, in and 

of themselves, result in an international networking that enables a transfer of benefits 

between states (Swiss and Longhofer, 2016).  
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Participation within IOs contributes to distribution of aid (Swiss and Longhofer, 

2016), affects trade (Ingram, Robinson, and Busch, 2005), enables FDI (Alcacer and 

Ingram, 2013) and influences security (Castellano, 2016). Additionally, IO participation 

allows countries seeking international legitimacy to get buy in from the international 

community (Meyer et al., 1997; Hafner-Burton and Tsutsui, 2005).  Not only do IOs 

influence conformity, but conformity may allow access to benefits, which circles back to 

some of the rational choice explanations.  

1.2. Conceptualization of State Behavior in IOs 

The above literature offered multiple explanations for China’s behavior in many 

different settings. Some argued that China would assert itself more aggressively as its 

power grew, while other research suggested China would work within and conform to the 

norms of the international system. This research also offered examples supporting each 

behavior type, but no one has attempted to categorize an inclusive typology that accounts 

for these observed behaviors. If anything, each research agenda promotes its behavior as 

a counter to the others, when China may exhibit all these behaviors given the context of 

the situation within the IO. Conversely, my research finds that all these behaviors do exist 

in IOs and they can be conceptualized within a single typology of four strategies: rule-

taking, rulemaking, rule-breaking, and rule-changing.  

1.2.1 Rule-Taking Behavior 

Rule-taking behavior is defined as a state conforming to IO expectations by 

imitating or following the norms of the institution. This behavior is akin to first-order 

cooperation in which the state “lives up to the letter and spirit of an agreement… by 



China in International Organizations: National Interests, Rules and Strategies 

21 
 

making substantive policies that are in line with commitments (Kastner et. al., 2016: 

146). As a rule-taker, the state will work cooperatively with IO staff and other member 

states following established processes and procedures while ultimately complying with 

institutional constraints. This does not necessarily mean the member agrees with IO 

policies and decisions, but that the state works within the established norms for 

influencing decisions. China’s adopting of and working within the WB’s International 

Competitive Bidding (ICB) process and project cycle framework are examples of rule-

taking behavior.  

Constructivist arguments focused on conformity because of appropriateness, 

practice, acculturation, legitimacy, and socialization (Finnermore, 1993; March & Olsen, 

1998; Goodman & Jinks, 2004; Hurd, 2005; Checkel, 2005; Johnston, 2008) may partly 

explain a state’s decision to be a rule-taker. However, institutionalist literature (Keohane, 

1984) also explain that states do so for the benefits they receive from the organization, 

and that they may look beyond the ‘shadow of the future’(Axelrod and Keohane, 1985) 

as they look for future payoffs. Other literature argues that states also become rule-takers 

because of concerns over reputational costs, reciprocity, or when more powerful 

members can successfully retaliate against them either through the organization or 

outside it (Simmons, 2000; Guzman, 2008; Thompson, 2013). Rule-taking behavior is 

more prevalent among developing and emergent members who were either not among the 

organization’s founders, or do not have the power to contest the established great powers.  

Theories of international law help to explain why a state will become a rule-taker. 

Kenneth Abbott (1989) argues that the international system constrains state behavior, and 

that cooperation provides opportunities and constraints. Guzman (2008) adds that 
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reputation, retaliation, and reciprocity explain why states comply with their commitments 

and, hence, agreements become enforceable. It is true that states may ‘opt out’ and 

choose to non-comply with norms and rules within the international system, however, 

there are also associated costs, to which states as rational actors, consider in their 

decisions. In such situations, states may consider the ‘shadow of the future’ as they 

prioritize long-term interests over short term goals (Abbott, 1989: 408). States may also 

consider reputational costs associated with not complying. A good reputation often 

promotes inclusion, whereas the opposite generally leads to exclusion, an outcome not 

conducive to a state’s self-interests. Even still, should a state choose to pursue its interests 

at the expense of international law, other states may select to exclude it or apply more 

coercive tactics (Abbott, 1989: 385-386). Lastly, reciprocity can prove a compliance-

enhancing tool as the threat of non-compliance by other members can sway one’s own 

willingness to comply with rules and norms in order to maintain the mutual benefits of 

cooperation (Guzman, 2008: 43).  

1.2.2 Rule-Making Behavior 

A second strategy—rule-making—embodies certain attributes in which the state 

sets an example by demonstrating a constructive and cooperative behavior within the 

organization while asserting itself as a leader to consolidate gains. Rule-making behavior 

follows second-order cooperation characteristics as the state holds other states 

accountable for not living up to commitments, entices new states to join, is willing to put 

its reputation on the line, sacrifices some of its goals by accepting others, and is willing to 

invest in or create new regimes to solve problems not handled by the existing ones 

(Kastner et. al., 2016: 146). China’s push to establish IMF surveillance of developed 
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countries while also opening itself to similar surveillance is one such example.  China’s 

creation of the NDB and AIIB and willingness to accept an egalitarian voting structure in 

the former and concede structuring the latter to neutral parties are other examples of rule-

making behavior consistent with second-order cooperation. 

Given an opportunity to lead, the state will contribute people and dollars while 

taking part in IO decision making, which not only contributes to IO operations, but to 

policy outcomes as well. In accordance with this strategy, a state’s behavior is more 

productive if it can reasonably pursue its interests. It may oppose certain measures or 

practices, but it still follows the procedures and norms in a pursuit to achieve its interests. 

It complies if it perceives that this constructive behavior will provide benefits, is 

appropriate to its beliefs, and allows cooperation problems to be solved consistent with its 

interests.  Because of its surplus of power vis-à-vis other members, the state is also 

willing to openly resist and push back on decisions or norms that run counter to its 

interests. Ultimately, the state desires to leverage its position to maximize benefits.13 This 

behavior is consistent with advanced economies such as the U.S. who, as founders, 

designed IOs to enable their control over critical outcomes, or have the power to 

influence other members on IO decisions.  

 
13 China’s participation in the Paris climate change agreement is arguable one such 

example. Hsueh argues that China has used this treaty as an opportunity to exert 

leadership and enhance global prestige while also diversifying its domestic energy 

sources. Where previously China had little concern over climate change (they avoided 

membership in the United Nations Framework convention on Climate Change adopted in 

1992 and the 1997 Kyoto Protocol) they signed the 2016 Paris agreement in spite of the 

heavy expectations they levied on themselves. Since this treaty allows signatories to 

choose how they contribute there is a high degree of flexibility for China to pursue its 

interests, while also presenting conditions that further align to China’s “industrial 

upgrading and indigenous innovation in strategic emerging industries, including 

renewables.” (Hsueh, 2017).  
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Rule-makers also tend to have the added benefit of having designed the IO 

(Koremenos et. al., 2001) to advance their interests (Waltz, 1979; Steinberg, 2013; 

Krasner, 1983; Goldsmith and Posner, 2005). Furthermore, the structure of the IO may 

reflect the underlying power, as powerful states may agree to hard rules that they have 

influence over (Steinburg, 2013). And as rule-makers, they are engaged in the making, 

interpreting, and applying the rules of international politics (Raymond, 2019). Lastly, the 

agreed upon rules may be something they were already doing (Downs et. al. 1998). 

1.2.3 Rule-Breaking Behavior 

Conversely, rule-breaking behavior occurs when IO policies disagree with 

interests and the state feels it has no other option but to disregard certain rules and norms 

of the organization. In simplest terms, rule-breakers are non-compliers. Distinct from 

rulemaking and rule-changing behavior, rule-breakers are not attempting to re-write rules, 

they are just not following them.  

Since members act rationally to maximize interests, compliance with IO rules 

depends on the extent doing so runs counter to these interests (Goldsmith and Posner, 

2005). Since rule-breaking will likely incur a cost, the member will follow this strategy 

only when the rules violate core national interests. Normally, a state would not become a 

member to avoid such concerns, but prestige factors along with other benefits may drive 

a decision to join an IO whose policies on certain issue areas contradict its views. Once a 

member, later IO policy decisions may also pose conflicts. A state that breaks the rules is 

likely one whose interests are fundamentally misaligned with the organization’s and 

therefore perceives less advantage in pursuing the status quo than going against it. A rule-
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breaker would be expected to be a developing country that believes it does not have 

sufficient power to influence the IO’s outcomes.  

China’s monetary policies throughout much of its first thirty years in the IMF and 

its unwillingness to allow Article IV consultations in 2007 and 2008 could be considered 

examples of rule-breaking behavior. In the former example, China achieved an advantage 

in export competition by undervaluing its currency, and it chose to do so even when the 

IMF brought this up during Article IV consultations. In the latter example, China 

purposefully stalled the execution of consultations for two years in response to the 2007 

Surveillance Decision to avoid having its currency being labeled as “fundamentally 

misaligned” (Blustein, 2012). Not only did this action seek to prevent the IMF from 

formally assessing China as a non-complier in its monetary management, but it was also, 

in essence, non-complying with institutional norms requiring these consultations to occur 

annually. 

1.2.4 Rule-Changing Behavior 

A “rule-changing” strategy describes a behavior where a state is calculated in its 

effort to build its influence within an organization while also attempting to change IO 

policy focus. It does so with the intent of expanding its bargaining power to enable its 

ability to negotiate change. Rule-changing behavior is not the state’s aim, but the strategy 

it employs to improve its status and influence in the organization.  Exactly how the state 

behaves and the methods it applies are determined by its position relative to other 

members and the degree of resistance it must overcome.  

Zangl et. al. (2016: 175) apply functional, distributive, and historical 

institutionalism to argue that lock-in effects in IOs prevent shifts in the distribution of 
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power requiring an incremental upgrade by the emerging states. Since relative bargaining 

power is issue-area and institution specific, rising powers must present both a credible 

threat and the ability to undermine the IO for established rule-makers to agree to 

institutional adaption (Zangl et. al., 2016: 176). They argue that even with an emerging 

state’s power reaching a point where it has sufficient bargaining potential, there still 

needs to be a crisis in the IO’s functioning to trigger effective negotiations between these 

emerging rule-takers and the established rule-makers (Zangl et. al., 2016: 176-177).  

Rule-changing behavior is different from rulemaking primarily because of an 

imbalance in power relationships. First, there is an disparity in structural power that 

places a rising state at a disadvantage and the incumbent at an advantage, leading to the 

rising state desiring to change the rules associated with these power dynamics, while the 

incumbent wants to protect them. Therefore, rule-changing strategies are focused on 

attempting to create leverage over the IO itself and the rule-makers of the organization. 

Rule-makers, however, do not need to go to such lengths and only must resist these 

strategies to maintain the status quo.  

Second, there may be design characteristics put into place to favor the interests of 

incumbent states and may be associated with positional advantages that allow these states 

to retain key positions in management or over boards and committees. Consequently, 

rule-changing strategies attempt to establish leverage that will open these positions up 

while incumbents want to keep these positions to themselves. 

Third, rising states lack ability to successfully influence crucial policy decisions. 

Conversely, incumbents can influence decisions through financial and political means. 

The less autonomous the organization is financially; the more incumbents can assert 
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influence through funding. Incumbents can also use ‘clubs’ to overcome deadlocks and 

bypass formal rules in their decision making (Keohane and Nye, 2002; Drezner, 2006). 

To effectively compete, rising states must have the capacity to contribute just as the 

founding members do and must be allowed into the inner circle of decision making, 

which is not necessarily in the interests of the incumbents. In summary, rising states want 

to change the status quo through rule-changing behavior, while incumbents desire to 

preserve the status quo. This changing behavior can be expected to follow approaches to 

change the organization from within and through outside methods. 

One form of rule-changing behavior may follow a non-confrontational stance as 

the state attempts to portray itself as a team player. The state may conform to the rules of 

the organization as it acquires knowledge and builds connections with other members, 

and therefore, appears to be socializing within the IO. However, the state deliberately 

works to adapt the institution from within. It may do so by garnering support through 

internal coalitions or building positive relationships with the staff. Coalitions can 

strengthen voting power while the latter has the potential to create staff buy-in on reform 

initiatives. The state may also resist directly opposing other members or IO decisions that 

may clash with its own domestic interests but does so to build relationship and gain 

credibility. The state’s aim is to promote change by gaining recognition by other 

members as a responsible stakeholder who is pragmatic, flexible, and willing to place the 

needs of the group above its own.  This behavior is distinct because the state takes a long 

view14 on achieving its interest by not initially exhibiting coercive or disruptive behaviors 

 
14 Unlike other developing states, which may have limited capacity to promote change in 

the IO and follow more satisficing behavior, in this strategy, China assumes more an 

optimizing stance similar to western developed states, knowing that it has the ability to 

potentially shift rules, interpretations, and functions. 
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as it builds support and slowly changes organizational outputs.15 China exhibited this 

type of rule-changing behavior as it elevated WB staff in their access to Chinese 

ministries and by acting as a reliable borrower. Such actions garnered staff support and 

willingness to make deviations in China’s project implementation. China also allied itself 

with India to push back against Wolfensohn’s desire to shift projects away from 

infrastructure development (Mallaby, 2004). 

Consistent with this constructive approach to change are attempts to persuade 

reform through staffing and funding pressures. By positioning personnel in key 

management positions, the member can potentially gain agenda-setting authorities that 

will allow it to influence those matters that go before members for decisions. Likewise, 

contributing to IO funding may provide a degree of influence depending on the 

organization’s autonomy (Kaya, 2015). Additionally, a positive relationship with the staff 

can exploit cleavages between the principals and their agents for achieving interests 

(Pollack, 1997). 

Another form of change behavior may be more subversive. This could include an 

attempt by a state to undermine the institution’s procedures, decisions, and execution of 

outcomes for the purposes of influencing change within the IO. The state may attempt to 

 
15 China’s early behavior with the UNSC offers an example of this strategy. Initially, it 

adopted a low-profile and apprentice like posture, and instead of defying and ignoring the 

rules of the game it attempted to master them in pursuit of its interests. Its chief 

representative (Ambassador Huang Hua) took an active role serving as the Council’s 

president four times in his five-year tenure. China further avoided the expected overuse 

of its veto powers and showed flexibility and compromise in its voting practices. 

Furthermore, a comparison of ROC involvement prior to 1971 and PRC effects in its first 

five years of participation showed a 30.5% increase in all resolutions and a 35.7% 

increase in consensual resolutions. Such improvements demonstrated an improved 

functional effectiveness in the council’s decision-making process, instead of the predicted 

paralysis. (Kim, 1979: 194-201). 
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block decisions or disregard certain organizational rules, norms, and procedures. The 

state may also try to undermine the activity of other states or even obstruct the normal 

functions within the institution. This may consist of directly violating a treaty or 

disregarding dispute settlement procedures established within the IO. In doing so, the 

state may seek to establish new norms or create new precedent within judicial 

procedures.16 A state may also apply exit strategies by “disengaging” through a 

withdrawal of crucial support.17  

These behaviors are not limited to a revisionist state, as great power nations such 

as the U.S. have previously ignored judicial rulings that contradicted interests to establish 

new precedent (Dunoff, Ratner, and Wippman, 2010: 828-853). Developing countries 

have also sought to overturn or discredit regional judicial courts if they felt rules violated 

their sovereignty (Alter, Helfer, and Gathii, 2016: 304 and 321). This more disruptive 

strategy of rule-changing behavior differs from rule-breakers for two reasons. First, states 

acting as rule-breakers are operating from a position of weakness, whereas states 

engaging in rule-changing behavior are operating from a more powerful position that 

gives them leverage. Second, the former’s actions are done so from the perspective that 

they do not have another option. The policies violate core interests; therefore, they cannot 

 
16 China’s recent attitude toward UNCLOS within the South China Sea context is an 

illustrative example. Its early behavior in the United Nations High Commission for 

Refugees (UNHCR) and World Intellectual Property Organization (WIPO) possibly also 

conforms to this strategy. Additionally, China’s early involvement in UN peace-keeping 

missions may fit. It wasn’t until the 1990’s that China began to become more involved in 

peace-keeping operations, but much of this was extremely limited with most of the 

support being as observers and staff. With Xi’s presidency China has begun to show a 

sizable increase of contributions in contrast to U.S. cutbacks. Pauley, Logan, “China 

Takes the Lead in UN Peacekeeping.”  
17 Zangl argues that states can undermine the institutional status quo by pursuing three 

strategies: sabotaging, disengaging, and hedging. (Zangl et. al., 2016: 176). Such actions 

also correspond to Kastner et. al.’s “hold up” behavior to extract concessions. 
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follow them without perceived costs they are unwilling to take. In the latter’s case, 

divergent behavior is pursued as a strategy with an attempt to negotiate a better outcome. 

China’s threat to not contribute additional funds to the IMF following the 2008 GFC 

unless the Fund made formal power adjustments is one such example of this type of 

change behavior (Jiang, 2014). 

Lastly, a state may pursue external options to create pressures exogenous to the 

organization (Morse and Keohane, 2014).  A state may become dissatisfied with an IO it 

is currently a member in, and internal change strategies may prove insufficient to achieve 

its interests. Such strategies may include forum shopping18, coalition building, and 

conducting bilateral measures to pose competing pressures on the organization the state is 

attempting to influence. The state may also create a competing organization that has 

similar institutional qualities/functions, but with principal control arrangements shifted in 

the state’s favor.19 This strategy differs from the rulemaking second-order cooperation 

discussed above primarily in context of purpose. In the rule-changer situation, the rising 

state is attempting to increase its outside options for leverage, whereas rule-makers do so 

 
18 Forum-shopping strategies describe actors’ selection of international venues base on 

where they can best promote policy objectives. (Alter and Meunier, 2017: 16). 
19 Evidence to this point may be found in China’s development of both the BRICS’ New 

Development Bank and AIIB. As a late-comer into the African Development Bank, 

China fails to rank even within the top 20 countries regarding voting power. The U.S. 

ranks second. Assessed from AfDB official site on 12 December 2017. Additionally, 

China also fails to rank within the top 20 countries regarding voting power for the Inter-

American Development Bank. Conversely, the U.S. ranks number #1. Assessed from the 

IADB official site on 12 December 2017. Finally, China ranks fourth in voting power in 

the Asian Development Bank, behind the EU, Japan and the U.S., Assessed from ADB 

official site on 12 December 2017. Its creation of the BRICS New Development Bank 

and the AIIB in addition to the Bretton Woods framework of the International Monetary 

Fund (IMF), the World Bank and the existing regional development banks suggest a 

proclivity toward this strategy as it appears an attempt to rebalance Western, as well as, 

Japanese influences inherent in these other regimes. (Hveem and Pempel, 2016; Wong, 

2016). 
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for functionality. China’s creation of the AIIB is an example that achieves both purposes. 

Its creation sent a message to the WB of China’s frustration with the Bank’s prioritization 

of social development over infrastructure and resistance to elevating the PRC’s voting 

power. Its creation also provided Asia with a MDB specifically focused on infrastructure 

development.  

1.2.5 How These Behaviors Differentiate by Dimensions 

Above, I briefly point out differences between rule-changing behavior and 

rulemaking, but there are also key distinctions across all four that I operationalize along 

dimensions of conformity, contributions, and influence strategies (Table 1.1). Rule-

breakers tend to demonstrate low levels in each category leading to their non-compliance 

with the organization. Conversely, rule-takers will likely conform at high levels because 

of the associated benefits of membership and concerns over reputation, reciprocity, and 

retaliation. Their contributions are low to medium based upon their individual capacity to 

provide support. Likewise, their leverage in the organization is limited; still it may be 

enough so that the state feels it has influence to adequately support continued attainment 

of benefits.  

 Degree of conformity to 

existing rules 

Degree of 

contribution to IO 

financing and staff 

Degree of leverage 

state applies on IO to 

influence decisions 

Rule-breaker LOW LOW LOW 

Rule-taker HIGH LOW/ MEDIUM LOW/ MEDIUM 

Rule-changer LOW/ MEDIUM/ HIGH MEDIUM/ HIGH MEDIUM/ HIGH 

Rule-maker HIGH HIGH HIGH 

Table 1.1:  Differentiating behavioral dimensions of states in IOs 
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The rule-changer, however, tends to be on a higher level in the latter two 

dimensions, but will likely vary in conformity. Depending on the approach the state takes 

for change will determine the level of conformity it follows, but contributions and 

leverage must be at higher levels to effectively create enough leverage if it is going to be 

successful at negotiating change. Lastly, rule-makers will demonstrate high levels in all 

three areas. They will likely comply with the rules they made, while contributing to and 

retaining control over those mechanisms that assure their influence over decisions. 

1.2.6 What Explains Variation in China’s Behavior in IOs And 

Over Time 
At entry into an IO, a state’s corresponding behavior is based on its relative 

position with other members, the extent the IO’s outcomes in key issue areas align with 

the states interests and the degree the rules allow it to influence decisions.  If nothing 

changes, then these variables determine whether the state is a rule-breaker, rule-taker, or 

a rule-maker. Because of unfavorable power dynamics, a developing economy will likely 

enter membership behaving as a rule-breaker and/or rule-taker. With more favorable 

power dynamics and symmetries that favor the state’s inclusion into the “club,” an 

advanced economy will likely join behaving as a rule-maker.  

Although the alignment between IO decisions on issue areas and state interests 

combined with design characteristics that allow states to influence decisions may 

determine one type of state behavior, variation in behavior is conditioned by the state’s 

development and relative power. Based on design characteristics, the IOs themselves tend 

to be resistant to change; states, however, are not. Development can be a driver for 

change within states. This, in turn, can advance economic, diplomatic, and military 

growth further changing how the state views itself and how others view it. Absent 
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development and changes to a state’s relative power, then its behavior over time should 

remain the same. 

Nevertheless, change does happen, and these variables are not constant, leading to 

variation in state behavior. This aspect is especially a factor regarding emerging 

economies whose economic development and increasing power enhance their desire to 

transition into a rule-maker.  Since these institutions are “designed” by their creators to 

retain crucial decisions at the rule-maker level (Koremenos et. al., 2001), emerging 

economies find themselves at an impasse that requires them to take on certain rule-

changing behavior to advance governance and policy reforms within their favor.  

This conceptualization of behavior (Figure 1.1) tends to be linear based on the 

emerging economy’s development and power relative to other member states. Therefore, 

a state entering an IO as a developing country would be expected to be a rule-breaker 

and/or rule-taker as it learns how to work within the organization with more powerful 

members. Depending on the benefits of membership and the extent IO policies on key 

issue areas align to state interests will determine whether the state behaves as a rule-

breaker of a rule-taker. There may also be instances in the state’s development, where 

domestic economic controls run counter to IO expectations leading to some backsliding 

by rule-takers who decide not to comply over domestic conflicts.   

 
Figure 1.1: Behavior pathway within IGOs 
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As the state transitions from a developing to an emerging economy it will likely 

be more willing to follow the rules of the system it has benefited from but will also desire 

to expand its influence within the system. Still, the ability of the rising state to make these 

changes will not be sufficient until it reaches a point where its relative position provides 

enough bargaining power to allow it to be an effective rule-changer. This transition point 

is illustrated by the dotted line in the diagram above. However, any adaptation of the 

current system will be difficult even when an emerging economy gains sufficient power 

to persuade change. 

In the early stages of membership, a state lacks the experience and power 

necessary to be a rule-maker in the organization. As a state advances in these areas, the 

organization’s design may be less restrictive to upward mobility causing the bargaining 

requirements for effective change behavior to be less. Strong diplomatic and economic 

ties may be sufficient to negotiate the support of other members for transition into a rule-

maker in the IO.  

In other organizations where the founding members created structural safeguards 

assuring their ability to retain control and to determine eligibility into the inner sanctum 

of rulemaking, the bargaining requirements are more and thus require a more deliberate 

and incremental rule-changing strategy. Essentially, the emerging economy must expand 

its bargaining capacity while waiting to exploit the appropriate juncture that will weaken 

rule-maker resolve against change.  In this situation, the state’s transition from rule-taker 

to rule-changer, and eventually rule-maker, is much more deliberate. 



China in International Organizations: National Interests, Rules and Strategies 

35 
 

1.3. Research Design 

To test my theory that interests, rational design and power changes explain 

variation of Chinese behavior within IOs, my study emphasizes international 

organizations as one unit of analysis and China as another. I employ rational design and 

behavioral analysis to this effort by conducting a qualitative approach selecting case 

studies based on the independent variables.  Selecting cases centered on policy outcome 

alignment and rules of control is necessary to reduce bias while establishing whether my 

proposed determinants lead to the expected behavior.  

Additionally, my theory suggests that changes in relative power lead to a shift in 

behavior. Therefore, conducting an evaluation of an IO that begins with variables that 

demonstrate a specific quality resulting in a certain behavior is necessary to assess if 

there is change in both the independent and dependent variables as China’s relative 

power changes, and how this change occurs.  This will require an evaluation of my cases 

over time, especially since I expect to see shifts in policy alignment and control dynamics 

along with behavior based on outside pressures. Given that China’s relative power has 

changed considerable since its opening up period until now, I begin my analysis on the 

day China entered membership within each case selection.  

For my cases I selected from economically aligned IOs focused on development. 

This allowed me to concentrate on a discrete area and address the variations across 

similarly focused IOs. Because development is also a facet of consideration in my study 

based on its linkage to interests and power, drawing from such organizations also allowed 

a better assessment of this aspect. In the table below I have listed those economic IOs 

concentrated on various forms of development and have attempted to show how each 
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aligns to extent of institutional control and China’s national interests. Of these, I chose to 

center my analysis on China’s participation in the World Bank Group (WBG) and the 

International Monetary Fund (IMF).   

 
Table 1.2: China’s membership in economically aligned IOs focused on development 

Both the WBG and IMF are good organizations to compare for several reasons. 

First, they each focus on different issue areas where Chinese interests have varied. For 

China, the WB allowed it to get concessional loans, expert advice, and build international 

connections as it instituted domestic reform.  Bank advice on microeconomic adjustments 

were not as contentious as macroeconomic policy advice. Conversely, the IMF focused 

on macroeconomic policies that conflicted with China’s economic management.  China 

was one of the WB’s largest borrowers, but after taking two loans from the IMF early in 

its membership, the PRC has not borrowed since.  

Second, these two organizations also offer some different design characteristics, 

specifically, the WBG is more independent in its financial operations. The IMF, however, 

IGO
Rules for 

Control 

are Low

Rules for 

Control are 

High

Issue 

Areas 

Align

Issue 

Areas do 

not Align

African Development Bank Group (AFDB) (Nonregional member) X X

Asian Development Bank (ADB) X X

Asian Infrastructure Investment Bank (AIIB) X X

Caribbean Development Bank (CDB) (Nonregional member) X X

Food and Agriculture Organization (FAO) X X

Inter-American Development Bank (IADB) (Nonregional member) X X

*World Bank Group (IBRD, IDA, IFC, MIGA, & ICSID) X X

International Fund for Agricultural Development (IFAD) X X

*International Monetary Fund (IMF) X X

New Development Bank (NDB) X X

UN conference on Trade and Development (UNCTAD) X X

UN Industrial Development Organization (UNIDO) X X

World Intellectual Property Organization (WIPO) X X
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is completely dependent on its members (Kaya, 2015). This has allowed the WB to be 

more autonomous in its operations using investments, interests, and fees to cover costs, 

and even contribute to concessional loans and grants. Even subscriptions are divided into 

‘paid-in’ and ‘callable’ amounts with the former accounting for approximately six 

percent of each member’s shares. Contrastingly, the IMF requires that members’ full 

quota be paid in. 

Third, China entered the WB and IMF in 1980, at the onset of reforms focused on 

economic progression and opening China to the international economy. China has sense 

shifted to a market economy, become internationally connected and is now the second 

largest economy in the world. Analyzing both IOs from membership to present will allow 

me to assess the impact that China’s development and ever-increasing relative power had 

on its behavior in each organization. Additionally, there have been two economic 

crises—the Asian financial crisis and the 2008 global financial crisis (GFC)—that 

occurred during this period. Since my theory suggests that crisis situations can provide 

the impetus for rule-changing behavior to achieve its intent, consideration of such events 

is helpful to this study. 

I also briefly consider the Asian Infrastructure Investment Bank (AIIB) and the 

World Intellectual Property Organization (WIPO) as shadow cases. Since China founded 

AIIB and its design is like the WB’s, comparing the two offers insights into China’s 

motives for its creation.  Likewise, China’s behavior in WIPO provides additional insight 

into the nexus of interests, development, power, and design and their impacts on Chinese 

behavior.  Like the IMF, WIPO proved to be a difficult pill for the Chinese to swallow 

when becoming a member in 1980. WIPO’s views on intellectual property were foreign 
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to China at entry, but today China appears to be more and more adjusting to these 

international norms. WIPO’s design is also different from the WB and IMF. It follows a 

one state, one vote consensus-based voting format and is independent of its members for 

funding.  Additionally, selection of its senior staff is not constrained by informal rules 

that favor founding members. 

My research also addresses alternate explanations. Since socialization offers an 

alternate explanation of behavior, which my theory largely discounts, the analysis 

addresses patterns of behavior to assess whether China exhibited mimicking, 

internalization, or social pressure.  It also was important to determine how many times 

issues were brought up that supported, as well as hampered, Chinese interests, and the 

resultant China response in each case. Key to this discussion was how many of these 

issues affected core interests and whether China responded differently when tensions 

involved other lessor interests?  Did China take a long view concluding the shadow of the 

future outweighed present concerns?  Did China attempt to manipulate design constraints 

to influence outcomes? Did the IO internal bodies show increased deference to China as 

its relative power increased? Ultimately, I show that rationalization held a bigger role 

than socialization on Chinese behavior. 

As noted above I examined these cases to explore the causal significance of 

institutional design, national interests, and changing power dynamics on China’s 

behavior. In doing so, I followed a process tracing approach that examined decisions the 

IO made over time regarding development. I also examined China’s ability and 

willingness to sway these IO decisions based on formal and informal governance, 

finance, and external mechanisms. Additionally, I sought to explain behavior to 
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determine if it corresponded to my model. Ultimately, doing so required a holistic 

exploration of China’s membership in the World Bank and IMF from the PRC’s 

assumption of the China seat in April/ May 1980 to the present to unwind the dynamic 

interaction between an IGO and a state.  

My research therefore explores 40 years of the PRC’s participation within the 

WBG and IMF drawing from personal interviews with WB China directors, IMF China 

directors, the Chief Counsel for AIIB’s establishment, a WB president, Department of 

Treasury and State representatives, and Chinese nationals who have held key positions in 

both WB and IMF staff. This research also includes reviews of secondary literature 

exploring China’s interaction within these organizations combined with analysis of 40 

years of annual reports, consultations, and transcripts obtained from archived 

organizational records.  

My research into the WB relied heavily on self-conducted interviews and records 

obtained from WB archives. I met in person with four of the seven China directors and/or 

mission chiefs to discuss the PRC’s behavior and interactions with the WB during each of 

their tenures.  Of the remaining three, I conducted telephone interviews with two (one 

located in London and the other in Germany) and a email interview with the third who 

resided in Singapore (I sent him a list of questions, which he responded to and I followed 

up on in emails). The first group of interviews was with Javed Burki (WB China 

Director: 1987-1993), Pieter Bottelier (WB China Mission Chief: 1993-1997), Yukon 

Huang (WB China Director: 1997-2004), and David Dollar (WB China Director: 2004-

2009). The second group of interviews was with Edward Lim (WB China Mission Chief: 

1986-1990; served on the China team from 1980 before opening an office in Beijing), 
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Klaus Rohland (WB China Director: 2010-2015), and Bert Hofman (WB China Director: 

2015-2019). I also interviewed former WB President (2007-2012) Robert Zoellick in 

person and his Senior Vice President and Chief Economist (2009-2012) Justin Yifu Lin 

over Skype teleconference. Lastly, I conducted in person interviews with a member of the 

U.S. Executive Director’s office at the WB, and the current Managing Director and WBG 

Chief Administrative Officer Shaolin Yang. Prior to each meeting I provided my 

interviewee with a list of approximately 10-15 questions to center the discussion and used 

these questions from which to deviate from.  

I also conducted interviews outside the World Bank with the Department of 

Treasury’s division that focuses on China’s participation in multilateral development 

banks (MDBs) and with three Department of State senior foreign service officers; Charles 

Bennett (with over 15 years in China and Taiwan), Ambassador Daniel Shields 

(Ambassador to Brunei and Political Minister Counselor in Beijing: 2004-2007), and Mr. 

Jonathan Fritz (Deputy Assistant Secretary Bureau of East Asia and Pacific Affairs). 

My research in the WB involved going through reports, minutes, articles of 

agreements, financial regulations, oral histories, project reports, and summary 

proceedings from annual meetings. My survey of the WB Annual Reports from 1980 to 

2020 provided key statistical data on subscriptions, voting percentages, projects, 

contributions, and a listing of key representatives. Where annual reports failed to provide 

such data (annual reports varied between WB presidents with more current staffs 

providing fewer financial details), I resorted to financial reports. Minutes provided 

discussions on projects going before the executive board and how directors voted. I used 

WB project completion reports to verify descriptions and fill in the gaps in information 
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on Chinese projects discussed during interviews. Oral histories offered WB perspectives 

on China by former WB presidents and staff no longer living. Lastly, a review of the 

summary proceedings provided speeches alternating between China’s Minister of 

Finance and the People Bank of China given at annual WB/IMF meetings. These 

speeches provided an understanding of the Chinese government’s concerns related to the 

WB and IMF policies and governance. 

I similarly interviewed six current or former IMF employees, but because of the 

COVID-19 restrictions, these were all by telephone. Although this list was not as 

inclusive as my interviews with the WB, the people on this list worked with China 

through all the key interactive stages of the PRC’s membership in the IMF. I 

supplemented gaps during the 1980s with the IMF history covering that period and 

secondary literature. These interviewees included: Dr. Steven Dunaway (China team on 

Asia Pacifica Department: 1988-1990; China Director: 2001-2009), Mr. Douglas Scott 

(first China Senior Resident Representative: 1991-1996), Dr. Steven Barnett (China 

Deputy Resident Representative: 2004-2006; China Director: 2012-2019; China SRR: 

2019-present), Mr. Vivek Arora (China SRR: 2006-2010), Dr. Tao Zhang (China 

Executive Director: 2011-2014; IMF Deputy Managing Director: 2017-present), and Mr. 

Patrick Cirillo (current Principle Assistant to the Secretariat). All interviews were 

conducted similarly to those of the WB, with me sending out a list of questions prior to 

our meeting. Like with the WB, interviews were focused on China’s behavior, interests, 

and interaction with the IMF.  

IMF research included annual reports, China’s staff reports for Article IV 

Consultations, IMF histories, financial statements, and diversity reports. Annual reports 
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and financial statements provided important statistical data on quotas, China’s two loans, 

contributions, IMF structural and financial organization. Diversity reports provided 

information on Chinese representation in the IMF staff. Finally, Article IV consultations 

provided an annual assessment of China’s macroeconomic performance and staff 

recommendations. These consultations were extremely useful in developing a picture of 

how well China adhered to IMF surveillance and policy guidance. 

Lastly, I reviewed G20 communiques, researched secondary literature focused on 

China’s participation in the WB, IMF, AIIB, and WIPO and interviewed Natalie 

Lichtenstein who served twenty years as a legal counsel in the WB and was hired as the 

General Counsel at the AIIB. G20 communiques provided details on G20 priorities while 

the secondary literature served to triangulate the information revealed during interviews 

and analysis of archival data. Ms. Lichtenstein rounded out the research by providing a 

unique perspective on the process and thinking going into constructing and writing the 

rules for the AIIB contrasted with her understanding of WB rules. 

1.4. Plan for the rest of the dissertation 

The next chapter (Chapter 2) outlines the theoretical framework for this study. 

Specifically, the chapter considers the primary explanations—interests and rules—for 

China’s behavior in IOs. It then explores a secondary explanation revolving around 

power and its role in China’s behavioral changes. 

Chapter 3 explores the first twenty years of China’s membership in the World 

Bank. It first examines China’s interests in the Bank followed by crucial structural 

considerations regarding the WB’s organization, governance, and funding. The chapter 

then traces China’s behavior using interviews, archival sources, and secondary literature 
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as it entered and adapted to processes and procedures, followed by a constructive 

relationship where the two worked closely to determine China’s developmental path. 

Because the WB provided China both what it wanted and needed, the PRC viewed the 

relationship as beneficial.  China did have some influence within the WB, but design 

characteristics and more powerful members limited just what and how much the PRC 

could influence outside the negotiations on its own development. This analysis finds 

evidence supporting China’s rule-taking behavior was conditioned by policy alignment 

with interests and some influence over outcomes.  

Chapter 4 examines what is essentially the next twenty years as it follows China’s 

behavior in the World Bank after becoming a middle-income country (MIC).  This 

chapter identifies changes to China’s behavior as its relative power surpasses its status in 

the Bank leading to the PRC reassessing its relationship while becoming more assertive 

in its demands.  China’s rising economic status combined with the 2008 GFC offer key 

insights into PRC behavior. 

Chapter 5 shifts from the WB to IMF considering its initial membership up until 

its transition into a MIC. Like with analysis on the WB, this chapter also considers 

China’s interest in the IMF finding limited congruence between its form of economic 

management and the Fund’s. Analysis of IMF design identifies similar founding member 

controls, but it also determines the Fund is more vulnerable. Additionally, this chapter 

identifies how China’s economic management practices brought it into and out of 

alignment with IMF policy stances. Over time, policy alignment proved to serve China’s 

interests therefore increasing the value China placed on the IMF.  
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Following a similar approach in the analysis of the WB, Chapter 6 considers 

China’s behavior in the IMF as it became a MIC until present. As the IMF found itself 

vulnerable both in its legitimacy and financially, China’s behavior began to shift from a 

rule-taker to a rule-changer. With the 2008 GFC, founding members became more 

willing to accommodate China’s requests for governance reforms and surveillance 

leading to the PRC behaving more as a rule-maker. 

Chapter 7 shifts from assessing China’s behavior within the organization to 

looking at its external rule-changing behavior. In doing so, the chapter applies both 

economic and military variables to assess China’s power in relation to other founding 

members to trace patterns of PRC behavior in both the WB and IMF with changes in 

relative power. The chapter then examines China’s participation in BRICS and the G20, 

along with its bilateral strategies that created pressures on both the WB and IMF to 

reform. Chapter 7 wraps up its analysis by performing a short assessment of the AIIB 

finding that China created an organization similar to the WB and the Asian Development 

Bank (ADB), but with roles reversed—China as the founding member held a rule-maker 

status. The other key difference was that AIIB focused on infrastructure development, an 

issue area that China had consistently criticized the WB on for instead prioritizing social 

development. 

Chapter 8 concludes by wrapping up the observations of the preceding chapters 

by charting a path of China’s behavior in both organizations that support my theories 

explanation on variation in state behavior. The chapter also considers WIPO in 

comparison to the IMF finding further support for my model. Chapter 8 next considers 

the implications finding that China’s behavior in these IOs demonstrates its positioning 
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for global prominence as it used them as foreign policy tools to pursue interests. Lastly, it 

explores how constructivist theories might have explained China’s behavior, finding that 

mimicry and social influence were evident during periods of early membership as part of 

rule-taking behavior. However, this framework fails to satisfactorily explain China’s 

shifting and sometimes more assertive behavior within IOs.



 

 
 

CHAPTER 2                                                           

CONCEPTUALIZING INTERESTS, RULES AND 

POWER IN IO BEHAVIOR 

Exploration into how interests, organizational structures, and power dynamics 

affect variation of China’s behavior in the WBG and the IMF from initial membership to 

the present offers a unique perspective not addressed by other international organization 

(IO) research priorities.  In addition to the plethora of IO literature addressing structural 

and relational aspects of IO involvement, there is research that has concentrated 

specifically on China’s participation in the World Bank (WB).  Early literature (Jacobson 

and Oksenberg, 1990) sought to explain why China joined the Bretton Woods 

organizations, along with the associated impacts on both the IOs and China from 

membership.  A second wave of literature later addressed China’s continuing interaction 

and compliance within these IOs (Stiglitz, 2003; Kent, 2007).  A third wave has since 

explored institutional aspects that affect power within both the organizations and their 

effects on China (Kaya, 2015). My research builds upon these groups of literature 

considering both external and internal power dynamics and their effects on behavior 

within IOs. Externally, I consider the dynamics associated with the state’s national 

interests and how this impacts interaction with the IO. Internally, I consider the dynamics 

between the state and the IO’s rules that condition the state’s ability to achieve its 

interests.  

This chapter elaborates on the theoretical discussion introduced in Chapter 1 with 

the intention of parsing out primary and secondary explanations to China’s behavior in 
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IOs that will be assessed in the following chapters of this study. Part of the reason the 

many research agendas point to varying Chinese behaviors in IOs is because they may 

focus on a single determinant without recognizing there may be multiple variables 

contributing to different behaviors.  Realist theories focus on interest and power, while 

functionalist and constructivist frameworks consider the system itself. Finally, liberal IR 

looks within the state itself. I draw from each of these paradigms arguing that there are 

facets within each that have influenced China’s behavior. 

Specifically, China’s behavior in IOs is predicated by the extent to which IOs 

conform to China’s interests. How well an organization supports the pursuit of Chinese 

interests is a crucial determinant in explaining China’s behavior. This aspect goes beyond 

the purpose and function of the organization and more centers on policy outcomes along 

key issue areas the IO may address. For example, the WB’s decisions on projects 

associated with social development might not necessarily align with China’s desire to 

develop infrastructure. The IMF’s prioritization of managing macroeconomics through 

indirect controls while allowing the market to be the key driver of results may contrast 

with China’s practice of directly managing decisions over its currency, interest rates and 

business success. Functions such as surveillance may be contentious, but not as much as 

the IO interfering into state affairs on crucial issues by telling it how to run its business. 

China was much more willing to allow the WB to monitor micro level conditions in 

project recommendation and execution than it was in allowing the IMF to monitor its 

macroeconomic practices, which highlights that China’s sensitivity to the function of 

surveillance varied along policies in key issue areas.  
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Likewise, national interests determine economic management strategies that 

shape development, which affect alignment with IO policy outputs. Changing strategies 

associated with state interests can lead to variation in alignment causing shifts in 

behavior. These management practices have brought China in and out of compliance with 

IOs while also influencing the value China placed on the value of the organization’s 

advice. For example, as the PRC transitioned into a market economy, it relied more on 

the WB for advice on institution building and the IMF for macroeconomic expertise. But, 

as the PRC attempted to expand its exports, it purposely devalued its currency to make its 

products more attractive to outside buyers, which conflicted with IMF policies on 

currency management. 

Also important to China is whether it can influence the policies regarding these 

issue areas. Design characteristics associated with the organization’s rules determine the 

degree this is possible. As suggested in Chapter 1, power is institutionalized within an IO 

through both formal and informal structural characteristics established within the 

organizational rules. China’s behavior is impacted by the degree these rules allow it to 

influence policy outcomes especially within the context of its power relative to others. If 

China believes the rules for control sufficiently allow it to exercise influence over 

decisions, then it will likely more positively interact within the IO and accept the status 

quo. If the reverse is true, China will be expected push back on institutional arranges 

seeking to change them. 

Relative power must also be considered in understanding China’s behavior in IOs 

as it offers secondary explanations for variation in this behavior. Relative power is 

secondary because the behavior associated with these changes is conditioned by the first 
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two variables. This independent variable is related to the central determinants of interest 

and rules. Interests determine whether power will be applied. Organizational rules 

determine how power should be applied to achieve these interests. If policy and state 

interests are aligned and rules for control account for changes to power, China may 

follow quite different behavioral strategies than if the opposite was true. Some states with 

significant power relative to other members may not desire to be a rule-changer in the IO, 

or even a rule-maker. Presumably, such states are satisfied with the status quo alignments 

and the associated decisions.1 China, however, has been mindful of power dynamics and 

has exploited advantages for both status and influence over decisions.  

Therefore, these primary and secondary explanations for China’s behavior in IOs 

can be best conceptualized as: 

Interest & IO Rules (primary) → Relative Power (secondary) → Behavior  

2.1. Primary Explanations for China’s Behavior in IOs 

Primary explanations for China’s behavior in IOs consider two independent 

variables. The first IV is defined as the extent an IO policy on key issue areas align with 

state interests, and the second considers the degree IO rules for control favor state 

influence. This first section analyzes each independent variable while offering a model 

that explains how these variables interact to explain the different types of behavior 

described in Chapter 1. It then provides three hypotheses associated with the different 

 
1 Canada presents one such example of a more powerful state that did not push for its 

own executive director as a symbol of its prestige within either the WB or IMF. Instead, 

it was willing to represent a constituency of both developing and developed countries in 

both. 
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behavioral types, which will be applied in the rest of study to test the validity of my 

model. 

2.1.1 Extent IO Issue Areas Align to State Interests 

My theory on the impacts of the alignment between state interests and IO issue 

areas draws from Roselyn Hsueh’s (2011) arguments that interests, values, and sectoral 

structures and organization of institutions have influenced China’s economic 

management styles, which in turn, have shaped the state’s behavior in response to 

multilateralism. Hsueh’s Strategic Value Framework (2011, 2015, 2016) provides an 

explanation of how based on a strategic value logic China has deliberately managed the 

growth of its economy through both liberalization and reregulation in response to 

internationalization. Specifically, Hsueh’s theory on strategic value contends that China 

has pursued liberalization at the macroeconomic level, but when an economic sector is 

“important to national security and promotes economic and technological development” 

the government exerts a more deliberate, centralized approach to regulation (Hsueh, 

2011: 3).  Hsueh’s research shows that as the Chinese government has sought to manage 

the market in sectors of strategic value, it has shown a non-commitment to property 

rights, prioritizes state-owned enterprises for capital, and has shifted between an export-

oriented trade strategy and import substitution in strategic sectors (Hsueh, 2011: 16-17).  

Hsueh’s theory and findings support the idea that national interests matter and 

ultimately drives China’s behavior both internal to the state and when operating at the 

international level. Because China is sensitive to how policies support its interests, the 

alignment of an IO’s policies with China’s interests is a key consideration in China’s 

behavior in that organization. If the policy outputs agree with Chinese interests, then 
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China will likely support the status quo and work with the organization. If there is 

disagreement, then China’s behavior will oppose outcomes that work counter to interests. 

This explanation is rather simple since it breaks down positive and negative interactions 

into its simplest form. If China gets its way or believes that positive behavior will 

advance its interests it will follow the rules. If the IO, however, poses a contradiction to 

China’s interests it will likely attempt to change the policies.  I would therefore expect 

the following hypothesis to be true: 

Hypothesis #1: When IO policies on key issue areas align with national interests, 

China will behave as either a rule-taker or rule-maker when doing so allows a 

continued receipt of benefits. If policies do not align with core national interests, 

China will be a rule-breaker by non-complying or attempt to change those rules 

that violate such interests. 

The literature review in Chapter 1 of China’s strategic interests highlighted 

China’s desire for wealth and power. Hsueh (2011) more precisely pinpoints China’s 

interests as a prioritization of national security, its national technology base, economic 

development, and global competitiveness. Xi Jinping’s China Dream and his recent quote 

during the 19th CCP Congress that China will become “a global leader in innovation, 

composite national strength, and international influence in the coming decades” (Pu and 

Wang, 2018: 1019), further support Hsueh’s findings. In turn, these interests help to 

explain China’s behavior in an organization. If an IO’s policies support these interests, 

then China would be expected to be a rule-taker. For example, the WB’s willingness to 

adjust its policies that would allow China a direct say in project decisions while pursuing 

a deliberate and experimental approach in the implementation of these projects proved to 

be a key sovereignty concern for the Chinese as reformers had to negotiate change with 

party conservatives. Sovereignty is a vital concern to China’s leadership for assuring 

national security. Without Bank staff loosening what and how projects were implemented 
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would have likely led to a much more tenuous relationship early on. Similarly, the IMF’s 

policies regarding Article VIII ratification allowed China time to make the internal 

adjustments that it believed necessary before having to commit to the measure. Doing so 

any earlier would have put it at odds with its management of its own economic 

development, also a crucial national interest.  This allowed China to be a rule-taker in the 

sense that it complied with the basic policies of membership without coming into conflict 

with macroeconomic conditions associated with the ratification.  

If, however, policies conflict with national interests China would be expected to 

be a rule-breaker or rule-changer. Although China never broke WB rules it did engage in 

rule-changing behavior in the form of exit and creation strategies. When the WB allowed 

U.S. and NGOs to influence the cancellation of the Qinghai project, China shifted to an 

exit strategy (Kent, 2007). In this situation, the WB prioritized social concerns deciding 

that the project’s resettlement plan was a violation of Tibetan rights to the land. China, 

however, considered the situation a sovereignty issue, leading to China signaling its 

displeasure by threatening to pull out of the WB and to taking more loans from the Asian 

Development Bank. Likewise, policy differences corresponding to economic 

development and global competitiveness led to China’s creation of the AIIB. Similarly, 

IMF policy outputs such as the 2007 Surveillance Decision, which conflicted with 

economic and global development led to rule-breaking behavior as China manipulated its 

currency and resisting Article IV consultations for 2007 and 2008 (Blustein, 2012). Table 

2.1 below provides a snapshot of some of the key policies and China’s corresponding 

behaviors based on either positive or negative alignment with China’s national interests. 
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 Policy decisions in WB Policies in IMF 

Rule-breaker  • Macroeconomic policies on 

monetary controls 

• 2007 Surveillance Decision 

Rule-taker • Allowed China a voice in 

project decisions 

• Did not push privatization 

• Conditionality was project 

focused, not policy based 

• Focused on China as a 

responsible stakeholder 

• Information 

• Flexibility in arrangements (China 

could gain benefits of membership 

without conditionality as long as it 

did not take a loan or commit to 

Article VIII) 

• Macroeconomic advice supportive 

to China’s development 

Rule-changer • Prioritization of social over 

infrastructure development 

• China’s graduation from IDA 

• Qinghai project decision 

• WB support for LICs vs. 

MICs/ Use of IDA and IBRD 

• Surveillance focus (only targeting 

developing countries) 

• Perceived failure of IMF to 

prevent financial crisis 

• Dominance of USD 

Rule-maker  • Integrated surveillance decision 

• RMB inclusion into SDR basket 

Table 2.1: IO policy alignment and impact on China’s behavior. 

The World Bank (WB) and the Asian Infrastructure Investment Bank (AIIB) offer 

examples of two similar multilateral development banks with differing policy output 

alignments. Although both may be development focused, the decisions the former IO 

makes on where fiscal support is applied and the constraints on that support may vary 

greatly from the decisions of the latter. The WB has shifted to lending focused on 

development in social issue areas, whereas the AIIB prioritizes infrastructure 

development. This has been a regular criticism China held with the Bank and one of its 

reasons for creating AIIB. Depending on how IO decisions impact positively or 

negatively on Chinese interests, one would expect some type of reaction. Positive 

decisions with outcomes supporting national interests would lead to more constructive 

behavior. Conversely, negative outputs would lead to an opposite response.   



Chapter 2: Conceptualizing Interests, Rules and Power in IO Behavior 

54 
 

Hypothesis #1 above explains behavior based on the alignment of China’s 

interests with IO policy outputs, but it does not consider how China’s internal 

management practices driven by these interests may bring China into and out of 

alignment with IO policies. Early in China’s membership in both the WB and IMF, 

important among PRC interests was establishing itself as the legitimate government of 

China and making economic reforms that would allow it to catch up to the rest of the 

world. The PRC did this while maintaining its core interest of assuring it retained its form 

of government and decisions over sovereignty. As it achieved these aims, the PRC 

employed economic management strategies that would drive its development. As China 

has continued to develop and its economic power has increased, its strategies have also 

shifted leading to converging and diverging alignment with IO policies. Xi Jinping’s 

most recent push for national rejuvenation is just the latest of PRC interests that have led 

to shifting strategies. As a result, China’s behavior has also shifted at times as interests 

and IO policy outputs came into and out of alignment.  Hsueh’s (2011) Strategic Value 

Framework, as described above, accounts for these varying economic strategies. 

Understanding the interaction of the economic strategies and their impacts on 

interest and IO policy alignment further helps to explain variation in China’s behavior in 

IOs. Interconnectedness requires different management mechanisms to operate at the 

international level. It also increases state appreciation of the advice that IOs can offer and 

the importance these institutions can play in safeguarding interests. Therefore, a state 

would be expected to want to learn from organizations in issue areas essential to their 

development while increasingly desiring a say in those decisions that affect interests. 

Furthermore, as a member state adjusts its economic mechanisms for control in response 
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to economic strategies, it will likely experience periods of convergence and divergence 

with applicable IOs along with associated positive and negative behaviors. Sometimes the 

state applies liberal tools to accomplish its interests, while at other times it may apply 

illiberal tools. Whether the state’s economic strategies follow liberalization or regulation 

will determine the level of compliance within the IO. I would therefore expect 

Hypothesis 2 to be true. 

Hypothesis #2: When China liberalizes to maximize benefits for economic 

development it will be a rule-taker, but when it intervenes with regulations to 

control economic development China will likely be a rule-breaker. 

Figure 2.1 below provides a straightforward conceptualization of how the 

alignment of IO policy outputs applies to China’s behavior. Shifting between rule-breaker 

and rule-taker is a function of changing economic management strategies that bring it 

into and out of alignment with IO policies. The decision to be a rule-breaker or a rule-

changer is contingent on whether China can apply strategies that effectively pressure 

changes to policies within the IO. Such capacity to apply and influence change is 

associated with changes in relative power, which will be discussed later in this chapter.  

 

 Figure 2.1:  Conceptualization of 1st IV’s relationship to behavior. 

The characterization of rule-breaking and rule-taking on opposing ends of the 

alignment may seem self-evident but using these parameters to differentiate between why 
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China might behave as a rule-taker versus a rule-maker is not necessarily apparent using 

this variable in and of itself. Nor does considering just this variable account for why 

China would want to transition from a rule-taker to a rule-maker, especially if doing so 

requires a greater commitment to the IO. Therefore, it is necessary to also consider a 

second independent variable that underscores the importance of IO design characteristics 

that distinguishes power dynamics associated with the rules for control over 

organizational decision making. When a state’s power is consolidated and propagated 

through the IO’s rules, then the state does not just follow the rules, it is a part of the 

interpretation and rulemaking as well. The following discussion in the next section 

explores these aspects while operationalizing those attributes associated with rules for 

control. 

2.1.2 Degree IO Rules of Control Allow State to Influence Interests 

The degree to which China can influence an IO in the pursuit of its interests is 

conceptualized within the constructs of institutional design, specifically membership and 

rules for control. Although scope, centralization of tasks and flexibility of arrangements 

are important considerations in IO design and function, I propose that they weigh more 

into IO choice rather than behavior once becoming a member.2 Membership can also play 

 
2 Centralization of tasks proves a more efficient method for management, pooling of 

resources and coordination, and less to do with impacting how the state behaves. If there 

is any effect, it would be based on a concern by the state that through this centralization 

of tasks the IO is somehow encroaching on a sovereign responsibility. Adaptive and 

transformative mechanisms for flexibility also impact choice because they signal to 

potential members the ability to “respond to unexpected shocks or special domestic 

circumstances” or the ability to renegotiate provisions within the organization. I would 

suggest, however, that once a member, these arrangements are not necessary for 

influencing behavior and require some external influence to drive conditions for a change 

in behavior. (Koremenos, Lipson, and Snidal, 2001: 771-773). 



China in International Organizations: National Interests, Rules and Strategies 

57 
 

into choice as a state may choose to join based on the other members and what it believes 

it can achieve in cooperation, or the prestige of being associated with those members. 

However, once a member, a state’s ability to push its weight around may be limited by 

the design of the organization. Resultantly, the ability to employ power to leverage 

outcomes is conditioned by design aspects of institutional structure and rules, the impacts 

of which Ayse Kaya (2015) has theorized in her work.  

A review of IO bureaucracy suggests that structure and governing rules determine 

the degree to which a state can influence decisions.3 I categorize these internal aspects 

under rules of control, which is defined as the range of institutional rules that determine 

how decisions are made (Koremenos, Lipson, and Snidal, 2001: 772). For the purposes of 

this study, drawing from Kaya (2015), I operationalize rules of control by focusing on 

variables associated with voting rules (systems), representation in governing bodies 

(amount of influence China has within the internal boards, bureaus, and working groups 

and opportunity to inform agendas), and how the IO is financed (which may also 

correspond to voting weights).4 These rules for control have both formal and informal 

elements that correspond to these variables.  

 
3 As discussed above, states design IOs with a degree of independence, but just as 

institutional design factors can limit IO autonomy, it can also unequally limit state 

influence.  Thompson and Haftel argue that independence can be conceptualized in terms 

of autonomy, neutrality, and delegation (2006). Their work further operationalizes this 

framework by testing IO decision-making ability, bureaucracy and dispute settlement 

procedures finding some correlation to independence within the small regional IO 

population they tested. Although this was a test for IO independence, it offers some 

lessons for state influence, as well. They find that the nature of decision-making and rule 

creation are determinates in the degree of state control. (Haftel and Thompson, 2006: 

257.  
4 Kaya’s (2015) Adjusted Power Approach finds that aspects of governance and finance 

impact state influence in IOs. 
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Voting will be based on whether IO has weighted, veto authority, consensus, and 

equal representation voting systems.  In some cases voting rules and/or representational 

process may favor founders or developed states who can contribute more financially, 

such as with the World Bank where voting power is proportional to capital subscription, 

and the original appointment of 5 of the 24 executive directors corresponded with the five 

countries with the most capital subscription. The remaining directors are voted in every 

two years by the remaining member states (Yearbook of International Organizations).   

While in other cases, such as the United Nations General Assembly, the voting 

rules and representation may be more equal with states each getting a vote. Conversely, 

the UNSC allows its five permanent members veto power and ASEAN requires a 

consensus among all its members to pass decisions- one dissenting vote, like veto 

authority, can block agreements. Although weighted and veto voting systems may be 

self-evident in the degree of influence afforded to China, the other two may be less 

apparent as China may sway other votes through bi-lateral interaction. Consensus voting 

can also be a limiting factor when China desires to get agreement on something and 

another state stands in its way.  

Rules associated with representation can also determine the amount of influence a 

state can assert within an IO. Representation within the IO’s internal bureaucracy may 

also provide China with a degree of influence over decisions as it helps to set the agendas 

going forward to voting bodies. This would be expressed in the number of personnel it 

has on key panels or agenda setting venues. Upper-level management who decide on 

what decisions go before these bodies is also a factor. However, IOs with a high degree 
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of transparency and whose councils all have member representation may degrade China’s 

influence on decision making.  

The amount of money China contributes or threatens to withhold from the 

organization or specific agendas will likewise provide China increased influence and 

bargaining power.  Still, the design of the organization matters when considering 

financial contributions.  IOs that rely solely on member support are more susceptible to 

influence, while those that have frameworks in place that help fund the organization 

make them more autonomous to manipulation.  

As alluded to above, rules for control distinguishes critical power dynamics 

within an IO. These power dynamics include both formal and informal processes and 

procedures that allow states to influence IO decision making.5 Formal power 

institutionalized within decision making processes have direct implications on just how 

much a state can influence outcomes. More powerful states tend to retain an advantage 

because they have instituted mechanisms while initially designing the organization that 

allow them to control outcomes. They also tend to have greater influence through their 

association with likeminded members or based on incentives that deference by lessor 

members offers. The more a lesser state is included and advantaged by these formal 

processes the more likely its behavior will comply with and work within the decision-

making parameters of the organization. 

Similarly, informal characteristics in how agendas are determined and presented 

for decision are important considerations in a state’s behavior. In organizations where 

agenda setting is more transparent and rules allow members an opportunity to be a part of 

 
5 Randal Stone (2011) argues that IOs function through formal & informal rules; 

endogenous design aspects of IO reflect power asymmetries. 
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the process, states will be more willing to accept outcomes. However, organizations that 

withhold agenda setting privileges or that establish agendas behind closed doors will 

likely have lessor members who are dissatisfied not only with outcomes but with the 

exclusive arrangements. If these less powerful members believe they have no way to 

influence the arrangements or the decisions themselves, they will either subvert the 

organization as a rule-breaker or just accept the provisions as they are recognizing 

compliance brings more benefits than non-compliance. As a state is included more and 

more into the agenda setting, the more it will believe that it has influence in 

organizational outcomes leading to a more constructive interaction in the IO’s processes 

and procedures. 

Finally, an IO’s financial autonomy is also a key consideration in these power 

dynamics. The more IOs are dependent on members for its financing the more members 

can influence their decisions. It has not been uncommon for the U.S. to threaten pulling 

its funding of IDA to compel WB decisions (Kent, 2007: 116). Such vulnerabilities can 

also benefit less power states. If a lessor state has the means to contribute to the 

organization it also has an ability to expand its leverage of the organization’s decision 

making, even when left out of both formal and informal decision-making processes. The 

potential to do so offers a window of hope for an emerging economy to push for greater 

influence in the organization contributing to what could be categorized as constructive 

behavior. Table 2.2 illustrates how a spectrum of these structural aspects for rules for 

control influenced different types of behavior in the WB and IMF. 
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 Rules for Control in WB Rules for Control in IMF 

Rule-breaker  • G7 influence over IMF 

outputs 

Rule-taker • At entry PRC formal power higher 

than its economic standing 

• Single constituency executive 

director 

• WB decentralized organization 

provided staff with more autonomy 

in working with China on project 

decisions 

• Selection of Chinese in managerial 

roles 

• At entry PRC formal power 

higher than its economic 

standing 

• Single constituency 

executive director 

Rule-changer • Formal power not consistent with 

economic power 

• Informal power- selection of WBG 

president (US) 

• Formal power not consistent 

with economic power  

• Informal power- selection of 

IMF managing director 

(Europe) 

• Funding vulnerabilities 

Rule-maker  • #3 voting power 

• Selection of Chinese in 

managerial roles 

• Key financial contributor 

• Politicizing of MD position 

Table 2.2: Governance and funding impacts on China’s behavior 

Dynamics associated with governance and funding suggest a linear progression in 

behavioral characteristics in IOs. A state will be less likely to be a rule-breaker with more 

influence in an organization. The more a rule-taker is allowed influence over decisions 

and believes it can take advantage of organizational vulnerabilities in financing, the more 

likely it will desire to expand on these advancements, especially if its own power has 

increased allowing it to be more assertive in its position. My theory proposes that as a 

rule-taker becomes more included withing the organization’s rules for control, the more it 

will want to use its new-found positioning to remove what it feels are unfair barriers to its 

influence. This will lead to rule-changing strategies since it is still at a power 

disadvantage with the rule-makers of the organization. The resources necessary for a 
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rule-taker to increase its leverage to influence change or even the capacity to transition 

from a rule-taker to a rule-maker are however, conditioned by a secondary explanation 

associated with relative power gains, which will be discussed later in this chapter. Given 

the above described power dynamics associated with rules for control, I would expect the 

below hypothesis to be supported: 

Hypothesis #3: When an IO’s rules for control do not favor state influence, China 

is more likely to break or follow rules depending on how issue areas align with 

national interests. As rules for control increasingly provide China more influence, 

it exhibits rule-changing behavior to adapt structural characteristics to more 

favor its influence and positioning.  

Figure 2.2 below provides a conceptualization of the relationship that varying 

levels of inclusion within influence arrangements has with behavior. As posed above, 

there appears to be a linear association between rules for control and behavioral 

characteristics. The actual capacity to be a rule-changer or even serve as a rule-maker 

extends beyond the primary explanation associated with this model and must also 

consider a secondary explanation that aids in this process. 

 
Figure 2.2:  Conceptualization of 2nd IV’s relationship to behavior. 

2.1.3 Conceptualizing A Model for Behavior-the Rational Behavior 

Approach 

The two-by-two model below (Figure 2.3) depicts how IO policy alignment and 

key design characteristics regarding IO rules for control are expected to affect the four 

types of state behavior previously theorized. Shown on the vertical axis are IO issue 
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areas, which will vary in their alignment to national interests.6 As you move up along the 

vertical axis the issue areas become more closely aligned with state interests. In an 

economic setting, I would expect decisions regarding these issue areas to aid in China’s 

industrial development, increase technological advancement, and enable access to 

resources and markets, specifically along sectors or in the acquisition of resources that 

are strategically important to China’s growth and stability.  Policies on the low end of this 

spectrum would either deny attempts to improve in these strategically important areas or 

focus on areas of no or limited importance to China. There is, however, a tipping point as 

you move upward when the policies are sufficiently aligned to national interests to the 

point where the state desires to maintain and prevent any backsliding. Associated 

behaviors will thus seek to maintain a status quo to ensure continuance of benefits.   

  
Figure 2.3:  Patterns of China’s Behavior in IGOs. 

 
6 For instance, some of the World Intellectual Property Organization’s (WIPO) charter 

responsibilities may not have aligned with China’s interest when it became a member for 

reasons associated with its internal outlook on property rights, to state concerns over how 

this would impact its relationship with foreign corporations and its attempt to leverage 

interactions with these countries for investment and technology transfer.   
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As you move from left to right on the horizontal axis China’s ability to influence 

IO decisions increases. This variation results from internal relative power dynamics 

rooted in IO membership and conditioned by institutional rules of control measured in 

voting rules, state representation in the organization, and financial support.  I would 

therefore expect that China will have high control in IOs where it can influence voting, 

has representation within internal bodies that set agendas, and contributes a larger percent 

of financial support. Examples may include veto ability or high shares in a weighted 

voting system. This may also include a majority voting system where China has 

considerable influence over other members. Additionally, in a high control IO, I would 

expect the ability to influence agendas based upon access to key positions within the 

bureaucracy and IO finance being more dependent on its members.  

Conversely, in instances of low control in IOs, I would expect to see less shares in 

a weighted voting system, consensus voting or majority voting where China did not have 

influence over other members.  I would also expect less transparent decision making to 

which not all member states contribute to decisions, and agenda setting positions 

primarily restrictive to Chinese inclusion. Finally, within this low control spectrum, either 

the IO is primarily self-supportive, or finance rules are not conducive to China asserting 

influence (ie. IO stipulates amount of support a state can give, and that stipulation does 

not provide an advantage of influence over the organization).   

Therefore, as demonstrated in the upper left quadrant, China’s behavior will likely 

be that of a rule-taker in conditions where the organization policies on key issue areas are 

aligned to Chinese interest even when the PRC has less influence over the IO. 

Conversely, less control over decisions in more controversial issue areas may lead to 
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rule-breaking behaviors as shown in the lower left quadrant. Because of concerns over its 

reputation, reciprocity, and retaliation from more powerful member, the PRC is more 

likely to be a rule-taker under conditions of less influence even if its policies do not 

agree. This is illustrated by the rule-taker quadrant filling a much larger area along the ‘y’ 

axis than the rule-breaker representation. 

As China develops and its power relative to other members increases, it will no 

longer be content to be just a rule-taker and will attempt to become a rule-maker in the 

IO. As a rule-maker, China is more than a shareholder; it becomes a stakeholder desiring 

inclusion among the decision makers with ‘real’ influence over the direction of the 

organization. This aspiration will be reliant on its capacity to contribute at the same level 

as other rule-makers. Achieving this aim would maximize influence within the IO and the 

benefits associated with membership. Therefore, rule-maker behavior is conceptualized 

in the top right quadrant. 

Since my theory acknowledges functional (Keohane, 1984; Koremenos et al. 

2001) and distributive (Krasner, 1991) characteristics, China perceives benefits to 

increasing its stakes in the IO but will likely encounter resistance from established 

members in becoming a rule-maker. The more it increases its stakes, however, the more 

China becomes committed to the organization. This will require China to first apply rule-

changing behavior to enable this transition. Rule-changing behavior is predicated on the 

assumption that a state’s power is evolving such that it can realistically become a rule-

maker, and therefore, perceives both benefits and flexibility in the rules allowing the 

transition. I therefore conceptualize this behavior in the lower right quadrant below ‘rule-

making’. The extent that China must engage in rule-changing behavior sufficient to open 
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a path to greater benefits and authority is contingent on its power relative to the other 

rule-makers and the resistance of the institutional design that protects founding state 

control over adaptation. Therefore, this quadrant is larger along the ‘y’ axis than that for 

rule-makers assuming that the transition will not be easy and take much more to break 

through. But, as China gains more control through the rules, policy decisions along issue 

areas also improve in its favor pushing the trajectory upward. Given the commitment to 

change, and with it the slow progressing of authority and benefits, China would logically 

be expected to be locked in on its path to becoming a rule-maker as opting out no longer 

becomes a rational option. 

2.2. Secondary Explanations for China’s Behavior in IOs 

The above discussion and model demonstrate the parameters necessary and 

sufficient for explaining China’s behavior as a rule-breaker, rule-taker, and rule-maker at 

a specific point in time based on the extent that IO design conforms to Chinese interests.  

Applying these variables might explain variation in China’s behavior across IOs, but they 

are limited in explaining shifting behavior over time in the same IO. Nor do they explain 

those factors necessary for triggering and allowing a transition from rule-taker to rule-

maker. In this context, rule-changing behavior is not a constant or an end, but a transition 

between the two. As referred to in each reference to rule-changing above, a secondary 

explanation that allows such a change derives from changing power dynamics both inside 

and external to the IO. It is secondary because changing power leads to additional 

changes to state behavior in IOs, but these changes remain conditioned by the primary 

variables discussed above.  
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2.2.1 Relative Power and Its Influence on Behavior 

Realist theories on relative gains note the sensitivity that states feel over relative 

advantages (Waltz, 1979; Jervis, 1988; Grieco, 1990) and are constantly striving to 

improve their positions compared with other states (Gilpin, 1975). Other literature that 

considers the effects on behavior find that sensitivity to economic (Mastanduno, 1991) 

and to security well-being (Keohane, 1993; Glaser, 1995) can lead to relative gains-

seeking behavior (Grundig, 2006). Gains-seeking behavior is more aptly aligned with 

concerns over power arrangements that allow the ability to control or influence a 

situation to advance one’s interests (Baldwin, 2013). Early discussions of power 

operationalized it in terms of resources and capabilities (Morgenthau, 1948; Gulick, 

1955; Waltz, 1979; Mearsheimer, 2001).  The explanation of power has been expanded 

from a ‘power-as-resources’ notion to a ‘relational power’ approach (Sprout and Sprout, 

1956, 1962, 1965) as an actual or potential relationship (Baldwin, 2013: 274). Measuring 

power in the relational sense requires scrutiny of the relationship between actor ‘A’ and 

actor ‘B’ using multidimensional qualities such as scope, domain, weight (Dahl, 1957; 

Deutsch, 1988), costs (Dahl, 1968; Harsanyi, 1962) and means.7 Consequently, the 

relational power concept tends to circle back to the relative gains discussion since power 

cannot be measured only in absolute terms of resources, but must consider how these 

resources compare to and are applied relative to the situation, issue area and environment 

 
7 Baldwin defines ‘scope’ as how power may vary between issue areas; for example, 

country A may have more influence in respect to economics than it does in military. 

‘Domain’ refers to the number of actors subject to a another’s influence. ‘Weight’ refers 

to the probability than an actor’s behavior is or could be affected by another. ‘Costs’ 

acknowledges the impact on the different parties from asserting influence. ‘Means’ tends 

to fall within the more traditional capabilities. Baldwin categorized means as symbolic, 

economic, military, and diplomatic. (Baldwin, 2013: 275.   
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(Frey, 1971, 1985, 1989; Balwin, 2012).  These conceptualizations further relegate power 

into influence (Nye, 1990) and structure (Strange, 1987), with an emphasis on how a 

country’s power relates to those around it (Roberts, Armijo, and Katada, 2017: 65).8  

These dynamics become more important during periods of power transition. 

Ambition over increasing capabilities will likely cause a rising power to take advantage 

of these increases relative to incumbent powers by asserting themselves internationally 

(Roberts, Armijo, and Katada, 2017:  6). Just how much a rising power will push back on 

the constraints of an incumbent system depends on how much the norms are inconsistent 

with its interests. Rosemary Foot and Andrew Walter (2011) find that norms shape 

behavior, but that domestic perceptions of how these norms align with domestic interests, 

are procedurally legitimate and affect global power hierarchy, are important 

considerations on how this behavior is shaped. Furthermore, the degree that an 

international organization’s policy outcomes, global governance and institutional design 

diverge from the rising states preferences will determine the resultant behavior (Kahler, 

2013). Drezner (2014) points out that effective global governance structures rely on 

hegemonic cooperation, but if the distribution of power and interests are too diverse then 

rising states will push back leading to deadlock, poor policy, forum shopping and weak 

enforcement. 

Ultimately, the extent that rising states push back will depend on how incumbents 

include them into global governance; when they do not, rising states will look for 

opportunities to change the dynamics of the system. Incumbents who exert structural 

 
8 Power as influence allows an actor to compel another actor to do something. Structural 

power refers to an actor using institutional, normative or system-governance to set 

agendas and shape the operating environment. 
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power will attempt to restrain rising states behavior using constraints within the 

international system (Powell, 1991; Drezner, 2014).  The degree that a rising state can 

“use one’s relative gain to one’s advantage and to the disadvantage of others” depends on 

the system rules that allow such behavior (Powell, 1991: 1305). Since incumbent powers 

normally write these rules to their advantage, rising states must then look at ways they 

can influence incumbents to change the rules.   

More recent studies that examine the impact of exogenous actions on IOs have 

focused on how alignment within coalitions (Gallagher, 2015; Lesage et. al., 2013; Laidi, 

2012; Roberts et. al, 2017) have allowed rising states to pool soft power to pressure 

change within organizations.  Miles Kahler (2013, 722-723) argues that states can 

amplify their national capabilities to influence global governance by building South-

South coalitions such as the BRICS, and by creating regional options.  Other research has 

considered how foreign shopping practices (Nicolas, 2016) and the use of foreign capital 

(Woods, 2008) also influence reform.  

A State’s development also impacts how a state behaves in the context of power 

changes. State development and its impacts on behavior in IOs is a minimally explored 

topic in IR literature. Instead, most research agendas examine the impact that IOs have on 

development and not the other way around. The closest related accounts consider the 

effects of domestic development on foreign policy. Heo and Roehrig (2014) find that the 

Republic of Korea’s (ROK) economic development impacted its behavior in IOs in 

several ways. They argue that economic development created changes in domestic 

politics, which led to changing policies on economic management (Heo and Roehrig, 

2014: 11). This is akin to Hsueh’s (2011) findings that China’s economic management 
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and development were entwined. Development increases both intellectual and physical 

capacity to operate within IOs. Given that economic growth improves infrastructure and 

purchasing power attracting trade and investment, it changes how the state must operate 

(Hsueh, 2011: 11).  

Consistent with these views from the prevailing literature, I argue that a state’s 

relative power can vary 1) over time, as it gets more powerful, but also 2) across IOs, 

since IOs are likely to have different memberships from one to another. Relative power 

exogenous to the IO will be expected to influence state behavior separate from the 

policies and design of the IO. Table 2.3 depicts how differing relative power dynamics 

have been associated with China’s varying behavior in IOs.  

 Changes in Relative Power 

Rule-breaker • Political economic incongruence with international liberal order 

• Isolationism 

Rule-taker • Low-income country (LIC) 

• Limited understanding of Western economics  

• Limited international connectivity because of years of isolation 

Rule-changer • Trade interconnectivity and growth 

• Economic growth as middle-income country (MIC) 

• Foreign currency accumulation 

• Foreign investment and aid transactions 

Rule-maker • G20 and BRICS 

• #2 economy 

• Trade dominance 

Table 2.3: Relative power changes and its impact on China’s behavior 
Within this context a state’s relative wealth and power within the international 

community expands positively impacting expectations of entitlement within 

organizations.  Resultantly, the emerging power may believe its authority within the IO 

and the alignment of IO outputs with its national interest should be commensurate with 

this change in power. Additionally, power shifts increase the relative bargaining power of 
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the state giving additional influence during negotiations for change (Zangle et al., 2016: 

176). The more outside options a rising state has in relation to incumbent states combined 

with the perceived indispensability of the rising state to the IO, the more leverage the 

state has to extract concessions.9 These considerations influence the change strategies 

China for pressuring an IO to reform. 

Lastly, my theory offers that as emerging economies develop, and their power at 

the international level grows, they will not be content with the status quo power 

arrangements. Consequently, they will engage in rule-changing strategies to remove 

barriers to their ascension as a rule-maker.  As discussed earlier in this chapter power 

dynamics already present in the organization coupled with design characteristics (Kaya, 

2015), resist endogenous tendencies for China to move from one quadrant to another. 

Rule-changing behavior will therefore require both external and internal approaches that 

apply pressure on the IO and its members to make reforms.  

Separate and distinct from China’s behavior in IOs based on issue area alignment 

and control, I also argue that changes in its relative power vis-à-vis the international 

 
9 Kastner et al argue that a rising state will invest in an IO when outside options are poor, 

and when the options are good, that it will freeride off benefits if not a player in regime 

maintenance or will threaten to hold up regime support to win concessions if it is 

perceived as indispensable. They define outside options as the alternatives to a regime; 

specifically, what would happen if the government “stopped cooperating with other states 

to promote or maintain a multilateral regime” (Kastner et. al, 2016: 143-144 & 147). 

Both Zangle et al and Kastner et al consider the effects of bargaining power and those 

elements that provide a rising state leverage. Where Zangle considers what and how 

adaptations come about, Kastner looks at behavior. The former’s discussion of a rising 

state’s ability to undermine an IO and the triggers necessary for incumbent states to 

accommodate change closely relates to the latter’s consideration of outside options and 

indispensability’s impact on a rising state’s behavior. The two approaches simple look at 

a similar question from different vantage points. Both approaches support my theory by 

giving greater insight into how changes in relative power and external conditions affect 

rule-changing strategies. 



Chapter 2: Conceptualizing Interests, Rules and Power in IO Behavior 

72 
 

community creates pressure on the IO itself.  Figure 2.4 below depicts these proposed 

shifts.  

 
Figure 2.4:  Effects of power changes on behavior. 

I would expect that as China’s relative power increases, the capacity to influence 

change in the IO and expectations of change will also increase. With more power, China 

can contribute more to the IO itself, and separately to other IO members to gain their 

support. Additionally, with greater prestige and capacity China can externally increase 

pressure on the IO to reform. This may be accomplished through more responsible 

behavior internationally thus enhancing China’s reputation in the IO, an information 

campaign pushing for IO reform, coalition building, or even the creation of a competing 

organization. We see evidence of similar tactics in China’s push and eventual reforms in 

the IMF leading to China’s voting share being increased.10 Likewise, China will possibly 

change its behavior within the IO commensurate with its increase of power. Therefore, 

increased relative power will most likely decrease certain behavior such as passive 

conformity, as seen in rule-taking strategies, while increasing assertive behavior, depicted 

in rule-changing behavior. Therefore, I will expect to find: 

Hypothesis #4: As China’s power becomes equal to or surpasses other IO 

members it will move towards rule-changing and rule-making behaviors. The 

degree that it acts as a rule-changer versus rule-maker depends on the resistance 

it encounters from the other IO rule-makers. 

 
10 As of 2016, China’s voting share in the IMF increased to number three overall. 

https://www.imf.org/external/np/sec/memdir/members.aspx#C. Assessed on 1 May 2019. 

https://www.imf.org/external/np/sec/memdir/members.aspx#C
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2.3. Conclusion and Roadmap for The Empirical Analysis 

In summary, there are three key explanatory factors in understanding China’s 

behavior within IOs. The first two variables, both separately and in their interaction, 

provide primary explanations for behavior at a given point and time within an 

organization. The latter variable provides a secondary explanation for change in behavior 

over time.  

The next four chapters will explore China’s behavior within the WB and IMF 

closely tracing the patterns of China’s behavior in these IOs while also looking at 

organizational policy stances along key issue areas and corresponding design factors 

associated with the fore mentioned rules for control. In doing so I desire to draw out 

evidence supportive to each one of my four hypotheses demonstrating the validity of my 

theoretical framework about the PRC. Along with considering my primary independent 

variable, this analysis will look at my secondary intervening variables’ impact on China’s 

behavior in each IO.  

Since internal power dynamics associated with structural controls and interests are 

not sufficient to fully understand how power more holistically relates to China’s behavior 

regarding these IOs, I will also expand my analysis outside each IO. Therefore, Chapter 7 

will take an empirical approach of comparing China’s power relative to other competing 

powers and how this influenced China’s behavior from an outside-in perspective. This 

distinct look allows me to show evidence of Chinese change-behavior exogenous to, but 

influential on, both the WB and IMF.  

 



 

 
 

CHAPTER 3                                                                       

CHINA’S FAST START IN THE WB 

Over the 40 years since its initial membership into the World Bank, China’s 

growth economically has been unmatched allowing it to recently establish itself as the 

second largest economy in the world.  In so doing, China has reformed many of its 

institutions and applied the best practices of other states having learned from their 

development.  Contributing to this growth, the WBG has been highly instrumental in 

complimenting China’s rise through its provision of expertise and assistance in 

institutional development.  During the initial negotiations between Deng Xiaoping and 

then-World Bank President Robert McNamara in 1980, Deng offered that China would 

become a global power whether the Bank assisted it or not, but would do so much 

quicker with the WB’s help.1 The ensuing closely knit relationship was good for the Bank 

as well since China’s involvement helped to legitimize the WBG’s interactions with the 

developing world.   

China enlisted WBG expertise to develop its institutions and infrastructure, while 

the WBG sought a legitimizing developing state member that would reinvigorate the 

Bank’s interaction with the Global South.2 Consequently, exploration of China’s behavior 

in the WBG is more than one where China has siphoned as many benefits as possible 

without a return on investment. Instead, China’s interaction provides a depiction of a 

 
1 Edward Lim recalls this interaction from his time working with the PRC as it entered 

the WB (China Chief of Mission, 1986-1990), Personal Communication, December 6, 

2019. 
2 WB senior management, Personal Communication, January 22, 2020; Collaborated by 

Jacobson and Oksenberg’s work (1990). 
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government’s deliberate and pragmatic conformity as a developing state within a system 

heavily influenced by developed nations to gain expertise while establishing connections.  

Moreover, China’s behavior in the WBG exhibits an evolution of leadership as its relative 

power and institutional development allowed it to become more involved and influential, 

methodically transitioning from a borrower to donor, and eventually into a “real 

shareholder.”3  

Unlike the WB’s work in other countries, its relationship with the PRC can be 

characterized as a pragmatic discourse in which China and the Bank would negotiate over 

development options.4  The Bank served as a mentor offering advice and educating China 

in international norms, economics, and institutional processes. The PRC, in response, 

listened while testing and deliberately finetuning its own processes and procedures.  The 

two did not always agree, with China resisting any policy conditions that it perceived as 

an affront to its system and regime security.  Still, some of these disagreements were 

more over the speed of adjustment rather than the changes themselves.  Changing from a 

centrally controlled economy to a market economy is one such example where China 

made the shift in its own time. It wasn’t so much the difference between economy types 

as typified by Deng’s quote, “It does not matter if it is a yellow cat or a black cat, as long 

as it catches mice” (Deng, 1962).  Instead, China was more concerned with pursuing 

change conducive to its development capacity.  

 
3 “Real shareholder” was coined during a discussion with a Chinese national in a senior 

management position at the WB and conforms to my definitions for a rule-maker. 
4 Julian Gewirtz argued contrary to the stories of modernization theorists that IGOs 

transplanted global norms onto China, that instead, this foreign influence “was a 

contested process” giving agency to Chinese reformers allowing them to interpret and use 

those norms, processes and procedures that fit best for China.  (Gewirtz, 2007: 9). 
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In this chapter I first discuss China’s interest in the WBG followed by an analysis 

of how these interests have been somewhat divergent from the Bank’s policy preferences 

over the years.  Understanding these aspects will provide a better contextual 

understanding of China’s behavior vis-à-vis the WBG’s policies. I then follow with an 

overview on how the Bank is organized, governed, and funded to parse out key structural 

aspects associated with formal and informal power dynamics in the WBG. This review is 

necessary to provide context to the ensuing relationship. Because the WB was beneficial 

to China, the PRC chose to behave as a rule-taker, even if power arrangements were not 

optimal. The rest of the chapter will trace the first 20 years of China’s involvement within 

the WB. In doing so, I organize the discussion into two periods.   

I look first at the PRC’s initial membership (approximately the first ten years: 

1980-1989) where it went through a period of “assimilation” as it familiarized itself with 

WB procedures and norms, while establishing the standards for its relationship with the 

Bank. Personal relationships between Chinese leaders and WB representatives proved 

instrumental during this process, but China’s internal dynamics of reform most likely 

helped push an appetite for Bank involvement. It was during this phase that China 

engaged, debated and tested new ideas that ultimately provided the agency necessary for 

internal reforms; in turn, success increased the comfort level for continued interaction 

(Gerwirtz, 2007: 3-9, 180; Jacobson and Oksenberg, 1990: 141). I specifically argue that 

at the onset of the PRC’s membership in the WB, that the benefits associated with the 

Bank were sufficient to China’s reform interests at the time; that the rules did offer 

enough flexibility for China to influence operational outcomes in issue areas pursuant to 

Chinese interests.  Since IO policies aligned with China’s interests and it received 
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benefits from actively participating within the WB, China was a rule-taker (Hypothesis 

#1). 

During the next phase, China began to achieve a comfort level with the WBG 

where it began to maximize its relationship to assist in reforming institutions and building 

infrastructure. Although this period is characterized by a very positive interaction 

between Bank staff and Chinese officials, the PRC did push back against policies it 

disagreed with (especially in the late 90’s) and began to express growing concern over 

the gap in its voting power with its expanding economy. This phase began to take shape 

in the mid 80’s and continued into the early 2000’s.  I show that although the WBG’s 

structure and rules offered some flexibility to allow a degree of Chinese influence over 

the Bank, it was not enough to enforce the change China felt necessary to parallel its 

global rise without resorting to rule-changing behavior. Where such means were not 

initially available to China early in its membership, China’s adjustment to its economic 

management in support of development was a critical piece of the puzzle necessary for 

the PRC to be able to expand its relationship with the WB (Hypothesis #2) and achieve 

influence over broader reforms since the WBG’s rules did not allow such change strictly 

from within (Hypothesis #3).5 These conditions led to China continuing as a rule-taker, 

while slowly shifting to rule-changing strategies in accordance with the rational behavior 

approach. In summary, this chapter provides a peek at China’s behavior early and 

through the transitioning years leading up to China becoming a MIC providing 

 
5 Former WB Managing Director Jessica Einhorn argues that the Bank’s institutional 

structure, specifically in the context of political and financial operations seriously limit 

reforms from within the organization. (Einhorn, 2006: 20-21). 
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supporting examples that my framework’s primary variables explain China’s behavior in 

the WB during this first twenty years.  

3.1. State Interests and WB Structure 

The underlying theme in all my interviews was that China’s behavior has been 

constructive.  Everyone felt that China had worked well with the World Bank, adjusting 

their own processes as appropriate, listening to advice when warranted, effectively 

implementing projects regularly on a higher standard than many other countries (Kent, 

2007: 125), and repaying loans either on or ahead of time. China had proven itself willing 

to provide personnel and funds when it could and has overall been good for the Bank.  In 

summary, China’s behavior in the WBG has been that of a rule-taker.   

Yet, asking whether China’s behavior is constructive may be the wrong question 

to ask.  It is not unreasonable to expect a country to ‘behave’ if it is achieving its interests 

through participation.  Nor is a country’s disagreement with an IGO’s policies a bad 

thing, especially if the parties conduct a reasonable discourse that leads to negotiated 

decisions correcting something that may have been a poor or outdated process in the first 

place.  This can be just as constructive as complying with the rules and expectations of 

the institution.  Instead, this chapter will examine how China’s interests interact with 

WBG structure and policies to determine how these facets influence China’s behavior.   

3.1.1 How Chinese Interests Aligned to WB Issue Areas 

China needed the World Bank’s technical assistance, expertise, and networking. 

This exposure to foreign views, especially in economic development, provided China 

with a varied menu of options from which it could choose as it attempted to navigate a 
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very torrid cycle of reforms (Gerwirtz, 2017: 6-7).  The low interest concessional loans 

were just an added benefit. What China really required was the intellectual know-how 

and outreach the Bank provided combined with the Bank’s support to building China’s 

own intellectual capital.  Additionally, membership in Bretton Woods institutions 

provided the PRC a road to legitimacy as it sought acknowledgment as the rightful 

government of China; therefore the path to international recognition meant it had to be a 

good participant within these organizations.6 

Over the first twenty years China prioritized its relationship with the WB and in 

so doing, reaped the benefits in terms of developing Chinese infrastructure and 

institutions (Bottelier, 2006: 16).  Bank officials had direct access to Chinese leadership.7 

Chinese compliance and good performance further endeared China to the WB. 

Resultantly, Bank officials were willing to modify standard practices and even resist 

pressures from founding members in support of China’s development.8 Additionally, 

many of the developed countries, to include the U.S., believed China’s development 

would ultimately lead to its transition into a responsible member of the international 

 
6 Pieter Bottelier (WB China Mission Chief, 1993-1997), Personal Communication, 

November 4, 2019. 
7 WB China resident representative Edward Lim developed a close personal relationship 

with Premier Zhao Ziyang and his stature in Chinese circles was akin to that of a foreign 

dignitary. Gewirtz, Julian, Unlikely Partners, 179. Pieter Bottelier, who later replaced 

Lim, noted that he had access and was afforded a respect commensurate with a dignitary. 

Javed Burki also remembered having access to Deng Xiaoping early in China’s 

development and Premier Li Peng while the WB China Director.  Pieter Bottelier (WB 

China Mission Chief, 1993-1997), Personal Communication, November 4, 2019; Javed 

Burki (WB China Director, 1987-1993), Personal Communication, November, 14, 2019. 
8 The WB’s support to China was “flexible and context-specific” in contrast to the “one-

size-fits-all agenda” often associated with Washington Consensus organizations. 

(Gewirtz, 2007: 180). 
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system.  Former U.S. President Bill Clinton underlines this perspective during a February 

1999 foreign policy address.   

“And I believe, sooner or later, China will have to come to understand 

that a society, in the world we're living in -- particularly a country as 

great and old and rich and full of potential as China -- simply cannot 

purchase stability at the expense of freedom.  On the other hand, we have 

to ask ourselves, what is the best thing to do to try to maximize the chance 

that China will take the right 

course, and that, because of that, the world will be freer, more peaceful, 

more prosperous in the 21st century?  I do not believe we can hope to 

bring change to China if we isolate China from the forces of change.  Of 

course, we have our differences, and we must press them. But we can do 

that, and expand our cooperation, through principled and purposeful 

engagement with China, its government, and its people.”9  

U.S. administrations before and after President Clinton made similar assumptions 

about the necessity of China’s involvement within the international community, with 

similar views coming out of other developed countries as well. Consequently, primary 

shareholders were willing to support the Bank’s efforts with China.   

Of all the IGOs China became a member of, its relationship with the WB was 

probably the most important in helping China to speed up its development in accordance 

with Deng Xiaoping’s vision for his country’s progress.10 Deng described China’s stance 

to the WB’s first mission in 1980 as; “We are very poor. We have lost touch with the 

world. We need the World Bank to catch up. We can do it without you, but we can do it 

quicker and better with you” (Bottelier, 2006: 4). Because of this early reliance on the 

Bank, China was willing to comply within reason with Bank procedures and even modify 

its own practices accordingly.  Moreover, during the first 16 years, China was sufficiently 

able to influence the direction of its development so any concerns over structurally 

 
9 Foreign policy remarks by U.S. President Bill Clinton on February 26. 1999.  

https://www.mtholyoke.edu/acad/intrel/clintfps.htm 
10 Based on interviews with Edward Lim, Javed Burki, and Pieter Bottelier.  

https://www.mtholyoke.edu/acad/intrel/clintfps.htm
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resistant facets of the Bank rules and organization were more an annoyance than an issue 

requiring change. China was too busy attempting to engineer its own domestic 

development than to worry about affecting change in the Bank. At that point, neither 

China’s influence in the WB or globally was conducive to influencing the U.S. and the 

other primary shareholders for change. 

As China’s capacity grew, its tolerance conversely decreased.  In the late 90’s it 

had begun to truly shift to a market economy relying on the Bank to help it assess the 

impacts of WTO membership and China’s brain trust had grown to the point that it was 

no longer as dependent on the Bank’s expertise.  Interestingly, it was during this period 

that China began to shift its reliance over to IMF expertise.11 At the same time, its 

economic connections internationally sped the growth of its economy.   

As a more experienced and more developed member, China could now more 

assertively speak out against policies it disagreed with the WB on. During the WB/IMF 

annual meetings, China Bank and Fund governors regularly criticized the Bank for its 

“catering to the political needs of a few members”12 and shifting from its mandate of 

development.13 Its prioritization of the Bank also began to diminish as WBG staff found 

themselves losing direct access to key Chinese leadership.14 China began to outwardly 

challenge Bank decisions or actions it found fault with, while also more regularly going 

outside the Bank to pursue its interests.  Also, China began to use its international 

 
11 Interview with former IMF China Senior Resident Representative on 10 April 2020. 
12 Statement by Dai Xianglong, PBOC governor, at the 2000 annual meeting.  IMF, 

Summary Proceedings: Annual Meeting 2000, 86-87. China’s criticism of developed 

nations influence over the WB was also prevalent in statements by MoF Wang Bingqian 

(1990) and MoF Liu Zhongli (1997).  
13 IMF, Summary Proceedings: Annual Meeting 1997, 88-89 
14 Pieter Bottelier (WB China Mission Chief, 1993-1997), Personal Communication, 

November 4, 2019. 



Chapter 3: China’s Fast Start in the WB 

82 
 

connections to create pressure on the WBG for change.  This is not too different from 

what we have seen from the U.S. and is more consistent with a country that is becoming 

confident in its own capabilities and therefore expecting treatment commensurate with its 

evolving prestige.   

Even with this more assertive behavior, and a perception that the WB needed 

China more, China still sees value in the WBG. PRC Premier Li Keqiang recently 

pointed out “that China is still a developing country and still has a long way to go before 

achieving modernization,” but for China to overcome the ‘middle-income trap’ it must 

effectively manage the speed and balance of reforms and development.15 Premier Li 

Keqiang therefore commissioned the WB report, China 2030, seeking development 

recommendations that would allow China to avoid this ‘trap’ (Gewirtz, 2017: 268).  

From China’s perspective, it still needs development in its poorest provinces and 

the WB continues to be the best means for monitoring and enforcing compliance.  China 

is also attempting to navigate through the unfamiliar transition into technological 

frontiers conducive to a high-income status and desires the Bank’s assistance in doing 

so.16  It can often be more challenging to achieve growth policies focused on the latter 

than it was for achieving a middle-income status (Doner and Schneider, 2016: 610). 

Probably the biggest question that should be addressed in attempting to 

understand how China’s behavior in the WB corresponds to its interests is whether it 

disagreed with the Bank’s central policies.  If it did, then why and how did China 

 
15 Statement given by Li Keqiang, Premier of the PRC, during a speech to the World 

Economic Forum’s 45th Annual meeting in Davos on 21 Jan 2015. Retrieved from: 

https://www.weforum.org/agenda/2015/01/chinese-premier-li-keqiangs-speech-at-davos-

2015/ 
16 Interview with Chinese staff member in WB. 

https://www.weforum.org/agenda/2015/01/chinese-premier-li-keqiangs-speech-at-davos-2015/
https://www.weforum.org/agenda/2015/01/chinese-premier-li-keqiangs-speech-at-davos-2015/
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respond?  If a country agrees with everything an organization is doing, there is no reason 

to exhibit disruptive behavior. The benchmark is whether the state disagrees with an 

IGO’s policies and how it responds to the associated tensions.   

In China’s case, there are three WBG policies that China has a fundamental 

disagreement with.17  The first disagreement is over how to alleviate poverty.  The WB 

argued that the solution should be focused on human development, social reforms, and 

environmental concerns.  Conversely, China believed that infrastructure is a key growth 

inhibitor; therefore, poverty alleviation depends on the nature of the country’s 

infrastructure.18 Infrastructure such as roads, ports, energy, and communications would 

allow production of goods and expansion of markets.  From China’s perspective, it was 

these factors that inherently would lead to economic growth that would increase jobs and 

ultimately improve quality of life and living conditions.  Former MoF Liu Zhongli noted 

the PRC’s prioritization of infrastructure at the 1997 WB and IMF annual meetings. 

“International experience has shown that infrastructure development 

requires joint efforts by the public and private sectors. In this vein, we 

support the World Bank Group's role in taking action, including 

strengthening and expanding guarantees, advisory services, and 

information dissemination, in order to facilitate private sector involvement 

in infrastructure.  At the same time, we are of the view that the ability to 

provide finance is a valuable asset of the Bank and that financing 

infrastructure in developing countries directly should continue to be a 

priority for the World Bank and other multilateral development banks. In 

the future, the Bank's role in infrastructure, particularly in those projects 

related to poverty reduction, will still be irreplaceable.”19 

 
17 Yukon Huang (WB China Director, 1997-2004), Personal Communication, December 

19, 2019. 
18 Yukon Huang (WB China Director, 1997-2004), Personal Communication, December 

19, 2019. 
19 IMF, Summary Proceedings: Annual Meeting 1997, 88-89. 
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Adding to these tensions were the difference in views on how money should be 

used.  The WB believed that the concessional IDA loans should prioritize social 

development and the commercial IBRD loans aligned to infrastructure projects.  China 

disagreed believing “money was money” and argued that Bank should not make this 

distinction.20 Since IDA financing cost less and came with longer repayment periods, 

from China’s perspective, it made more sense for this to be allocated for infrastructure. In 

LIC countries infrastructure was often depleted or even non-existent and would prove to 

be the bulk of the development costs. 

The second disagreement was over who should decide where the money should be 

applied.  The Bank believed it should retain this decision since it had the experience and 

could be neutral in assuring the money went where it needed to go.  China, however, 

thought that this should be the state’s decision.21 Zhou Xiaochuan, the longest standing 

governor of the Peoples Bank of China (PBOC), repeatedly espoused the PRC’s message 

that “the Fund and the WB should listen more to the voice of the developing countries”22 

and that the WB should “respect a borrowing country’s own decisions on 

development.”23 From the WB’s perspective, not every state is the same and may not 

even know what it needs.  This difference proved to be a source of ongoing tension 

between the two. 

 
20 Yukon Huang (WB China Director, 1997-2004), Personal Communication, December 

19, 2019. 
21 Yukon Huang (WB China Director, 1997-2004), Personal Communication, December 

19, 2019. 
22 IMF, Summary Proceedings: of the Fifty-Eighth Annual Meeting of the Board of 

Governors 2004, 71 
23 IMF, Summary Proceedings: of the Sixtieth Annual Meeting of the Board of Governors 

2006, 67-68. 
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Lastly, the WB and China disagreed over lending for projects that might have 

detrimental external impacts.  One such controversy was over whether to lend to China 

for developing their coal-fired plants. The Bank argued that it would not do something 

bad for the environment, but China offered that improvements that reduced inefficiencies 

and pollution effects was a movement in the right direction and better than the previous 

versions.24 A country that relied on coal for energy could not transition overnight to green 

energy capabilities and would have to do so incrementally.  Therefore, having WB loans 

that levied standards to ensure proper specifications was better than letting the country 

attempt to do it on its own. 

From the onset of its involvement, China has negotiated terms that allowed it to 

focus on infrastructure,25 while using money how it saw fit. It has been vocal in its belief 

that the WB should stick to its original mandate of infrastructure development and 

through its positive performance and growth has caused the Bank to re-assess the value of 

infrastructure for developing countries. Having people in senior positions in the Bank 

helps to further promulgate this view.26 Likewise, China has proven adept at working 

with other countries to pressure the WB to stem its policies as in its response to Mr. 

Wolfensohn’s attempts at changing the Bank’s priorities.27 When these methods have not 

 
24 Yukon Huang (WB China Director, 1997-2004), Personal Communication, December 

19, 2019. A review of seven different World Bank implementation completion projects 

(Beilungang Thermal Power, 1986; Wuing Thermal Power, 1987; Beilungang Thermal 

Power extension, 1988; Zouxian Thermal Power, 1992; Yangzhou Thermal Power, 1994; 

Zhejiang Thermal Power, 1995; and Waigaoqiao Thermal Power, 1997) all showed 

marked improvements from existing systems in efficiency, load management and reduced 

pollution, lending to Chinese arguments that WB oversight of coal fired projects led to 

overall better results than if left to do the projects on their own. 
25 On February 13, 2003, China collaborated in a joint statement demanding a refocus on 

infrastructure. (Mallaby, 2004: 361). 
26 Interview with senior official in WBG on 22 January 2020. 
27 Interview with WB staff members; collaborated by Mallaby (2004: 356-367). 
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proven successful, China’s establishment of similar competing organizations provides 

another example of its methodical attempts to encourage change (Bustillo and Andoni, 

2018).  In truth, China learned the value of competition through the Bank and as one of 

its most successful students turned what it had learned back onto its teacher.    

3.1.2 Degree WB Rules of Control Allow China to Influence 

Interests 

The WBG’s purpose and functions have evolved over its 75-year history. As 

could be expected, so has its structure.  The World Bank “Group” is made up of five 

different institutions: the IBRD28, the International Development Association (IDA)29, the 

International Finance Corporation (IFC)30, the Multilateral Investment Guarantee Agency 

(MIGA), and the International Centre for Settlement of Investment Disputes (ICSID).31  

Across these five organizations, the WBG provides financial products and services, 

which include concessional and non-concessional loans, zero to low-interest credits, 

 
28 Originally founded in 1944, IBRD provided loans to reconstruct countries following 

WWII, but later shifted to development focusing on infrastructure. World Bank Group, 

“History,”, at https://www.worldbank.org/en/about/history (accessed 27 February 2020) 
29 IDA was formed to focus on the poorest countries with the WBG shifting its priorities 

to the eradication of poverty.  IDA lends money on concessional terms. This means that 

IDA credits have a zero or exceptionally low interest charge and repayments are stretched 

over 30 to 38 years, including a 5- to 10-year grace period. IDA also provides grants to 

countries at risk of debt distress.  In addition to concessional loans and grants, IDA 

provides significant levels of debt relief through the Heavily Indebted Poor Countries 

(HIPC) Initiative and the Multilateral Debt Relief Initiative (MDRI). IDA, “What is 

IDA,” At http://ida.worldbank.org/about/what-is-ida (accessed 28 February 2020). 
30 In 1956, the IFC allowed the ability to provide finance to private companies and 

institutions in developing countries. World Bank Group, “History,”, at 

https://www.worldbank.org/en/about/history (accessed 27 February 2020) 
31 ICSID and MIGA were formed in 1966 and 1985 respectively, to respond to 

international investment disputes and insure investment into developing countries. 

ICSID, “About ICSID,” at https://icsid.worldbank.org/en/Pages/about/default.aspx, and 

MIGA, “History,” at https://www.miga.org/history (accessed 27 February 2020) 

https://www.worldbank.org/en/about/history
http://ida.worldbank.org/about/what-is-ida
https://www.worldbank.org/en/about/history
https://icsid.worldbank.org/en/Pages/about/default.aspx
https://www.miga.org/history
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grants, investment dispute settlement, investment insurance, and innovative knowledge 

sharing through policy advice, research and analysis, and technical assistance.32 As will 

be discussed in greater detail in the next chapter, China has interacted with all these 

divisions and relied on the benefits they offered at various stages of China’s 

development. 

Ability to influence the Bank’s priorities comes from formal political power 

institutionalized through its rules on shares, staffing and financing.  The original founders 

have thus retained enough power to influence the Bank’s direction. Member countries are 

shareholders with each country’s minister of finance or minister of development 

(Secretary of the Treasury serves for the U.S.) serving on the Board of Governors, which 

meets once a year.  Shareholding is based upon the size of a country’s economy relative 

to the world economy, hence, developed nations tend to have the most influence.   

According to the Articles of Agreement, powers are vested in the Board of 

Governors with all but certain institutional authorities delegated down to the Executive 

Directors.33  Of the authorities the Board of Governors in the IBRD retain, there must be 

a 85% majority vote in favor of changes, thus giving the U.S. the equivalent to a veto, 

given its 15.68 percent34 of total voting power.  Similar characteristics exist in IDA, IFC 

and MIGA. The Governors appoint or elect 25 Executive Directors (ED) for the IBRD, 

 
32 World Bank Group, “What We Do”, at https://www.worldbank.org/en/about/what-we-

do (accessed 27 February 2020) 
33 The Board of Governors maintain authority over admission and suspension of 

members, increase/decrease of capital stock, distribution of next Bank income; appeal 

decisions from ED Article of Agreement interpretations; formal comprehensive 

arrangements to cooperate with other IOs: permanent suspension of Bank operations; 

increases to elected Eds; and approval to Article of Agreement amendments. at 

https://www.worldbank.org/en/about/leadership/governors (accessed 28 February 2020) 
34 WBG, IBRD Management’s Discussion and Analysis, 2019 Annual Report, 34. 

https://www.worldbank.org/en/about/what-we-do
https://www.worldbank.org/en/about/what-we-do
https://www.worldbank.org/en/about/leadership/governors
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who also serve ex-officio as Directors for IDA and IFC.  Consequently, these factors 

affect China’s influence in the Bank in two different ways. Firstly, China is unable to 

influence structural changes within the WB without a minimum of U.S. support. 

Secondly, the delegation of the bulk of WBG decisions down to the ED level does allow 

China a certain degree of influence over operational outcomes. 

Still, the ability to set agendas is not reserved only for the appointed and/or 

elected Executive Directors.  The Executive Directors further select the president of the 

WBG, who is traditionally an American.  The president is the presiding officer over the 

Bank and is overall responsible for the Bank’s management.  Consequently, the president 

has considerable say in policy focused agendas.  

Although an American, the WBG President has earned favor for its neutral role 

and ‘buffer’ to the U.S. because of decisions that deviated from intergovernmental 

pressures.35 Additionally, the president is involved in the selection of executive level staff 

members36 and often does so attempting to meet certain diversification and inclusion 

concerns, while the Bank’s human resourcing division attempts to fill middle and lower 

 
35 Robert McNamara specifically stood up to U.S. resistance when bringing China into 

the WB. Likewise, James Wolfensohn pushed back when developed economies desires to 

restrict lending to China. Robert Zoellick also resisted pressures as he expanded Chinese 

key staff and sought to encourage China’s involvement in the Bank as a responsible 

actor.  Most recently David Malpass has shifted from the current U.S. administration’s 

push to stop Chinese IBRD borrowing to attempting to work more closely with China. 

Based on Interviews with former and current WB staff. 
36 Since these staff members can have considerable influence on WBG operations, 

selection of these individuals can impact not only the internal workings of the Bank, but 

the Bank’s relationships with its member states.  Although the WBG President does not 

hold a vote among the Executive Directors, his ability to influence upper-level 

management positions helps to set Bank agendas. 
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staff positions in accordance with percentages equivalent to member state size and share 

ratios.37  

International bureaucracy (IB) literature warns that recruiting procedures based 

upon short term hires seeking sectoral or territorial mandates (quota principle) can lead to 

intergovernmental loyalties (Ingraham, 1995; Mouritzen, 1990). However, supranational 

loyalties are contingent on who pays the salaries (Reinalda and Verbeek, 2004) and 

whether staff are hired based on merit and become professionalized within the 

organization (Bennett and Oliver, 2002; Mouritzen, 1990; Reymond & Mailick, 1986).  

The WBG tends to blend the two methods filling some senior management with more 

temporary geographic based appointments while the bulk of the middle and lower staffs 

are grown from within through its ‘young professionals’ program, internships, and focus 

on epistemic communities.  Executive Directors and their staffs are therefore focused in 

support of the member states they represent.  Likewise, there is also a potential for senior 

management selection based upon geographic concerns, to have national ties, especially 

if their previous careers were in national institutions (Trondal, Marcussen, Larsson, and 

Veggeland, 2013: 30).  This aspect is a consideration when the Bank President selects the 

senior management as loyalty concerns are balanced by member state buy-in.38  

Positions at the middle and lower staff levels are normally more permanent hirers 

with the expectation of institutional loyalties and are promoted into key positions based 

on merit considerations.  Accordingly, these staffing constraints impact China in several 

ways.  For one, the resultant autonomy that the Bank maintains based on these 

 
37 Interview with WB staff member 22 January 2020. 
38 Robert Zoellick noted in his interview with me that his selection of a chief economists 

was deliberate to ensure loyalties were to the Bank over national interests.  Robert 

Zoellick (WBG President, 2007-2012), Personal Communication, December 5, 2019. 
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characteristics allows it the flexibility to resist founding member pressures when working 

with China and to adjust procedures that are a better fit to China’s development.  Just as 

this autonomy may prevent nationalistic tendencies when working with China, the same 

characteristics would be expected from mid to lower level staffing positions held by 

Chinese nationals—their loyalties would likely be to the Bank. Therefore, an increased 

presence of Chinese in positions at these levels would not likely change the direction of 

the Bank’s agendas. Still, one might expect Chinese nationals to have somewhat kindred 

views with Chinese policy narratives; for example, a need for the Bank to prioritize 

infrastructure development or to increase share representation among developing 

countries.  

Since an organization’s culture is broadly defined by collectively shared beliefs 

that shape how staff may “interpret and understand their environment, select and process 

information, and arrive at particular decisions,” (Chwieroth, 2013:  271) an increase in 

Chinese nationals could present some informal influence over the WB’s organizational 

culture thereby indirectly impacting agendas. Conversely, the characteristics discussed 

above would suggest that Chinese in upper management positions in the WBG could 

more directly influence Bank outcomes pursuant to Chinese concerns.  

Previously discussed are aspects of how power dynamics lend to influence within 

the WBG.  In turn, the rules for funding within each of the WBG’s institutions determine 

voting power.  Because decisions on funding are held at the Board of Governors, these 

funding rules cannot be changed without approval from the most powerful (power in 

terms of share percentages) states.  Consequently, it can be frustrating for a rising 

economy attempting to increase its voting power and having the resources to contribute 
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more into the WBG to do so, since the rules require a majority vote for any such change. 

These requirements allow the Bank founders to prevent rising states from achieving 

positional advancement.  Additionally, the rules for funding reduce the WBG’s 

vulnerability from becoming reliant on member replenishments (Kaya, 2015).  

Rational choice literature exploring principle-agent relationships has specifically 

noted that funding allows states to exert control over IGOs (Koremenos, Lipson & 

Snidal, 2001).  Funding rules can also create IGO autonomy and thus reinforce founding 

member control by limiting the ability of new states to create financial dependencies that 

would open them up to expanding their own power (Kaya, 2015). These structural 

aspects have thus curbed China’s ability to use finance as a means for influence. As 

China’s wealth has continued to grow along with its ability to put money back into the 

WBG, the Bank’s financing characteristics limit the “bang for the buck” that any 

contribution might have. 

The WBG’s rules make it exceedingly difficult, if not impossible to change 

institutional rules without the founding states’, especially the U.S.’s, approval.  Thus, 

there are few direct mechanisms available for rising economies to expand their formal 

political power within the Bank. Organizational change is also difficult. From a macro 

level, it appears that Bank creators built in safeguards to assure their say in the overall 

direction of the organization.  Rules have given the U.S. de facto veto power on any 

structural changes that would limit its influence.  Positioning of an American as the Bank 

President and locating the headquarters in Washington D.C., also provides some 

influence over Bank operations.  Furthermore, the self-sufficiency of all the WBG 

institutions except IDA, reinforces the Bank’s resistance to change. This aspect helps to 
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secure the U.S. position since there are no impending financial pressures that would force 

the U.S. to capitulate by giving up power without intentionally doing so. However, this 

insulation does also limit the ability of the U.S., or any other member to make changes to 

the Bank to evolve with global requirements.  Size of membership and disparity of views 

makes it difficult to create organizational change as structure is somewhat locked in 

requiring both the U.S. and other member states to achieve an 85% majority vote for such 

reforms.  

The very aspects that help secure U.S. formal political power enhances the Bank’s 

autonomy and willingness to exert supranational loyalties (Kaya, 2015).  Where Bank 

founders can control structural outcomes at the Governors level, their power offers no 

veto or compelling authority at the operational and staff levels.  Since Executive 

Directors are accountable for overall Bank operations and are delegated with much of the 

decision making and do so with a collective voice, no one country has a monopoly on 

decisions.   

  Considering these characteristics, change to formal political power must come 

from a slow erosion on these constraints over time.  Bank founders must loosen their hold 

over voting power and allow quota shifts to rising economies. Since voting power and 

funding are inextricably linked, these states must also be willing to allow rising states to 

share in IGO maintenance.  But as previously noted, the WBG’s financial solvency 

reduces this necessity to make shifts in burden sharing.  Consequently, the U.S. and other 

Bank founders must be convinced to willingly make such adjustments since there is no 

endogenous means for a rising state to compel rule amendments or changes to these 

political power without U.S. concurrence.  
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Recent quantitative studies on the IMF, but relating to these same dynamics 

within the WBG, found that variables such as voting similarity with the U.S., 

membership in the UN Security Council (UNSC), member’s level of democracy, foreign 

aid provisions and lending money to the IMF all had no significant impact on quota 

shifts.  Conversely, the volume of “bilateral trade with the U.S. significantly and 

positively affects the member’s shift in quota” (Kaya, 2015: 78-79). These findings 

clearly suggest that a positive economic relationship with a founding member can create 

the leverage necessary to sway adjustments within IGO’s whose rules are insulated to 

change.  Considering the economic connection that China and the U.S. have established 

over time, this aspect may have contributed as much, or even more than, any other 

element to China’s status in the WBG.  

This research did not, however, consider the effects of rising state behavior within 

the IO or exogenous pressures that could affect the organization’s survival.  For example, 

positive behavior and good performance may endear a state to the organization, as well as 

its members, allowing it to methodically build influence and expand justification for 

larger institutional roles.  Furthermore, maneuvering into positions that allow for 

establishing influence over the setting of agendas can assist in this approach. Such 

activity could allow rising states the ability to apply endogenous pressures to modify 

institutional norms that would further benefit their cause.39 Similarly, creating conditions 

external to the IGO that present competition may create additional leverage for change.    

 
39 Deputy Assistance to the Secretary of State for China and Mongolia argued the U.S. 

government’s concerns that China is coming into IGOs and attempting to take over their 

staffs and pushing Chinese agendas.  He suggested that the PRC has been working to get 

Chinese nationals into elected and/or appointed positions in IGOs.  In turn, these officials 

attempt to fill other staff with Chinese nationals and work hard to get views promulgated 
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3.2. China’s Behavior in the WB After Membership  

The first ten years of China’s integration into the World Bank coincided with a 

certain amount of domestic turmoil as it underwent three different waves of internal 

reform.  Overcoming years of isolation was often obstructed by conservative party 

member distrust that reforms closely mirroring western practices could be destabilizing 

and compete with party control.  Consequently, Deng had to ensure careful management 

of China’s relationship in its new relationships with IGOs.  China did so through its 

pairing of government constituencies with each IGO.  China linked the Minister of 

Finance with the WB to coordinate all Bank interactions.40  China similarly paired the 

Peoples Bank of China (PBOC) with the IMF.  The MoF represented China on the 

WBG’s Board of Governors, while an additional executive director position was added to 

give China its own constituency on the Executive Board.  A methodical and deliberate 

interaction with the WB was as much about China assuring it got what it needed as it was 

about appeasing conservatives who were suspicious of WB motives.41  This led to China 

slowly conforming to WBG processes and procedures while maintaining its own voice in 

the relationship. 

 

into IO documents.  He cited that China has now filled four (he specifically highlighted 

ITU and FAO) of the 15 technological organizations of the U.N. and was currently 

running for the WIPO position.  Jonathan Fritz (Deputy Assistant Secretary, Bureau of 

East Asian and Pacific Affairs), Personal Communication, February 6, 2020. 
40 Member countries’ treasury and finance ministers represent their countries on the 

Board of Governors, so this pairing is quite ordinary.  Interestingly, China has, at times, 

paired its central bank with some of the other multinational development banks.      
41 The MoF had to conduct negotiations not only with the Bank on projects but had to 

conduction bargaining with provincial officials and ministries to gain consensus across 

multiple political actors.  (Jacobson and Oksenberg, 1990: 120-121). 
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3.2.1 China’s Formal Power Arrangements at Membership 

Complementary to China’s ability to assert influence on China-WBG relations 

was the value the Bank placed on China’s participation.   The PRC’s membership 

provided both legitimacy and a new sense of relevance for WB operations.42 In turn, 

these factors worked in China’s favor regarding the establishing of formal political 

power.  Chinese leadership were initially concerned over the weighted voting formulas in 

the WB and IMF believing membership would not allow China to pursue its foreign 

policy aims (Jacobson and Oksenberg, 1990: 64).  However, during China-WB 

negotiations over membership, the board of governors agreed to an SDR commitment 

that would allow China a share larger than India’s and enough to represent itself as a 

single country constituency and elect its own executive director.43  In fact, China’s WB 

subscriptions and resultant voting power percentage within the IBRD was actually higher 

than its relative economic global position.44  Figure 3.1, which compares IBRD voting 

power with global GDP percentages, shows that China was the benefactor of a 

preferentially elevated percentage for the first 16 years of its membership.   

 
42 Including the PRC into the WB and IMF blunted accusation that the organizations were 

instruments of Western control.  Furthermore, the WB began to experience a ‘lull’ in the 

early 1980s as doubts began to arise as to whether the WB was truly capable of 

contributing to development in Third World countries. (Jacobson and Oksenberg, 1990: 

131). 
43 The renegotiated subscriptions/quotas made China the eighth largest country in the 

IBRD and ninth in the IMF (Jacobson and Oksenberg, 1990: 76). 
44 Quotas represented not only the relative economic position of the country, but also 

political position. Even though the WBG and IMF applied formulas in their calculations, 

other less transparent elements also weighed into quotas.  This would suggest that 

developed nations such as the U.S. set China’s quota at entry based upon geopolitical 

aspects beyond just economics.  (Kaya, 2015: 62-66). 
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Figure 3.1:  IBRD voting power percentages compared with global GDP standings.45 

Regardless, China still maintained a close watch over Bank and Fund quota shifts. 

MoF Wang Bingqian, who served as China’s WB governor for the first 12 years of the 

PRC’s membership, specifically criticized the Fund in 1988 for being slow to increase 

developing member shares.  

“It is regrettable that the Fund's quota increase has been proceeding 

slowly.  The present level of the Fund's own capital does not measure up 

to its mandate. We urge that the Ninth General Review of Quotas be 

brought to a conclusion as soon as possible, so that the quotas for member 

countries can be greatly increased. With regard to the allocation of 

quotas, the principle of justice and fairness should be upheld. And the 

shares of the developing member countries should be maintained and 

raised. Similarly, an agreement on the allocation of SDRs, in our view, 

should be reached as soon as possible in the spirit of international 

cooperation and understanding…”46  

 
45 Voting power percentages obtained from WB Annual Reports, 1980-2018. GDP 

percentages determined from China GDP over world GDP. Retrieved from 

https://unctadstat.unctad.org/wds/TableViewer/tableView.aspx 
46 IMF: Summary Proceedings of Annual Meeting 1988, 59. 
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China was similarly concerned over its position in the Bank as WB subscription 

realignments generally followed IMF formulas.47 Given that China’s relationship with the 

IMF was somewhat distant in the early years of membership as compared to the WB, the 

PRC could be more vocal toward the Fund without concerns of damaging its interests. 

Afterall, the benefits from the Bank far exceeded those from the IMF early on. Chinese 

officials most likely did not voice such concerns initially regarding the WB given the 

positive relationship it had with the organization; however, any adjustments in the IMF 

would likely follow in the WB. 

Notably, China’s initial voting power advantage came relatively cheaply.  

According to the Bank’s original Articles of Agreement, 20 percent of the capital was to 

be paid-in, while the remainder was callable.  Callable capital may only be called when 

necessary to “meet IBRD’s obligations for funds borrowed or for loans guaranteed.”48  

This percentage on paid-in capital had since decreased allowing China to meet its initial 

quota at entry by only paying approximately ten percent of its subscription contributing 

$138,072 thousand with the remaining $1,242,648 thousand reserved as callable capital.49  

Today the price for increased voting power comes even cheaper.  As of 2019, China’s 

paid-in capital subscriptions consisted of $774.8 million with uncalled capital accounting 

for $12,084 million.50 This means China was able to become the WB’s third ranked 

country (behind the U.S. and Japan) while only paying in 6% of its quota.   

 
47 Kaya (2015: 159) argues that the 2010 WB formula for calculating quotas was the first 

time in the WB’s history that it did not follow the IMF formula.  
48 Callable capital cannot be used for member loans. WBG, IBRD Management’s 

Discussion and Analysis, 2019 Annual Report, 34. 
49 WBG, WB Annual Report 1981, 160. 
50 WBG, IBRD Management’s Discussion and Analysis, 2019 Annual Report, 34. 
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Given this structural aspect in the Bank’s rules regarding formal political power, 

countries can gain influence at a bargain.  Still, although subscriptions affect voting 

power giving weight to key Bank decisions, they do little else in terms of providing 

influence indirectly through the financing of the organization.  With a few exceptions 

(more specifically, the funding of IDA), the WBG is somewhat insulated from countries’ 

ability to indirectly influence through funding.51  China, therefore, lacked the desire or 

ability to leverage other funding avenues to achieve its interests during this early phase, 

 
51  The IBRD financial model includes five funding sources.  In addition to subscription, 

the IBRD also raises funds through its borrowing activities. Its strong financial profile 

allows it to borrow by issuing bonds and notes.  IBRD’s third financial source comes 

through its investment activities, which concentrates 67% into portfolios rated at AA or 

above.  The fourth funding stream comes from IBRD’s other development activities that 

include financial guarantees, grants, externally funded activities (ie. trust fund and 

external donor financing) and advisory services and analytics. Lastly, IBRD collects 

funds through its loan interest revenues. Consequently, the IBRD can meet its 

administrative expenses, respond to losses on loans and other exposures (LLP), put 

money into reserves and allocate income to IDA and other areas it believes important. 

The IFC draws its funding primarily from the interest through its loans and guarantees.  

Combined with income from liquid asset trading activities and other income (advisory 

services, and fees) it normally is sufficiently able to cover its expenses and offer grants to 

IDA. Like the IBRD, it raises capital through bond issuances in international markets. 

Like the other institutions, members do pay in on capital stock that equivalates to voting 

power. Overall, IFC’s investments tend to make it more self-reliant.  MIGA is similarly 

self-sufficient relying primarily on capital stocks and retained earnings in responding to 

insurance claims.  MIGA further charges premiums, fees and commissions for its services 

and accumulates revenue through investments.  After paying annual expenses, MIGA 

retains in its reserves leftover net income.  Since its inception, MIGA has only paid out 

ten claims resulting in a retention of its reserves. Given limited losses and positive annual 

revenues MIGA also has limited reliance on member financing.  The ICSID has 

administrative arrangements with the IBRD to receive funding contributions to assist in 

annual expenditures.  Therefore, ICSID, to some degree, achieves its autonomy as a 

factor of IBRD’s support.  Additionally, ICSID collects revenues from arbitration and 

conciliation proceedings to cover expenses.  Any surplus revenue at the end of each fiscal 

year goes into the Centre’s reserves.  Under these arrangements, ICSID has the most 

autonomy from member state financial influence of the five WBG institutions as reflected 

in member states’ governors having equal representation within ICSID’s Administrative 

Council. Because of its concessionary loans and grants, IDA is the one institution that is 

dependent on replenishments. WBG, IBRD Management’s Discussion and Analysis, 

2019 Annual Report and WBG, ICSID 2018 Annual Report, 13. 
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as it was able to positively gain status and representation beyond even its global 

economic position without having to pay in the full subscription amount, while still being 

elevated to one of the Bank’s primary borrowers.  In short, the WB’s rules for formal 

political power have offered a degree of flexibility that has been beneficial and 

considerate of China’s interests during this first period.  Whether China was able to 

leverage funding in subsequent phases of its relationship with the Bank will be discussed 

in the next chapter.   

As alluded to above, a key benefit coming from the increased quota was China’s 

inclusion of its own executive director on the board of directors.   Unlike with the Board 

of Governors where decisions are determined by a majority vote with voting power 

spread out over 189 countries, the board of directors consolidates these percentages 

within the executive directors, which are organized by constituencies, and who tend to 

vote by consensus.  With China’s inclusion in the 1980’s, it become one of 22 EDs 

responsible for day to day Bank decisions (this number has since increased to 25 EDs). 

As a single country constituency, the China ED could more directly represent its own 

interests without having to speak on the behalf of other countries as in the case of 

executive directors representing multiple constituencies.   

Although executive directors are aware of each other’s voting power, the 

percentages are more considered for their prestige aspects than ability to coerce decisions 

(Kaya, 2015). Still, this does not mean that members do not closely watch their ranks vis-

à-vis other states.  One WB employee noted that although voting power had little 

influence on voting outcomes at the Board of Directors level, countries still considered 

this important and primarily looked to the IBRD voting power percentages as the 
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standard for recognizing country stature.52 Consequently, China not only gained prestige, 

it also acquired an input into daily Bank operations while overcoming the transaction 

costs associated with multinational coordination.   

Since EDs and their staffs are permanent situated in Washington, China was able 

to use this position as a vehicle for relationship building with other nations as well as 

coordination.  It is much easier for China’s ED to walk down the hall and meet with a 

fellow country (ies) ED than to schedule a state visit.  This position also allowed 

firsthand exposure to Bank procedures and expertise that could be taken back to China as 

it sought international exposure and reform. 

Normally decisions going before the boards are well vetted by the staff to ensure 

there will be an approval, otherwise they are not put forward.  Any decisions that may be 

controversial are often circulated well in advance to allow executive directors the 

opportunity to influence their peers and avoid any embarrassments.53 This does not 

imply, however, that executive directors do not abstain or vote to disapprove projects at 

times; consensus does not suggest there is not disagreement.  There is no veto at this 

level, so blocking any decisions requires a coalition of 51 percent.54 The staff must 

therefore do its homework to insure there is not a majority of the Board that would 

disfavor any of the agenda items. Additionally, many executive directors are reluctant to 

disapprove other country projects worried that doing so would invoke a similar response 

on their own projects.55 Thus, the executive directors that tend to vote against a decision 

are developed countries in the appointed ED positions that are not concerned with 

 
52 Interview with WB staff member 22 January 2020. 
53 Interview with WB staff member 24 January 2020. 
54 Interview with WB staff member 24 January 2020. 
55 Interview with WB staff member 24 January 2020. 
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reprisals and view doing so is appropriate to their role in guiding the organization or in 

meeting their own national directives.56   

The U.S. Executive Director, for example, is often constrained by Congressional 

mandates requiring the U.S. representative not to vote for Chinese projects going before 

IBRD, IDA, and IFC. Resultantly, “this has somewhat taken the U.S. out of project 

decisions on China.”57 Given this dynamic within the Board of Directors, influence is not 

relegated to share percentages but, in the ability to set agendas. If an executive director 

representing a country or group of countries can influence a majority, they can affect 

what comes before the Board for decision.  This influence can stem from internal 

relational characteristics, as well as exogenous soft power pressures.   

Regardless of its favored voting status and positioning of itself as a mediator for 

developing countries, in China’s early years, its executive directors sought to articulate 

the Chinese position without pushing ideology or disrupting organizational output 

(Jacobson and Oksenberg, 1990: 131-132).  Neither did it abstain or vote against 

measures going before the board.58 Instead, China’s governors and EDs used the WB’s 

bureaucratic architecture and procedures to broaden contacts and “played by the existing 

rules of the game” to gain support for development and blunt reform pressures going 

beyond their internal capacity for change (Jacobson and Oksenberg, 1990: 132).  

Ultimately, China endeared itself as a rule-taker within the WBG, allowing it to sidestep 

 
56 For example, the U.S. Executive Director ‘abstained’ 55 times and voted ‘no’ on nine 

occasions on WBG decisions in 2010.  There were 14 abstains and two no votes on China 

projects over this year. Even still, many of these projects were approved. U.S. 

Department of Treasury. 
57 Interview with WB staff member 24 January 2020. 
58 I was unable to find an instance where China either abstained or voted against 

measures during a review of the EB minutes from 1980-1990. 
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the Bank’s usual practices with borrowing countries for it to create a relationship with 

Chinese characteristics.  This allowed China to achieve its interests while carefully 

navigating internal politics. 

3.2.2 The Impacts of WBG Design on Chinese Behavior 

Foremost among motives for initial WB membership was the symbolic prestige of 

the PRC replacing the ROC at China’s seat.  Accompanying this interest were China’s 

desire to connect with the world to gain expertise, technology, build infrastructure and 

expand relationships (Kent, 2007: 113).  China knew that it needed the WB to achieve 

these aspirations in a timely manner but was not sure how and to what degree it should 

move forward.  Successes from agricultural adjustments in China’s rural regions during 

the first wave of reforms had given Deng Xiaoping and his supporters some political 

momentum to move forward with urban industrial and commercial economic changes 

during the second wave.59  Likewise, these successes allowed China to slowly open more 

to Bank assistance. Additionally, WB recommendations that collaborated Chinese 

reforms enhanced this evolving relationship (Jacobson and Oksenberg, 1990: 139-141). 

Consequently, WBG assessments and recommendations were mindful of the 

precariousness of internal Chinese politics providing thoughtful benchmarks that 

reformers could experiment with as they meticulously maneuvered through an internal 

minefield of change.60   

 
59 Still, these successes could not be the model for urban and industrial reforms, therefore 

requiring other models from which to draw from.  This recognition drove Premier Zhao 

Ziyang to continue with foreign outreach. (Gewirtz, 2007: 126-127). 
60 It took a seven-year evolution in Chinese policies conditioned by U.S.-China-Japan 

geopolitical changes that allowed the PRC to make the jump into the WB and IMF.  

Membership would require further changes.  (Jacobson and Oksenberg, 1990: 66-68). 
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These efforts materialized into 78 IBRD and IDA projects in this first ten years 

accounting for over $8.6 billion focusing on reform priorities of agriculture, industry, 

infrastructure and educational development.61  During this period, China also leaned on 

the Bank for 24 different advisory and analytic services as it sought information and 

knowledge.62 Still, Chinese reformers had to contend with conservative push-back 

requiring additional changes within China’s political structures during the third wave of 

reforms before it could truly accept some the Bank’s processes.63 These underlying 

tensions from domestic reform speak, in part, to China’s insistence on taking the lead on 

project decisions, the length of project cycle timelines, and in the time to conform to 

Bank processes.64  Mindful of these characteristics, savvy WBG staff maintained a 

certain level of flexibility in their dealings with China in order to allow the relationship to 

continue and flourish. 

This flexibility derived from various structural aspects within the WBG that 

allowed the boards and staff some autonomy.  The WBG is organized according to a 

three-tier structure consisting of the Boards of Governors, Boards of Directors and the 

WBG President and the staff.  International bureaucracy (IB) literature explores impacts 

of IGO’s horizontal (across departments, divisions, cells, etc) and vertical properties 

 
61 WBG in China, Facts & Figures 1980-2018, 1-1 thru 1-3. 
62 WBG in China, Facts & Figures 1980-2018, 2-1 thru 2-9. 
63 Deng argued in 1986 that if China did “not institute a reform of our political structure, 

it will be difficult to carry out the reform of our economic structure.” “On Reform of the 

Political Structure,” The Selected Works of Deng Xiaoping, September-November 1986. 

Premier Zhao Ziyang also came to recognize that the “problems in traditional socialist 

planning were innate to the system itself. (Gewirtz, 2007: 109). 
64 During the 1980’s conservative leaders, led by Chen Yun held enough influence to 

cause Deng to allow himself to be “censored” at times causing Premier Zhao Ziyang to 

be extremely sensitive in the handling of reform measures. (Gewirtz, 2007: 116-119). 
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(hierarchical arrangements) finding a degree of autonomy because of different staffing 

dynamics.  Research on vertical specialization has found officials in top-ranked positions 

to represent the organization and experience supranational pressures while lower ranked 

positions tend to represent their department and epistemic roles (Mayntz, 1999).   

Additionally, horizontal organization along purpose and process (Gulick, 1937) 

can influence cooperation and tensions between departments (Egeberg, 2006; Egeberg & 

Trondal, 1999) leading to greater ties to department and purpose than to the organization 

as a whole (Dimitrakopoulos & Kassim, 2005; Zurn & Checkel, 2005; Haas, 1992; 

Hasenclever, Mayer & Rittberger, 1996).  Resultantly, nationally recruited staffs within 

an IB are more likely to express loyalties with departmental and epistemic dynamics 

unless they are organized by geographical desks (Trondal, Marcussen, Larsson, and 

Veggeland; 2013). These same characteristics were displayed in the WB as its staff was 

more likely to put aside national pressures as they sought to assist China in its reforms.   

Although the Bank President is customarily from the U.S. and manages the staff, 

he must offer a face of neutrality to gain member state and staff support. The staff also 

exhibits some autonomy often demonstrating loyalties to the organization.  Robert 

McNamarra gained Chinese trust as he resisted U.S. pushback upon bringing China into 

the WB.  Such support continued throughout the 1980’s even in the aftermath of the 

Tiananmen Square incident.   

One former Bank employee noted that his meeting with China’s foreign minister 

Li Peng following the incident brought on the wrath of several developed countries 

“asking for his head”. Despite outrage coming from the U.S. and other Western powers, 
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the then Bank President, Mr. Barber Conable, chose not to relieve the individual.65  The 

Bank further created a China Division assigning approximately 70 people making it the 

third largest division after India and Brazil devoted to a single country (Jacobsen and 

Oksenberg, 1990: 80).  And in 1986, the WB positioned a branch office in Beijing, which 

expanded into over a hundred personnel by the early 1990’s.  The IMF, by comparison, 

did not position a branch in China until 1992 with a mix of Fund and national staff of less 

than ten.66  

The Bank also further differed from the Fund by decentralizing its control of the 

China office in the late 1990’s, while the IMF has retained control in Washington. The 

Chinese, in response to the WB’s prioritization of its China relationship, opened access to 

WB officials and staffs at the highest levels.  Because of its wide range of support 

activities, the WB also had access to many more ministries than the MoF and down to 

local levels.  This created a strong rapport between Bank staff and Chinese in key 

positions while also providing the WB expanded access to Chinese statistical 

information, which was a difficult hurdle for the PRC to overcome after many years of 

isolation. These dynamics also allowed for the previously discussed WB-Chinese 

negotiations on projects.  Furthermore, by the staff allowing China to slowly test 

recommendations and implement those that worked at its own pace, a certain degree of 

trust was established that opened Chinese consideration of conditions on institutional 

development.   

 
65 Javed Burki (WB China Director, 1987-1993), Personal Communication, November 

14, 2019. 
66 Douglas Scott (IMF Senior Resident Representative to China, 1991-1996), Personal 

Communication, April 5, 2020. 
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Ultimately, the WBG’s structure and rules allowed it enough autonomy and 

flexibility to modify procedures and practices sufficient to secure China’s active 

participation within the Bank.  If Bank staff would had attempted to enforce strict 

adherence to the same conditions and practices it placed on other borrowers, the 

relationship would most likely have stumbled considering the inner turmoil of reform the 

PRC was undergoing parallel to its integration within the WB.  Instead, this flexibility 

allowed the WB to build a rapport with China that led to concessions on the part of the 

PRC. Additionally, giving China its own constituency on board of directors provided the 

PRC with both prestige (commiserate with its own perceived international standing) and 

a voice within the daily operations of the organization.  

In summation, WBG structural aspects that allowed a certain degree of autonomy 

and flexibility combined with its policies aligning to Chinese interests allowed for a 

closely knit partnership during China’s early membership. By contrast, China’s 

relationship with the IMF during this same period was much less involved.  Not so much 

because the two organizations differed structurally, but because the IMF’s purpose and 

functions were quite foreign and even counter to the PRC’s interests at the time.  I will 

discuss this aspect in greater detail in subsequent chapters. 

3.2.3 Learning and Adapting to Institutional Norms 

As the PRC replaced the ROC in 1980 taking China’s seat in the organization, its 

knowledge of market economics and international systems was essentially non-existent.  

Under Mao there was no need for commercial banks with the Ministry of Finance and the 

People’s Bank of China (PBOC) managing all financial concerns and doing both central 

and commercial bank functions (Paulson, 2015, 136). Coming out of its many years of 
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isolation China likewise had limited experience with the Wests version of market led 

economics with most of their engineers having trained in Moscow with limited ability to 

speak English and economic understanding grounded in Soviet-style systems.67 Deng 

Xiaoping had recognized China’s disparity relative to the rest of the world and in the late 

70’s began outreach programs to countries already members in the Bank. Where the 

PRC’s initial interest in international organizations was focused on assuming its seat in 

place of Taiwan, Deng sought to use these IOs to close the gap between China and the 

rest of the world.  The WBG offered the means to learn how to bridge this gap as it 

transitioned to a market economy. 

Upon its membership in 1980, the PRC did little initially as it attempted to gain 

familiarity with the Bank.  The WB’s initial mission to China primarily assessed China’s 

condition at that time avoiding such issues as privatization focusing instead on efficiency 

and competition.  This emphasis was well received by PRC leadership since it supported 

their own understanding of what they needed to do, however, economic retrenchment 

pushed by PRC conservatives prevented any expansion in Bank lending at the time.68 

Over the next several years, the WB responded with an exercise of “trip driven 

diplomacy” to expand Chinese understanding of developmental recommendations 

(Jacobson & Oksenberg, 1990: 113. The WB’s first resident chief of mission in China 

(1986-1990)69, Edward Lim, further organized a second report providing China with 

developmental recommendations while coordinating the Bashan Conference that also 

 
67 Javed Burki (WB China Director, 1987-1993), Personal Communication, November 

14, 2019; Collaborated by Kent (2007: 112-113). 
68 Pieter Bottelier (WB China Mission Chief, 1993-1997), Personal Communication, 

November 4, 2019; Collaborated by Jacobson & Oksenberg (1990: 113 & 141). 
69 Mr. Lim began working with China from his Washington office in 1980 and was 

selected as the first mission chief to open a Beijing office in 1986. 
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exposed Chinese economists and leaders to new economic ideas; in summary, the WB 

provided China with the intellectual, technical, and financial support necessary for its 

reform (Gewirtz, 2007: 178-179).  Still, it wasn’t until 1987 before China truly began to 

change its mindset and strengthen interaction with the Bank.70  This move to improve 

China-WB relations corresponds to reformist victories during the Thirteenth National 

Congress of the Chinese Communist party where Premier Zhao Ziyang orchestrated an 

ideological shift that would allow continued economic adjustments (Jacobson and 

Oksenberg, 1990: 191.  

Although the PRC entered membership from a modest position as it attempted to 

learn about and from the Bank, it did so cautiously and with some friction as any new 

idea was disputed by party conservatives. China wanted to focus primarily on 

infrastructure.  Contrastingly, the WB argued that China needed people and institutions 

capable of managing China’s development; infrastructure should not be the only focus. 

Deng saw the merit in this position acknowledging that it would be important to expand 

China’s brain power by training its people who could then train others in China.71 

Consequently, the relationship became one of a constructive discourse where China 

would say what it wanted to do, and the Bank would provide its recommendations and 

the two would come to some agreement on the outcomes.72 Part of this interaction led to 

 
70 Javed Burki (WB China Director, 1987-1993), Personal Communication, November 

14, 2019. 
71 Interview with WBG senior management on 22 Jan 2020. 
72 Based on my interviews with WB China country directors and regional office chiefs. 

Supportive to these findings, Gewirtz (2007: 180) offers that the WB’s support was 

“demand driven” and recommendations were “flexible and context-specific”.  
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the Bank adjusting some of its procedures to satisfy Chinese concerns.73 This led to a 

high degree of project diversification as China implemented projects that met their own 

infrastructure emphasis along with Bank-recommended social reform and institutional 

development initiatives.74  

This relationship was different from other developing nations where the WB 

would make recommendations that the countries were expected to follow if they were to 

receive the funds. For China, this meant having “ownership” in the decision on their 

projects (Kent, 2007: 111, 113-114). I was specifically corrected during an interview with 

a former WB China director that these projects were China projects and not the Bank’s 

further emphasizing China’s involvement in project selection and implementation.75 If 

China was unsure of Bank recommendations, they would first test the initiative at one 

location, then implement elsewhere if the project outcomes were successful. Therefore, 

the process for development was pragmatic and very deliberate as China experimented its 

way forward.  Deng Xiaoping explained this approach as “crossing the river by feeling 

for stones under one’s feet.”76 Consequently, China avoided Bank loans that required 

 
73 Kent (2007: 123) notes China’s differing expectations in her discussion of Structural 

Adjustment Loans (SAL).  Normally, further disbursements are based on meeting 

conditions.  She highlights China’s ability to negotiate reception of remaining 

disbursements on a Rural Sector Adjustment Loan in 1989.  
74 Edward Lim (China Chief of Mission, 1986-1990), Personal Communication, 

December 6, 2019; Pieter Bottelier (WB China Mission Chief, 1993-1997), Personal 

Communication, November 4, 2019. 
75 Edward Lim (China Chief of Mission, 1986-1990), Personal Communication, 

December 6, 2019; Gewirtz (2007: 180) also upheld this position in his research. 
76 Javed Burki (WB China Director, 1987-1993), Personal Communication, November 

14, 2019; Gewirtz (2007: 1) also often refers to this quote in his research. Unlikely 

Partners, 1. 
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policy conditions that would require the government to make changes it was unwilling or 

unable to follow.77  

WB resident chief of mission in China (1993-1997), Pieter Bottelier, recalled that 

the project-based lending loan conditionality actually focused on the projects themselves 

rather than governmental changes.78  Still, the Banks’ flexibility and willingness to 

determine conditions through a dialogue between the staff and China helped to encourage 

China’s expanding involvement (Kent, 2007: 115). WB China Country Director (1987-

1993) Javed Burki recalled a coal fired turbine project south of Shanghai in which China 

asked that one of the four turbines be provided by the foreign company while remaining 

three be produced in China.  The Bank’s procurement office originally denied this request 

but Burki was able to get an exception leading to the contractor manufacturing the first 

abroad and developing the other three in China, which led to an ability to manufacture 

better quality coal-fired plants.79   

The distinction in the relationship that China had with the WB from other 

borrowers was based on several factors. First, China’s size and economic potential 

combined with its position among developing countries made it more attractive to the 

 
77 The WB provides two types of lending, the one is project-based lending (the loan type 

that China used) and the other is Development Policy Lending (DPL). DPL aims to assist 

borrowers achieve poverty through a program of policy and institutional actions. These 

loans are less focused on a single project, but instead promote policy-based conditions for 

the loan.  China therefore avoided DPL until much later in its membership (discussed in 

Chapter 4) to avoid any constraints on its sovereignty. WBG. “Development Policy 

Lending.” Retrieved from, 

http://www1.worldbank.org/publicsector/pe/befa05/OP860.htm. 
78 Pieter Bottelier (WB China Mission Chief, 1993-1997), Personal Communication, 

November 4, 2019. 
79 Javed Burki (WB China Director, 1987-1993), Personal Communication, November 

14, 2019. Turbines were built as part of two projects. Collaborated through reviews of 

project reports. WBG, Implementation Completion Reports for Beilungang Extension 

Project (1988) and Zhejiang Power Development Project (1995). 
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WB and thus increased the latitude the Bank would afford China. Second, human agency 

aspects played an important part in the relationship.  Deng and Chinese Premiers Zhao 

Ziyang, Li Peng and later, Zhu Rongji, all prioritized working with the WBG.80 

Resultantly, Bank officials were given a greater degree of audience with senior Chinese 

officials, and China created agencies (State Planning Commission within MoF) to work 

directly with the Bank.81 Furthermore, since WB projects were often so diverse, the Bank 

had wide ranging contacts across multiple Chinese ministries making it one of the most 

connected IGOs within China (Jacobson and Oksenberg, 1990: 118). Additionally, WBG 

President Robert McNamara persuaded the Chinese that the Bank was “not in the 

American’s pockets” and that it could provide a buffer to the U.S. while allowing it to 

learn from the West.82  

Adding to the interpersonal dynamics was WB China Country Director Javed 

Burki who had previously earned favor with Deng from Burki’s earlier critique of the 

Chinese communes.  Later, his unbiased work with the Chinese government on projects, 

complemented by his efforts to retain WB connections with China following the 

Tiananmen Square incident, enhanced this relationship (Kent, 2007: 124). Burki also 

worked on projects with the mayor of Shanghai, Zhu Rongi, who succeeded Li Peng as 

the Chinese Premier. Resultantly, such relationships allowed the Bank to convince China 

 
80 WB’s chief of mission in China, Edward Lim, had a personal relationship with Premier 

Zhao Ziyang that enabled a working relationship between the Bank and China. (Gewirtz, 

2007: 178-179). Additionally, Li Peng served as China’s alternate governor on the 

WBG’s Board of Governors for the first seven years of China’s membership prior to his 

selection as the Prime Minister in 1987.  Although a conservative, Li was familiar with 

the Bank and its operations and this may have aided his willingness to expand operations 

with the Bank in 1987.     
81 Interviews with Edward Lim, Javed Burki and Pieter Bottelier.   
82 Pieter Bottelier (WB China Mission Chief, 1993-1997), Personal Communication, 

November 4, 2019. 



Chapter 3: China’s Fast Start in the WB 

112 
 

that development went beyond infrastructure to social improvements in education, 

poverty reduction, legal reforms, and health improvements.83 Lastly, China’s willingness 

to learn from the Bank, apply recommendations for reform, and the observable 

improvements made by China internally, further extended the degree of leeway the Bank 

was willing to offer (Kent, 2007: 112-117). In due course, rule-taking behavior allowed 

China and the Bank to cultivate a trusting and beneficial relationship. 

Edward Lim characterized the first ten years as a period in which China became 

integrated into WBG procedures.84  It was during this period that China learned about and 

eventually accepted the Bank’s International Competitive Bidding (ICB) process and its 

project cycle.  Early on, China was suspicious of the benefits of ICB, but after 

recognizing its efficiency and ability to bring in outside expertise and technology, they 

bought into the competitiveness of the procurement process.  Premier Li Peng told WB 

leadership that the Bank’s biggest contribution to China was not its lending, but the 

international competitive bidding system.85 

The Bank’s project cycle was also a point of contention as China learned its way 

around the process.  MoF’s State Planning Commission would submit projects forward 

for a feasibility study to determine the cost and benefits of the investment. If the project 

made its way past this gate it would be submitted to the Board of Directors as part of an 

appraisal report.  If approved, the project would move on for detailed design work within 

the implementation planning process that also considered procurement.  The preparation 

 
83 Javed Burki (WB China Director, 1987-1993), Personal Communication, November 

14, 2019. 
84 Edward Lim (China Chief of Mission, 1986-1990), Personal Communication, 

December 6, 2019. 
85 Javed Burki (WB China Director, 1987-1993), Personal Communication, November 

14, 2019. 
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of these projects often took a great deal of time as China had to build consensus within 

their own ranks. Additionally, Bank staff and Chinese leaders would often dialogue back 

and forth over different project concerns.   

The Three Gorges Project is one such example.  The Chinese wanted to build a 

dam across one of the valleys along the Yangtze River.  The feasibility report found that 

1.1 million people would be displaced as a result.86  Additionally, there was a question as 

to the environmental impacts regarding how this would impact the natural beauty of the 

area along with concerns over loss of land and cultural sites (Ponseti and Lopez-Pujol, 

2006: 170-176; Economy, 2004: 206).  In response to the latter critique, the Chinese flew 

a helicopter through the valley at the elevation the water would fill with the building of 

the dam and made a movie to demonstrate the area would be just as nice as before.87  The 

WB, however, turned down the project before it could be submitted to the Board for 

approval based on the displacement concerns and offered to assist in studying the impacts 

if the Chinese continued the project on their own.   

Although this project was a favorite of Premier Li Peng, the ensuing debate in the 

Chinese bureaucracy determined that China needed to go slow on projects to ensure they 

effectively considered and responded to all the impacts.88 The learning incurred from this 

and other similar projects led to a careful deliberation that often added to the standard 

three year project preparation timelines.  However, this degree of scrutiny that became 

 
86 Some estimates reached upward to 2 million. (Ponseti and Lopez-Pujol, 2006: 178-

181). 
87 Javed Burki recalled the helicopter flight during an interview on 14 November 2019. 

Ponseti and Lopez-Pujol (2006: 168-169) note that Chinese officials touted that the dam 

did not greatly modify the scenery since the heights of the gorges would only be 

diminished by one tenth and the improved navigation would allow access into new areas. 
88 Three Gorges Project details based on interviews with Javed Burki and Pieter Bottelier. 
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the norm for projects meant faster disbursement once approved and higher percentage of 

projects meeting expectations.89  

The learning curve for China was steep in the 80’s as it attempted to adjust and 

learn from the WBG.  China was careful not to throw its weight around and was receptive 

to what the WB offered.  Although they recognized “they had a lot of influence, they 

exercised a great deal of caution” in their dealings with the Bank.90 Still, China did not 

allow the WB to take it in a direction it was not okay with and insured it maintained a 

level of control over Chinese projects (Kent, 2007: 113).  

The phase was characterized by an outreach by China to acquire information, 

ideas, and connections while deliberating over and experimenting with those ideas it felt 

relevant to its reformation. It also made adjustments that would allow it to better work 

with the WB, some of which were quite contentious, such as the sharing of inside 

information as it sought assessments and recommendations that would assist in its 

development.  Although the MoF was the WB’s counterpart, other ministries also 

developed a core group of personnel familiar with the Bank thus enhancing WB influence 

in China (Jacobson and Oksenberg, 1990: 147). All of this took place under a backdrop 

of domestic tension as party conservatives resisted reform coming from outside influence, 

while reformers looked to the WB to bolster their confidence to battle these conservatives 

(Jacobson and Oksenberg, 1990: 141). Therefore, the relationship, just like China’s initial 

 
89 Javed Burki (WB China Director, 1987-1993), Personal Communication, November 

14, 2019. A quantitative study conducted by Villanova University researchers showing a 

slower approval rate of Chinese projects, but a higher success rate, appears to support this 

observation. (Kersting and Kilby, 2019)  
90 Javed Burki (WB China Director, 1987-1993), Personal Communication, November 

14, 2019. Collaborated by Jacobson and Oksenberg (1990: 131-132) who noted that in 

spite of China’s favored position in the Bank, its representatives “played by the existing 

rules of the game…blunting pressures for radical revisions” of WB rules.   
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participation in the WB, was cautious and deliberate, but sincere as it developed and 

paved the way for further development. China’s relationship with the Bank over this first 

ten years demonstrates that rule-taking behavior is a favorable strategy when state 

interests and IO policies on key issue areas align leading to benefits, even if power 

arrangements favor founding states (Hypothesis #1). Still, the old saying that “you win 

over more bees with honey” proved to be true early in China’s membership. 

3.2.4 Project Implementation and Institutional Development 

As China’s confidence increased with operating in the World Bank and even 

working within the international system, under the Bank’s tutelage its focus shifted to 

institutional development within the country to complement the infrastructural 

development.91  Thus, the WB provided the expertise necessary for China to reform from 

within.  Because there is corruption at various domestic levels combined with a lot of 

activities going on in the country, China relied on the WB as outside eyes to supervise 

standards at provincial and local levels to reduce corruption practices and instill some 

accountability.92  From China’s perspective, project level conditionality provided a 

method of enforcing standards upon these groups.  The government wanted to achieve 

efficiency and competition; doing so required establishing good practices at lower 

governmental levels.  China was able to use the WB’s enforcement of these conditions to 

force domestic opposition into shape.   

 
91 Kent (2007: 124) presents the argument that the WB’s greatest contribution to China’s 

development is institution building.   
92 Yukon Huang (WB China Director, 1997-2004), Personal Communication, December 

19, 2019. 
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WB China Country resident representative in Beijing (1993-1997), Mr. Pieter 

Bottelier, noted that areas such as Guangdong Province had become politically 

independent from Beijing so having an outside organization come in to enforce standards 

was welcomed by the central government.93 These conditions often required institutional 

development.  The Shanghai sewerage project provides one such example.  The project 

ran lines from households and industries channeling into waste treatment facilities.  The 

WB required Shanghai to create a water authority responsible for regulations and tariffs 

for system upkeep as part of the conditionalities placed on the project.94 When it was 

necessary to increase taxes, the Shanghai government resisted until the Bank threatened 

to pull funding.95  The Chinese Minister of Finance (MoF) backed the Bank believing 

that these measures would enable the development of strong municipal institutions that 

could set their own rates and enforce the rules.96  

Mr. Bottelier suggested that one reason Chinese cities have good utilities is 

because of the effective institutions developed as part of the conditions placed on these 

projects; that this helped the Central government to force provinces to make reforms.97 

The Bank similarly applied conditions to other infrastructure such as a requirement to 

 
93 Pieter Bottelier (WB China Mission Chief, 1993-1997), Personal Communication, 

November 4, 2019. 
94 WBG, Implementation Completion Report on China Shanghai Sewerage Project, 2-4. 
95  The WBG Report discusses resistance to charging domestic consumers for wastewater 

services. To achieve institutional compliance and pave the way for future projects the 

existing flat structure was replaced by a more hierarchical organization, Shanghai 

Municipal Waterworks Company, that took over management, and adjustments to the 

tariff structure were made making this the first time that domestic consumers were 

charged for wastewater services in China WBG, Implementation Completion Report on 

China Shanghai Sewerage Project, 3-4. 
96 Pieter Bottelier (WB China Mission Chief, 1993-1997), Personal Communication, 

November 4, 2019. 
97 Pieter Bottelier (WB China Mission Chief, 1993-1997), Personal Communication, 

November 4, 2019. 
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extract tolls for highway maintenance98 and tariffs for electrical supply.99 This was 

difficult for the Chinese to embrace initially, but it steadily became a standard of 

practice.100 Typically, the Chinese MoF would receive the project disbursements from the 

WB and pay money down to the province in the local currency, holding the province 

accountable for paying the loan back while essentially using the WB as its method of 

enforcement. This behavior tends to support the findings of the literature (Simmons, 

2002; Vreeland, 2003; Milner, 2006; Allee and Huth, 2006; Pollack, 2007) that suggest 

governments use IOs to insulate themselves from unpopular policies and reforms.    

As previously mentioned, China had originally only wanted to concentrate on 

infrastructure, but the WBG encouraged them to also build institutions at the municipal 

and provincial levels that could sustain themselves. Bank staff further argued for China to 

develop a cadre of people knowledgeable in development.  Resultantly, they convinced 

the PRC to take on education as its first Bank project focused on the rehabilitation of 

Chinese universities and scholarships to send Chinese nationals abroad to meet this goal. 

This focus on education early in China’s development set the conditions later for China’s 

understanding and acceptance of WB’s proposals on institutional development.101 

Expanding China’s human capital, combined with a positive experience with the 

WB’s use of conditionality within the domestic sector, helped open the government up to 

suggestions they would have been previously unwilling to considers.  For example, the 

 
98 WBG, Implementation Completion Report on Sichuan Provincial Highway Project, 9-

10. 
99 China implemented tariff reforms for electricity as highlighted in the Zouxian Thermal 

Power Project, WBG, Implementation Completion Report on Zouxian TPP, 3-4. 
100 Javed Burki (WB China Director, 1987-1993), Personal Communication, November 

14, 2019. 
101 Pieter Bottelier (WB China Mission Chief, 1993-1997), Personal Communication, 

November 4, 2019. 
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Chinese believed the state should provide all the electricity.  The WB advised that they 

open electricity provision up to private domestic and foreign investors. Yet the state had 

no legal framework for managing this. The WB therefore assisted China in developing 

this framework, which opened energy supply to non-state-owned enterprises.102   

Another instance of institutional development was in Chinese grain distribution.  

Previously, China stored its grain in inefficient containers where much of it either rotted 

or was eaten by rodents before it could be used. Similarly, transport was outdated being 

carried in grain sacks on the backs of men. With the WB’s assistance, China transitioned 

to modern type storage and bulk transport using privately owned trains in many cases.103   

In both the electrical and railway systems the government retained ownership of 

the grid and tracks while companies providing supply or owning the trains were private. 

In both examples, the WB aided China in the institutional development of the regulatory 

system, the legal system and the ownership system.104 Resultantly, privatization was an 

evolutionary effect from China’s deliberate institutional development and reform process. 

These decisions that drove China’s development was an interactive dialogue 

between the Bank and China.  It originally focused primarily on infrastructure such as the 

 
102 The Waigaoqiao project in Shanghai is demonstrative of a transition to private 

ownership. WBG, Implementation Completion Report on Waigaoqiao TPP, 2-3 and 8-9 
103 Notable to this project were also policy reforms and agency restructuring that occurred 

during project preparation and extended throughout implementation.  Bulk grain methods 

proved preferable over bag shipment and the Grain Information Center was privatized as 

part of the process. Planning focused on linking rail and water transportation hubs and 

lines. WBG, Implementation Completion Report on Grain Distribution and Marketing 

Project, 5-7. Althouth the 4th & 5th Railway projects contributed to transport capacity, 

cost analysis showed losses during the 1990s.  It was not until the Sixth and Seventh 

Railway Projects before true reforms in the railway system began to occur. WBG, 

Implementation Completion Reports for 4-7 Railway Projects. 
104 Pieter Bottelier (WB China Mission Chief, 1993-1997), Personal Communication, 

November 4, 2019 
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big sewage project in Shanghai, but later shifted to environmental improvements, 

reforestation, health care, the education sector, social security, the banking system, and 

the entire Chinese pension system. For example, China’s state-owned banking sector 

originally had no way to raise income.  Using a Bank loan, they bought computers in 

order to develop a transaction system that would charge fees for all transactions in 

China.105 The WB similarly aided China with fiscal technical assistance that supported 

China in public finance management. Regarding the pension system, the WB assisted 

China using Chile’s system as a model for drafting their own.106 During this period, 

China and the WBG continuously met in both Beijing and Washington to iron out not 

only ‘what’ but ‘how’ China should move forward. 

Also important during this period was how relationships mattered in China’s 

participation in the Bank.  Following the Tiananmen Square incident many of the 

Western countries began to pull out.  The WB even pulled much of its staff from Beijing.  

WBG President, Mr. Barber Conable, told his China director to stop all Bank activities 

with the Chinese.  This decision was more political than based on Chinese behavior with 

the Bank since China had remained credit worthy, had listened to WB advice and 

followed its policies, and was implementing the projects the Bank financed.  

Mr. Conable sent his China program director (Javed Burki) to verify whether 

China was indeed meeting all Bank requirements before finalizing his decision (Kent, 

2007: 124).  In route to China, Mr. Burki stopped in Japan at the request of the Japanese 

 
105 Yukon Huang (WB China Director, 1997-2004), Personal Communication, December 

19, 2019; Collaborated in my research of project report. WBG, Implementation 

Completion Report for Financial Sector Technical Assistance Project. 
106 Pieter Bottelier (WB China Mission Chief, 1993-1997), Personal Communication, 

November 4, 2019; Collaborated in my research of project report. WBG, Implementation 

Completion Report for Pension Reform Project. 
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foreign minister who advocated for the WB’s continued involvement in support of China.  

The foreign minister told Mr. Burki that the Japanese could not formally support the 

Bank since it had to take the Americans’ side, but that it fully endorsed the Bank 

continuing to maintain connections with the Chinese through the aftermath of the 

incident.107 This is one small instance of external influence favoring the Chinese.  

Once Mr. Burki verified that the Chinese were indeed meeting Bank requirements 

for continued support, Mr. Conable agreed to maintain connections with the stipulation 

that the seven Chinese projects ready to go before the Board for approval be delayed until 

the following year.108 Without a relationship that was willing to resist Western calls for 

severing ties, WBG support would have been pulled, thus slowing China’s development. 

Six years later, both the U.S. and Great Britain argued that China should no 

longer receive IDA support.  The Bank’s new president, James Wolfensohn, was 

reluctant to push back against U.S. pressures but also did not want to upset the Chinese 

by removing them as an IDA recipient.  Japan once again came to China’s side; this time 

in direct confrontation to the U.S. threatening to stop donations to IDA. The U.S. 

countered by saying that it would stop its donations if China stayed. Japan and the U.S. 

were IDA’s top donors, so the Bank could not allow either’s withdrawal without serious 

implications to its IDA budget (IDA loan practices often leave its budget in the negative 

requiring replenishments) (Kent, 2007: 116).  

China, for its part in the process, protested its graduation out of IDA complaining 

that this was too soon.  China’s foreign minister likened China’s evolution in the WB to 

 
107 Javed Burki (WB China Director, 1987-1993), Personal Communication, November 

14, 2019. 
108 Javed Burki (WB China Director, 1987-1993), Personal Communication, November 

14, 2019. 
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elementary through college level education saying that it was not opposed to graduating 

out of IDA when at the right stage, but it was still at the elementary school level and this 

was too soon.109 China also protested by comparing itself to India saying that it should 

not be punished for good administrative practices that had led to its economic 

development when India was also receiving assistance while demonstrating poor 

practices.110  

The WBG therefore negotiated an agreement that would allow China to stay in 

IDA for three additional years receiving lower loan amounts until its graduation in 1999.  

India would also graduate from IDA at this time taking some of the sting off China 

feeling it had been singled out (Kent, 2007: 116). It was Japan’s support for China, and 

the Bank staff’s negotiations between the different parties that allowed for a resolution to 

the situation. 

During this same period, Mr. Wolfensohn sought to shift the WBG’s priorities 

from infrastructure to social development.  The Chinese were directly opposed to this 

policy shift arguing the Bank should stay with its original mandate; that this was contrary 

to what countries needed.  In response, China worked in coordination with India, which 

also disagreed with this change, to work through the Board of Directors to pressure 

Wolfensohn to go back to prioritizing infrastructure.  Wolfensohn believed that the 

private sector could take this on, but the Chinese argued that the Bank better understood 

how to do the institution-building aspects of infrastructure development.  They offered 

that they had learned from the WB that building a road also included building the 

 
109 Interview with WBG senior management. 
110 Pieter Bottelier (WB China Mission Chief, 1993-1997), Personal Communication, 

November 4, 2019. 
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capacity to maintain the road and this is what developing countries needed. 111  

Consequently, China and India were able to convince the WB to reemphasize the 

importance of infrastructure development from an institution building perspective.  

Where China may have influenced decisions on projects internal to China during 

its integration into the WB, it was limited in its influence over Bank policies.  Notable to 

the second phase of China’s development is its use of relationships to influence WB 

policy decisions.  Although not yet powerful enough to sway the Bank directly, China 

had developed the relationships necessary to influence such outcomes.  

While the first period of China’s participation within the WB can be characterized 

as one of familiarization and learning, the second period was focused on taking what the 

Bank had to offer and effectively implementing projects to assure the widest range of 

development possible.112 Although these dynamics of learning about an organization 

before a state can effectively operate in it are a common characteristic of organizational 

learning, what is distinct to China is how they did it.  Common to all the interviews I 

conducted with WB staff113 having experience in multiple countries and regions, was that 

China was unique in how it retained oversight in project consideration; even when acting 

as a “student”, with the Bank serving in a “mentorship” role.  China knew where it 

 
111 Pieter Bottelier (WB China Mission Chief, 1993-1997), Personal Communication, 

November 4, 2019. 
112 This behavior conforms to Kastner et. al.’s freeriding behavior by choosing to 

passively accept existing rules and free ride on the efforts of the established powers. 

(2016: 144) 
113 These observations are from interviews with seven former WB China directors or 

station chiefs who were closely connected to Chinese development from 1980 until 2019. 

Kent (2007: 114) also describes China’s interaction in the WB as unique from other 

countries. 
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wanted to go (Kent, 2007: 124) but not how to get there. It utilized the WBG as a 

consultant for the “how” and to monitor and enforce compliance domestically.114  

This finding is consistent, and even additive to the literature on the of IOs for 

monitoring (Dai, 2002; Fortna, 2003) and compliance ((Simmons, 2002; Allee and Huth, 

2006). This case is however distinct in that China goes beyond using the WB just to help 

monitor activities, but for implementation, as well. Different from preceding studies on 

compliance, this is an instance where the state is using the IO to enforce compliance at 

the domestic local level, as to the IO forcing the state to comply with an international 

standard.  By using the WB in this matter, China was able to broadly implement macro 

level adjustments across the country while relying on the WB to serve as their “watch 

dog” for micro level improvements.   

In order to do this, China prioritized the WBG relationship giving Bank 

representatives direct access to the prime ministers and other key officials.115 Where 

relationships initially helped to assure China and opened the door for interaction, as 

China’s comfort level with the WB increased, so was its willingness to use relationships 

to “bend” the rules or pressure decisions that supported Chinese interests. Discussions 

between the Bank and China were always productive with China willing to test 

potentially contentious options to see what worked best.  Discussions were direct and 

pragmatic with little to no ideology involved.116 These relational dynamics allowed China 

 
114 Kent (2007: 123) finds that the MoF used the WB as an instrument to achieve 

domestic policy and behavioral changes at lower levels of government.  
115 Edward Lim, Javed Burki, and Pieter Bottelier all professed the direct line of access 

they held with Chinese senior leaders.  Mr. Bottelier noted that this seemed to shift as 

China’s own capacity developed with a decrease of current China directors’ access to 

deputies within the different Chinese departments. 
116 Pieter Bottelier (WB China Mission Chief, 1993-1997), Personal Communication, 

November 4, 2019. 
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to garner Bank staff support even against outside ‘advanced economy’ pressures.  Where 

China did run up against Bank decisions that countered their interests, they were adept at 

gathering support from other countries that either shared similar concerns or had strong 

connections to China. These findings suggest that as China developed so did its economic 

management leading to how it prioritized its relationship with the WBG and how it 

utilized Bank expertise (Hypothesis #2). 

3.3. Conclusion 

The value of China’s involvement within the WBG has not only been beneficial 

to China, but it has also been good for the bank and other developing countries as well.  

China has proven to be a reliable customer that has not only enhanced the WGB’s 

portfolio117, but its status as a developing country has boosted the Bank’s legitimacy 

among developing nations.118  Furthermore, China’s participation has influenced its 

acceptance of international standards and conformity within the global international order 

leading to the PRC behaving as a rule-taker (Zoellick, 2019).   

 
117 Both former and current WBG employees espoused that China’s good client behavior 

helped maintain the WBG’s triple A portfolio rating.  China has proven to be a low risk 

borrower since it has consistently paid off its loans either on time or early.  Additionally, 

as China has graduated from IDA to IBRD loans its interest rates have moved closer to 

actual market value bringing back more revenue into the WB, which ultimately helps to 

mitigate high risk loans paid out to IDA borrowing countries.  Ann Kent (2007: 128) was 

further told by a WB official that the “Bank needs China more than China needs the 

Bank.” 
118 Mr. Robert Zoellick opined the importance when dealing with a country that was 

reluctant to listen to WB advice of being able to put China up as an example and even 

turn the discussion over to his “Chinese” chief economist to discuss the merits of a 

market economy system.  Robert Zoellick (WBG President, 2007-2012), Personal 

Communication, December 5, 2019. 
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Still, as this chapter has highlighted, there are certain facets within the Bank’s 

rules that deny China an ability to directly influence the organization’s structural 

decisions commiserate with its international growth.  These concerns were not 

necessarily a priority at the PRC’s assumption of the China seat in the 1980’s as it sought 

to utilize the Bank’s expertise for development and expansion of its international 

connections.119  Resultantly, China’s behavior within the WB was that of a country 

willing to cautiously adjust certain internal practices in order to conform to Bank 

expectations, as long as it continued to retain a say in the direction of its own 

development.  As China’s economy expanded, complemented by a growth in its own 

intellectual and institutional capacity, China found itself more at odds with certain WBG 

policies and outcomes.  China found that a cooperative relationship with the Bank 

complemented by an increase in financial and personnel support still proved insufficient 

to achieve the level of influence it desired.    

Although “second image” paradigms may be helpful in explaining China’s 

motives involving the WB, they do not account for the effects of the institutional design 

(Koremenos et. Al, 2001; Abbott & Snidal, 1998; Barnett & Finnemore, 1999; Pollack, 

1997; Nielson & Tierney, 2003; Thompson & Haftel, 2006; Trondal et. Al, 2013; 

Graham, 2015; Johnson, 2016) on China’s behavior.  The preceding discussions on 

China’s participation in the World Bank highlights elements of institutional resistance.  

The way the Bank is designed thus places limits on the degree China can influence 

outcomes from within the organization. Still, as the preeminent multilateral development 

bank (MDB) within the global international order that China has benefitted from, it 

 
119 Early on, China accepted the developmental institutions “as they were, and simply 

sought to take full advantage whenever possible.” (Nicolas, 2016: 7-8). 
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would have been irrational for the PRC to subvert it.  China has therefore worked within 

the constraints of the Bank expanding its influence on the full extent that WBG rules and 

practices would allow, while remaining vocal regarding its differences.  

Ultimately, there is a positive relationship between China’s behavior and policies 

and rules of the organization.  If the organization provides a benefit, then China’s 

behavior is positive.  The same would be expected to be true for rules.  In the case of 

China and the WB, it appears that the Bank’s beneficial policies on issue areas had 

greater weight on China’s behavior than concern over governance arrangements causing 

it to wait until its external power increased enough to focus on rule change.  Therefore, I 

find that China’s behaved as a rule-taker in the WBG over its first twenty years of 

membership, since WB issue areas tended to align with Chinese interests regardless of 

the corresponding power arrangements, which did not keep up with China’s development 

(Hypothesis #1 and #3).  

As China internally reformed and developed into a market economy, its economic 

management practices also changed. It better understood how to utilize WB expertise 

both in project recommendations, institutional development, monitoring and execution. 

Because the Chinese believed the Bank could effectively monitor and enforce reforms at 

the local and provincial levels, thus taking some of the blame off the central government, 

the PRC became more and more open to WB microeconomic advice. In many ways this 

advice complemented the government’s own vision for development. The result of this 

interchange was China behaving as an even more responsive rule-taker through the 

1990s. The evidence therefore suggest that the PRC’s economic management strategies 

led to a more conducive and stronger relationship (Hypothesis #2). 



 

 
 

CHAPTER 4                                                                          

CHINA’S PATH TO RULE CHANGING IN THE WB 

Recently, the U.S. has questioned China’s ongoing borrower status in the World 

Bank Group (WBG) given its ascension as the world’s second leading economy (Allen-

Ebrahimian, 2017).  China has countered by arguing that it is still a developing country 

with a huge variance in both income and development observed across its provinces, and 

it should not be penalized for successful economic practices that have propelled it to 

among the top global economies.1  This controversy, however, is not new as critics have 

argued as early as the late 1990’s that China should no longer be given loans, requiring 

the then WBG president, Mr. James Wolfensohn, to defend further support to China 

while adjusting its operational strategy on China (Kent, 2007: 117). This ongoing debate 

requires more than a comparison of GDPs or an inquisition into China’s foreign policy 

motives for retaining its borrower status.   

Since taking its seat in the WBG, the PRC’s involvement has gone through 

multiple stages of interaction and development. Deng’s ‘hide and abide’ policies 

characterize the first two decades of China’s participation in the WBG, whereas the last 

twenty years more demonstrates the behavior of a country that no long feels it needs to 

hide.  Recognizing the WBG’s value, China regularly interacted with the Bank exhibiting 

rule-taking behavior as it sought advice and worked to develop its economy.  Initially 

conforming to Bank expectations while assuring prioritization of its interest, China’s 

interaction, and behavior within the WBG evolved as its domestic capacity developed 

 
1 Speech by Li Keqiang, Premier of the State Council of the PRC, 1 July 2015. 
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and its economic power grew. Throughout this time, China has demonstrated an evolving 

leadership impacted by institutional and power dynamics making it important to explore 

these aspects as it has deliberately transitioned from a borrower to a donor, and now is 

slowing becoming a “real shareholder” in the Bank. 2  

As China’s appetite for leadership has grown, it has sought greater influence over 

policy making in the WB. At times, the PRC has become frustrated with what it felt was 

unfair treatment as advanced economies pressured Bank leadership to graduate China 

from IDA, restrict projects implementation, and question China’s borrowing status. 

Likewise, Bank presidents have shifted development to social concerns rather than 

infrastructure. This last policy prioritization has been an ongoing disagreement between 

the PRC and the WB since the 1980’s. Although the PRC has built coalitional support 

among developing economies and has been vocal in its concerns over governance and 

policy focus, it only gained minimal traction requiring it to apply rule-changing strategies 

to encourage Bank reforms (Hypothesis #4). 

In this chapter, I explore China’s transition into and behavior as a middle-income 

country (MIC), which also happens to correspond with its membership in the World 

Trade Organization (WTO) and continues to the present.  It is this phase of China’s 

 
2 Real shareholder was used by a senior management WBG official describing China’s 

role.  Where borrower status is more associated with developing countries, and donor 

status is linked to developed countries, ‘real shareholder’ identifies more with corporate 

level leadership that is no longer a consumer of benefits, but involvement in management 

level decisions.  Although China has begun to transition into this status through its 

donations to IDA, expanded voting power in IBRD, and expanded influence on the staff, 

it continues to borrow. Likewise, it self-identifies as a Part 2 (Developing) country.  Until 

it no longer feels that it needs to use the Bank and has reached a certain internally 

established guideline, China will not consider itself a real shareholder—its benchmark for 

truly achieving leadership within the WBG. Official estimated that China would likely 

make this transition in the next 15 years.  Interview with WBG member on 22 January 

2020.  
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development that it has achieved the capacity to not only expand its influence internal to 

the WBG, but also to work externally if these internal actions prove insufficient for 

affecting certain outcomes. With increased capacity came expectations of commensurate 

voice within the WB, an aspect that became increasingly evident as its economic 

prosperity surpassed its formal voting power in the mid 90’s.  Consistent with this stage 

in China’s membership is its confidence and willingness to push back against Bank 

decisions it disagreed with. Also, during this stage, China’s behavior had become more 

consistent with that of the organization’s founding members.3 By this chapter examining 

the effects of power on China’s behavior in the WBG over the last twenty years it 

provides evidence supporting my dissertation’s secondary explanation—changes in 

relative power explain variation of China’s behavior over time within an IO. 

 
3 The phases proposed here are somewhat consistent with the structural reform phases 

proposed by Chen et. al. Consistent with my first phase they offer that China went 

through a “trial phase” after “opening up” where controversy and incomplete 

comprehension of economic theory drove gradual and incremental changes.  China 

followed a “dual track system” that allowed for testing of new ideas while holding onto 

the old.  This is consistent with China’s behavior in the WB, as their human capital was 

limited, and the new organization’s ideas were carefully considered and tested.  Chen 

proposes a second period of “decisive reform” beginning in 1992 describing the regimes 

substantial reform breakthroughs, specifically concerning ownership rights. My second 

phase acknowledges that China’s involvement with the Bank helped it to make the 

institutional changes necessary to be able to make these breakthroughs and therefore 

began earlier than their estimation for decisive reform. Finally, their third phase of 

“assessment and adjustment” is consistent with my third phase of transitioning into a 

MIC as China made macro and micro adjustments to offset concerns from their decisive 

reforms of the 1990’s. My third phase demonstrates similar patterns as China modified its 

interaction both externally and internally to pressure changes in the WB, but I further 

argue that this phase was influenced by China’s changing capacity and global position 

therefore assuming more of an exogenous argument for behavior. (Chen, Jefferson, and 

Zhang, 2011: 133-150). 
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4.1. How WBG Structure Impacted Behavior in Later Stages of 

Chinese Development 

Whereas the WB’s rules and structure offered a certain amount of flexibility to 

appease the Chinese in their early involvement in the Bank, these same rules prevented 

China from growing its formal political power commensurate to its economic growth.  

For a period of 19 years (1993 to 2011), China’s quota remained unchanged and as figure 

3.1 showed in the previous chapter, the Chinese economy surpassed its originally inflated 

subscriptions as early as 1996. This was partly due to the WB’s financial independence 

that allowed it to go this long without having to increase the total subscription 

requirements, but little was done to redistribute voting percentages either.4 The 

previously discussed structural constraints levied on subscription shifts therefore 

prevented adjustments that would allow China’s formal political power in the Bank to 

keep up with its economic influence.   

Despite economic growth between the U.S. and China, there still was not enough 

momentum to overcome resistance within the U.S congress. Similarly, other founding 

members also resisted changes that would degrade their quota standings (Kaya, 2015). 

This inertia against share realignment became an ever-growing concern of the Chinese as 

the disparity between their international position and their WB shares continued to 

increase. Li Yong, China’s Alternate Governor to the WB, emphasized this displeasure 

during the 2007 board of governors meeting. 

“Enhancing the Voice and Participation of developing and transition 

countries (DTC) in the decision-making at the World Bank Group is a 

fundamental requirement for the Bank as a multi-lateral development 

agency, an important safeguard for fulfilling the Bank’s mandates of 

poverty reduction and development and a major measure in promoting 

 
4 Interview with former WB staff member on 5 OCT 2020. 
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democratic global economic governance. We are of the view that overall 

enhancing the voting power of the DTC is the basic principle of reform, 

which should ultimately realize the allocation of 50 percent of the capital 

shares to DTC. We do not advocate the Selective Capital Increase if it 

only reallocates the shares among the developing countries. We support 

other ways of enhancing the participation of the developing countries in 

decision-making process. We encourage the Bank to review the selection 

process for the head of the Bank and increase the transparency of the 

selection process to include DTC nationals. We support the increase of 

additional chair for the African constituencies in the Board. We also 

support a higher representation of DTC nationals in senior management 

positions.”5 

4.1.1 Using Money to Gain Influence 

Interestingly, China’s performance as a MIC borrower provided it the leverage for 

convincing change to governance.  Its success at alleviating poverty reduced the 

embarrassment the WB felt over the lack of improvement in reducing poverty elsewhere 

in the developing world (Mallaby, 2004: 270). Additionally, these achievements made 

China necessary for providing their development experience to others. Furthermore, as 

the Bank’s leading borrower of non-concessional loans, China’s repayments helped to 

fund the WB making China along with other emerging country borrowers essential for 

the Bank’s self-preservation (Kaya, 2015: 174-175). This aspect proves to be an 

interesting paradox for the WBG since it has sufficiently structured itself so that “donors” 

have limited direct influence over the IBRD’s financials, while MIC “borrowers” have 

found a crack in the armor.  As previously discussed, subscriptions are primarily callable, 

limiting influence through capital boosts.  Likewise, IBRD’s funding through investments 

and selling bonds and services limit any opportunity for member state burden sharing.  

 
5 IMF, Summary Proceedings: of the Sixty-First Annual Meeting of the Board of 

Governors, 59-60. 
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However, IBRD’s fifth funding source through loan interest revenues, offers China 

indirect influence as a borrower that developed nations do not have. 

Structurally, IDA is the one branch of the WBG that was intended to be 

dependent on member support.  As a result, developed country “donors” have been able 

to exert influence on the WB by threatening to withhold in contributing to replenishments 

(Mallaby, 2004: 275).  IDA has similar funding arrangements to IBRD with some 

distinctions.  Its borrowing activities are provided primarily through member 

concessional loans, which minimizes Bank returns.  Since IDA provides grants and 

concessional loans, in addition to non-concessional loans, its interest revenues are often 

in the negative. For example, in 2019 IDA experienced a $6.7 billion net loss driven by 

the impact of grants.6  Even with shared administrative costs with IBRD (same staffs), 

along with IFC and IBRD contributions, IDA requires regular replenishments.  Combined 

with the concessional borrowing, IDA is much more dependent on member contributions 

than IBRD making it the most dependent on outside financing.  

Consequently, China began to contribute to these replenishments in the mid-

2000s.  Similarly, China began to contribute to trust funds in the Bank. In so doing, China 

advanced from being just a borrower into a donor status. Although these contributions did 

not necessarily provide China the “muscle” to influence decisions normally associated 

with formal political power, becoming a donor elevated China into a leadership role 

associated with the advanced economies who also contribute to IDA replenishment. The 

investments as a “donor” enhanced China’s reputation thereby increasing its ability to 

indirectly influence Bank decisions similar to its role as a MIC “borrower”.  

 
6 WGB, “IDA Management’s Discussion and Analysis,” 2019 Annual Report, 4-5. 



China in International Organizations: National Interests, Rules and Strategies 

133 
 

4.1.2 Using People for Leverage 

Like its ability to indirectly influence the WB financially, China has also proven 

adept at both indirectly and directly influencing Bank operations through the staff. Li 

Yong’s statement above underscores China’s recognition that influence within the WBG 

also came through staffing means.  Still, customary rules on the selection of the Bank 

president removed this as an option for China in expanding its involvement in the WB, 

leaving management positions as the remaining option for influence in lieu of voting 

power changes.7  

Rules allowing the Bank president to appoint senior staff has allowed the WBG to 

some degree expand Chinese representation more consistent with their global position 

even if rule dynamics on quotas have prevented such shifts.  Although China is under-

represented within the staff at 2 percent as compared to its increase in voting power, it 

has had Chinese nationals in senior level management positions that have given it 

considerable influence within the staff.8  “Occupying strategic locations with an 

organization” can provide significant leverage over organizational policies (Chwieroth, 

2008: 493-494). Coinciding with China’s economic growth surpassing its subscription 

status, WB President Wolfensohn appointed Shengman Zhang in 1996 as the Managing 

Director of Worldwide Operations. Backed by China, Brazil and India, Zhang’s 

“influence was formidable”, allowing him to become a dominant figure among 

 
7 In IGOs such as FAIO and WIPO, where elections for chief executive positions are 

open to all members, China is now seen to be running for these positions and using its 

selection to increase Chinese staffing levels and insert Chinese positions into institutional 

documents. Interview with DoS official on February 6, 2020. 
8 During interviews with former WB staff was the perception that Chinese influence had 

increased with China’s development.  Whether this influence was directed toward 

China’s advancement of interests was not observed. 
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Wolfensohn’s four managing directors” leading to Wolfensohn placing him in charge of 

all the Bank’s lending in 2003 (Mallaby, 2004: 360 & 367). Mr. Zhang had considerable 

influence in shifting the Bank away from NGO control and back onto borrower 

priorities.9  

Similarly, WB President Robert Zoellick selected Justin Lin as the Bank’s Senior 

Vice President and Chief Economist, and later, Xian Zhu as Vice President and Chief 

Ethics Officer.  Since, WB presidents have appointed Shaolin Yang as the Managing 

Director and Chief Administrative Officer and Jingdong Hua as the Vice President and 

Treasurer.  Resultantly, Chinese nationals currently hold approximately six percent of the 

senior management positions even though they only fill 1.5 percent of managerial 

positions across the WB. One WB staff member I interviewed, noted that he had noticed 

an increase in both the proportion of Chinese nationals working at the Bank and their 

influence over his tenure with the WBG.  Although China’s staff numbers are small10, 

they have been able to enter key positions with some degree of influence over agenda 

setting and operations within the organization. 

Furthermore, “a big part of China’s leadership stems from the people it sends to 

Washington as their Executive Directors and support group.”11 These individuals are 

 
9 Shengman Zhang had the support of Brazil, India and China as he pushed for policy 

change in the WB, and in 2003 was put in charge of all the Bank’s lending operations, 

allowing him to reassert the Bank’s focus onto infrastructure. (Mallaby, 2004: 285, 259-

261, and 267). 
10 Even though China has the largest domestic population, has the second largest 

economy, and recently had its shares and voting power elevated to third in the IBRD, as 

of 2019, it only has a total of 157 Chinese internationally recruited staff (approximately 

1.5% of total staff); among these, there are only 16 Chinese staff at a manager-level (GH) 

or above (less than 2% of the WBG senior staff). Information provided by WBG 

MDCAO office on 3 February 2020. 
11 Bert Hoffman (WB China Director, 2015-2019), Personal Communication, January 27, 

2020. 
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carefully selected and generally spend their whole career working back and forth between 

the WB, other MDBs and within Chinese MoF or its banks, so their knowledge of Bank 

operations is very good giving them an advantage over their counterparts in the Bank.12 

Klaus Rohland observed a noticeable difference from the time he first worked with China 

in 1996 and when he took over as the WB China director in 2009, specifically in their 

knowledge on development and economics.13  

Still, regardless of WBG’s attempts to achieve a more representative staff, it has 

been unable to meet national staffing aspirations, with a higher percentage of hires going 

to Americans primarily based on their availability given the headquarters location in 

Washington, D.C.  In China’s case, this underrepresentation in mid to lower staff 

positions may have less to do with institutional barriers than a desire by Chinese 

professionals to work there. Initially, Chinese capacity to fill staff positions were limited; 

later as capacity grew, many Chinese opted for more lucrative opportunities at home.14 

This will likely change as China’s leadership role evolves in the Bank.15 

While WBG design aspects that provide autonomy and flexibility still allow a 

positive interaction between the staff and China in support of Chinese interests, the 

resistance within this structure limits wholesale changes that have become a growing 

concern for China.  As China has increasingly become a global leader, both economically 

and politically, it has also sought greater influence within the IOs it is a member of. 

 
12 Yukon Huang (WB China Director, 1997-2004), Personal Communication, December 

19, 2019. 
13 Klaus Rohland (WB China Director, 2010-2015), Personal Communication, November 

18, 2019. 
14 Justin Lin (WBG Chief Economist, 2009-2012), Personal Communication, January 13, 

2020. 
15 Interview with Chinese staff member on 22 January 2020. 
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Regardless of its position internationally, it has found that the WBG’s rules relegate 

China’s fate to the founding member with veto authority. Even with the ability to both 

directly and indirectly influence decisions through staffing and financial contributions, 

when it comes to key decisions, it remains at the mercy of others.   

China just has to consider its removal from IDA borrowing, the 19 years of 

stagnate quota adjustments, the embarrassing cancellation of the project in the Qinghai 

province, and the recent push to stop China’s IBRD borrowing as examples where it has 

felt powerless.  Consequently, for China to influence reforms it has had to resort to rule-

changing behavior.   

4.2. Transition to Middle Income Country (MIC) And the 

Corresponding Effects of Economic Development 

China’s previous economic model had begun to crumble in the early 1990’s as 

inflation began to surge leaving the Chinese to question the practicality of similar 

economic models in Cuba, North Korea and Albania.16 Consequently, they began to 

move toward the East Asian economic model in the mid 90’s.17 The PRC was able to 

make a conceptual shift to a market economy based on Zhao Ziyang’s previous 

breakthrough suggesting that China was only in its “initial stage of socialism” and 

embracing the market system “with Chinese characteristics” was a natural evolution in 

 
16 Douglas Scott (IMF Senior Resident Representative to China, 1991-1996), Personal 

Communication, April 5, 2020. 
17 Steven Dunaway (IMF APD, 1988-1990; China Mission Chief 2001-2009), Personal 

Communication, April 13, 2020. The Chinese were careful to distinguish that they were 

not mimicking the Asian tigers, noting that “They are small, and we are big…They are 

capitalist, and we are socialist.” (Gewirtz, 2007: 195). 
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the process.18 It was during this process of deciphering China’s path that the WB worked 

closely with Chinese reformers in providing the ideas necessary for intellectualizing these 

adjustments.19  

At the end of this decade leading into the new millennia, Chinese PM Zhu Rongi 

began to speed up reform in China.  During this period following the CCP convening its 

Fifteenth Party Congress, the state decided that for SOEs to become profitable firms they 

should purge themselves of what became approximately 40 million employees as Zhu 

demanded they reorganize to become more efficient and competitive.20 It was also during 

this time that China truly began to see a rise in self-employment and private enterprise as 

laid off workers began to seek other means of employment (Hurst, 2009: 87-89, 134).  

Furthermore, China’s graduation from IDA and entering into the World Trade 

Organization, caused it to reevaluate its relationship within the WBG.21  China similarly 

adjusted its relationship in the IMF as it shifted from technical assistance to a focus on 

policy adjustments and surveillance.22   

In so doing, China began to question what it would mean to become a middle-

income country and how these developmental organizations could aid in the process. 

Consequently, China held internal debates on whether it should continue to borrow from 

 
18 This conceptual breakthrough occurred during the Thirteenth National Party Congress 

in 1987, which paved the way for ideological acceptance of the socialist market economy 

during the Fourteenth Party Congress in 1992. (Gewirtz, 2007: 185-186 and 250-251). 
19 Many of these ideas came through the Bank’s coordination and linking of Chinese with 

external perspectives. (Gewirtz, 2007: 187, 215, and 239). 
20 Pieter Bottelier (WB China Mission Chief, 1993-1997), Personal Communication, 

November 4, 2019. 
21 Yukon Huang (WB China Director, 1997-2004), Personal Communication, December 

19, 2019. 
22 Steven Dunaway (IMF APD, 1988-1990; China Mission Chief 2001-2009), Personal 

Communication, April 13, 2020. 
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the WB, as they did not need the money anymore combined with the fact that IBRD non-

concessional loans were more expensive.  Additionally, China had established its own 

human capital base bringing into question whether it still needed to rely as much on the 

Bank.  

Former WB China Country director (1997-2004) Yukon Huang remembered that 

the Chinese ultimately decided they would continue with Bank loans to get the 

knowledge that came with them but minimize costs by paying the loans off early.  China 

would also shift WB focus away from provinces like Shanghai or Beijing to poorer areas 

where the government did not have as much oversight and it made sense to have 

foreigners involved.23 This shift was also supported by the richer regions no longer 

willing to accept loan conditionality or wait the two to three year vetting/negotiation 

process.24  Additionally, with rising private enterprise, especially within China’s 

northeast provinces, participation in IFC began to take off.  

This period was also mixed with controversy as China pushed back on policy 

issues and shifted its borrowing to the Asia Development Bank (ADB) after the WB 

pulled a loan in the Qinghai province based upon concerns over the resettlement of 

Chinese farmers into exiled Tibetan lands (Kent, 2007: 127).  Moreover, critical junctures 

such as the 2008 global financial crisis, along with China’s economic emergence further 

influenced China’s involvement within the WB.  For one, China expanded foreign 

investments globally, especially into high-risk countries, causing it to begin using the 

MIGA arm of the WB. This greater global connection also provided China more options 

 
23 Yukon Huang (WB China Director, 1997-2004), Personal Communication, December 

19, 2019. 
24 Yukon Huang (WB China Director, 1997-2004), Personal Communication, December 

19, 2019. 
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for influencing Bank policies. Likewise, greater interaction led to investment 

discrepancies that required adjudication in the ICSID.25 

4.2.1 China’s Rule-Changing Behavior as Both A Borrower and A 

Donor 

As China transitioned to a market economy with Chinese characteristics and 

became a member of the WTO it still assessed itself as needing to borrow from the WB.  

However, China determined it now had the capacity to become a donor. During an 

interview with a WBG senior management member, I was told that there were three key 

factors driving this new Chinese perspective.  First, with China’s growing economy and 

rising influence, it had a global responsibility to share its experience with other 

developing countries.26  This was expected by much of the global south whose cause 

China had often championed.  One such example where China specifically contributed to 

low-income countries (LIC) is China’s commitments to the South-South Experience 

Exchange Facility trust fund.27   

Second, China realized that it had benefitted from the global system and wanted 

to give something back.28 China had prospered from the current international order. It did 

not want to destroy the system; but wanted to modify it to support its interests.29 Xi 

Jinping often espoused this view with the message that China “supports the international 

 
25 Interview with WBG senior management. 
26 Interview with WBG senior management. 
27 David Dollar (WB China Director, 2004-2009), Personal Communication, October 24, 

2019; WBG, 2007 Trust Fund Annual Report, 71. 
28 Interview with WBG senior management. 
29 Yukon Huang (WB China Director, 1997-2004), Personal Communication, December 

19, 2019. 
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economic institutions set up by the United States at the end of WWII.”30 This is because 

China’s economy is intertwined with the global economy trading in almost every sector 

using efficiency and competition to shape its economy. Its economic existence depends 

upon the global system, as opposed to a country like Russia which sells key commodities 

in the global market that doesn’t necessarily need good relationships.31 Dr. Huang argued 

that Russia’s limited connection to the global market through energy resources has 

caused it to be against the international system and even looked to destroy it.  China, 

however, sells manufactured goods and provides services, so if it wants to keep this 

going—they cannot kill it. Instead, it needs to reshape it in a way that best suits its needs. 

Lastly, China is one of the biggest benefactors of the WBG and wanted to boost 

its ability to further assist the developing world, especially post-2008 global financial 

crisis.32 China has the largest cumulative portfolio in the WBG and as previously 

discussed, has gained much more in expert advice than the capital it took from loans.  

With its emerging economy it found itself with capital reserves that allowed it not only 

the desire, but also the means to contribute more into the funds of the Bank.  

Regardless of whether China’s motives were altruistic as imparted during my 

interview or if for more selfish reasons, in the mid-2000’s, China began to contribute to 

IDA replenishments.  Its first commitment of $30 million went into the IDA 15 

replenishment.  China then accelerated its payment to $168 million for IDA16 and 

 
30 Dr. Dollar noted that he had been in several meetings in which Xi had begun the 

meeting by saying China support the global international order. David Dollar (WB China 

Director, 2004-2009), Personal Communication, October 24, 2019. 
31 Yukon Huang (WB China Director, 1997-2004), Personal Communication, December 

19, 2019. 
32 Interview with WBG senior management. 
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doubled commitments for each replenishment thereafter.33  It also began to invest in WB-

administered trust funds. Figure 4.1 below shows this remarkable increase consistent with 

the replenishment numbers. Although China’s relative percentages in IDA remained 

consistent, its contributions, especially following the global financial crisis in 2008 began 

to elevate China to the leading contributor among all Part 2 countries (developing) and 

even surpassing many of the Part 1 countries (developed).  Despite these numbers, China 

has chosen to keep its Part 2 ‘developing country’ identity even though it has the option 

to switch because of its donations. Switching, however, comes with the expectation that 

the country will shift away from borrowing. Countries graduating to become a Part 1 

country have an option to switch back if they undergo serious economic decline. 

Nonetheless, a shift backward will incur higher percentage rates. This was a step that 

China was not willing to make until it was sure it is ready to do so.34 

 

 
33 China subsequently committed to $300 million to IDA 17, $600 million to IDA 18, 

$1.2 billion to IDA 19 replenishment. Ibid.  
34 China will likely be ready to make this transition in the next 15 years, but desires not to 

make the decision too soon given its GDP per capita and poverty levels still in many of 

its provinces. It felt that its forced graduation from IDA had been premature. 

Additionally, Chinese businessmen in the more developed provinces such as Shanghai, 

who had adjusted off Bank loans because of conditionality and long preparation 

timelines, have now begun to desire WB support in their shift to more advanced 

technologies and service sectors.  Interview with WBG senior management. 
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Figure 4.1:  China’s commitment into IDA and Trust Funds. 35 

As China’s economy grew, combined with its transition to IBRD non-

concessional loans and donations to the Bank, its participation in the Bank also 

broadened.  With the reforms following its membership in the WTO in 2001, China 

began to work more with the IFC stepping up investment into its private enterprises.36  In 

2010, IFC desired to increase country capital input to further private sector reform in 

developing countries.  China’s then WB executive director, Shaolin Yang, offered that if 

IFC would increase the total capital amount by $500 million, China would make a 

sizeable contribution. The IFC only increased to $200 million, which limited China’s 

contribution. Still, China put in enough to move its ranking to #10 in its shareholding 

within the institution.37 In addition to its commitments, IFC loans to Chinese private 

enterprise also climbed following the 2008 GFC reaching its highest levels over the last 

ten years as depicted in Figure 4.2 below.   

 

 
35 This chart is created from an original dataset I created from WB Annual Reports 

(2000-2019). 
36 Interview with WBG senior management. 
37 Interview with senior Chinese official in WBG on 22 January 2020. The #10 ranking is 

among IFC Executive Directors of which China holds its own constituency. IFC Voting 

Power of Directors chart reported on January 14, 2020. 
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Figure 4.2:  IFC loans to China.38 

In 2010, MIGA began to play a bigger role by ensuring Chinese firms as they 

increased investment in other foreign locations.39  In both MIGA and IFC, expansion of 

domestic capacities allowed China to broaden its participation across institutions in the 

Bank.  In some ways this was incremental as SOE reform, institution building and trade 

reforms leading to its transition into a market economy allowed for the development of a 

private enterprise that could benefit from the IFC.  As China’s economy grew and it 

began to build its capital reserves, it began to invest outward requiring the use of MIGA 

to provide insurance for both SOE and private investment.  Since 2012, China has relied 

on MIGA insurance coverage for eight projects, totaling 1.24 billion USD in guaranteed 

coverage for Chinese investments into Kenya, Jordan, Egypt, Myanmar, Ghana, Nigeria, 

and Turkey.40 Furthermore, increased investment also meant the potential for investment 

disputes requiring China’s involvement in the ICSID.   

Another aspect that clearly stands out in the evolution of China’s involvement in 

the WB is its new willingness to work with policy-conditioned loans under DPL.  In the 

first 34 years of China’s participation in the WB, it has been resistant to policy-based 

lending (P-4 loan types). These loans do not fund any specific project, but instead provide 

a sum of money to respond to key issues in an area provided they make certain reforms.41 

These loans are akin to the macro-level IMF policy based loans requiring reforms such as 

 
38 WBG, WBG in China: Facts & Figures 1980-2018.  
39 Interview with WBG senior management. 
40 WBG, WBG in China: Facts & Figures 1980-2018, 4-1. 
41 David Dollar (WB China Director, 2004-2009), Personal Communication, October 24, 

2019. 
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liberalizing trade or interests rates.42 The Chinese had attempted this type early on in their 

development but had not done so since because they did not like the image that they were 

making their reforms under pressure from the WB.43 As previously discussed, China was 

not opposed to the project-based conditionality that focused on the essential elements 

related to the project itself or in the conditionality focused on supporting institutions, but 

they avoided taking the P-4 type loans.44 This shift began with China’s economic 

development and evolution of activity within the Bank.45 Klaus Rohland recalled that 

during the end of his tenure in China, beginning in 2014, China started to conduct policy-

based lending with the Bank.  At this point, they felt they were experienced enough that 

they could work with the Bank to design policy conditions they believed were achievable 

for China.46 In essence, China had overcome its reticence against policy-based lending 

and shifted from a practice of no policy conditionality to a jointly decided upon 

conditionality. 

 
42 The Chinese took a loan from the first credit tranche from the Trust fund in 1981 in 

order to test the process and another loan from the first credit tranche in 1986 when it fell 

into a balance of payment problem.  However, by drawing from the first credit tranche, 

China was able to minimize IMF imposed conditions and quickly paid both sets of loans 

off.  China has not borrowed from the IMF since.  Interviews with Douglass Scott and 

Steven Dunaway on 5 April and 13 April 2020, respectively.  Collaborated by Boughton 

(2001: 979-980). 
43 David Dollar (WB China Director, 2004-2009), Personal Communication, October 24, 

2019. 
44 Dr. Dollar notes that in reality this distinction between the conditions in the two types 

of loans is somewhat artificial because institutional building that promoted the Chinese 

capacity to maintain the infrastructure they were developing was in essence adjusting 

policy, however, this carried a much lower profile than the policy based lending and 

wasn’t seen as a macro level adjustment to their system. David Dollar (WB China 

Director, 2004-2009), Personal Communication, October 24, 2019.  
45 Interview with WBG senior management. 
46 Klaus Rohland (WB China Director, 2010-2015), Personal Communication, November 

18, 2019. 
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This last phase in China’s behavior within the context of its transition to and 

participation as a MIC is characterized by the actions of a member asserting itself more 

and more as a leader.  China has stood firm in its expectations of the organization with 

increasing criticism during annual meetings by its governors.  It has expanded its 

contribution of personnel to the WB staff, some of which were/are in influential 

positions. Its executive directors have been actively involved within Bank decisions and 

China has become a donor, contributed to trust funds, and increased its active 

participation into the other WBG institutions.  Furthermore, it has rallied support from 

other members and threatened de-coupling itself from IBRD borrowing to pressure policy 

changes within the Bank.  China’s economic growth and status allowed it the resources to 

become more involved making itself a valued and needed member.  All these actions 

represent rule-changing behavior as China sought to increase its bargaining power for 

negotiating its interests in the organization. Even today with the Trump administration’s 

push to wean China off IBRD loans, not only has the PRC pushed back, so has the 

WBG’s staff.  

4.3. Conclusion  

Xi Jinping’s push for a more assertive role internationally began to take shape 

even before he came into power, but recent behavior punctuates China’s intent to have a 

global voice (Miller, 2019: 2). Initially, membership within the WB served to legitimize 

the PRC’s position over ROC as the true government of China.  This was much more the 

concern in the 70’s than what the Bank could offer functionally.  However, when the 

PRC did become a member in 1980, its motives were explicitly functional as it sought 

expertise, connections, and finance.  Rational choice explanations (Keohane, 1984) that 
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suggest a state joins an IGO based on its assessment of benefits appears to describe 

China’s view of the Bank in 1980 and today.  Bottom-line, the WBG has been good for 

China.  Despite its economic success, China chooses to continue its status as a WB 

borrower because the benefits it receives are still more important than the prestige of 

being a developed nation shareholder.   

China’s purpose is both deliberate and rational as it continues to maneuver 

through the hurdles of developing its country, but its motives are more internally focused 

than external.  Although neorealist accounts (Waltz, 1979) might explain China’s 

willingness to conform to Bank practices in order to get these benefits, China’s behavior 

in the WB throughout the past 40 years has followed more of a classical realist 

perspective (Morgenthau, 1948) as it has not loosened its grip on decisions regarding its 

development.  China only partially appears constrained by the international system 

focused more on securing its interests. However, systemic explanations do not adequately 

explain the distinction in China’s behavior in the WB from other developing countries.  

In fact, China stands out as a borrower exerting influence through healthy dialogues with 

Bank staff.  It has more say in projects and uses the Bank for enforcing project 

implementation while oftentimes paying its loans off prematurely.  

I was told in an interview that China has changed but not the WB. If true, then 

there must be some other definition for why China is different.  I would suggest liberal 

themes (Moravcsik, 1997) that consider domestic factors are more satisficing than 

internationally systemic aspects for explaining this difference and variation of China’s 

behavior over time. For one, regime survival is paramount to the PRC driving many of its 

economic and security measures. This in turn impacts the governments priorities in the 
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WB.  Moreover, the lengthy negotiations between China and Bank staff reflects local, 

provincial, and central government deliberations (Putnam, 1988; Milner, 1997) as 

Chinese negotiators must navigate multiple levels of interests.  As an exceptionally large 

population grows more accustomed to a higher standard of living, its expectations also 

grow. Still, China’s central government is authoritarian allowing it to focus its actions 

and message more precisely in response to domestic changes.  Consequently, China’s 

developmental strategies associated with economic management may be connected to its 

changing behavior in the WB.  These internal aspects influenced its requirements from 

the Bank, and over time, how it worked with the Bank (Hypothesis #2).  

But since the WBG has not been willing, or in some cases able, to change along 

with China’s rise, the PRC has become increasingly frustrated. This has led to China 

having to choose whether to be just a rule-taker or to adjust its strategies. Dissatisfied 

with the pace of change associated with the former behavioral strategy, China has instead 

increased its presence in the WBG. For the reason’s listed in this chapter, China has 

improved its reputation through contributions, but also the WB’s dependency on it. Like 

the advance economies, China contributes funds and personnel to Bank operations. 

Unlike these members, China holds the largest portfolio in the WB, to which the 

organization relies on its good performance as a borrower to both maintain its Triple-A 

rating and the interest and fees it pays for these loans. In so doing, China has created 

sufficient bargaining power within the Bank to assist it in negotiating its interests 

(Hypothesis #4). However, the previously discussed institutional restraints deny China 

from fully achieving these interests working only within the WB. It must therefore exert 
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rule-changing behavior outside the organization as well. I will discuss these dynamics in 

Chapter 7 of this dissertation. 



 

 
 

CHAPTER 5                                                                            

CHINA’S SLOW BEGINNING IN THE IMF 

China’s participation in the IMF has exhibited some stark differences from its 

involvement in the World Bank.  Primarily this was due to the differences in issue areas 

between the two organizations and how they each aligned with China’s interests; but as 

the relationship matured, it was design aspects that influenced behavior.  For one, as 

discussed in the previous two chapters, the PRC has resisted giving up its borrower status 

in the Bank and has only transitioned into a donor over the past 15 years.  Conversely, 

China has avoided this debtor standing within the IMF along with the policy conditions 

that came with it. After a slow start, it has transitioned into behaving more like a 

shareholder than it has in the WBG. Like the WB, the extent that policy decisions aligned 

with Chinese interests shaped China’s interaction with the Fund. Unlike with the Bank, 

the design of the IMF’s funding institutions made it less rigid in its susceptibility to these 

interests.  

Specifically, during the first ten years of China’s membership in the WB, it 

became an active borrower surpassing other countries in the loans it took. The PRC came 

to prize its relationship with the Bank taking advice at a much earlier stage. Apparent in 

China’s rule-taking behavior was its desire to keep the Bank close through relationships 

and an early introduction of a Beijing office. However, as China developed and its power 

grew, its positive relationship could only do so much when attempting to influence 

governance reforms and policy changes.   
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By comparison, China not only avoided taking IMF loans after its first two in 

19811 and 1986,2 but it resisted surveillance and policy advice until much later in its 

membership. Primarily, the PRC looked to the Fund to arrange meetings with other 

countries allowing it to gain exposure to economic management practices being applied 

in other areas of the world. China minimally complied with Fund constraints sometimes 

shifting between rule-breaking and rule-taking during this early period. More than likely, 

the PRC’s decision to be more a rule-taker was based on concerns over managing its 

reputation, while also being satisfied with its initial quota status and representation at the 

executive board. But mostly, PRC behavior stemmed from China’s own internal 

turbulence as Deng Xiaoping had to balance the tensions between reformists and 

conservatives. Although these same domestic concerns were applicable to the WB, the 

Bank’s purpose was not as controversial as with the IMF. By keeping the IMF at arm’s 

length, the PRC officials were able to limit the debate raised by conservatives who 

worried that the Fund’s macro-economic advice was detrimental to its own system. 

However, using the IMF for its technical assistance delivered by other countries could 

allow it to choose those elements applicable to its desired direction of reform.   

As China began to develop into a market economy and made reforms to its 

economic management it began to remove the distance (both literally and figuratively) 

between itself and the IMF as it reached out to the Fund for advice. In doing so, the Fund 

opened an office in Beijing and China allowed greater surveillance. With the Fund’s 

 
1 Douglas Scott noted that China took this loan up front to familiarize itself with the 

IMF’s borrowing process. Douglas Scott (IMF Senior Resident Representative to China, 

1991-1996), Personal Communication, April 5, 2020.   
2 Later, when China experienced a balance of payments problem linked to domestic 

reforms, it similarly borrowed from the first credit tranche without incurring 

macroeconomic conditionality. (Jacobson and Oksenberg, 1990: 124). 
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support, China began to test and apply new macro-economic practices that brought it 

closer in line with “Washington Consensus” expectations allowing it to finally ratify 

IMF’s Article VIII in 1996. Ironically, the same period that China began to push back 

against the Bank in the late 1990’s, was when the IMF and China were coming closer 

together as China’s pegging of its currency helped to stabilize Asia as it went through its 

crisis. 

These observations support my theoretical framework that suggests variation in 

China’s behavior is based on the extent to which the IO’s design conforms to China’s 

interests within the context of shifts in power. The IMF focuses on macroeconomic 

management to assure the stability of the international monetary system. As highlighted 

above, such management practices came into conflict with China’s own framework. 

However, certain flexibilities within the IMF design allowed the advanced economies to 

enhance China’s status at entry helping to gain its participation as a rule-taker, even when 

the PRC’s influence was somewhat marginalized by other more powerful states in the 

organization (Hypothesis #1 and #3). As China developed into a market economy it 

changed its economic management practices and therefore needing advice from the IMF 

as it navigated this somewhat unfamiliar territory. Consequently, China’s rule-taking 

behavior began to become more positive with fewer incidents of backsliding into non-

compliance (Hypothesis #2). The rest of this chapter will present an analytical assessment 

of China’s participation in the IMF over the first two decades demonstrating evidence in 

support of these hypotheses. 

This chapter will explore how China’s interests confronted by IMF design within 

the context of geopolitical considerations and development impacted China’s behavior in 
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the IMF. To understand China’s behavior in the IMF and how and why this differed from 

within the WB, I will first describe China’s interests in the Fund. These overall interests 

and propensity for how China preferred to operate offer the context for its behavior in the 

IMF. Next, this chapter will provide an overview of the IMF, focusing on its design, and 

contrast these aspects with the WB to draw out those differences that made it susceptible 

to change. The next chapter builds on this analysis by studying how China’s evolving 

power led to its push for this change. Applying the same time horizons as the WB 

chapters, I will explore China’s participation at entry through the 1990’s prior to its 

transition into a MIC. In doing so, I will trace how Chinese interests converged with IMF 

structural elements within the context of its development to influence PRC behavior. This 

chapter provides an assessment of the dissertation’s primary explanatory variables using 

a case that differs from the WB in policy alignment and certain structural characteristics. 

5.1. How Chinese Interests Aligned to IMF Issue Areas  

To understand China’s interests in the IMF you must first understand the role and 

functions of the Fund itself. The intended purpose was quite different from that of the 

WB. Their designers expected the IMF to provide short term assistance for global 

economic stability, while they envisioned the Bank giving longer term loans for 

reconstruction and development (Kaya, 2015: 55). Central to this economic stability was 

a focus on macroeconomic measures to safeguard the international monetary system.  To 

do this the IMF focused on surveillance, financial assistance, and capacity development.3  

 
3 The IMF mission prioritizes the Fund’s management of the IMS through surveillance, 

financial assistance, and capacity development. Retrieved from 

https://www.imf.org/en/About/Factsheets/IMF-at-a-Glance. 
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Compliance with institutional constraints early in China’s membership proved 

limited as the PRC’s political and economic engines were out of synch with the 

“Washington Consensus” prescription for economic stability. Part of this derived simply 

from the country’s unfamiliarity with Western economics, but also stemmed from the 

resistance among PRC conservatives to comply with these policies. Ministries of Finance 

and Foreign Affairs prepared an internal report in 1974 as it considered entering the IMF 

and WB that highlights this point.  They had explicit concerns over the IMF’s Articles of 

Agreement violating its socialist monetary system and worried that the Fund would 

impose restrictions on China for its control over foreign exchange (Jacobson and 

Oksenburg, 1990: 64-65. Given the later tensions over currency management, these fears 

proved pertinent. Hence, the decision to join the IMF was a product of seven years of 

policy reforms in response to the American and Japanese orientation to China. 4   

With Mao’s death in 1976, the PRC shifted from a policy focus guided by 

ideology to one of pragmatism. Therefore, China’s determination to join the Fund was 

balanced by the decision that the advantages outweighed the disadvantages. PRC officials 

weighed the benefits of expulsion of Taiwan from the IMF; political vantage of 

membership in all U.N. affiliates; membership reinforcing the building of bilateral 

relations; increased information on macroeconomic experiences; and eligibility for IMF 

drawing privileges, with the consequences of submitting confidential financial data; the 

imposition of frequent IMF missions to China; and the requirement to contribute into the 

quota (Jacobson and Oksenburg, 1990: 67-71). These advantages of membership 

 
4 China began an incremental adjustment away from self-reliance as it began to slowly 

initiate trade of resources in the early to mid-70s, while expanding contacts, allowing 

foreign investment and reoriented trade toward the West in the late-70s. (Jacobson and 

Oksenburg, 1990: 66-67). 
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combined with IMF entry being a first step to WB membership finally won out over 

conservative arguments as Deng Xiaoping began his international outreach.  

During negotiations leading up to the PRC’s final entry, governmental officials 

were concerned over prestige as they worried about their status relative to other 

developing countries such as India and their ability to elect an executive director with a 

single country constituency.5 These factors were important enough for China to become a 

major quota contributor to the Fund even though it originally considered contributions to 

the quota a disadvantage of membership. The PRC therefore negotiated a quota making it 

the ninth largest in the IMF. Likewise, advanced economies also conceded by increasing 

the IMF’s total number of EDs from 21 to 22. 

Early in its membership, China only wanted the connections and information that 

the Fund provided since it found the IMF’s conditionality policies highly controversial.6 

This is why it resisted IMF loans that would constrain it to policies it was not ready to 

follow. Later, China relied on the “Western wisdom” of macroeconomics to improve its 

own economic effectiveness. Even still, China steered away from IMF conditionality 

 
5 Jacobson and Oksenburg (1990: 76) point out in their research that China wanted to 

have an ED representing itself as a single constituency. Former IMF China director 

Steven Dunaway suggested that the PRC got a single constituency when it took the China 

seat at the IMF was because no other East Asian member country was interested in 

joining a constituency led by the PRC. The concern was that the PRC would focus on 

China and not on the issues affecting any other member of the constituency. The other 

East Asian countries also had more developed market economies than China, and 

probably felt that China could not adequately represent them. Follow-up discussion on 30 

September 2020. 
6 Douglas Scott (IMF Senior Resident Representative to China, 1991-1996), Personal 

Communication, April 5, 2020; Jacobson and Oksenburg collaborate Scott in their 

research (1990: 31 and 122). 
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since it did not want to appear constrained by the institution.7 Former Chinese Premier 

Zhu Rongji characterized China’s perception of Fund conditionality as he critiqued South 

Korea’s loans during the Asian financial crisis; “getting a little bit of assistance from the 

IMF isn’t that easy. It would mean handing over the authority for financial control to 

others, and they would have to take orders even on the size of their fiscal deficit. Given 

these circumstances, we truly have to be more on our guard and seriously learn from the 

lessons of the Asian financial crisis” (Rongji, 2013: 438). For China, agreeing to IMF 

conditionality was in many ways tantamount to giving up its sovereign rights. 

When its economy surpassed its voting power, the PRC desired representation 

compatible with these developments. As it recognized the impacts that other countries 

could have on the international monetary system, China sought reforms to the Fund’s 

surveillance practices making it a ‘watch-dog’ over advances economies’ policies. As a 

global creditor and deeply connected to the international market, the PRC needs 

monetary stability and realized from the 2008 global financial crisis that developed 

economies could threaten this system as well. Today, China desires the same influence 

over Fund outcomes as the U.S.  Since it is not a borrower from the IMF, it has not been 

constrained to follow the ‘Washington Consensus’ view of macroeconomics. This has 

allowed it to pursue its own path with the Fund. Its growing economic capacity has at 

times necessitated a need to listen to the Fund, while at the same time, given it the ability 

to pick and choose recommendations as it saw fit.  

 
7 During numerous interviews with both IMF and WB staff I was told that China avoided 

loans obligating macroeconomic conditionality. Even if the conditions were ones that 

Chinese officials were open to, they desired to avoid any optics that the Fund was 

“making” the PRC do something it was not willing to do on its own. 
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Furthermore, China aspires to take its place on the global stage as a world power. 

Deng Xiaoping began this transition through a focus on modernization that would 

increase its GDP allowing it to eventually evolve into a fully developed country 

(Zicheng, 2011: 74). President Jiang Zemin continued this forward-looking strategy as he 

argued for the rejuvenation of the Chinese nations (Zicheng, 2011: 74). Current president, 

Xi Jinping, has likewise pushed for a dream of global resurgence (Friedberg, 2011; 

Stenslie and Gang, 2016).  In line with these aims, China’s interaction within 

international finance appears pragmatic and interest driven as its behavior within the IMF 

seeks to increase its clout on the financial stage (Nathan, 2016: 182-183).   

The PRC’s form of economic management diverges from the developed world 

(Ferdinand and Wang, 2013: 905).  These features revolve around policies of incremental 

reform, innovation and experimentation, export-led growth, and state capitalism 

(Williamson, 2012: 6-7).8 Hsueh (2011; 2016) contends that China has taken a 

“liberalization two-step,” which relies on introduction of market competition and sector-

specific reregulation that harnesses state-owned enterprises reforms and limited resources 

based on a strategic value orientation and authoritarianism. In summary, China wants to 

pursue its own policies and make changes at its own pace. As China’s political economic 

structure changed because of its economic management, its goals withing the IMF also 

changed.  

 
8 These findings agree with Hsueh’s (2011) observations of Chinese economic strategies 

in the Strategic Value Framework. 
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5.2. Degree IMF Rules of Control Allow China To Influence 

Interests  

Cater-corner to the WBG building in downtown D.C. sits IMF headquarters. The 

headquarters is split into two buildings sandwiched between 20th and 19th streets with a 

small triangular park directly across the street to its front and Pennsylvania Avenue 

bordering its north face.  Only two blocks west of the White House, its very proximity 

adds to the lure of its “Washington Consensus” moniker. Yet, if you stand outside its 

doors you cannot help but to notice the international fraternity passing through its gates 

chipping away at any persona linking it to its location.  The IMF’ purpose is to “promote 

international stability and monetary cooperation.”9 Partnered with the WB and WTO, it is 

a critical international economic organization within the current liberal order that has 

proved necessary in establishing today’s political economy as we know it.  For the most 

part, even those countries that have complained about its Western biases, have in some 

way benefitted from it. 

The IMF is much smaller than the WBG, comprised of approximately 2,700 

employees from 150 countries. By comparison, the WBG has approximately five times 

the number of employees.  Where the WBG is split into five different institutions, each 

having a different function, the Fund remains one entity composed of area departments 

that are regionally focused, functional and special service departments that handle the day 

to day financial and monetary considerations under the Fund’s purview, and lastly, the 

support services that keep the organization going. Given that the IMF is primarily funded 

by its members, a smaller staff reduces operational costs. Additionally, keeping most of 

 
9 IMF Factsheet, “IMF at a Glance,” https://www.imf.org/en/About/Factsheets/IMF-at-a-

Glance. 

https://www.imf.org/en/About/Factsheets/IMF-at-a-Glance
https://www.imf.org/en/About/Factsheets/IMF-at-a-Glance
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that staff in Washington also makes the organization more efficient. When compared to 

the WB, the IMF can do this since it a much more focused mission, one of surveillance 

and reporting. The WB, however, is very diversified and much more involved as its 

success is linked to the success of the projects it is providing loans for. In contrast, the 

WB has pushed its country staffs out globally.  

Even with area departments and country positioned offices, the IMF maintains 

centralized control over decisions vis-à-vis its members at its Washington headquarters.10 

This is an important factor in the Fund’s relationship with China. The IMF deciding not 

to push out sizeable offices potentially signals a lower priority while also reducing the 

amount of higher-level dialogue that can occur between the two. Since decisions are 

being made in Washington they tend to be slower and may be less attentive to the needs 

on the ground.  Although true that withholding decisions at the headquarters level 

provides separation and removes relational bias, not to mention decreases operational 

costs that can come from large regional offices, the optics in doing so can have negative 

effects. Whereas WB staff held close relationships with high level officials within 

Chinese ministries, with connections all the way up to the premier, IMF staff often had to 

settle for entry at the director level below the minister and deputy ministers.11 The degree 

that the IMF’s administrative procedures influenced its early relationship to China 

compared to China’s own prioritization of the different organization’s issue areas is 

difficult to say, but the practice likely had some impact as crucial macroeconomic 

discussions primarily were limited to Article IV consultations. This aspect also puts 

 
10 Interview with IMF staff. 
11 Douglas Scott (IMF Senior Resident Representative to China, 1991-1996), Personal 

Communication, April 5, 2020. 
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China at a disadvantage in assuring its interests, as greater distance from critical decisions 

places greater emphasis on the quality of its executive directors in relaying its 

perspective.  

In other structural areas the two organizations are similar. Like the Bank, the 

Fund includes 189 members, as countries must join the IMF prior to gaining membership 

in the WB. It is also managed similarly by a Board of Governors with an elected 

executive board.  The Board of Governors in both organizations retain authorities over 

key structural decisions such as quota adjustments, changes to the number of executive 

directors, allocation/cancellation of special drawing rights, suspension of operations, and 

any transactions involving the Fund’s gold reserves through an eighty-five percent 

majority of the total voting power.  Like with the WB, the U.S. reserves a de facto veto 

over these decisions given its retention of more than 15% of the voting power. For 

amendments, three fifths of the members having eighty-five percent of voting power is 

necessary. For other concerns such as distribution of the general reserves, admonishment 

of a member, valuation of special drawing rights, operations and transactions in special 

drawing rights, and changes to remuneration percentages require seventy percent 

majority of total votes. Most other decisions are handled by the executive board. Like 

with the WB, these structural characteristics limit China’s ability to make governance and 

important policy reforms without garnering U.S. support. The PRC is also unable to stop 

changes without building a coalition of 15%. Given its recently expanded voting power 

percentage (as of 2016), China is much closer to this mark and has already signaled an 

ability to do so through its BRICS relationship (I will go into greater detail of this topic in 

Chapter 7). 
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The IMF’s executive board is also similarly organized with shareholders having 

quotas above a certain percentage being authorized to host their own director, while the 

remaining countries form constituencies. The original rules allowed the members with the 

five largest quotas to appoint their director while all the other constituencies were 

required to hold elections to select representatives, but the 2010 reforms extended the 

election requirement to all board members (Kaya, 2015: 128). This is still more a 

formality to remove an appearance of favoritism, as those countries with large enough 

quotas to represent themselves continue to select whom they want. In total, there are 24 

executive directors forming the board (one less than the WB), that like the Bank, have 

been delegated by the Board of Governors day-to-day decision-making authority.  Also, 

like the WB, the Funds executive board tends to vote by consensus with all decisions 

being properly staffed with executive directors, who share with their representative 

countries.  Even Article IV reports are vetted with each country before going to the 

executive board. Rarely is there a vote, and if so, a simple majority is needed for 

approval. In theory, the requirement for consensus forces the staff and directors to resolve 

problems.12 Therefore, the board meetings themselves are simply a formality since all 

operations decisions (in most cases) have already been agreed on.13 Still, these dynamics 

provide China with the same advantages as its ED in the WB. China’s ED positioned in 

Washington can regularly coordinate interests with the other directors and has influence 

over operational decisions. 

At the head of the IMF staff sits the Managing Director (MD) who is traditionally 

a European. This norm has, however, been opened to change. With the 2010 governance 

 
12 Interview with IMF staff. 
13 Interview with IMF staff. 
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reforms, a Mexican candidate ran against the French nominee. Although the Chinese did 

not insert their own contender, they garnered the French representative’s support for her 

vote leading to a key management position and RMB consideration into the SDR basket 

(Roberts, Armijo, and Katada, 2017: 86). In 2011, the deputy MDs were expanded from 

three to four to include China.    

Membership in the IMF is much like a credit union. Members pay in a required 

share (quota), which they draw interest and are paid back (remuneration) at the end of the 

year once all operational expenses are subtracted out. The amount they pay in represents 

their quota, which is split into a basic vote that are allocated equally among members and 

into weighted votes.  Unlike with a credit union, members do not have a say in how much 

they pay in. The formula for determining the weighted vote amount has varied over time 

with political considerations playing as much or more than economic factors (Kaya, 

2015: 62). The IMF staff develops quota formulas based upon guidance from the 

executive board, and once ready, the EB recommends to the Board of Governors 

requiring an eighty-five percent majority of the total vote for approval.  

Historically, G7 countries have informally weighed into these decisions, but the 

G20 countries are becoming much more involved in the process (Wang, 2018: 68). These 

quota allocations are reviewed at least every five years to determine whether updates are 

warranted. As new members join, their quotas cut into the already established fixed total 

causing a slight decrease in each member’s percentage. Like with the WB, quota 

calculations remain a point of contention based on prestige and formal power concerns. 

Not only do quota contribution determine voting power, but they define how much a 
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member can finance, and its allocation of special drawing rights (SDRs).14 China’s 

associated voting power percentage has always been important to it. This was a critical 

element in the negotiations for membership and remains so today. Changes in China’s 

behavior have been predicated on institutional settings within the IMF that allow for the 

adjustments to formal political power.15   

Unlike with the WB where members only pay in a certain percentage with the rest 

of their shares being callable, the IMF requires its members to pay in their entire quota 

upon entry along with each subsequent increase. This is a marked difference from the 

WB, where voting power comes at a relatively cheap cost, since a small percentage only 

must be paid in to maintain a member’s share. Twenty-five percent must be paid in using 

the currencies listed as part of the Fund’s SDR basket, while the rest can be paid in using 

the member’s own currency. Requiring states to contribute an established percentage in 

those convertible currencies listed in the SDR basket provides the Fund with a certain 

amount of liquidity available for lending. This aspect increases the IMF’s dependency on 

its members offering China a better opportunity to influence the fund financially than it 

 
14 Under the Articles of Agreement, when certain conditions are met, the IMF may 

allocate SDRs to members participating in the SDR Department in proportion to their 

quotas (known as a general allocation). An SDR allocation is a low-cost way of adding to 

members' international reserves, allowing members to reduce their reliance on more 

expensive domestic or external debt for building reserves. IMF FAQs on SDR 

Allocations, Retrieved from 

https://www.imf.org/external/np/exr/faq/sdrallocfaqs.htm#:~:text=An%20SDR%20alloca

tion%20is%20a%20low%20cost%20way,expensive%20domestic%20or%20external%20

debt%20for%20building%20reserves. 
15 Kaya (2015: 7-9) argues that institutional settings adjust power in three ways; first, 

perception on the IGO’s purpose and functions influence dominant state preferences on 

how power is distributed; second, the nature of how the IGO is funded can determine 

degree that states can influence organizational outcomes; and third, institutional rules and 

conventions impact the ability to alter the organization.  Variation of power across 

organizations, or the ability to adjust is conditioned upon these aspects.  

https://www.imf.org/external/np/exr/faq/sdrallocfaqs.htm#:~:text=An%20SDR%20allocation%20is%20a%20low%20cost%20way,expensive%20domestic%20or%20external%20debt%20for%20building%20reserves.
https://www.imf.org/external/np/exr/faq/sdrallocfaqs.htm#:~:text=An%20SDR%20allocation%20is%20a%20low%20cost%20way,expensive%20domestic%20or%20external%20debt%20for%20building%20reserves.
https://www.imf.org/external/np/exr/faq/sdrallocfaqs.htm#:~:text=An%20SDR%20allocation%20is%20a%20low%20cost%20way,expensive%20domestic%20or%20external%20debt%20for%20building%20reserves.
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has in the WB. Interestingly, in China’s second year of membership in the IMF, PBOC 

Governor Li Baohua endorsed “the view that the main source of Fund financing should 

continue to be the quotas…and that the Fund should not count on borrowings to sustain 

its operations.”16 This statement offers some insight that the PRC may have assessed the 

IMF’s dependency on its members and the resulting potential for influence, even at this 

early stage of membership. Without a reliance on other sources of income, an increase in 

operational expenses would require an increase in quotas, which could allow 

opportunities for re-negotiating positional advantages in voting power. 

Related to the above discussion, the IMF is fully dependent on its members, 

contrasting with the WB.  Its primary source of financing comes from its members’ 

quotas. These contributions allow the Fund to make loans, and the interests/charges on 

these loans pay its operating costs.  The IMF does invest a small amount, but the returns 

also go to operational and administrative expenses. The Fund also holds approximately 

90.5 million ounces of gold valued at SDR 3.2 billion, which upon a eighty-five percent 

majority agreement within the board of governors, can be sold to establish endowments 

and help in concessional lending.17 Lastly, the IMF relies on multilateral and bilateral 

borrowing from its members to serve as its second and third lines of resources to 

supplement its quota reserves.   

The multilateral borrowing comes from pledges to the New Arrangements to 

Borrow (NAB).  This arrangement has been activated ten times between 2011-2016 and 

 
16 IMF, Summary Proceedings Annual Meeting 1981, 112. 
17 The IMF’s second amendments restricts the use of any profits from gold sales from 

being used in support of Fund operations.  IMF, “Gold in the IMF Factsheet,” Retrieve 

from https://www.imf.org/en/About/Factsheets/Sheets/2016/08/01/14/42/Gold-in-the-

IMF. 

https://www.imf.org/en/About/Factsheets/Sheets/2016/08/01/14/42/Gold-in-the-IMF
https://www.imf.org/en/About/Factsheets/Sheets/2016/08/01/14/42/Gold-in-the-IMF
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has recently been doubled to SDR 365 billion, subject to creditor consent.18 Its third 

avenue to supplement resources comes through bilateral borrowing agreements totaling 

SDR 318 billion.19 Activation of either borrowing arrangement requires eighty-five 

percent majority agreement among the participants, with the Fund paying interest to 

creditors until amounts are repaid or redistributed into quotas (as was done during the 

NAB rollbacks in 2016). The way that the IMF is funded gives creditors strong incentive 

to share the burden of financing while also providing emerging states with potential 

bargaining power within the organization (Kaya, 2015: 139).  Consequently, China has 

had considerable influence in the IMF as its economic power has increased and the 2008 

GFC created a window in which advanced economies were willing to exchange reforms 

for China’s assistance. 

5.3. China’s Behavior in the IMF  

For the PRC, the surveillance functions of the IMF proved to be a difficult pill to 

swallow given its many years of isolation.20 China has since swallowed its owned 

reservations about surveillance as it has sought similar scrutiny over developed 

economies.  Likewise, financial assistance proved necessary during a mid-80’s balance of 

payment problem, but thereafter was something China avoided; partly because it did not 

want to be constrained by the Fund to policies it was unwilling to make, but also because 

 
18 IMF, “Where the IMF Gets its Money Factsheet,” Retrieved from 

https://www.imf.org/en/About/Factsheets/Where-the-IMF-Gets-Its-Money. 
19 IMF, “Where the IMF Gets its Money Factsheet,” Retrieved from 

https://www.imf.org/en/About/Factsheets/Where-the-IMF-Gets-Its-Money. 
20 Membership in the IMF would require senior leaders adjusting policy to allow the 

sharing of information the PRC considered “highly confidential”, and in some cases “top 

secret”. (Jacobson and Oksenberg,1990: 71). 

https://www.imf.org/en/About/Factsheets/Where-the-IMF-Gets-Its-Money
https://www.imf.org/en/About/Factsheets/Where-the-IMF-Gets-Its-Money
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China did not encounter another serious crisis that required financial assistance.  

Therefore, during the first fourteen years of its membership, the PRC focused on getting 

informational support from the Fund, but once it began its trajectory onto becoming a 

market economy, it became an active participant in much more than technical advice. As 

discussed in the section above regarding China’s interests in the IMF, once China decided 

on its strategy of a liberalization two-step, combining state-control and markets based on 

strategic developmental goals, the country became more active in ensuring that its 

behavior in the IMF enabled achieving its economic management goals (Hsueh, 2011). 

5.3.1 Origins of China’s Rule-Taking Behavior in the IMF 

As China began its reforms in the 1980s, it knew the least about the IMF 

(Ferdinand and Wang, 2013: 897). Former IMF China Director, Steven Dunaway, 

recalled that the initial phase of China’s participation in the IMF lasted for approximately 

14-15 years as it “felt the Fund out, trying to determine how the IMF could be used.”21 In 

his first address at the 1980 Annual Governors meeting, MoF Wang Bingqian committed 

China to doing “its part to further the cause of international economic cooperation in 

conformity with the purposes of these institutions” while “working in friendly 

collaboration with and seeking to learn from the good experience of other member 

countries of the Fund”.22In this statement Bingqian, for the first time, identified the 

PRC’s desire to conform to and learn from the IMF as a rule-taker.  

 
21 Steven Dunaway (IMF APD, 1988-1990; China Mission Chief 2001-2009), Personal 

Communication, April 13, 2020. 
22 IMF, Summary Proceedings Annual Meeting 1980, 100 & 103. 
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Provided the ‘give and take’ over the political and economic direction of China 

between reformists and conservatists, there was a reluctance, or even an inability, to 

make wholesale macroeconomic changes.  As emphasized in Chapter 3, each reform the 

Chinese government instituted had to go through a testing and validation process.23  

Conservatives pushed for re-entrenchment along previous state controls, only to shift 

back to market driven policies.24 Ultimately, China’s membership in the IMF was more 

about enhancing its status vis-a-vis Taiwan (Wang, 2018: 68). Also important in the 

PRC’s decision to join were the political advantages of completing membership in all 

U.N. affiliates while helping China to establish bilateral relationships within the 

international economy (Jacobson & Oksenberg, 1990: 70). With prestige taking center 

stage among China’s interests to join, the PRC negotiated an initial quota larger than 

India’s while also making them a single country constituency.25 Previous considerations 

to join in the mid-70’s was met by PRC resistance over concerns that China’s (ROC) 

voting share was too small further emphasizing the importance the regime placed on its 

position in an organization (Helleiner and Momani, 2014: 63).   

 
23 Before incorporating wholesale institutional and/or management changes, PRC 

officials would experiment by first test the recommendation in an area they could tightly 

manage. If it proved successful, then they would expand to a larger area. This 

experimental approach was applied by Chinese reformists hoping to gain consensus from 

conservatives within the party. Observation based on interviews with WB staff Edward 

Lim, Javed Burki, and Pieter Bottelier; and IMF staff Douglas Scott and Steven 

Dunnaway. 
24 (Jacobson & Oksenberg, 1990: 113 & 141). See also Hsueh (2011) on the various 

rounds of liberalization and reregulation.  
25 Upon entering, the PRC’s subscription matched the ROC’s at 550 million SDR. Then 

in September 1980, the board of governors adjusted the quota to SDR 1.2 billion and 

increased it again to SDR 1.8 billion. Then in 1983, the board voted an additional 

increase to SDR 2.39 billion making China the ninth largest in the IMF. The 1983 quota 

shift did not change again until 1993. (Jacobson & Oksenberg, 1990: 76); IMF Annual 

Reports, 1980-1993. 
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China’s quota percentage (Figure 5.1) among members in the IMF, like with the 

WB, was higher than its percentage of global GDP all during this initial period, only 

being surpassed by the global ranking in 1994. When comparing China’s voting 

percentages between the IMF and the WB, its percentage in the Fund remained 

approximately one percentage point under that of the Bank throughout the 80’s and a half 

percentage point below the WB in the 90’s.  Given that the WB normally followed IMF 

quota formulas in computing shares, this distinction is interesting considering that the 

relationship between the WB and China was also stronger during these early years.26 This 

observation suggests that politics does play into quota/share determination. It was not 

until 2001, the same year China became a member in the WTO, that its percentage was 

increased and managed above the WB’s. 

 
Figure 5.1:  China’s IMF & WB voting percentages compared to its GDP global 

standing.27 

One of the PRC’s biggest victories through these negotiations was its ability to 

elect its own executive director upon becoming a member.  Clearly this was a mark of 

 
26 Kaya (2015: 163-164) argues that the WB has historically followed the IMF’s 

calculations up until the 2010 reforms. 
27 Voting power percentages obtained from WB and IMF Annual Reports, 1980-2018.  

GDP percentages determined from China GDP over would GDP. UNCTAD. 
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success when considering China’s status in the Fund as it became one of seven single 

country constituencies (this number increased to eight when Russia became a member in 

1993).  This aspect, however, extends beyond prestige, since like the WB, the Articles of 

Agreement delegate much of the decision making to the executive board (EB) giving 

China a voice in the Fund outcomes.  Even with this newfound status, China’s relative 

position on the board was within the bottom half (initially 20th among 22 EDs, then 

ranked 19th when it received a quota increase in 1983). 28 This ranking is compared to 

other executive directors who represented constituencies of states that pooled their quotas 

to increase their influence on the EB. However, since the EB tends to vote by consensus, 

China’s executive director’s lower voting position was inconsequential early in its 

membership.   

Like the WB, China’s executive director in the IMF was positioned in 

Washington, allowing him direct access to Fund staff and other executive directors, along 

with its own voice at the EB. This, in and of itself, was of political value since it provided 

China a direct link for coordinating and building relationships with other constituencies 

while giving a platform from which to speak. 29 However, China’s desire to push back on 

 
28 Having a seat at the EB is as much or even more political than it is based on 

economics.  Although five of the G7 countries hold a single constituency, both Italy and 

Canada do not, and they had higher quotas than Russia who was given its own 

constituency.  Canada preferred a multi-country constituency believing that representing 

both developed and developing countries more fit its view of itself. Likewise, 

Switzerland did not get its own seat although its contributions to IMF liquidity 

contributed to its reputation in the Fund. On the other hand, Saudi Arabia as a resource 

rich country representing the Middle East, China representing the global South, and 

Russia’s superpower legacy all helped to universalize and legitimize the IMF.  (Momani, 

2007: 10 and 40-42). 
29 Former IMF China Director Steven Dunaway noted that the staff submitted all key 

issues in advance to the executive board, who then submitted to respective member 

countries for decision.  By the time the executive directors met on an issue a consensus 
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decisions or to argue for change was not a priority during its early years in the IMF. As 

noted in the previous chapters regarding the WB, China’s executive directors similarly 

avoided controversy within the organization (Jacobson and Oksenberg, 1990: 131).  Like 

with the WB, China was tied up with its assimilation into the Fund and less concerned 

about any warranted change. It had already achieved its initial interests of displacing the 

ROC in the Fund while gaining a status worthy of representing itself on the board. Given 

the lack of convergence on macro-level policy issues, the IMF was simply not a priority 

for China.30 This seat on the EB would, however, prove to be of greater value to China 

later as it became more comfortable with its position both within the organization and 

globally and had developed a capacity sufficient to recognizing the value of the 

institution.  

The PRC was instead satisfied with being a rule-taker even when the Fund’s issue 

areas did not agree with its internal economic policies and the rules regarding power 

clearly advantaged the advanced economy members. The benefits of membership were 

still sufficient to meet its initial concerns and as PBOC Governor Bingqian pointed out in 

his statement above, China was satisfied with taking the time to use the IOs for learning, 

and in so doing, it would conform to these institutions. Also, as China positioned itself as 

a champion of the developing world, it did not want to do anything to hurt its 

 

had been established. Rarely was there a vote to decide on an action. Therefore, the board 

was more a formality that gave executive directors an opportunity to make statements on 

the behalf of the countries they represented. Interview on 13 April 2020. 
30 IMF’s first Senior Resident Representative in China, Douglas Scott, pointed out that 

the PRC was still emerging from the Cultural Revolution upon its entry into the Fund and 

was just beginning to think about economic reform. It wasn’t until the early 90’s with the 

fall of the Soviet Union combined with its own economic downturn that China began to 

prioritize adjusting its economic system. At that time, only Albania, Cuba and North 

Korea had similar economic models, which China had no intention of following. 

Interview on 5 April 2020. 
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reputation.31 Finally, it was the U.S. and some of the other advanced economies that 

helped pave China’s entry into the Bretton Woods institutions; the last thing the PRC 

wanted as it was attempting to connect outward was these countries’ wrath. 

5.3.2 China’s Interests, IMF Issue Areas & Staff Arrangements: 

Complications of Poor Alignment 

After coming out of isolation, one of the PRC’s chief concerns with IMF 

membership was having to submit data it felt was confidential (Jacobson and Oksenberg, 

1990: 71). Chinese officials were therefore suspicious and reluctant to share information, 

so IMF staff found it extremely difficult to put together mandated Article IV consultation 

reports.32 Staff had to submit all questions in advance, wait for a response, then follow up 

with additional questions.   

This interaction was further complicated by the IMF not forward positioning its 

staff.  Not until January of 1992 did the Fund set up a small office in Beijing. The time it 

took too emplace an IMF office in Beijing demonstrates the differing relationships that 

China had with the WB compared to the IMF.  Contrastingly, the Bank established an 

office six years earlier in 1986. By the time the IMF opened its doors in 1992 with two 

forward positioned staffers and a small support office staff of Chinese nationals, the 

WB’s country office had grown to over a hundred WB and Chinese staff employees.  

 
31 A review of China’s Governor’s statements during the 1980s found a continuing theme 

where China spoke up on North-South issues attempting to garner support for WB and 

IMF increasing the representation of developing country interests and creating a more 

inclusive economic system. 
32 Jacobson and Oksenberg, 1990: 71; Steven Dunaway collaborated these findings (IMF 

APD, 1988-1990; China Mission Chief 2001-2009), Personal Communication, April 13, 

2020. 
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Another staff arrangement affecting IMF-China collaboration was that the IMF 

retained centralization of its authority in Washington while only pushing a small 

coordination contingent to China.  Although an IMF Beijing office coordinated technical 

assistance, maintained policy dialogue, and monitored economic development, important 

decisions were retained at a higher level. Therefore, most top-level coordination occurred 

during Article IV consultations and/or senior level visits. This aspect remains true today. 

The WB took a different approach by decentralizing country interaction by pushing its 

full China office forward by the mid-90s. These aspects in conjunction with China’s 

deliberate and experimental approach in its economic reforms led to China not being 

truly open to the IMF’s policy advice until the mid-90s.33 China’s behavior was cordial 

but limited. 

There were several instances in the 1980s that demonstrate the complications 

associated with poor alignment of interest and IMF issue areas, which were further 

amplified by these structural arrangements.  The first case arose shortly after taking 

membership, when in the latter half of 1980, China established a dual exchange rate 

system without informing the Fund.  During an IMF mission, staff became aware of 

China’s intent and urged them to make a formal notification. Both the initial lack of 

reporting and the policy itself could be argued to be in breach of Article IV expectations. 

Article IV, Section 1 states that members must collaborate with the Fund to “avoid 

manipulating exchange rates…to gain an unfair competitive advantage over other 

members.”34 The Chinese argued that since the policy was an internal matter they did not 

 
33 Steven Dunaway (IMF APD, 1988-1990; China Mission Chief 2001-2009), Personal 

Communication, April 13, 2020. 
34 Articles of Agreement of the International Monetary Fund, July 22, 2944, 60 Stat. 

1401, 2 U.N.T.S.39., 6 
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believe it necessary to report to the IMF, and aside from formally announcing the 

measure, kept it in place with the issue only subsiding when China discontinued the 

internal settlement rate (Jacobson and Oksenburg, 1990: 123).  

Even still, this incident highlights the tightrope China walked between rule-

breaking and rule-taking during these early years. PRC behavior was not explicitly that of 

a rule-breaker since it quickly reported the issue when the Fund staff brought the conflict 

to their attention. Given China’s lack of connection within the global economy, the policy 

did not violate the intent of gaining an unfair advantage, so at the time, the IMF remained 

focused in China reporting future economic management decisions with international 

ramifications. And since the IMF did not have a forward presence to help the PRC avoid 

such missteps as it began its domestic reforms, the incident could hardly be categorized 

as a fragrant violation. Ultimately, China’s reaction and subsequent behavior narrowly 

meets a rule-taking strategy toward participation in the Fund.  

Another example arose in the mid-80s when China’s balance of payments (BoP) 

deteriorated.35 Consequently, the Chinese officials negotiated an IMF loan from its first 

credit tranche in which it agreed to the Fund making recommendations from which it 

reserved the right on how it would implement. There is no “strict” conditionality 

associated with a first credit tranche drawing; however, an economic policy plan must be 

formulated to show how the country intends to overcome its balance of payments 

difficulties. But the Fund cannot enforce “strict conditionality” onto a policy plan if it is a 

one-time drawing of IMF resources. Conditionality can be imposed in other IMF lending 

 
35 In 1985, China reached a $15 billion deficit in its current account. By 1986 this deficit 

had shrunk to $13 billion and to $4 billion in 1987. Jacobson and Oksenburg, China’s 

Participation in the IMF, the WB, and GATT, 124. 
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arrangements because IMF drawings are released in tranches that are conditional on a 

country meeting specified economic policies and targets.36 In this situation, China only 

partially followed IMF advice as it devalued the renminbi by 15.8 percent as opposed to 

the Fund’s recommendation of 30 percent (Jacobson and Oksenburg, 1990: 125).  

Similarly, China only partially met Fund recommendations on interest rate increases and 

quibbled over external debt estimates. China was also reticent about revealing 

information relating to surveillance.37 Regardless, China drew minimal attention from 

IMF creditors for its discrepancies given its limited global economic status (Walter, 

2014: 131). 

Like with the previous example, Chinas behavior was questionable but could not 

be categorized as rule breaking. Since it only borrowed from the first credit tranche, it did 

not have to exactly follow IMF direction; this was simply advice, not conditions. Yet, 

China did partly adhere to IMF guidance and successfully righted the BoP crisis. In doing 

so, it demonstrated rule-taking behavior as the PRC complied with the intent of the IMF’s 

policies on monetary management.  

Another instance in which IMF issue areas diverged at times from what China 

wanted was in technical assistance. Sometimes what China asked for and what the IMF 

provided did not conform to China’s political and economic management styles. Not 

having a forward office in the first twelve years of membership did not help alleviate 

 
36 Steven Dunaway (IMF APD, 1988-1990; China Mission Chief 2001-2009), Personal 

Communication, April 13, 2020. 
37 This reluctance continued for some time and although IMF staff reports began in the 

late 1990s, China only allowed the IMF to publish PINS with much less detail up until 

2004.  Interview with IMF staff; Collaborated by Ferdinand and Wang (2013: 902). 
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these differences. However, even when the Fund did put an office in Beijing, China’s 

own internal politics got in the way. 

Second to China’s aims of advancing its prestige and international connectivity 

was its desire to acquire information that could assist in its internal reform efforts.  As the 

PRC began steps toward decentralizing its economy, it expected the PBOC to manage the 

relationship with the IMF primarily because of its responsibilities for oversight of money 

and financial markets. Considering that reforms in the banking system would require 

outside expertise in control over money supply, interest rates and taxation, the paring 

made sense.38 This led to China formalizing a technical assistance program in 1985 that 

was put into practice the following year. Similar to China’s use of the WB to assist in 

building its institutions, the PRC relied on this technical assistance to help it “set up fiscal 

and accounting systems for finance and internal control systems for deposits and lending 

that are based on standard international practice” (Rongji, 2013: 432). The IMF’s first 

China Senior Resident Representative, Douglas Scott, was clear in pointing out that the 

IMF’s role in technical assistance was as a teacher, not an advisor.39  This dynamic 

demonstrates that China did see itself as a rule-taker as it sought to learn from the 

expertise the Fund could provide. IMF staff and Chinese officials would agree on a topic, 

then the staff would organize a workshop comprised of five to six foreigners to write 

 
38 Such instruments included control of the money supply, interest rates and taxation. 

(Jacobson and Oksenburg, 1990: 123). 
39 This distinction points out how China was clear to separate IMF information from 

application. The PRC desired to assure macroeconomic policy changes were its own 

doing and not based upon guidance from the IMF during these early years. Therefore, 

they treated the Fund as a conduit for information, from which China reserved the right to 

select and implement as it saw fit. 
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papers. These papers would be translated into Mandarin and sent to the central bank. 40  

Mr. Scott noted that the IMF focused on exposing the Chinese to international practices 

with the intent to allow China to “persevere with its own solutions.”41 Still, even foreign 

illustrations on macroeconomic practices often found themselves at odds with the PRC’s 

own organizational practices.   

One such example focused on technical assistance regarding central banks. The 

foreign experts touted the role of the central bank as an independent agency, which 

caused some rumblings within the Chinese ranks.  However, the PBOC only implements 

State Council policies on monetary and financial matters and is much less autonomous 

than the central banks in many of the countries the IMF works with.42 One senior Chinese 

official approached Mr. Scott noting that in China, the central bank is a member of the 

state council. He told Scott that “it was very difficult for Chinese officials to thereby go 

to their leadership and say that the foreigners are saying China has it wrong.”43 This 

incident highlights the sensitivity between the different systems.   

Even when the IMF set up a forward office in Beijing, decisions on assistance 

proved slow.  When Mr. Scott offered to discuss central bank legal considerations it took 

nine months before officials gave him a reply as each introduction of foreign perspectives 

required the Chinese to consider the value of the information.44  Additionally, China 

 
40 Douglas Scott (IMF Senior Resident Representative to China, 1991-1996), Personal 

Communication, April 5, 2020. 
41 Douglas Scott (IMF Senior Resident Representative to China, 1991-1996), Personal 

Communication, April 5, 2020. 
42 Steven Dunaway (IMF APD, 1988-1990; China Mission Chief 2001-2009), Personal 

Communication, April 13, 2020. 
43 Douglas Scott (IMF Senior Resident Representative to China, 1991-1996), Personal 

Communication, April 5, 2020. 
44 Douglas Scott (IMF Senior Resident Representative to China, 1991-1996), Personal 

Communication, April 5, 2020. 
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would often require IMF staff to provide the technical assistance at provincial levels in 

order to get the buy in there first, before policy adjustments were even considered at 

higher levels.   

Another complication arose over China’s ministry alignment with the Bretton 

Woods organizations. Although China also interacted with the MoF because of its fiscal 

responsibilities, the “interest of other government agencies in discussing policy with the 

IMF and the depth of those discussions increased over time as these agencies became 

familiar with the IMF’s work”.45 Like with the WB’s broadened connections across 

Chinese agencies, the IMF’s sphere of influence increased with the staff working with 

ministries outside the PBOC. But there did prove to be some drawbacks based upon 

original alignments. Since the MoF also dealt with macroeconomic concerns, the IMF 

staff found themselves more and more engaged with Finance spokespersons.  However, 

China’s assignment of agencies did prove difficult at times as each agency would act as a 

gate keeper to specific policy options.  Consequently, when the IMF’s technical 

assistance was more relevant to another agency, it had to compete with that agency’s 

counterpart.  

One such example involved China’s reform of its pension system.  The IMF staff 

offered a proposal that argued the PRC should adjust to a design like the U.S. instead of 

just fixing the current system.  However, for MoF officials to adopt the IMF 

recommendation, they would have to admit that their own framework was wrong, which 

would adversely impact their future employment.46 The WB’s proposal, based on the 

 
45 Steven Dunaway (IMF APD, 1988-1990; China Mission Chief 2001-2009), Personal 

Communication, April 13, 2020. 
46 Steven Dunaway (IMF APD, 1988-1990; China Mission Chief 2001-2009), Personal 

Communication, April 13, 2020. 
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Chilean model, sought a bottom-up approach that required the pooling of funds while 

disregarding the difference between high and low growth area contributions.47 

Ultimately, MoF chose the WB option since it allowed them to adapt their own system 

without starting from scratch. Since the MoF dealt with pension issues and they were 

aligned with the WB as its constituency, there was a perception that the Chinese selection 

of the Bank led plan over the Fund recommendations was influenced by this 

arrangement.48 In summary, China’s attitude toward IMF advice was conditioned by 

legacy orientations based on China’s original evaluation of the organization at entry. 

These difficulties along with the PRC’s behavior in response to Fund surveillance 

and advice had their disconnects based on the characteristics of China’s economic 

strategies.49 Regardless of these obstacles, the IMF’s technical assistance met with 

considerable success within China since it focused mostly on methodological aspects that 

the leadership could control the content of, instead of ideological ones that could oppose 

China’s economic core policies (Wang, 2018: 72). As a result, the IMF helped China 

with concerns ranging from reforms in its tax system to adjustments to its statistical 

reporting.50  By the time Douglas Scott left China in 1996 his office had more activities 

 
47 There may have been a reluctance by the WB to consider the IMF proposal because the 

Bank had invested a lot of time and resources in implementing their approach to pension 

reform. Additionally, institutional rivalry between the two and a “not invented here” bias 

may also explain this reluctance. Steven Dunaway (IMF APD, 1988-1990; China Mission 

Chief 2001-2009), Personal Communication, April 13, 2020. 
48 There was a perception among some IMF staff interviewed that the alignment of 

certain ministries with certain IGOs contributed to greater influence on some IGOs over 

others. 
49 Hsueh (2011) describes China’s management practices in her Strategic Value 

Framework. 
50 Douglas Scott (IMF Senior Resident Representative to China, 1991-1996), Personal 

Communication, April 5, 2020; Collaborated by Wang (2018: 69-70). 
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than it could handle signifying a progression forward in the relationship and China’s 

movement to a more consistent rule-taking behavior.51  

5.4. The Impacts of Changing Political Economic Structure on 

China’s Goals in the IMF 

As China moved to integrate its market internationally while managing this 

process applying state controls based on strategic value orientation (Hsueh, 2011) in the 

early 90’s it did so with some economic turbulence. The government was heavily 

investing in production but did not have a large export market. To sustain growth and 

employment the government had to keep investing, but the result was output that no one 

wanted. Increased inflation and a drop off in profit, combined with the recent breakup of 

the Soviet Union, caused Chinese authorities to recognize it needed to further emphasize 

adjustments to its macroeconomic practices.52 These economic difficulties of the early 

1990s and China’s move to combine economic liberalization with state control shaped 

China’s changing behavior in the IMF.  

5.4.1 China’s Liberalization While Adapting Microeconomic 

Controls 

Under previous Article IV consultations the IMF staff provided their assessment 

on China’s economy and PRC officials listened with a degree of skepticism and even 

disagreement over recommendations.  However, with the 1993 Article IV consultation, 

senior Chinese authorities appeared much more open to macroeconomic policy 

adjustments.  In reaction to the economic downturn, the government instituted the “16-

 
51 Douglas Scott (IMF Senior Resident Representative to China, 1991-1996), Personal 

Communication, April 5, 2020. 
52 Figure 5.1 illustrates this loss of GDP in the early 90s. 
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point program” consisting of a range of market based and administrative measures to 

stabilize the Chinese economy.  The PRC followed these measures by adopting a 

comprehensive strategy during the Third Plenum of the Fourteenth Central Committee 

seeking to build the institutions and instruments necessary for indirect macroeconomic 

management through reforms in its “central banking, financial markets, the SOE sector, 

the exchange and trade regimes, the tax system, and intergovernmental fiscal relations.”53  

A common theme within IMF Article IV consultations to China leading up to 

1993 was the push for more indirect macroeconomic management to which PRC 

leadership often resisted. However, because of its developmental concerns, Chinese 

authorities appeared to finally be taking notice. The shift in 1994 was most likely 

predicated on economic necessity, but the success of institutional development associated 

with WB projects may have helped increase the willingness to expand their focus to the 

macro levels. This in turn, likely increased China’s inclination to listen to both the WB 

and Fund on more broad level institutional development. Furthermore, Chinese 

authorities sought to “make 1994 a watershed year for China’s economic reforms” and 

aimed to do so by focusing on appropriate macroeconomic policies going forward.54 By 

doing so, the stage had been set for PRC leadership to become more connected with its 

biggest macroeconomic mentor. 

Zhu Rongji, who served as the PBOC governor during this period, noted the need 

to draw upon Western experiences. 

“I say none of our macroeconomic control measures are simply 

copies of Western models. they all have Chinese characteristics. 
 

53 The lack of institutions for macroeconomic management had been a factor behind the 

repeated stop-go cycles over the first 15 years of China’s “opening up.” IMF, PRC Staff 

Report for the 1993 Art IV Consultation, 3-4. 
54 IMF, PRC Staff Report for the 1993 Art IV Consultation, 5. 
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We’re not simply copying them, we’re drawing from their 

experiences. If we don’t draw from the experiences of others, how 

can we reform and open up? Having a socialist market economy 

isn’t simply copying the West. It won’t do not to draw from the 

experiences of others—after all, the West has had market 

economies for centuries. If we don’t draw from their experiences, 

when will we be able to build a socialist market economy?” 

(Rongji, 2013: 426) 

As a result, there was a much closer relationship formed between the IMF staff 

and the Chinese. 55 Zhu Rongji carried this emphasis further as he transitioned to vice 

premier, then premier. China therefore became more open to surveillance and macro 

policy options. 56 Previously, Chinese officials were unwilling to speak openly during 

Article IV consultations, but during this new era of an improved China-IMF relationship, 

interaction evolved into an open dialogue.  By the early 2000s, the Fund staff would still 

send questions in advance and IMF staff continued to get final input from senior 

leadership for the staff report, but by this point there was a willingness at the chief level 

to offer opinions.57 In return, the Chinese seemed much more receptive to policy 

recommendations within these consultations. 

Noticeably, prioritization of Article IV consultations can be assessed by who 

attends the meetings. The PBOC governor was in regular attendance during the 90’s, as 

was the Finance Minister (and/or deputies), and representatives from the State 

Development Planning Commission.  Zhu Rongji attended the consultations twice during 

 
55 As with the WB, human agency also likely played into the improved relationship. Zhu 

Rongji who developed a relationship with the IMF during his time as Governor of PBOC 

from 1993-1995, also served as the First Vice Premier from 1993-1998, then took over as 

Premier in 1998.   
56 While still the PBOC governor, Zhu Rongji espoused the importance of 

macroeconomic reforms, “A Memorable Two Years as Governor of the Central Bank: 

August 28, 1995,” 286. 
57 Steven Dunaway (IMF APD, 1988-1990; China Mission Chief 2001-2009), Personal 

Communication, April 13, 2020. 
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the 1990s (1991 and 1995) signifying his awareness of Fund recommendations, as well. 

In the early 2000s, Vice Premier Wen Jiabao attended three different consultations before 

succeeding Rongji as premier. Whether or not the Chinese agreed with the IMF, its senior 

leadership in key decision circles were aware of its recommendations.   

Throughout the rest of the 1990’s, China continued to progress in its 

development.  In 1994, it made reforms to its tax system and established three policy 

banks to take over policy-based lending from the central bank.58 In 1995, the PRC 

established a legal framework for a commercially oriented financial system.59 In 1996, 

the government integrated the interbank market at the national level and passed trade 

liberalization measures.60  In 2003, authorities established the China Banking Regulatory 

Commission (CBRC) to free up the PBOC to manage monetary policy (Dollar, 2018: 19). 

China even continued to slowly make improvements on its statistical base and reporting 

system over this period.61 Most notable was SOE reforms as Zhu Rongji made sweeping 

changes during his tenure as premier.  Although the PRC took a gradual approach to 

reform that was not necessarily in pace with consultation recommendations, their efforts 

appeared to parallel much of the IMF guidance through 2006, demonstrating the 

improved relationship between China and the Fund.62 These reforms are examples where 

 
58 IMF, PRC Staff Report for the 1997 Art IV Consultation, 18. 
59 IMF, PRC Staff Report for the 1997 Art IV Consultation, 18. 
60 IMF, PRC Staff Report for the 1997 Art IV Consultation, 18 & 21. 
61 Although improvements continued to be made throughout the 90s and 2000s, this 

proved to be a weakness for some time.  IMF, PRC Staff Report for the 1999 Art IV 

Consultation, 44. 
62 In coming to this conclusion, I went through each of the IMF Article IV staff reports 

(1991-2006) comparing recommendations and findings for each year. The one area that 

continued to stand out was the PRC’s controls over the renminbi, although in 2005 it did 

allow some appreciation. 
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China’s economic management allowed it to introduce liberalization while combining it 

with reregulation (Hsueh, 2011). 

5.4.2 How Rule-Taking Behavior Sought to Advance Chinese 

Interests Abroad 

It was also during this period that China ratified Article VIII, which obligates a 

country to promote currency convertibility for current account transactions.63 Mostly this 

was a result of China’s own reforms.  China believed in redundant systems, so out of 

concern for not letting external exchanges getting out of control, it established the 

previously discussed dual exchange system in the early 80s.64 It wasn’t until the mid-90’s 

before the PRC was then able to reorient its economic policies and reform the exchange 

rate system. Additionally, in 1993 former IMF Managing Director, Michael Camdessus, 

decided to move beyond a passive stance on Article VIII ratification by directing the staff 

to begin bringing up noncompliance concerns during Article IV consultations as a 

strategy to induce members to accept the obligations.65  Lastly, China had begun working 

 
63 Article VIII requires a country to avoid restrictions on current payments, avoid 

discriminatory currency practices, allow the convertibility of foreign-held balances, and 

provide information relating to its currency practices.  The article also discusses the need 

to consult between members when a special or temporary restriction is put into place and 

the obligation to collaborate with the Fund on policies affecting currency convertibility.  

IMF, Articles of Agreement, 23-26. 
64 China maintained a dual rate arrangement where one rate was administered as a 

managed float.  Its representative rate was determined as the midpoint between the 

buying and selling rates of the renminbi vis-à-vis the U.S. dollar. They also incorporated 

an exchange rate determined in foreign exchange adjustment centers established in 1986. 

Additionally, China maintained restrictions on the making of payments and transfers for 

current international transactions while taxing remitted profits of certain foreign 

investments that gave rise to multiple currency practices. IMF, PRC Staff Report for the 

1991 Art IV Consultation, 22. 
65 The original language of the Article XIV allowed members the option for keeping 

exchange restrictions on current transactions for a transitional period. Then in 1978 the 
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toward becoming a member of the WTO and Article VIII ratification within the IMF was 

one additional step in signaling its credibility to markets.66 On January 1, 1994, China 

unified its exchange rate system moving closer to a compliance with Article VIII.67 Then 

in December 1996, as an example of its movement toward rule-taking behavior, China 

ratified Article VIII adding to an influx of countries taking the step during the mid-90’s.  

Beth Simmon’s (2000) research into why states make international legal 

commitments specifically examines commitment to and compliance with Article VIII. 

Her findings that states bind themselves to treaty obligations in “a bid to make a credible 

commitment to a particular policy stance” appears to explain some of China’s motives in 

this decision (Simmons, 2000: 819). Here they likely did so to enhance their favorability 

for WTO consideration. Still, this aspect was among a combination of factors that 

weighed into this decision as China’s development finally allowed such a commitment 

and the probability that the PRC did not want to be left out of the group of developing 

countries also making the jump [India (1994) and Russia (1996) were also among those 

countries to ratify Article VIII].68 In summary, China’s behavior during the 1990s was 

that of a partial rule-taker as it began to conform to IMF surveillance and policy 

 

language was modified to “transitional arrangements” and the focus was taken off 

transitioning to Article VIII ratification leading to a passive attitude toward a shift.  

(Boughton, 2012: 128-129). 
66 IMF China Director Steven Dunaway believed that the committal to the IMF’s Article 

VIII proved to be a necessary step toward entry into the WTO.  Interview on 13 April 

2020. Linkage of Article VIII with WTO ascension was corroborated by interviews with 

other IMF staff. 
67 IMF, PRC Staff Report for the 1993 Art IV Consultation, 16. 
68 64 countries (76 percent of the membership) ratified Article VIII between 1993-96.  
(Boughton, 2012: 129). 
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recommendations. It was only partial in the context that the PRC continued to engage in 

monetary policy inconsistent with the Bank’s expectations.  

5.5. Conclusion 

When China first entered the IMF in 1980, its economic system was incompatible 

with the Fund’s expectations. For it to make the macroeconomic changes necessary to 

conform to international standards would require wholesale changes in its own system.  

This was not something that the PRC was willing, or even capable of doing at that time, 

as they were still attempting to overcome their own domestic challenges. This led to an 

early relationship where China did little within the Fund. They contributed what was 

expected for their quota and subsequent increases, contributed the requisite personnel, 

and sought information through the technical assistance programs.69   

Conversely, after the first few years China was quite active with the WB because 

of their borrower status, which required them to partake in regular negotiations regarding 

projects and loan conditions. They also opened themselves up more quickly to the Bank 

to set the conditions for project interaction.  The IMF was a different story since China 

initially did not feel it needed anything from the Fund and the information the Fund 

wanted was considered obtrusive and counter to its interests.  Therefore, in the WB, 

China tended to maximize its interactions while with the Fund it took a minimalist 

approach. 

A driving factor in China’s attitude toward the IMF is the degree that the 

organization aligned to its interests.  Structural considerations proved to be the vehicle for 

 
69 Such behavior conforms to the rule-taking behavior described in Chapter 1 and what 

Kastner et. al. (2016) call first-order cooperation. 
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influencing these interests.  Early on, China perceived that its regime type and economic 

management style contrasted with the more liberal expectations of the organization. This 

led to China pursuing a minimalist approach to its relationship making sure to safeguard a 

negotiated position that was acceptable, both in prestige and the ability to retain its 

autonomy. Assuming a quota that positioned it over India and in the top ten of Fund 

members while giving it a seat to represent itself at the executive board was what China 

cared most about (Jacobson and Oksenberg, 1990). The IMF also allowed them to reduce 

the transaction costs for establishing connections and gaining information. Because it got 

what it wanted at the time, there was little need to press the institution for anything more, 

although occasionally a governor would argue for a more balanced representation by 

developing countries.70  

This was like China’s early behavior in the WB; if it got what it wanted there was 

not a need to force issues, especially when it was still attempting to learn the new system. 

And since its relative economic status hardly posed a threat to the liberal international 

order, combined with the geopolitical advantages that many perceived would come of the 

relationship, the Fund’s creditors and the staff both tended to be more forgiving of 

China’s misgivings. 

Although issue areas did not always align with Chinese interests and structural 

characteristics were not optimal for achieving these interests, China still mostly 

conformed to IMF expectations as it sought to build connections and gain information 

that would aid its domestic reforms. Although not optimal, power relations still allowed 

China a certain degree of autonomy to make economic management decisions on its own 

 
70 This behavior falls under what Kastner et. al. (2016) characterized as free loading. 
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and pick and choose how and when it utilized Fund resources. In summary, China non-

complied with Fund policies it did not agree with, while it followed those that supported 

its interests (Hypothesis #1). At entry China did gain a positional advantage in formal 

power that was sufficient to quell any outright concerns over its influence, which led to 

the PRC’s slow acceptance of and conforming to IMF norms (Hypothesis #3). 

For the IMF to be relevant to China, it had to make the adjustments to its own 

economy that would allow it to be connected globally.  As China’s political economic 

structure changed as a function of its reform era economic management, so did its goals 

in the IMF. Changing to a market economy required China to reach out to those who had 

expertise in its workings. It therefore needed IMF assistance. But for the PRC to 

effectively manage these changes it had to adjust its own political economic management 

which required regulatory adjustments as well. This brought China in and out of tolerance 

on certain macroeconomic issue areas, which were identified during the IMF’s Article IV 

consultations, which in turn, required additional engagement with the Fund to determine 

the necessary adjustments that would enable its economic management goals (Hypothesis 

#2). 

With greater interaction and the support of key leaders in the Chinese 

government, China became an active participant in the IMF.  It became astute to how the 

Fund operated and was able to apply pressures where necessary to further push along its 

interests. Conforming to Fund recommendations further allowed China to make 

additional domestic reforms while signaling its willingness to liberalize in its quest for 

WTO annexation. 
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What does this all say about the impact of China’s interest and the IMF’s structure 

on behavior? First, the degree that China participated in the IMF was based on how well 

the IMF’s policies on key issue areas aligned to Chinese interests.  During periods of 

minimum alignment, China’s participation was also small, if not immutable.  The more 

that China’s interests and IMF issue areas aligned, the more important the Fund became 

to China and the more willing it was to comply with the Fund’s expectations.  

Second, the PRC did not relent to liberal pressure.  It followed the tenets 

associated with Hsueh’s (2011) Strategic Value Framework through a deliberate and 

experimental approach with everything it did, whether its relationship with the Fund was 

strained or at its best.  China also never ceded its sovereignty on macro-economic 

decisions, especially in its prioritization of export-oriented trade, monetary policies and 

SOE reform. Any recommendations it followed from the Fund was carefully vetted 

within its system. In summary, the PRC’s rule-taker behavior during the first half of its 

membership in the IMF is consistent with my rational behavior approach suggesting that 

Chinese leadership looked beyond early conflicts to future benefits through a sustained 

and productive relationship. 



 

 
 

CHAPTER 6                                                                      

CHINA’S PATH TO RULE MAKING IN THE IMF 

Whereas the previous chapter told a story of China’s early and transitioning 

behavior in the IMF, this chapter focuses on how changes in relative power impacted 

behavior.  In short China’s development gave it the capacity necessary to become more 

involved in the IMF. Early in its membership, China’s was just starting out and did not 

have a clear path on where it wanted to go. As it began its transformation into a market 

economy it began to reform its macroeconomic institutions requiring a closer connection 

to the IMF. This relationship helped to reinforce some of the changes it was attempting 

while also signaling its readiness to join other international finance institutions. Once its 

economy was up and running and China began to leap ahead in trade, its GDP grew 

providing a capital surplus to invest both domestically and externally.  

Primarily, it was the reforms coming out of China’s relations with the IMF during 

its first period of development combined with the effects of the financial crisis that set the 

relationship onto a new path.  This new path follows three different areas of focus. The 

first considers an improvement in China-IMF relations vis-à-vis surveillance. As a rule-

taker China became more receptive to increased IMF surveillance at the micro, as well as 

the macro levels.  China continued to be the master of its own destiny as it determined the 

‘what and how’ it would follow these recommendations. Oftentimes differences in ‘how’ 

were in a slower pace than what the Fund recommended.   

Second, China’s post millennial development provided it with the capacity to 

truly become a contributor to the Fund.  This aspect aided PRC bargaining power when 

lobbying for Fund reforms, but also heightened its desire to obtain a rule-making status. 
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After becoming a member of the WTO, China’s international trade in exports continued 

to bloom leading to its accumulation of balance of payment excess. Although it 

reinvested this globally, China held a surplus in capital, something the Fund needed in its 

response to the recession. China had also expanded its human capital base. No longer did 

it need to send students abroad to learn about market economics, it had the domestic 

capacity to grow its own economists. Combined with twenty years of interacting within 

the international system, China now had the people and experience to contribute to IMF 

staffing. Furthermore, its development had reached the point where it now desired to as 

well. 

Third, China’s increased relative power gave it a much more confident and 

determined voice leading to rule-changing behavior as it sought IMF reforms in 

surveillance and monetary management that increasingly pushed back on U.S. leadership 

in global finance. This bolder stance is epitomized in the PBOC authorities’ 

characterization of its relationship with the IMF. “The relationship between the IMF and 

China is no longer teacher-student, it is a more level playing field.  The IMF staff need to 

more patiently listen to the views of the authorities…The general point is that we need to 

mutually improve the IMF-authorities dialogue. China is in a transition phase and 

cannot just borrow from the advanced countries’ toolkit” (Dollar, 2018: 29).  

Although this perspective attempted to address China’s responsiveness to Fund 

recommendations, it also highlights the status that the Chinese viewed themselves as now 

holding. China had become the largest economy in purchasing power parity terms and 

trade.  It will likely soon be the largest net creditor and is the second largest at market 

exchange rates (Dollar, 2018: 17). They no longer were takers of advice but were now at 
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a level where they could give advice desiring to assume a role as rule-makers in the 

organization. 

In the context of the above three areas, economic management and changing 

power proved to influence changes in Chinese behavior in the IMF over the last two 

decades. This behavior as noted in its receptivity to IMF surveillance, its increased 

pressure for IMF reforms, and expanding contribution to Fund operations symbolize the 

emergence of its leadership within the organization. Where previously China had worked 

with the IMF to achieve its interests, it had now become an active stakeholder. 

This chapter picks up where the previous one left off exploring how China’s 

transition to a MIC and actions afterward affected its behavior in the IMF. In doing so it 

provides evidence in support of the dissertation’s secondary explanatory variable—

relative power. This analysis will consider China’s emergence as a global exporter and 

then as a creditor. It first examines the slowly shifting relationship between China, the 

IMF and advanced economies as the U.S. began to push back on the PRC over what it 

felt to be macroeconomic management that was increasingly hurtful to U.S. interests. 

This interaction came to a climax in the IMF during the 2007 Surveillance Decision 

leading to China pushing back on what it argued as unfair treatment. Combined with the 

2008 GFC, China was able to take advantage of global instability to create pressure on 

both the IMF and advance economies in negotiating reform in the Fund. During this 

phase of China’s involvement within the IMF, its demonstrated behavior that support my 

fourth hypothesis. 

The second section in this chapter looks at China’s actions post-2008 GFC. 

Taking advantage of the victories from the 2010 governance reforms and wins in the 
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2012 Integrated Surveillance Decision, China expanded its leadership in key positions, 

increased financial and staffing contributions and got its currency added to the Fund’s 

SDR basket. But with these wins came increased constraints as China became more 

responsive to IMF surveillance and policy recommendations. But now, China was in a 

much better position to assert influence as a rule-maker. The chapter will close by 

considering why the advanced economies were persuaded to make the adaptations that 

allowed China’s move into the inner circle of rule-makers. This chapter finds that as 

China’s power began to surpass other IO members it desired an equivalent status and 

rule-making privileges; it therefore began to apply rule-changing strategies that helped 

pressure the Fund and its members to make reforms to Fund policies and structure 

(Hypothesis #4). These changes have allowed it to behave as a rule-maker as parsed out 

in the final section. 

6.1. Growing Global Connectivity, Increases in Economic Power, 

And IMF Adaptations 

Because China is a large country and had a big impact in the global economy, 

other countries took notice of what the IMF said about it. Since a good reputation is also 

good for business,  China worried about how the Fund portrayed it to the international 

audience, which helped to insure the PRC behaved as a good rule-taker. 1 Coming out of 

the Asian financial crisis, China recognized that because of its policy independence it had 

narrowly escaped the effects of the crisis, but its leadership acknowledged that it suffered 

from many of the same weaknesses its Asian neighbors did (Kent, 2007: 137). One of the 

key lessons Chinese officials learned was that macroeconomic management was vital in 

 
1 Based on interviews with IMF Staff. 
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managing one’s own economic stability (Kent, 2007: 137). As China became more 

connected through both trade and as a creditor, accompanied by the realization that the 

causes and implications of the 2008 GFC resulted from poor decisions by advances 

economies, it came to recognize a need to be involved in the managing of the economic 

system. This required an expanded role in the IMF that would require more than just 

being a rule-taker.  

 Not only did it more regularly interact in the organization, China’s behavior, 

more and more mirrored that of other major creditors as it desired to be a rule-maker. For 

one, it no longer was just a receiver of advice, but began to contribute its opinions back 

into the Fund.  It began to more strongly lobby for increased representation of developing 

countries in the IMF’s formal power arrangements while pushing back on items it 

disagreed with.  At the height of China’s expanding relationship with the fund was the 

ad-hoc increase of China’s quota in 2006.2 The following year, the relationship took a 

turn for the worse as China felt the IMF succumbed to U.S. pressure during the 2007 

Surveillance Decision. Finding itself on the losing end during a policy vote within the 

executive board that changed the procedures for Article IV surveillance, Chinese 

authorities realized the need for reforms in formal power arrangements that would give it 

a bigger voice in the organization. With the global recession the following year, China 

found the opportunity to leverage its political economic status to achieve such reform. 

For China to truly become a rule-maker in the IMF it would first need to behave as a rule-

changer. 

 
2 In 2006, the Fund increased the quotas for China, Mexico, South Korea and Turkey 

only justifying they were under-represented by more than 60 percent. (Kaya, 2015: 70). 
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6.1.1 How IMF-Chinese Clashes Over Surveillance & 2008 GFC 

Led to Rule-Changing Behavior 

China’s development into a market economy further opened it up to IMF 

surveillance and policy advice on macroeconomic measures.  The Fund’s third function 

that focused on technical assistance began to expand to helping China with institutional 

reforms.  Banking reform led to a separation between central and commercial banking, 

that required supervision and regulation to free up the PBOC to focus on monetary policy 

and financial stability (Dollar, 2018: 18-19). These changes combined with institutional 

reforms to SOEs, the private sector, revenue collection, privatization of urban housing, 

and liberalization of foreign trade put China on an accelerated economic development 

path through the 2000s (Dollar, 2018: 19). Even with Premier Zhu Rongji’s 

administrative accomplishment (zhengji) as a problem solver, he remained mindful to not 

disrupt the status quo of the central government’s control over financial resources (Shih, 

2007: 1245 & 1257). Therefore, he and the subsequent leadership retained control over 

the pace of economic liberalization. Reforms often came at the expense of government 

control mechanisms that would protect the interests of party officials and the political 

survival of high-level bureaucrats (Shih, 2007: 1244-1146). These dynamics led to 

disagreements with the IMF especially in currency and interest rate controls. 

Following its membership into the WTO and continued international economic 

growth, China maintained its fixed currency peg, which caught the attention and concern 

of G7 countries, especially as China’s current account surpluses had overtaken Japan and 

Germany by 2006 (Walter, 2014: 133).  A review of China’s monetary policy after WTO 

membership shows the PRC proceeding broadly in line with IMF recommendations on 
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fiscal consolidation but authorities continued to rely on administrative controls over most 

financial account transactions.  

As PRC leadership transitioned from the Jiang Zemin-Zhu Rongji combination to 

Hu and Wen, noticeable reform efforts became less substantive.3 For one, reformers lost 

their champions with the more conservative Hu Jintao taking over as president.  Within 

the party itself, four of the nine-member Standing Committee were considered 

conservative.4 These new dynamics pitted groups against one another as the PBOC, 

private banks, small and medium enterprises, and the China Securities Regulatory 

Commission represented liberal views and the more influential Ministry of Finance 

(MoF), the National Development Reform Commission, state commercial banks and 

SOEs aligned with conservatives (Jiang, 2014: 159-160). Consequently, liberalization 

occurred during favorable economic conditions that allowed the central bank to convince 

policymakers that reforms would not lead to unfavorable results (Shih, 2011: 440). 

Staff reports from 2002 onward suggested an increasing trend of the 

undervaluation of China’s currency. Since China had pegged the renminbi to the U.S. 

dollar, its market growth following WTO membership did not carry over into its 

currency. In both the 2005 and 2006 staff reports, Fund staff argued that China needed to 

take some action.  In 2005, the PRC did appreciate the renminbi by two percent and 

began to allow some flexibility in the exchange rate; however, their efforts were not 

 
3 Jiang argues that under the new leadership that conservatives had increasingly expanded 

their decision-making authorities over crucial issues allowing them to resist reforms. The 

2008 GFC further galvanized conservative appeal against liberalization leading to a 

marked end of banking reform in 2009. (Jiang, 2014: 160-164).  
4 This retrenchment continued with the conservative ratio increasing under the Xi-Li 

leadership as four of seven Standing Committee members were conservatives.  (Jiang, 

2014: 160).  
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enough to satisfy Fund recommendations, leading to the 2006 report making similar 

recommendations. 5  Although the Chinese argued that similar monetary policies were 

praised by the Fund during the Asian financial crisis, in the 2000’s U.S. led Western 

creditors took aim on the behavior.6 

U.S. lawmakers argued that China’s artificially low currency was one reason for 

the lopsided trade balance that had cost 2.4 million American jobs in the early to mid-

2000s.7 Likewise, the Fund also noted concerns over China’s currency controls showing 

government officials large data sets that demonstrated their undervaluation (Blustein, 

2012: 10). Specifically, the PRC “prohibited all dollar-to-renminbi exchanges except 

those to which it was a party leading to a pegged rate of 8.28 RMB to US dollar from 

1994 to mid-2005, and then again the Chinese reverted back to a 6.83 RMB to US dollar 

between 2008 and 2010 (Pettis, 2011: 282 & 284). It also accumulating $2.5 trillion in 

foreign reserves from 2001 to 2010 to maintain its peg on U.S. dollar making it the only 

country that has been able to maintain an exchange rate distortion at this level and 

duration (Pettis, 2011: 284). From China’s perspective, revaluing the RMB would 

negatively impact China’s export-based industries, which not only supplied China with 

an increasing source of wealth, but was also a main job provider (Wang, 2018: 71). Since 

the PRC’s core interest of regime stability centered around improvements to standards of 

living through continued economic growth, making rapid changes to how it managed its 

 
5 IMF, PRC Staff Report for the 2006 Art IV Consultation, 1. 
6 Not only did China point out that the IMF had applauded them for keeping the renminbi 

fixed against the dollar during the Asian financial crisis, they also argued that a number 

of Western economists suggested that the renminbi was appropriately valued. (Blustein, 

2012: 10). 
7 Pettis explains that undervaluation keeps the price of Chinese good low and the prices 

of other countries’ goods higher than what the average Chinese consumer can afford, 

thereby, giving Chinese exporters an artificial advantage.  (Pettis, 2011: 281). 
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currency, which had previously assisted in this growth, was not a risk the regime was 

willing to abruptly take. It would do so in its own time. This specific situation is an 

example where China’s development strategies led to economic management practices 

that fell out of alignment with IMF polices leading to a shift to rule-breaking behavior 

(Hypothesis #2). Hence, China displayed rule-breaking behavior along some policies and 

rule-taking along others based upon the IMF’s policy alignment with China’s interests 

and developmental strategies. 

Paul Blustein’s detailed account of the incidents leading up to China’s cooling 

period with the IMF points to U.S. pressure behind the 2007 Surveillance Decision. The 

IMF was vulnerable from a depletion in interest income with fewer countries needing its 

loans combined with a “crisis of relevance” as members began to question the Fund’s 

legitimacy.8 Therefore, the Fund’s Managing Director, Rodrigo de Rato, sought U.S. 

backing as he attempted to press forward with a “Medium-Term Strategy” to reinvigorate 

the IMF’s role (Blustein, 2012: 12).  The existing rules made it difficult for the IMF to 

decipher the intent of manipulation and since the Fund has no dispute resolution 

procedure, the U.S. desired to give the IMF’s surveillance more “teeth” in keeping with 

the Fund’s primary function of managing a stable international monetary system.9 The 

policy vote intended to change Article IV surveillance procedures. However, the 2007 

Decision did not significantly change the previous 1977 Decision with the exception that 

 
8 Loans had dipped to approximately 10 percent of its 2003 levels. As MD Dominique 

Strauss-Kahn took the office in 2007, she noted that the IMF’s very existence may be at 

stake. (Kaya, 2015: 122). 
9 (Blustein, 2012: 12); Vasishtha and Levigne (2010: 3) add that the old system was not 

as effective in fulfilling core surveillance requirements. The 1977 version was not suited 

to guide surveillance in an environment of floating exchange rate regimes and integrated 

financial markets. 
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it introduced the label of a “fundamentally misaligned” currency. The main conflict 

surrounding the 2007 Decision was over the proposed “guidance note” on how it would 

be applied, especially to the G-7 countries and China.10  

On the day the board was to vote, PBOC Governor Zhou Xiaochuan sent an email 

to the Fund’s Managing Director expressing the Chinese government’s dissatisfaction 

with the policy, threatening that this action would negatively impact its relationship with 

the IMF (Blustein, 2012: 7-8). In spite of this rebuke and China’s executive director 

asking for a delay on the vote, MD de Rato allowed the vote to take place with only 

China and the constituencies representing Egypt and Iran voting “no” (Blustein, 2012: 8). 

China found that it did not have the sway to stop Fund decisions that it disagreed with. 

Even the IMF’s department responsible for Asia felt China was being unfairly 

targeted. The Asia and Pacific Department (APD) had strongly disagreed with the 

policy’s implementation guidance arguing that “China’s currency could be considered to 

be fundamentally misaligned, but so could the US dollar (and the Euro and maybe the 

Japanese yen)”.11 The APD had originally pointed out that China’s currency was 

undervalued in the 2005 and 2006 China Staff Reports and provided recommendations to 

 
10 It was the “inconsistent” application of this proposed guidance that the Chinese 

strongly objected to and led them to delay completion of Article IV consultations until 

the subsequently the guidance note to implement the 2007 Decision was substantially 

revised some time in 2009. Steven Dunaway (IMF APD, 1988-1990; China Mission 

Chief 2001-2009), Personal Communication, April 13, 2020. 
11 It was decided by Fund Management that the US dollar (and other major currencies as 

well) was not fundamentally misaligned. In the case of the US dollar, it was determined 

that the currency was not fundamentally misaligned because market forces would bring it 

back into alignment. APD also argued that the same justification could be used to 

determine that China’s currency also was not fundamentally misaligned. Steven 

Dunaway (IMF APD, 1988-1990; China Mission Chief 2001-2009), Personal 

Communication, April 13, 2020.  
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bring the currency into alignment.12 They argued that labeling the PRC as “fundamentally 

misaligned” without giving it the opportunity to implement the IMF’s recommendations 

from just the year prior would have demonstrated unfair behavior if the IMF would not 

also apply the same mechanism over those G7 countries that possibly violated the 

guidance as well (Blustein, 2012). 

The Chinese responded by attempting to delay findings as it requested additional 

discussions on their 2007 Article IV report and effectively prevented it from ever being 

submitted to the IMF management or board. Even with the stronger language, the 2007 

decision was not binding (Pettis, 2011: 287).  Still, throughout 2008, the U.S. continued 

to pressure the IMF to push forward with the conclusion that the renminbi was 

“fundamentally misaligned”; the Chinese responded by warning that such actions would 

be unacceptable (Blustein, 2012: 20). Li Yong, the Deputy MoF, condemned the action at 

the 2007 WB/IMF annual meeting arguing that the Fund should instead, “enhance its 

surveillance over countries issuing major reserve currencies” instead of focusing on 

emerging economies.13 This was an obvious jab at the G7 countries who had pushed for 

the change, but also proved to foreshadow the impending crisis that would occur just a 

year later.  China worried that if they were found to be “fundamentally misaligned” that 

the labeling could provide justification for economic sanctions or the possibility of trade 

partners bringing grievances up at the WTO (Blustein, 2012: 20).  Although the IMF did 

not have a dispute resolution process or the ability to enforce compliance, the WTO did. 

 
12 Steven Dunaway (IMF APD, 1988-1990; China Mission Chief 2001-2009), Personal 

Communication, April 13, 2020; PRC 2005 Article IV Consultations, 14-17; and PRC 

2006 Article IV Consultation, 15-20. 
13 Yong, Li, Statement given at the Board of Governors 2007 annual meeting, 5. 
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The tide, however, began to shift in China’s favor.  Resentment among IMF 

members began to grow as they became disenchanted over U.S. strongarm tactics 

combined with its own risky behavior lending to the 2008 global financial crisis.14 China 

took advantage of this resentment working through the BRICS and other developing 

countries and used the G20 to increase pressure on the IMF (Chapter 7 will discuss these 

actions in greater detail). As a result, influence within the IMF started to shift in China’s 

favor. The PRC also attempted to assert leverage over IMF finances by threatening to 

withhold future funding unless surveillance reports backed off an aggressive focus on 

exchange practices (Blustein, 2012: 23). Still, this threat had little influence on the IMF’s 

decision, as the backdown essentially “reflected the lack of support in the Executive 

Board to implement the 2007 Decision in the manner that Fund management had 

proposed.”15  

Then the 2008 global financial crisis struck, and everyone’s focus shifted. Shortly 

thereafter, the Fund followed by renouncing the term “fundamental misalignment”, and 

the Chinese finally allowed the completion of its Article IV report on July 8, 2009 

(Blustein, 2012: 23).  China’s prevention of its consultations was its most outright act of 

belligerence within the organization. The same funding weaknesses that gave the U.S. 

leverage over the IMF, proved true for China as well.  Another point worth considering 

during this informal power transition was the questioned legitimacy of the Fund in the 

eyes of its members (Kaya, 2015: 122). Giving China more say in the organization would 

 
14 (Blustein, 2012: 22). Based on my discussions with IMF China director Steven 

Dunaway, APD appears to be one such IMF department that was unhappy with the 

pressure as this hindered their ability to approach the Chinese. 
15 Steven Dunaway (IMF APD, 1988-1990; China Mission Chief 2001-2009), Personal 

Communication, April 13, 2020. 
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allow MD Strauss-Kahn to begin rebuilding the Fund’s acceptability in the eyes of 

developing members.  

The 2007 surveillance “debacle” allowed PRC conservatives to expand their reach 

within the party.  This changing internal dynamics also impacted how China behaved in 

the Fund.  One of the big fallouts from the 2007 surveillance decision affected some key 

PRC leadership who had been open to reform and worked well with the IMF.16  PBOC 

Governor Zhou Xiaochuan had been expected to be promoted to vice premier, but 

because of the IMF controversy, he almost lost his job.17 Instead of the promotion he was 

allowed to stay in his position at the central bank.  Zhou’s retention in the central bank 

helped maintain China-IMF collaboration, how be it, from a more cautious and skeptical 

stance. Conservatives had used the IMF encounter to reduce reformist influence and take 

more of a hardline position with the Fund.  

The 2008 GFC also proved to be a turning point as the crisis emboldened China’s 

stance as a rule-changer toward the IMF.  With the U.S.’s reorientation toward recovery 

and China’s relative isolation from the effects of the recession, China was in a much 

better position economically to negotiate its interests.  Not only did it begin to question 

the policies of those countries whose policies had led to the economic downturn, China 

found itself in a position to leverage the situation to its advantage. Consequently, China 

found its voice initially through financial support. In 2008, China threatened that it would 

not contribute any more money to the Fund unless its voting power was increased (Jiang, 

 
16 Steven Dunaway (IMF APD, 1988-1990; China Mission Chief 2001-2009), Personal 

Communication, April 13, 2020. 
17 Zhou Xiaochaun alone was held responsible for the 2007 Decision debacle because it 

was the PBOC’s responsibility to manage China’s relationship with the IMF. Steven 

Dunaway (IMF APD, 1988-1990; China Mission Chief 2001-2009), Personal 

Communication, April 13, 2020. 
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2014: 172-173).18 And although its formal power had not substantially changed at that 

time, its reputation had improved which gave it a voice for influencing reform.   

This, in turn, led to other somewhat belligerent attempts to undermine the U.S. 

position. President Hu Jintao and Vice Premier Wan Qishan pressed for the 

reconstruction of the international monetary system (Ferdinand and Wang: 2013: 910). 

This emphasis was argued each year at the WB/IMF Boards of Governors meetings from 

2007-2010.19 PBOC Governor, Zhou Xiaochuan, offered that as part of these restructures 

that the Fund should consider replacing the dollar with the SDR, while adding more 

currencies to the SDR basket (Wang, 2018: 71). There were some fundamental 

weaknesses with this suggestion combined with a stiff resistance from the U.S. led G7 

who effectively impeded any realistic movement toward this aim.20 This proved to be the 

precursor to introducing the renminbi into the basket seven years later. China also began 

to push for more surveillance over advance economies. Because of the global financial 

crisis, this attempt met greater success with the Fund’s introduction of the Integrated 

Surveillance Decision (ISD) just a few years later. Ultimately, such changes would 

require the IMF to expand its surveillance onto the “reserve-issuing countries as a means 

of trying to minimize negative spillovers on the rest of the world from poor policymaking 

in those countries” (Helleiner and Momani, 2014: 68).  

 
18 These actions conform to Chapter 1’s description of exit option change strategies, 

Kastner et. al.’s hold-up strategy, and Zangle et. al.’s description of the application of 

bargaining power. 
19 Based upon statements given by both Xie Xuren (MoF) and Zhou Xiachaun (PBOC 

Governor). 
20 The SDR, unlike the U.S. dollar lacked broad circulation, combined with the IMF not 

having the resources to effectively manage ‘a super-sovereign reserve currency’. (Wang, 

2018: 74). 
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Also demonstrative of China’s rule-changing behavior was its pressure on the 

IMF to revise its quota formula. Not only did China threaten withholding financial 

support while persistently lobbying for change during annual governor’s meetings21, it 

worked through BRICS and the G20 (discussed in next chapter) to get the IMF to change 

their calculations. In 2008, the Fund members met and agreed to another voting 

adjustment to meet redistribution goals that would give increased power to emerging 

economies. This was followed by the more sweeping 2010 changes, whose biggest 

benefactors were large MIC emerging economies.  In these changes, the Fund’s revised 

quota formula reflected rising state preferences by including GDP PPP leading to G20 

European economies becoming the biggest losers and with China jumping to the number 

three spot, followed by India, Russia and Brazil also moving into the top ten (Kaya, 2015: 

127-129).  

Even more noticeable was how this change would elevate China’s position on the 

executive board.  Previously, although China had enough shares to have its own director, 

it ranked near the bottom among the 24 executive directors, when considering the 

combined voting power of each constituency. When it entered the Fund in 1980, China’s 

executive director ranked 20th among the 22 executive director constituencies.  When the 

number of executive directors increased to 24 in 1993, it ranked 22nd.  Over the years, 

China’s executive director’s voting power ranking slowly moved up to the 10th spot, but 

when the 2010 change was made final, China’s voting power allowed it to eventually 

 
21 A review of annual WB/IMF Summary Proceedings finds that PBOC and MoF 

governors regularly argued for both Bretton Woods institutions to align formal power 

with economic status. 



China in International Organizations: National Interests, Rules and Strategies 

203 
 

leap into the third rank position when finally enforced in 2016.22  Although executive 

board decisions are normally made based on consensus, this increase in China’s formal 

power cannot be overlooked from both a prestige aspect as well as its impact on daily 

interactions within the organization.  Because of the developed states’ stranglehold over 

structural changes within the IMF, more than the Fund’s legitimacy or China’s threat to 

withhold further financing played into the considerations for these quota increases. 

The actions China took during the late 2000s were consistent with the 

characteristics I identified for rule-changing behavior in my rational behavior approach 

framework. In fact, the PRC exhibited all three strategies described in my model. 

Constructive pressures demonstrated by coalition building and working cooperatively 

with IMF staff started before the crisis but became even more pronounced during and 

after. Furthermore, gaining a top seat in management was a beneficial move in expanding 

China’s perspective. China also exhibited subversive pressure as it held up its Article IV 

consultations and threatened to provide financial support. Lastly, it applied external 

pressures utilizing several mechanisms that created competitive and political pressure on 

the IMF and its advanced economies.  

 
22 Because the U.S. has veto authority on quota adjustments, and for the U.S. to approve 

such changes it must be ratified within the U.S. Congress, the move did not happen until 

Congress finally approved the change in 2016. Since the U.S. retained its veto position 

within the IMF, the actual resistance was not to an increase in China’s quota, but over the 

substantial increase in SDR that the U.S. would have to pay to maintain its quota 

percentage. 
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6.2. Post GFC China-IMF Relations: Rule-Changer to A Rule-

Maker 

China’s transition into a diverse set of institutions was put to the test during the 

2008 global financial crisis, as China’s exports dropped, GDP growth slowed, and 

unemployment rose. Chinese authorities responded with a massive stimulus plan that 

increased credit by more than 30 percent while also increasing the debt-to-GDP ratio.23 

Such responses combined with an increased complexity in both macro and 

microeconomic institutions caused several concerns for an evolving China. For one, local 

governments performed work-arounds to government policies that did not allow 

borrowing, by forming corporations that could take loans; not only did this create 

ambiguity in municipal finance but it also substantially increased local government debt 

(Dollar, 2018: 22-23). Other issues included the formation of ‘shadow banks’, lack of 

autonomy among regulators, and miscommunications between institutions (Dollar, 2018: 

19, 21-23). In response, government technocrats placed strict controls over interest rates 

and pushed billions into local infrastructure and SOEs (Shih, 2011: 138). With greater 

institutional complexity, Chinese authorities recognized they needed some outside eyes 

as some of their internal remedies were not always optimal. This led to a new chapter in 

the Chinese-IMF surveillance relationship.  

 
23 Chinese authorities focused on credit instead of on the IMF’s recommendation of 

budget financing. This investment went into local government infrastructure, real estate, 

and heavy industrial sectors to make up for the drop off in demand for its exports. 

(Dollar, 2018: 19). 
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In 2011, Premier Wen Jiabao directed that full cooperation be given to the IMF’s 

first Financial Sector Assessment Program (FSAP).24  After a combined 400 meetings 

with regulators and relevant ministries, Fund staff delivered 29 recommendations on 

microeconomic improvements (Dollar, 2018: 20-21). Dr. Dollar (2018: 22-24) found that 

the subsequent macro-level focused Article IV consultations (2013-2017) were well 

coordinated with the FSAP reports with a continued coverage of financial sector issues, 

noting that the different studies identified Chinese authorities were incorporating many of 

the IMF’s recommendations. This adjustment to looking at some micro-level factors was 

based on the IMF’s shift to emphasizing domestic level structural reforms rather than its 

previous criticisms of external imbalances (Walter, 2014: 138). For its part, China 

updated to the IMF’s Special Data Dissemination Standard (SDDS) in October 1995 and 

has reverted back to a policy of a modest appreciation of the renminbi. China’s provision 

of data to the IMF had consistently been a weakness in its consultations being mentioned 

on every Article IV discussion since the mid-1990s.  Shifting to this standard proved to 

be a big step in complying with Fund expectations.25  

The 2017 FSAP confirmed that of the 29 recommendations made in 2011, China 

had acted on all eleven high priority suggestions while making progress in medium-

priority areas as well.26 Additionally, China demonstrated improvements to its statistical 

 
24 Following the global financial crisis, the IMF initiated initiatives to strengthen its 

financial surveillance program. Among these initiatives was to periodically survey 29 

countries (S29) determined to have systemically important financial sectors.  The FSAP 

focuses on the S29 to provide high-quality in-depth assessment in order to make these 

countries more resilient.  IMF, IMF Financial Surveillance: Evaluation Report 2019, 1. 
25 Interviews with IMF staff. 
26 These included moving toward market-determined interests and exchange rates, 

establishing a PBOC-led permanent committee of financial stability, moving to an 

average reserve system, strengthening regulator capabilities, targeting the short-term repo 
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collection (Dollar, 2018: 25-26). This likely corresponded with its shift to the SDDS. 

Overall, over the past decade Chinese authorities tend to better appreciate IMF analysis 

and advice and have gone as far as to contribute $50 million for the IMF to create a 

China-IMF Capacity Development Center that will focus on training Chinese on the 

Fund’s core topics (Dollar, 2018: 31). These findings all suggest that China is 

conforming to the IMF’s surveillance requirements and that it is listening to and making 

changes, primarily on microeconomic considerations over those at the macro level, based 

on these recommendations. Still, the PRC continues to reserve control over its reforms as 

it deciphers which recommendations to follow and the tempo to do it at (Dollar, 2018: 

31). 

Conformity to IMF constraints on surveillance and adhering to advice is 

consistent with both rule-taker and rule-making behavior. G7 countries tend to follow 

these institutions’ advice because they recognize doing so is beneficial in the long run. 

China is no different. What stands out now in China’s behavior from when it was a rule-

taker only, is that the PRC is operating more from a position of authority post-GFC. It is 

no longer the student and has the confidence and power to be more assertive in the 

organization. Like the other rule-makers, China is actively involved in the management 

and influence from within and external to the IMF. It therefore can leverage outcomes 

that are beneficial to its interests while choosing which policies it will follow. Also, like 

the other rule-makers, it is now more constrained by reputational and reciprocity 

concerns, more so than retaliation. 

 

rate, and regularly providing MOF instruments of different maturities. China had also 

increased financial regulator autonomy and establishing measures to assess financial risk.  

(Dollar, 2018: 25 & 28). 
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6.2.1 How the GFC Affected China’s Contributions to the IMF 

China’s development provided it the capacity to become more involved in 

supporting the IMF.  The global financial crisis provided it with the willingness to give 

this support. A notable standout in these contributions was in staffing. In 2011, the IMF 

Managing Director Christine Lagarde nominated Min Zhu as a deputy managing director. 

He was the first Chinese to reach such a position on the IMF staff, falling 15 years behind 

the WB in placing a Chinese national into a management position.   

This timing difference, however, had more to do with China’s own development 

than it did with any favoritism displayed by the Bank.27 Because of the differences in 

functions between the two institutions there was a different developmental capacity 

necessary to effectively participate. The WB’s emphasis on development was more aimed 

at the domestic level, which China was much more receptive to early on considering its 

own domestic reformation. With a much more intensive engagement based on project 

loans, it made sense to integrate Chinese into more senior positions in the Bank much 

earlier in the relationship.28 The IMF, however, focused on macroeconomic policies that 

corresponded to the international system; something that did not come easy to the 

Chinese because of their many years of autonomy.  

As China became more connected internationally, not just in trade, but as a 

creditor, it reached a point where sustained interaction in the IMF became necessary as it 

realized the effects on its own system by the decisions of other economies. The global 

financial crisis was in some ways, the impetus for helping the Chinese to realize this. As 

 
27 Interview with IMF senior management. 
28 Interview with IMF senior management. 
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the Fund began to look to China to contribute more to the crisis response, it only made 

sense to bring them on board at the senior management level. This was good for China as 

well. Having senior representation in the staff combined with a good executive director 

would help ensure China’s perspective within the Fund and likely avoid any future 

controversies such as the 2007 surveillance decision.29  The IMF has since maintained a 

Chinese national in the deputy managing director spot, with former China ED Tao Zhang 

replacing Zhu in 2016. 

 

Figure 6.1:  Percentage of Chinese on IMF Staff.
 30 

China also began to contribute more to overall staff numbers.  Just like with other 

areas of growth corresponded to its own development, the ability to contribute to the staff 

was based on its growth in human capacity.  Involvement in both the WB and IMF 

opened the door for education opportunities abroad for Chinese students, but as China 

developed its internal educational capacity, these numbers began to substantially increase 

 
29 Interview with IMF staff. 
30 Percentages collected from IMF Diversity Annual Reports for years 2004, 2007, 2008, 

2009, 2010, 2011, 2013, 2014, 2015, 2017, 2019.  Prior to 2004, the diversity report did 

not provide data at individual country level. There were also years in will the report was 

not published. Percentages listed on the chart above that were not given in diversity 

reports came from IMF Annual Reports, Web Table 3.2. Distribution of IMF Staff. 
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as more Chinese were educated in China. While the IMF was far behind the Bank in its 

introduction of Chinese into key management positions, post-2010 it surged in the 

percentage it employed across the staff in A1-B5 level positions (Figure 6.1) as recent 

percentages more mirrored its quota standing.  As of 2019, Chinese nationals filled 113 

of the A9-A15 positions and 8 of the B1-B5 level positions.  A comparison of staff 

percentages between the WB and IMF is however problematic since the former is much 

larger, and similar personnel numbers in the latter would most likely contribute to greater 

percentages.  What stands out during this period of improved relations is the mutual 

recognition between China and the Fund for enhanced inclusion.  Still, the increase of 

staff at this level has less to do with influence and more to do with China’s integration 

and contribution to Fund operations. 

 
Figure 6.2:  Chinese contributions toward trusts and borrowing arrangements.31 

 
31 Information collected from IMF quarterly financial statements. Retrieved from 

https://www.imf.org/external/pubs/ft/quart/index.htm 
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Like the staff increases post-2010, China began to significantly contribute beyond 

just its quota requirements.  Through the 2000s China gave to trust funds in amounts 

representative of less than 3 percent (of those contributing) at its greatest point, but 

following the 2008 global financial crisis, it also began to contribute to the Funds 

supplementary funding measures in addition to these trusts (Figure 6.2).  When the New 

Arrangements to Borrow (NAB) was expanded beyond the 25 creditors, China stepped in 

by contributing 31,217 million SDR.  This equated to 8.5 percent among the expanded 38 

contributing countries.  In 2016, the Fund conducted a rollback with the adjusted increase 

to the overall quotas, in which case, China’s rollback amount went toward its quota 

increase.32  Still, China retained an 8.7 percent among contributing countries.  Again in 

2018, China pledged 31,111 million SDR toward bilateral borrowing agreements making 

up 9.7 percent of those contributing to the Fund.  Like with the WB, as China’s financial 

capacity improved, so did its willingness to increase its support to the IMF.  Because of 

the IMF’s lack of financial autonomy, China was able to have greater influence through 

funding than it did with the Bank. 

The IMF has extremely little fiscal autonomy (Kaya, 2015).  Without these 

sources of income, it cannot maintain its functions. During periods that countries need the 

Fund less, as in the early 2000s, the IMF becomes more dependent on creditor backing.  

Likewise, when countries need the IMF more, such as in response to the 2008 global 

financial crisis, the Fund needs its donors.  In response to this latter event, China had the 

 
32 As part of the 2010 agreement to double the quota resources under the 14th General 

Review of Quotas, the Fund agreed that there should be a corresponding rollback of the 

NAB into the quotas.  In 2016, when the new quotas were put into force, the NAB was 

rolled back from SDR 370 billion to SDR 182 billion.  IMF Standing Borrowing 

Arrangements Factsheet, Retrieved from 

https://www.imf.org/external/np/exr/facts/gabnab.htm?mod=article_inline.  

https://www.imf.org/external/np/exr/facts/gabnab.htm?mod=article_inline
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capacity to take advantage of this vulnerability. Furthermore, the effects of the recession 

caused the Fund’s legacy ‘shot-callers’ to be willing to accommodate China in this 

instance since the rules provide safeguards to prevent changes they do not want.  Because 

of the U.S.’s de facto veto authority, China may not be able to supplant U.S. authority in 

the organization.  Still, as China’s influence continues to grow it may be able to build 

coalitions that have their own veto ability, which could force the U.S. to make 

concessions on reforms in the future. 

6.2.2 How the GFC Affected China’s Voice in the IMF 

While domestic development influenced China’s willingness to become more 

receptive to surveillance within its own boundaries, its concerns externally led to China’s 

attempts to increase its leadership in the IMF. Although comforted by structural ‘wins’ 

within the organization such as the quota increase and increases within key leadership, 

probably the biggest motivation for China to get more involved in Fund decisions has 

been its development into a global creditor.  The 2008 global financial crisis gave 

additional rise to Chinese concerns over its enormous holding of U.S. debt (Wang, 2018: 

73). But China was also concerned with the global economy at large because of its 

substantial connections. If it were to push for reform in the international monetary 

system, it would have to do so from within.  The most obvious accounts of Chinese 

pressure for change were vocalized during annual statements at the governors’ meetings 

starting in the mid-2000s.33  

 
33 A review of governor statements from 2007 on, shows a common trend asking for 

surveillance reform. 
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Yet, the truest test of China as a rule-changer came with the change itself—the 

Integrated Surveillance Decision. In 2012, the Executive Board conducted its Triennial 

Surveillance Review (TSR) pushing for surveillance over the external spillovers of the 

five largest economies (China, the Euro area, Japan, U.K. and the U.S.) through a 

Multilateral Surveillance Report.34 The ISD sought to align multilateral surveillance (the 

newly established Global Financial Stability Reports and Early Warning Exercises) with 

bilateral surveillance (Art. IV consultations and the new FSAP) moving in the direction 

that China had begun lobbying for at the onset of the global recession.   

Over the next three years, Chinese representatives at the annual governors’ 

meetings applauded the “integration of bilateral and multilateral surveillance together 

with the broadened focus on macroeconomic policies” while continuing ask for stronger 

analysis.35 Such rhetoric confirms the alignment of these decisions with the Chinese 

interests. With the 2014 TSR, the Fund sought to include the findings of other reports to 

obtain an even more holistic understanding of the stability of the international monetary 

system and to assure better integration of multilateral and bilateral surveillance.36 The 

IMF has subsequently continued to make adjustments to its surveillance practices to 

insure a more inclusive accountability.  This push for greater surveillance over developed 

economies, however, has placed China into a position where it must concede to the new 

 
34 The report supported the MD’s plan to strengthen surveillance by focusing on 

interconnections, risk assessments financial stability, external stability, legal frameworks, 

and traction. IMF, Annual Report 2012, 11. 
35 Cited statement by Yi Gang, the alternate governor to the Fund, in 2012.  Chinese 

representatives continued to support these changes along with asking for additional 

reforms to the surveillance procedures in order to strengthen analysis of spillovers from 

reserve currency-issuing countries. Statement by Yi Gang and Zhu Guangyao. 
36 IMF, Annual Report 2014, 18-21. 
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standards if it expects others to as well. Clearly, as discussed above regarding China 

support of the FSAP, it has made steps in this direction.    

Another area, where China achieved a ‘win’ for expanding its voice was in getting 

the Fund to add the renminbi to the SDR basket. In 2015, Chinese Premier Li Keqiang 

submitted a formal request to include the renminbi (RMB) to the SDR basket, which was 

approved the following year. Still, the IMF staff had to “bend the rules” to add the 

renminbi.37 In doing so, the Fund helped to “gain global legitimacy” by giving a leading 

role to an emerging power, which also helped to appease some of China’s pent-up 

dissatisfaction with the IMF (Wang, 2018: 76).  For China, the decision allowed them to 

become more connected with the Fund while helping to strengthen the RMB’s 

international role (Nicolas, 2016: 10).  Interestingly, the IMF’s decision to include the 

RMB into the SDR pool has made it more difficult for China to maintain autonomy over 

its exchange rate policies adding some merit to the ‘binding’ argument (Walter, 2014: 

154).  It also helped PRC leadership to enforce financial liberalization as they had to 

make internal reforms to meet the IMF’s expectations for inclusion (Wang, 2018: 74-75). 

Like with the WB and its induction into the WTO, PRC leadership used IMF standards to 

overcome internal resistance to change. 

 
37 In its consideration of whether the RMB could enter the SDR basket, the Fund 

evaluated whether the RMB was ‘freely usable’ applying two conditions. They found that 

it failed to stand out among other second tier currencies (Swiss Franc, Canadian dollar, 

and Australian dollar) in the ‘widely used’ metric, and that the RMB showed an even 

lower performance when evaluated against the ‘widely traded’ condition- the existing 

SDR currencies accounted for 80% of total foreign exchange, while the RMF accounted 

for only 1.1%. Additionally, when China made some reforms to meet Fund operational 

requirements for the RMB’s inclusion, the adjustments triggered market fluctuation 

suggesting the RMB was not yet ready. Regardless, the Fund decided to include the 

RMB. (Wang, 2018: 75). 
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Ultimately, the last decade has shown a more assertive China with the resources 

to expand its bargaining power within the IMF. The 2007 Surveillance Decision and the 

2008 GFC both proved to be causal mechanism for getting advanced economies to 

concede on structural adaptations that increased China’s influence allowing it to take its 

place as a rule-maker in the organization. In fact, since the quotas are the Fund’s primary 

source of financing, the 2016 quota adjustment has in fact made China one of the IMF’s 

major creditors. Like the WB, China has contributed personnel and funding to the 

operation of the Fund. Unlike with the Bank, China is not a borrower but acts like a true 

shareholder influencing operational decisions.  Where it was unable to bring about 

structural adjustments in the WB without resorting to outside pressures, China has been 

able to pressure change through its internal behavior.  China’s participation in the fund, 

both from a legitimacy standpoint and financially, has indeed influenced the IMF to 

accommodate it (Wang, 2018: 77). 

6.3. Explanations for Advanced Economies Conceding to Chinese 

Pressure 

Like with the WB, decisions involving quota changes required an 85 % majority 

of the total vote.  Since the U.S. had over 15 % of the voting percentage, it essentially 

held a veto vote. Likewise, the coalition of the other G7 powers similarly held more than 

15%. Therefore, no quota adjustments would occur without agreement across these 

developed states. As highlighted above, it was the European’s who had the most to lose 

by raising China’s power. So why would these countries concede to structural 

adjustments that would allow the PRC into its club of rule-makers? 
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Kaya (2015) argues that the G7 states agreed to accommodating China on 

governance reform for several reasons.  First, accommodation was an attempt to get 

China to become more accountable to global standards (Kaya, 2015: 134).  She asserts 

that declining states perceive that a greater stake in the institution equates to greater 

accountability, and as such, would serve to “bind” China to standards (Kaya, 2015: 135). 

Although China had previously made adjustments based on IMF recommendations, it had 

resisted conforming to currency expectations and data collection standards.  Since the 

2010 reforms, China’s compliance with IMF expectations has indeed shown 

improvement, although the IMF may be less likely now to confront China on more 

contentious issues. China’s behavior has been more responsive to Fund recommendations 

and it has made more liberal adjustments to its economic management. Such examples 

include better compliance with surveillance and Article IV advice as discussed in the 

section above. This combined with the RMB’s inclusion into the SDR basket has helped 

to constrain China to slowly appreciating its currency, more so than before the reforms.  

Kaya also argues that G7 member motivations for accommodation were an 

attempt to share the burden of financing the Fund, while also preventing China from 

forum shopping (Kaya, 2015: 136). The IMF was already finding that it was having 

difficulty in financing operations as it entered the mid-2000s, but when the global 

financial crisis hit, it found itself needing to assist a new group of states encountering 

economic hardship.  With the legacy creditors finding themselves effected as well, 

China’s surplus of capital made it an obvious choice to share in the funding.  Since the 

Chinese had made clear that it would not provide additional support beyond its paid in 

quota unless its voting power was increased, the only way to get the PRC to share in the 
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burden was to give it what it asked for.  As the section above highlights, China did indeed 

contribute capital in response to the economic crisis and has since continued to be a 

donor.  

Lastly, China’s external interactions, whether through currency swaps, forum 

shopping, or in bilateral lending, had created competition for the IMF. Giving China an 

enhanced stake would logically limit these practices. This is the one area that 

accommodation did not work.  China went on to create new organizations that supported 

its interests even with the governance reforms.38 It has also continued to invest in those 

countries also borrowing from the WB/IMF and has conducted bilateral swaps to further 

enhance the use of its currency. I will address this behavior in greater detail in the next 

chapter.  

6.4. Conclusion 

In summary, China’s relationship in the Fund has shifted from one of partial non-

compliance to greater conformity as a rule-taker, and finally to that of a rule-maker as its 

relative power evolved to that commensurate with the other creditors in the organization. 

Non-alignment of IMF functions vis-à-vis Chinese interests was a primary factor in 

China’s slow rise within the organization. It simply did not need the Fund. But as China 

reformed to a market economy, it began to recognize the Fund’s utility as Chinese 

interests came more into line with the IMF’s intended purpose.  Relative power advances, 

 
38 China’s bilateral financing and introduction of the Asian Infrastructure Investment 

Bank (AIIB) has created competition for the WBG, as countries have other options.  The 

AIIB was a “shot across the bow” to the WBG to get it to rethink its shift from 

infrastructure development.  Interviews with Dr. David Dollar on 24 Oct 2019 and Dr. 

Yukon Huang on 19 Dec 2019. 
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in terms of institutional and economic development, caused the Chinese to change how 

they prioritized what the Fund offered and the capacity to take advantage of the 

vulnerabilities discusses in the previous chapter to obtain greater influence within the 

organization.   

WTO membership helped China to expand its trade and thus increase its GDP, but 

the Asian financial crisis taught it to better insulate itself against economic turbulence by 

buying into foreign currencies.  With more money to spend and putting that money into 

foreign debt, China developed into a global creditor.  The 2008 global financial crisis 

then caused the PRC to recognize the potential volatility within a globalize economic 

system, which in turn, helped them to recognize the value of the IMF.   

As their relative power in the world increased through the 2000s, China now had 

the capacity and a newfound confidence to be more assertive of its demands in the IMF.  

Although the crisis may have reduced Western dominance, China still did not have the 

ability to go toe-to-toe with the U.S. over significant outcomes involving the international 

monetary system (Walter, 2014: 154). But the perceived U.S. heavy-handedness 

regarding the 2007 surveillance decision, the Fund’s search for legitimacy, and China’s 

capacity to assist in the amelioration of the 2008 crisis all offered the PRC a vehicle to 

push for change. Since the IMF is entirely dependent on its members financially, China 

had much more ability to negotiate reform from within than it did in the WB. These 

findings support Hypothesis #4 in that China increasingly used its growing influence in 

attempts to adapt the IMF to more favor the PRC’s influence and position. Also, since 

China was not dependent on the IMF as a borrower like it was with the Bank, the PRC 

had no reservations about stepping up as a leader in the organization.  In doing so, it was 
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able to deliberately influence change at a much slower pace, but in some respects, it has 

also been “bound” to further liberalize in exchange for these changes.   

In the late-2000s, China pushed back on surveillance that would potentially allow 

retaliation against its currency practices. It also played upon the IMF’s legitimacy 

concerns and threatened to not provide financial support to push for structural change. 

After getting some of the changes it wanted with the 2010 reforms, China further 

expanded its financial and personnel support, lobbied for and had its currency added to 

the SDR basket, and pushed for an expansion to surveillance, which the Fund also did.  

Although, it still does not have the same formal power advantages as the U.S. and still 

lacks decisive authority over monetary policy, China has proven that it can work within 

the institutional constraints to achieve its ‘ends’ as a rule-changer. In so doing, China has 

become a rule-maker with influence at the table (Hypothesis #4). As a rule-maker, China 

now displays behavior traits consistent with second-order cooperation discussed in 

Chapter 1. Specifically, it desires to use the IMF to hold advanced economies 

accountable for poor macroeconomic policies. In doing so, China has opened itself up to 

the same level of scrutiny. The observations from this research also point out two 

additional lessons. 

First, PRC leadership may be realists at heart, but they know and understand the 

premises of institutionalism and recognize the constraining effect of international 

organizations on their more liberal members. Just as the Fund’s advanced economies had 

hoped to ‘bind’ China to the institution’s norms, it appears that today, the PRC desires to 

turn these same binding effects back onto the organization’s founders through the 

changes in the IMF’s surveillance procedures.   
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Second, the IMF is vulnerable, both in how well (or how poorly) it does its job 

and through its means for funding.  If the Fund does its job too well, then it loses its 

borrowers, whose loan expenses go toward operational costs.  Countries may also not feel 

the need for the Fund’s expertise. In theory, if the IMF does its job well, it could put itself 

out of business. Contrastingly, if it makes mistakes in the advice it gives, the Fund loses 

credibility. This becomes a legitimacy concern that can lead to countries relying on other 

means to buttress themselves, once again posing a threat to the Fund’s existence. The 

Asian financial crisis created such a situation among some of the IMF’s members.  

Ultimately, such vulnerability requires to Fund to look to champions that can bolster its 

cause. 

 



 

 
 

CHAPTER 7                                                                         

CHINA’S RISING INFLUENCE IN IOS AND BEYOND 

As presented in my theoretical framework in Chapter 2, relative power provides a 

secondary explanation for China’s changing behavior within IOs. Although power by 

itself does not dictate how a state will act in an IO, it does influence how the state sees 

itself relative to other members and its satisfaction with the arrangements that provide 

influence over decisions. It also provides the resources necessary for leveraging outcomes 

in support of interests. Consequently, relative power is a driver of China’s behavior in 

international organizations for two reasons: prestige and the capacity to influence. Where 

the previous chapters considered how internal power dynamics in the context of interests 

and rules affected China’s behavior, this chapter considers how relative differences in 

power also aligned to China’s relationship in IOs. It further expands beyond the PRC’s 

internal actions to more holistically address all aspects of its behavior to change the WB 

and IMF.  

Although power is an integral part of the discussions in the previous chapters, a 

discussion of China’s relative power deserves a separate chapter to parse out PRC rule-

changing strategies that occurred both inside and outside the Bretton Woods 

organizations. In many cases these strategies were external to the IOs themselves 

following multilateral and bilateral approaches that separately influenced member 

countries while simultaneously placing pressure on the IOs. This chapter, therefore, 

serves to call out how my dissertations secondary explanation regarding relative power 

has external as well as internal implications to China’s behavior in IOs. 
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China’s position, both regionally and in the international arena, is important to 

China and is a matter of prestige. Not only does this date back to their historical narrative 

in how they see themselves, but it also weighs into Xi Jinping’s contemporary outlook of 

the “China Dream” (Stenslie and Gang, 2016: 121-123). The Chinese are extremely 

conscious as to how they rank among their peers and pay close attention to changes in the 

international landscape. This is important to them within organizations and as part of the 

global community at large. As such, China’s attention to IO governance is correlated with 

its relative position.  Even at entry into the WB and IMF, the PRC negotiated a position 

of stature it felt commensurate with its global position at the time, but because its 

economy was far behind the advanced economies, China was okay with its initial 

membership as a ‘rule-taker’.  When its economy began to surge past others, its desire to 

become more involved as a ‘rule-maker’ followed the same trajectory. In fact, China’s 

requests for governmental reforms in the WB and IMF correlate with its upward mobility 

in the international economy. However, the path from rule-taker to rule-maker required 

overcoming institutional resistance that required reform; but for China to become a rule-

changer it needed the power to influence these changes. 

This brings us to the second reason relative power matters in China’s behavior 

within international organizations. Power gives the capacity to influence.  Words mean 

nothing in an anarchic system unless a state has the capacity to influence others. Still, this 

power of influence was more than mere resources since China has effectively played the 

‘legitimacy card’ by taking the position as the representative for developing countries. 

This, in and of itself, was a shrewd move to consolidate power. As the ‘biggest’ of the 

developing states, this symbolic gesture provided China an element of soft power 
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supporting its attempts to negotiate its interests as a rule-changer.  As its economic might 

grew, its power to influence became much more than symbolic. China could now 

influence through trade and capital flows.  

Yet, when confronted by the collective power of the advanced economies, even its 

substantial acquisition of wealth was not sufficient to directly overcome design barriers 

within the institutions it wanted to change. Therefore, China pursued a much more 

nuanced approach comprised of multilateral and bilateral arrangements, combined with 

the introduction of potentially competing institutions that created external pressures for 

change. These pressures were directed toward advance economies, on the ‘clubs’ with the 

greatest influence on the international organizations, and on the organizations themselves. 

All of this would not have been possible without China’s steady increase in power as an 

emerging economy relative to the incumbent advanced economies decline.  

This discussion of the connection of relative power with China’s external 

behavior regarding IOs is distinct from the previous chapters’ examination of China’s 

behavior working within the WB and IMF. Improvements in institutional and economic 

capacity, as discussed in the previous chapters, is endogenous to China’s own 

calculations of itself, the value of the organization, and what it can or should contribute 

back into the organizations. Although these elements may contribute more broadly to a 

measurement of power, they are a determinant of China’s behavior endogenous to its 

participation within the international organizations.  This chapter, however, explores 

those workings exogenous to the WB and IMF that influenced these organizations from 

the outside. In this case, the desire and ability to influence is connected to power 

arrangements within the international system.  
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Thus, this chapter will first explore changes in China’s power relative to other key 

economies over its 40 years of WB/IMF membership and what these changes meant to 

Chinese behavior. The chapter will then discuss China’s external approaches, which can 

be categorized as multilateral and bilateral efforts within the international system to sway 

change. China’s multilateral approach conforms to advanced economies use of informal 

‘clubs’ such as the G7 to influence the WB and IMF by countering with its own BRICS 

club to work through the G20. In this case, China took a play out of the Western 

‘playbook’ and used to its advantage. It was through this strategy of forming coalitions 

that China was able to increase its voice for reform. The section, therefore, traces how 

China, through the BRICS, influenced the G20, the U.S., and the organizations 

themselves to commit to structural and operational reform. As a coalition, not only did 

the BRICS coordinate their voice for influence in the WB and IMF, they created 

organizations such as the New Development Bank (NDB) and the Contingent Reserve 

Arrangement (CRA) to add strength to this voice. These efforts were in parallel with 

China’s internal behavior as described in the previous chapters.   

China’s bilateral efforts similarly encompassed a mixed approach. The chapter 

therefore shifts to examining the mechanisms China pursued bilaterally to create 

additional pressure on the WB and IMF for change.  These actions included bilateral 

lending, investments, currency swaps and forum shopping. These bilateral strategies 

combined with China’s multilateral approach characterized the PRC’s rule-changing 

behavior from outside these organizations (Hypothesis #4).  Lastly, the chapter will 

evaluate the design and role of one of these forum shopping ‘creations’—the AIIB—to 
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understand why China would create an alternative to the WB or ADB. Doing so should 

provide insight as to China’s expectations in the Bretton Wood’s institutions. 

7.1. Why Changes in Power Impacts China’s Behavior in The WB 

and IMF 

At the onset of China’s opening in the late 70s to the rest of the world, its leaders 

sought to bring China out of its isolated and impoverished state. In so doing, leaders like 

Deng Xiaoping and Zhou Ziyang looked to the WB and IMF to help it achieve these 

aspirations. These institutions offered advantages specifically in terms of information and 

reduced transaction costs, which China needed to overcome its stunted growth. From the 

standpoint of China’s domestic development, the reforms directed first on rural 

agriculture and then on urban industrialization, were focused on absolute gains in the 

betterment of the state and its people. The question internally that Chinese reformist and 

conservatists battled over was in how to make these changes.  Within this context alone, 

neoliberal institutionalism (Jervis, 1988; Keohane, 1984; Lipson, 1984) would seem to 

explain China’s membership into these organization. As such, through membership, 

China’s betterment could lead to a more responsible participation in the international 

order. 

However, the Chinese perspective is deeply influenced by its rich and long 

history. It has not forgotten its legacy as the “middle kingdom” or its regional status 

amidst other Asian countries as part of the tributary system.  China’s perspective of itself 

was very much vis-à-vis its neighbors (Zang, 2015).  Even its more recent history focuses 

on the ‘humiliations’ suffered at the hands of Europeans and the Japanese, with the lesson 

that dynasty era leaders allowed this to happen because of weaknesses relative to these 
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other countries. Today, China uses the “hundred years of humiliation” as a rallying cry to 

reestablish its “middle kingdom” status.  Consequently, many of its considerations at the 

international level are based on prestige and power orientations relative to those around 

it.  

As pointed out in previous chapters, China entered the WB and IMF wanting to 

assure it held a position commensurate with its own perception of where it believed it 

should be. Important to China was whether it held a higher position in both organizations 

than other developing countries such as India, and after almost twenty years of 

participation in the WB, its graduation from IDA was tempered by the Indians doing so 

as well.  China has since, evaluated its stature in both organizations based on its formal 

powers relative to other members. Most recently, given its emerging status as the world’s 

number two economy, China has become more concerned with its influence in the both 

the WB and IMF compared to G7 countries, and more specifically the U.S. Ultimately, 

forty years of WB and IMF interaction show that China’s gains relative to other members 

is important to the PRC—it is like a measuring stick for determining its evolution back to 

a regional, if not global power. Within this context, relative gains solidify China’s place 

in the international order. 

7.1.1 How Has Variation in China’s Power Aligned with Its 

Behavior 

China’s power relative to other nations would be assumed to affect how it 

behaves both within and external to organizations.  Within this context, as China’s wealth 

and prestige grew there should be a corresponding connection to its behavior.  Analysis 

within the previous chapters has alluded to the effects associated with China’s 
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development and expanding power but has not directly correlated power shifts to actual 

behavior itself.  In this section, I compare China with the other five top developed nations 

in the Bretton Woods organizations and include Russia based on its UNSC permanent 

member status.  Through this comparison, I find a connection between China’s behavior 

in the Bretton Woods organizations and its power relative to the U.S., specifically since 

none of the other countries fall within the same spectrum. 

Attempting to operationalize power into a single dimension is problematic. While 

resources can be used to explain military and economic strength, they fall short of 

explaining relational aspects of influence (Dahl, 1963). Still, since my study examines the 

impacts that development and changing power have on China’s behavior within 

international finance organizes, using facets of economic strength should support my 

analysis of linking change to behavior.  Daniel Drezner (2014) comparison of advanced 

and emerging economies’ power after the 2008 global financial crisis considers multiple 

economic variables in his analysis. I draw from several of these in my study. Specifically, 

I consider market variables of GDP, GDP per capita, share of global imports and exports, 

foreign investment, and trade in value added.  

I begin with GDP since it provides the most basic measure of a county’s wealth, 

but also since countries with large GDPs are more likely to have the greatest influence on 

different issue areas (Baldwin, 2012). After this, GDP per capita is relevant since 

countries with higher GDP per capita tend to have more resources left over for projecting 

power (Drezner, 2014: 116). When considering the market variables, imports represent 

the ability to attract a market, while exports signify control over the power of production 

(Drezner, 2014: 116 & 119). Foreign direct investment (FDI) considers another economic 
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aspect in that inflow demonstrates potential for growth with higher investment associated 

with an expectation on higher returns. Outflows offer a different picture signifying 

ownership within these areas of investment with profit tending to flow back to the actors 

making the investment (Drezner, 2014: 117, 120-121). I use FDI stocks to measure the 

corresponding value of the investment. Since just considering gross export statistics can 

exaggerate production capacity, I also consider share of trade in value added to account 

for global value chains.1  

Merritt and Zinnes (1988) offer that military measures are often used to describe 

power, since this element illustrates the potential to influence through coercion. Drezner 

also uses military variables in his research considering military expenditures from the 

Stockholm International Peace Research Institute (SIPRI). I apply a military variable, but 

instead use the Correlates of War power index since it considers more elements focused 

on the ability to mobilize military strength than just expenditure. 

The Correlates of War Composite Index of National Capability (CINC) defines 

power as “the ability to exercise and resist influence” basing is scores on national 

material capabilities that considered demographic, industrial, and military indicators 

(Singer, 1972). The CINC score used in this study aggregates six individually measured 

components reflecting an average of a state’s share of the system total of each component 

within a year.  These six components include military personnel, military expenditures, 

total population, Urban Population, iron and steel production, and energy consumption.  

Since these indicators may be biased in favor of China given its large population and 

 
1 Global value chains find that value in manufacturing occurs in the early stages of 

production. Since China focus is often on the final assembly stage, using trade in value 

added should parse out this aspect regarding export goods. (Drezner, 2014: 119-120). 
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large standing army, both of which possibly contribute to larger number in the other 

CINC components, I consider in parallel with the other economic measures discussed 

above.  Regardless, the most powerful states are normally consistent across indexes, so I 

should see similar patterns across the range of measures applied (Merritt and Zinnes, 

1988: 23-26).  

When considering foreign direct investment, China remains far below the U.S. in 

both external (Figure 7.1a) and internal investment (Figure 7.1b), but corresponding to its 

transition to a MIC, investment into China continues to increase through the 2000s 

slowing beginning to pass the other advanced economies post-2008 GFC. A similar 

pattern is seen with China’s external FDI with a moderate investment rate below the other 

countries until 2008, then China begins a sharp spike that over the past decade has 

allowed it to pass the other economies listed. This investment rate corresponds to China’s 

abundance of foreign reserves and its shift back to propping up SOEs during this period 

(Frick and Hsueh, 2020). 

Shifting to trade, China’s strength is in its exports. From its induction into the 

WTO, it has maintained an upward trajectory that surpassed the U.S. in 2006 and has 

continued to put distance between itself and the other advanced economies since (Figure 

7.1c). Although more closely aligned, China also has taken the lead in exporting services 

surpassing the U.S. in 2012. Germany is the next closest (Figure 7.1d). China has 

achieved a surplus balance of payments that has given it the capital needed for investment 

and the buildup of foreign reserves dwarfing those of any other country (Drezner, 2014: 

123). 
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Although trailing behind the U.S. in imports (Figure 7.1e), China’s trajectory 

upward began after becoming a MIC and with its membership in the WTO. Part of this 

had to do with reduction on trade barriers as part of its compliance with WTO 

membership. This has led to more imports coming into China, and with its population 

size it has a sizeable market. Notably, there was an upward spike in around 2008 and 

continuing into the last decade. This likely is attributable to the PRC moving back to a 

slow appreciation of its currency making it easier for its domestic consumers to buy from 

abroad. 

Despite China often serving as the final assembler of products in a long value 

chain it has progressed upward (Figure 7.1g) passing all the other advanced economies 

except the U.S. in this category as well. With China’s recent push into more innovative 

medium-high and high-intensity technologies, China and the U.S. will likely intersect 

soon. 

One of the few areas that China remains below the other advanced economies is 

in GDP, per capita (Figure 7.1h). Despite its growing wealth as a nation it remains far 

below the advanced economies, and even below Russia. This is why China argues that it 

should still be allowed to borrow from the WB claiming that it is still a poor country. Part 

of this disparity comes from Chinas development of the coastal regions first and then 

slowly spreading to the interior. Since the PRC has such a large surplus in capital that it 

retains for state policy concerns, this disparity appears to have little influence on its 

ability to wield its influence globally. 
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Figure 7.1:  Economic Indicators for power.2 

 
2 UNCTAD Statistical database, https://unctad.org/en/Pages/statistics.aspx. WTO 

database, https://data.wto.org/, OECD Stat, Retrieved from 
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Using the CINC data for comparing power (figure 7.1), China begins to move 

past the U.S. in the early 90’s.  Prior to this time China was a rule-taker in both 

institutions, with some instances of mild rule-breaking in the IMF. But once it began to 

transform its economic system, China leaned on the WB for both infrastructure and 

institutional development. This would have also been the time where its appetite for steel 

and movement into urban areas increased as well. This period also parallels with SOE 

reforms and privatization.  With this shift to a market economy, China began to open 

more to IMF surveillance and consideration of policy advice.   

 
Figure 7.2:  Comparison of power relative to top six shareholders & Russia; GDP 

comparison.3 

Corresponding to its rise and the U.S. slight shift downward, China exhibited a 

greater voice by pushing back on its forced graduation from IDA, Wolfensohn’s social 

policy adjustments, and the Qinghai project controversy.  In the first instance, China only 

 

https://stats.oecd.org/Index.aspx?DataSetCode=TIVA2015_C2#.  IMF database, 

https://www.imf.org/external/pubs/ft/weo/2013/02/weodata/weorept.aspx?sy=2000&ey=

2018&scsm=1&ssd=1&sort=country&ds=.&br=1&pr1.x=68&pr1.y=5&c=924%2C922%

2C132%2C134%2C158%2C112%2C111&s=NGDPD%2CNGDPDPC&grp=0&a= 
3 WB Development Indicators, Retrieved from 

https://databank.worldbank.org/reports.aspx?source=2&country=CHN# (accessed on 13 

March 2019). 

0

0.05

0.1

0.15

0.2

0.25

Comparison of Power 

USA United Kingdom France

Germany Russia Japan

China

0

5000

10000

15000

20000

25000

1
98

0

1
98

2

1
98

4

1
98

6

1
98

8

1
99

0

1
99

2

1
99

4

1
99

6

1
99

8

2
00

0

2
00

2

2
00

4

2
00

6

2
00

8

2
01

0

2
01

2

2
01

4

2
01

6

2
01

8

B
ill

io
n

s

GDP (Current USD)

China France Germany Japan

Russia United Kingdom United States

https://stats.oecd.org/Index.aspx?DataSetCode=TIVA2015_C2
https://www.imf.org/external/pubs/ft/weo/2013/02/weodata/weorept.aspx?sy=2000&ey=2018&scsm=1&ssd=1&sort=country&ds=.&br=1&pr1.x=68&pr1.y=5&c=924%2C922%2C132%2C134%2C158%2C112%2C111&s=NGDPD%2CNGDPDPC&grp=0&a=
https://www.imf.org/external/pubs/ft/weo/2013/02/weodata/weorept.aspx?sy=2000&ey=2018&scsm=1&ssd=1&sort=country&ds=.&br=1&pr1.x=68&pr1.y=5&c=924%2C922%2C132%2C134%2C158%2C112%2C111&s=NGDPD%2CNGDPDPC&grp=0&a=
https://www.imf.org/external/pubs/ft/weo/2013/02/weodata/weorept.aspx?sy=2000&ey=2018&scsm=1&ssd=1&sort=country&ds=.&br=1&pr1.x=68&pr1.y=5&c=924%2C922%2C132%2C134%2C158%2C112%2C111&s=NGDPD%2CNGDPDPC&grp=0&a=
https://databank.worldbank.org/reports.aspx?source=2&country=CHN


Chapter 7: China’s Rising Influence in IOs and Beyond 

232 
 

voiced its displeasure and was able to negotiate a three-year delay in its shift to only 

receiving non-concessional loans from the IBRD.  As for the second situation, China was 

able to garner support from India in pressuring the WB to soften its social development 

agendas allowing these countries to continue to borrow for infrastructure development.  

Finally, in the last event, China voiced its displeasure by directly challenging the Bank’s 

decision while temporarily reducing its borrowing from the WB and shifting to the ADB.  

This event corresponds to a China that was more connected internationally and confident 

from its developmental reforms as it negotiated its membership into the WTO allowing it 

to expand trade relations, and subsequently grow its economy into the leviathan it is 

today.  It is also during this time that the WB began to include a Chinese representative 

within its senior management indicating that growth in national power had made China 

worthy of making decisions on Bank operations.  This would suggest that as China’s 

international stature grew so did its influence in the WB and willingness to be more direct 

in its views as it sought to become a rule changer. 

Following the 2008 GFC, China and the U.S.’s power continued to diverge 

according to the CINC index with China’s power continuing upward.  When comparing 

GDPs (Figure 7.2), China took much longer to surge past the other countries in 2007 and 

Japan in 2009. During this period, China truly began to shift into a rule-changer as it 

pushed back on the IMF’s 2007 surveillance decision, aligned with the BRICS, and 

began working through the G20 to secure reform in the WB and IMF. As China 

continued to distance itself from other advanced economies it lobbied for and achieved 

IMF surveillance reform while getting its currency included into the Fund’s SDR basket. 

Like with the WB, but over a decade later, China also got a top seat in the IMF 
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management. Distinct to this period is China’s financial expenditures abroad and the 

development of BRICS New Development Bank, the CRA and AIIB.4   

What stands out on both charts over the last decade of increased Chinese 

influence is that China and the U.S. stand alone in their comparison of power with the 

other countries considered. Additionally, the correlation between China’s gains and what 

it has achieved within both organizations makes it difficult to argue that China’s power 

relative to the other key advanced economies has not allowed it to influence outcomes. 

Yet, with its continued growth, it still took approximately 19 years for the WB to adjust 

China’s shares given institutional resistance.  China fared somewhat better in the Fund 

with adjustments in its quota occurring every five to nine years, but it did not see marked 

improvement to its ranking relative to other members until the 2010 reforms.  It appears 

that the weight of China’s relative power combined with the competitive pressures it 

placed on the Bretton Wood’s institutions with the backdrop of an economic crisis that 

proved to be a catalyst for change. Today, with its third raking position on both boards, 

donations, and personnel actively involved in operations, China stands as a rule-maker in 

the IMF, and only as a rule-taker in the WB by its own intent. 

7.2. China’s Multilateral Rule-Changing Behavior 

Both China’s development and changing interests caused it to become more 

concerned with the operations and decisions of the WB and IMF. Notwithstanding, was 

China’s concern over its status in both. As the previous chapters pointed out, aspects of 

 
4 China is introducing competitive pressures into the existing system, thus weakening the 

bargaining position of Western donors and creating a challenge to the existing 

multilateral development regimes. (Woods, 2008: 1206). 
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each organization’s design provided a degree of resistance to China’s efforts to sway 

change. As the previous chapters highlighted, China became adept at pressing change 

from within to the extent that it could, but with institutional resistance, it could only do so 

much from inside the organization. Key to this struggle were formal and informal 

mechanisms that the founding advanced economies put in place that gave them final say 

on reforms. The only way to break through these walls was to get the incumbent powers 

to relent in their resistance to structural reform.  

The paradox associated with concessions in structural power is analogous with the 

proverbial ‘crack in the dam’ story.  Just as one crack leads to structural weaknesses and 

the eventual breaking of the dam, so would degradations in structural power 

systematically lead to an erosion of control. Still, China was able to get the U.S. led 

advanced economies to give in. Although the floodgates to power within these 

organizations have not necessarily been opened, China has made considerable headway 

in its path to obtaining both formal and informal power.  

The real story of this change, however, has come through exogenous behavior that 

combined with critical junctures in global economics that caused the G7 to relent in its 

power sharing arrangements. This external behavior included diffuse and eclectic 

methods that equated to an indirect approach that even Sun Tzu would approve. In so 

doing, China took advantage of the weakness created by the 2008 global financial crisis 

using the transition of economic management from the G7 to the G20, multilateral 

collective power arrangements, introduction of competing organizations, and bilateral 

manipulations to erode Western resolve that eventually jettisoned them into a leading 

position in the WB and IMF (Roberts, Armijo, and Katada, 2017: 6).    



China in International Organizations: National Interests, Rules and Strategies 

235 
 

7.2.1 Transition of Economic Oversight from G7 To G20 

The previous chapters highlighted how the effects of institutional design impacted 

China’s ability to influence change within the WB and IMF. Advanced economies had 

written these rules allowing them to retain structural power to assure they held authority 

over the direction of these institutions.  Where formal power characteristics would not 

suffice to assure that adequate outcomes would prevail, these economies incorporated 

informal power measures to assure that their interests were met.  

Informal ‘clubs’ such as the G7 and the Paris Club took the lead in steering these 

organizations in such areas as quota arrangements, executive director seats, country 

financing, conditionality and the management of international finance.5 Robert Keohane 

and Joseph Nye argue that these clubs helped to “overcome the deadlock that 

accompanies the diffusion of power” (Keohane and Nye, 2002: 232). Daniel Drezner 

adds that creating clubs like the G7 allowed the U.S. and other like-minded economies to 

bypass the formal rules of these international organizations in their decision making 

(Drezner, 2007; Baker, 2006: 121). Consequently, the G7 has met regularly to negotiate 

key economic and structural decisions involving the WB and IMF (Roberts, Armijo, 

Katada, 2017: 16). Furthermore, as the G7’s ‘biggest’ member, the U.S. was able to 

maintain considerable influence over these organizations (Blustein, 2012: 9).  

With the power to influence decisions, the G7 had also experienced the brunt of 

the criticism in the IMF’s handling of the Asian financial crisis (Kaya, 2015: 123). But 

what stands out the most, is its representation. Where G7 countries had represented 

 
5 In an interview with former IMF China Director, Dr. Steven Dunaway, I was told that 

the Paris Club met to the direction the IMF should take on international monetary finance 

concerns. 
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approximately 70 percent of the global economy for much of the time since the original 

founding of the Bretton Woods organizations, they have fallen to roughly 40 percent by 

the 2008 global financial crisis (Kaya, 2015: 195). For emerging economies like China 

who were attempting to gain greater influence within the WB and IMF, being left out of 

crucial decision making was not acceptable, especially given their global ascent 

combined with being asked to help in responding to the recession.  In this way, situating 

the G20 as central to the governance of the world economy became an essential element 

for China to overcome structural resistance within the WB and IMF. 

The global financial crisis required a more robust response than what the G7 was 

able to give. For one, the G7 countries were themselves experiencing the effects of the 

recession. Bringing in the G20, which the G7 had been actively involved in determining 

its composition, would expand the coordination of economic affairs to those countries 

holding almost 90 percent of the world’s economic activity (Kaya, 2015: 204). Where the 

U.S. had considerable sway in the G7, the design of the G20 tends to promote a greater 

equality of interests.  Namely, the organization’s decision-making process is founded on 

elements of consensus building, rotational chairmanship, and the chairing of working 

groups by advanced and emerging economies; with no charter, voting or binding 

decisions, every member acts as equals (Kaya, 2015; 197). Furthermore, the 

chairmanship provides the chairing state the ability to shape group agendas, while the 

working group construct prevents any hierarchal influence (Kaya, 2015; 199). But more 

importantly for China, the G20 offered it a seat at the discussions that had originally been 

behind closed doors. And with the inclusion of other emerging economies, China held a 

kindred spirit on issue areas focused on sovereignty and representation. And although the 
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G20’s two heavy weights are the U.S. and China, coalitions on issue areas tend to 

dominate the club’s focus (Patrick, 2010; Schirm, 2011). It has been through these 

coalitions that China has truly benefitted in the G20.  

7.2.2 BRICS As A Method of Influence 

Even with China’s growth it did not have the power to go toe-to-toe with the U.S. 

to compel change in the WB and IMF.  The times it had attempted to push back on U.S. 

interventions in the WB, as with its graduation from IDA and over the Qinghai project, 

China found itself on the losing end of the argument.  The same thing occurred in the 

IMF regarding the 2007 surveillance decision. However, it found areas that it agreed on 

with some of the other key emerging economies. As early as the late 1990’s, China had 

learned to ignore its differences with India to collectively push back on Wolfensohn’s 

adjustments to WB priorities.  After its membership in the WTO, China began 

coordination with Brazil and India to increase its bargaining power during the Doha 

Round of negotiations (Vickers, 2015: 261). Soon thereafter, China entered into an 

informal trade agreement with its newfound coalition. Then in 2006, the three countries’ 

ministers met with Russia during a U.N. General Assembly session, followed by 

meetings in 2008 in response to the global financial crisis, and then as part of a formal 

summit in the summer of 2009 (Roberts, Armijo, and Katada, 2017: 2). Then in 2010, 

South Africa joined the group.   
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Despite their differences BRICS has proven effective at exercising financial 

statecraft to achieve its interests and China has been its biggest benefactor.6 The BRICS 

have employed individual and collective approaches to challenge U.S. authority, have 

proven their ability to coordinate effort within international fora, and have developed 

outside options to increase their bargaining power (Roberts, Armijo, and Katada, 2017: 

5). Where China, by itself, may not have had enough voice to compete with the advanced 

economies in the G20, collectively through BRICS it was able to both elevate and 

legitimize its influence. The combined total of the BRICS economies representing 

different global regions proved a comparable match to the G7 economies (Figure 7.3). 

Hence BRICS became a ‘club’ operating within a ‘club’ that offered an effective counter 

to the G7 under the G20’s egalitarian design.  

 
Figure 7.3:  Comparison of GDP and GDP, PPP within G7 & BRICS.7 

BRICS, likewise, expanded China’s voice within the WB and IMF (Figure 7.4) 

allowing its members to coordinate in the halls of Washington on collective stances. 

 
6 Roberts, Armijo, and Katada (2017: 5) define financial statecraft as the use of financial 

and monetary policies by sovereign governments for the purpose of achieving foreign 

policy goals. 
7 WBG, World Data Indicators, Retrieved from 

https://databank.worldbank.org/indicator/NY.GDP.MKTP.KD.ZG/1ff4a498/Popular-

Indicators# 
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While G7 percentages outweighed those of the BRICS in both institutions, their most 

recent combined total is near the veto requirement necessary for China to stop decisions it 

does not want. BRICS countries need less than one percent increase in future voting 

percentages to achieve this aim. Lastly, BRICS offered China the cover to contest the 

existing global governance without retaliation (Roberts, Armijo, and Katada, 2017: 22). 

Still, China remained at the reigns of BRICS, exhibiting an asymmetric advantage 

like the U.S.’s disproportionate power distribution within the G7 (Roberts, Armijo, and 

Katada, 2017: 20). China’s economic growth helps to anchor the other BRICS countries 

while its desire to challenge incumbents and push for reforms garners the support of the 

others as well. Like the U.S. has used the G7 to coordinate decisions on global 

governance, China appears to be doing the same from within BRICS. 

 
Figure 7.4:  Comparison of G7 & BRICS Voting percentages.8 

7.2.3 China’s Multilateral Influence in Action 

Up to this point the chapter has discussed the idea of China using BRICS to work 

within the G20 to sway decisions on WB and IMF reform, but how successful has this 

 
8 WB percentages collected from Annual Report volumes (2009-2019). IMF percentages 

collected from Appendix IV (2009-2019). 
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really been, especially given the structural power maintained by the advanced 

economies?  As previously noted, China has achieved rule-maker status in the IMF over 

the last ten years. Its status in the Bank remains a rule-taker; partly, this is because it still 

wants to be. The rest is because of the greater degree of institutional resistance in the 

Bank that was discussed in Chapter 3.  China has done so by shrewdly working by, with, 

and through its BRICS cohort to negotiate reforms to shares.  

Prior to the BRICs inaugural summit in 2009 China led the way by offering to 

buy $50 billion of IMF bonds, with Russia, India and Brazil also saying they would buy 

bonds as well if the Fund moved to increasing the representation of the emerging 

economies (Roberts, Armijo, and Katada, 2017: 82).  This caught the attention of the U.S. 

going into the 2009 London G20 summit, and again prior to the 2010 South Korea G20 

summit, where negotiations between BRICS and G7 countries led to the 2010 quota 

reforms (Roberts, Armijo, and Katada, 2017: 82-83). Then again in 2012, prior to the 

next G20 summit, the BRICS signaled their approval over the agreed upon reforms by 

affirming their commitment to supporting the Fund (Roberts, Armijo, and Katada, 2017: 

83). 

In addition to using money to get negotiations going, the BRICS have also used 

the G20 chair to set reform agendas. A review of annual G20 communiques from 1999-

2020 found that no mention was made of Bretton Woods organizational reform until 

China held the chair in 2005. As part of the October ministerial meeting, China inserted 

“The G-20 Statement on Reforming the Bretton Wood Institutions”, which emphasized 

the need for both the WB and IMF to make reforms in both quotas and representation.9 

 
9 G20, The G-20 Statement on Reforming the Bretton Woods Institutions, October 16, 

2005. 
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Specifically, the document called for changing the current norm of selecting the WB 

president from the U.S. and the IMF managing director from Europe by instead choosing 

from all member countries based on merit. This document also alluded to enhanced IMF 

surveillance over national and international microeconomic stability. During the next two 

years, the Australian and South African chaired meetings producing communiques that 

re-emphasized the China influenced document. When it came Brazil’s turn to host the 

G20, the emphasis graduated to arguing for “comprehensive reforms” to the WB and IMF 

with the call for surveillance now directed at important economies.10 The BRICS met 

again the following year leading up to the U.K. hosted G20 meeting to coordinate their 

own statement that built on the quota, representation and surveillance demands by asking 

for a timetable and roadmap for the governance reforms.11 These efforts led to the list of 

commitments at the U.S. led G20 Leaders 2009 Pittsburg Summit that sought governance 

reform in both the IMF and WB.12 This agreement provided the emphasis for making the 

2010 adjustments. Interestingly, once the 2010 reforms were made, the next six 

communiques only paid lip-service to Bretton Woods organizational reforms by 

 
10 G20, 2008 Communique, Sao Paulo, Brazil, November 8-9, 2008, 4-5. 
11 The group also floated the idea of expanding SDR allocations, developing new credit 

facilities, and emphasized the WB’s need to focus on infrastructure. This emphasis 

highlights the origins of BRICS’ openness to new regional focused IOs that later were 

realized in the formations of the New Development Bank and AIIB. BRICS, Statement of 

the Finance Ministers of Brazil, China, Russia, and India, March 14, 2009, 3-4. 
12 This was only the third leaders’ summit since 2008 with U.S. President Obama hosting 

the event. It was during this event that the G20 leaders agreed to replace the G7 with the 

G20 as the premier forum for international economic cooperation. Upon conclusion of 

the summit, G20 leaders committed to IMF governance reform in both shares and 

management. Although the statement also desires adjustment of voting power in the WB 

to better mirror the evolving economic weight, the group did not commit to reforms in 

senior leadership selection like it did with the IMF. G20 Research Group, G20 Leaders 

Statement: The Pittsburgh Summit, September 24-25, 2009. Retrieved from 

http://www.g20.utoronto.ca/2009/2009communique0925.html. 
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highlighting the importance of the 2010 quota adjustments and the IMF surveillance 

expansions while calling for reform implementation. While China raised the need for 

continued quota reform when it resumed the chair in 2016, the remaining communiques 

(2017-2020) do not even bring up WB or IMF structural reforms.  

What does this analysis of G20 rhetoric say about the BRICS influence on the 

WB and IMF through the G20? Why was there an emphasis in the mid to late 2000s, then 

the talk slowly dropped off to where the communiques do not even mention WB and IMF 

reform? The most obvious answer is that with the 2010 reforms (and eventual 

implementation in 2016), BRICS got what they wanted. All but South Africa joined the 

top ten in voting strength, while the IMF has expanded its surveillance onto advanced 

economies. China was the biggest winner by jumping into the third position right behind 

Japan with a minimum difference between the two’s voting powers.  

The one emphasis where BRICS countries didn’t achieve change was in bumping 

the U.S. and Europe from their respective WB president and IMF managing director 

slots, and this was because none of the BRICS could come to a collective agreement on a 

developing country candidate (Roberts, Armijo, and Katada, 2017: 86). Still, the door has 

been opened and this initiative opened the IMF’s managing director position up to 

politics. When French national Christine Lagarde had to compete for votes against a 

Mexican candidate in 2011, she made visits to BRICS’ countries courting their votes. 

Although China did not get a developing country candidate inserted, it was still a 

benefactor of this reform initiative since it gained Lagarde’s support for inserting a 

Chinese national into a deputy managing director position and for including the renminbi 

into the IMF’s SDR basket (Roberts, Armijo, and Katada, 2017: 86). 
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Another reason for the shift away from a focus on Bretton Woods reforms may be 

that the advanced economies have begun to push back on China using the BRICS to 

assert influence through the G20. As these incumbents have recovered from the 2008 

recession no longer needing emerging economy capital as much, while also recognizing 

that some of their assumptions about China’s liberalization path may have been incorrect, 

they may also be less likely to bend on additional structural reforms. Just this past year, 

the U.S. lobbied support for Singapore’s candidate for WIPO president over China’s 

nominee.13 Clearly, however, the BRICS were able to influence change on the WB and 

IMF through the G20, even if this window of opportunity has since closed. 

Where the G20 has not sufficed to pressure the WB and IMF to change, the 

BRICS formation of their own institutions proved to be another strategy to press for more 

influence.  This approach created some outside pressure as competing organizations. 

BRICS founded the New Development Bank (NDB) in the summer of 2014 and launched 

it a year later. Believing that the WB was too rigid and slow, the NDB’s design sought to 

streamline the organization by making it less bureaucratic and reducing costs (Roberts, 

Armijo, and Katada, 2017: 95-96). Additionally, the NDB focused on loans for 

infrastructure without the conditionality the WB required.  

If the BRICS could not compel the WB to make big structural changes, then they 

would do the next best thing, and demonstrate by example. Even So, the NDB did 

encounter some tension in its formation. Although originally India’s idea, China wanted 

to host the headquarters and the presidency (Robles, 2012). China also opposed equal 

 
13 This was in direct response to concern over China winning the FAO president and 

concern over its push for change in that organization Jonathan Fritz (Deputy Assistant 

Secretary, Bureau of East Asian and Pacific Affairs), Personal Communication, February 

6, 2020. 
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voting power among the five members, wanting representation to reflect each country’s 

economic status (Roberts, Armijo, and Katada, 2017: 94-95). Taking a cue from the U.S. 

positioning of itself in the WB’s creation, China hoped to attain similar credentials for 

influence. Finally, as a signal of compromise, China relented to an egalitarian power 

arrangement and a rotating presidency.  

The BRICS addition of the CRA combined with the Chiang Mai Initiative 

Multilaterization (CMIM) as another monetary fund. Given that they both have funding 

constraints tied to the IMF, neither appear to present a challenge to the Fund. Here, 

however, China got its way in contributing forty-one percent of the CRA’s funding 

giving it a leading presence in the institution.14  In short, China has been effective at 

assuring it retained some degree of influence over these BRICS institutions by both 

positioning and finance. The institutions themselves provide a reminder to their Bretton 

Woods counterparts that there are other options for global finance. 

China also worked with the BRICS to build the renminbi’s financial market 

power at the expense of the U.S. dollar. In doing so, they followed four approaches either 

collectively or separately that helped to push this initiative. First, the BRICS have begun 

to move away from the dollar by transferring reserves into alternate assets. Second, they 

have engaged in currency swaps. In addition to doing bilateral trade in national 

currencies, these countries have bought into one another’s foreign exchange reserves. 

China has also promoted the renminbi in bilateral trade outside the group reaching a total 

of $1.7 trillion (roughly 25 percent of its annual trade) and has concluded RMB swaps 

with more than thirty countries (Roberts, Armijo, and Katada, 2017: 105). Third, China 

 
14 China committed to $41 billion, while Russia, India and Brazil’s shares were $18 

billion each, and South Africa gave $5 billion. (Roberts, Armijo, and Katada, 2017: 96). 



China in International Organizations: National Interests, Rules and Strategies 

245 
 

had separately pushed for the RMB’s inclusion into the IMF SDR basket with the other 

BRICS countries support and worked with the French during the 2011 G20 to promulgate 

the idea (Roberts, Armijo, and Katada, 2017: 102). Lastly, China has moved to liberalize 

its domestic financial markets and open its capital accounts. These efforts proved 

successful and as discussed previously, led to the RMB insertion into the IMF’s SDR 

basket in 2016 despite some weaknesses.  The above example demonstrates how China 

was able to use its BRICS relationship to both create pressure on the IMF for inclusion 

while using it to help meet the conditions for inclusion. 

7.3. China’s Bilateral Rule-Changing Behavior 

While China effectively employed coalitions and clubs to create pressure for 

change on the WB and IMF, it also approved adapt at taking unilateral approaches in its 

implementation of external influence.  China’s strategy included a diverse approach that 

targeting the Bretton Woods organizations where it hurt most, in their wallets.  Such 

examples include forum shopping, providing aid and investment to developing countries 

in place of the WB and IMF, and the creation of the AIIB. Whether these methods posed 

direct competition to the IMF and WB is arguable, but they did send a statement that 

China was unhappy with the pace of change and policy focus. 

7.3.1 Forum Shopping as A Tool for Influence 

The Qinghai project is China’s most controversial moment with the WB leading 

to what appears to be its most direct confrontation, in which the PRC’s response 

demonstrates its willingness to signal its discontent through forum shopping. This 

impasse, resultantly, left much of the staff wondering if China would continue taking 
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loans.  In 1999, the Bank approved funding for a poverty relief project in the Qinghai 

province that became contentious based on its plan to move 57,775 Chinese farmers into 

traditionally Tibetan lands (Kent, 2007: 127). Opposition group protests and U.S. 

pressure led to a divided vote on the Board of Directors after the project had initially been 

approved.15 This was followed by a negative finding by an Inspection Panel which 

stopped the project from going forward (Kent, 2007: 9-12). Unhappy with the way the 

project became a public international scandal, China pulled the venture and instead used 

its own means to conduct the resettlement.16 Dai Xianglong, the PBOC governor 

chastised the WB in his remarks during the following year’s annual meeting. 

“Against the backdrop of economic globalization, the World Bank's role 

in promoting long-term development has once again come into the 

spotlight. We believe that the Bank should continue to help developing 

countries achieve sustainable economic development and help reduce 

poverty in developing countries by facilitating the transfer of resources. 

The Bank should keep lending operations as its core business, 

complemented by country assistance strategy and problem diagnosis. We 

have consistently held that the Bank should operate in accordance with its 

Articles of Agreement, instead of catering to the political needs of a few 

members. However, the political orientation of the Bank has become 

increasingly evident in recent years. The Bank will eventually change 

itself from a development institution into a political tool of a few countries 

if it falls in with their political intentions and succumbs to pressures from 

interest groups at the expense of development objective. This would rock 

the foundations of the Bank. compromise the fundamental interests of its 

developing members. and endanger the cause of world development. In 

implementing its assistance strategies the Bank should not unduly 

emphasize those issues that should be addressed by developing countries 

themselves such as governance and institutional reform.”17 

 
15 The controversy led to thirteen other Chinese projects being frozen by May 2000 while 

Bank staff checked their vulnerability to NGO attacks. (Mallaby, 2004: 281). 
16 (Mallaby, 2004: 282-283). Premier Zhue Ronghi personally made the decision to 

withdraw as its attempts to accommodate concerns had incurred additional expenses and 

made the project a target of continual unrest.  Additionally, the Bank had suffered from a 

perception of a loss to its neutrality. (Bottelier, 2001: 1, 14, and 16). 
17 IMF, Summary Proceedings: Annual Meeting 2000, 86-87 
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Figure 7.5:  WB and ADB project comparisons following the Qinghai Project.18 

China further challenged the Banks application of the Articles of Agreement, 

made cuts to their own Bank borrowing and began borrowing more from the Asian 

Development Bank (ADB) (Kent, 2007: 128). Figure 7.5 above shows a substantial 

increase in ADB loans over the subsequent five years following Qinghai while there is 

indeed a drop in WB loans that doesn’t quite recover until 2008. Given the Bank’s 

concern over whether and to what degree China would continue to borrow, China was 

apparently able to exert some degree of external pressure on the Bank by its forum 

shopping over to ADB (Kent, 2007: 128). This influence was further compounded by the 

threat of other MIC countries shifting their borrowing elsewhere, as well.19 This led to the 

 
18 Chart based on index built from review of ADB China Project numbers and WB 

Annual Reports at 

http://documents.worldbank.org/curated/en/docsearch?query=Annual%20report  
19 The safeguards the Bank had enacted in response to NGO lobbying inflated project 

preparation costs leading other borrowers to go with other private capital markets. This 

aspect led to middle-income country borrowing beginning to stagnate and further 

intensified the threat of a Chinese pullout from future WB borrowing, since much of the 
 

0

10

20

30

40

50

60

World Bank & Asian Development 
Bank Projects

Number of ADB projects Number of WB projects

Qinghai 

Project

http://documents.worldbank.org/curated/en/docsearch?query=Annual%20report


Chapter 7: China’s Rising Influence in IOs and Beyond 

248 
 

WB rethinking how to break free from NGO pressures, and ultimately, from the grip of 

the WB’s IDA donors.20 

7.3.2 Other Competitive Pressures 

Throughout the 2000s China’s economic development had allowed it the capacity 

to exert exogenous pressure onto the WB and IMF.  Its capital flows abroad (Figure 7.6) 

into recipient countries created soft power dynamics in which these countries owed 

support back to China. China could cash in this endorsement with both the Board of 

Governors for increases in voting power or adjustments to rules. It could also leverage 

this support through the Board of Directors (where the U.S. could not necessarily stop 

judgments) for decision outcomes supportive to its interests.  

 
Figure 7.6:  Chinese outward investment and aid in comparison to IBRD Lending.21 

In addition to soft power features gained from outward financing, China also 

created competition for the Bank.  For example, following Angola’s civil war in 2002, 

 

Bank’s income came through the interest levying on MIC borrowing. (Mallaby, 2004: 

283). 
20  NGOs had persuaded the U.S. Congress to block IDA donations until the Bank 

dropped the Qinghai project. Interestingly, just a few years later, China became an IDA 

donor. (Mallaby, 2004: 276 and 285). 
21 Compiled from UNCTADSTAT OFDI data, Johns Hopkins CARI data (source China 

MoF), and WB Annual reports 2003-2017. 

Global

Financial

Crisis

Global

Financial

Crisis



China in International Organizations: National Interests, Rules and Strategies 

249 
 

China’s “money for oil” presented an option for government officials over the IMF or 

WB’s conditional lending (Dijk, 2009). As Figure 7.6 depicts above, China’s investment 

and aid abroad began to rise post-2010 while its borrowing amount started to decrease.  

In 2010, China lent more to Latin America than the WB, Inter-American Development 

Bank, and the US Export-Import Bank combined (Drezner, 2014: 124). As discussed in 

Chapter 2, China contributed the most to Bank operations through its non-concessionary 

borrowing, so less loans meant less revenue from China to the WB. Additionally, Chinese 

investment and aid into developing countries also meant less money coming in through 

interest and fees.  

These activities proved a source of tension with the Fund since such practices 

allowed China to minimize Fund influence on countries in crisis. With countries having 

options they could choose to circumvent the WB and IMF; such strategies were even 

more impactful since the PRC not only assailed WB and IMF funding but their 

legitimacy as well. If developing countries could easily sidestep Bretton Woods 

organizations by choosing the ‘China option’, then these organizations’ utility for 

enforcing liberal standards for development and international monetary management 

could be in question. 

7.3.3 Exerting Influence Through IO Creation 

Following the 2008 GFC, China adjusted from “an attitude of a rule taker to that 

of a rule shaper, from a beneficiary of World Bank support to an active shareholder” 

(Rohland, 2017: 4). Consequently, China sought to enhance its position in multilateral 

financial institutions being concerned that of the four major global economic players, it 
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did not have a lead as the largest shareholder in a development bank.22 Although it 

achieved improvements in the WB in 2010, it still ran into some resistance as the U.S. 

legislative branches were slow in ratifying governmental adjustments within the Bank. 

Additionally, China had long been concerned over the WB’s shift away from a focus on 

infrastructure.  And although it had experimented with the BRICS in the development of 

the NDB, China was not satisfied with the power arrangements that it compromised on. 

Therefore, China established its own multilateral development bank in which it was the 

rule-maker.  

In 2014 Xi Jinping introduced the Asian Infrastructure Investment Bank (AIIB) at 

the Boao Asia Forum.23 The WB’s China director at the time, Klaus Rohland, understood 

this action as China’s response to the Bank’s resistance to increasing its voting capital 

commensurate with its economic development.24 Dr. David Dollar, who served as a 

consultant for AIIB, called it China’s “shot across the bow” in order to get the Bank to 

reconnect with its original focus on infrastructure.25 Ultimately, the creation of new 

international financial institutions demonstrated China’s unhappiness with the pace of 

reform (Bustillo and Andoni, 2018: 4-5).  

 
22 The U.S. had lead shares in the WB, Japan led in ADB and the European Union in the 

European Bank for Reconstruction and Development. (Rohland, 2017: 5). 
23 ChinaDaily.com.cn, September 28, 2017. 
24 Klaus Rohland (WB China Director, 2010-2015), Personal Communication, November 

18, 2019. 
25 David Dollar (WB China Director, 2004-2009), Personal Communication, October 24, 

2019.  
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7.4. How Was the AIIB Different and Why Does It Matter? 

“Institution are born in a cauldron of geopolitics.”26 This is how the Chief 

Counsel for AIIBs 2014 described the environment surrounding the organizations birth. 

The AIIB offered China an opportunity to reimagine what it wanted a multilateral 

development bank (MDB) to look like.  Having to conform to the expectations of the 

other BRICS members prevented it from doing so in the NDB. And with concern over the 

WB’s focus on social development, not to mention the U.S. de facto veto authority, AIIB 

provided another option from which to operate. Given China’s inability to influence 

change to the degree it desired in the WB, an examination of the AIIB should offer a 

perspective of China’s expectations and a comparison of what it would take for China to 

become truly a rule maker.  

There are several different dimensions that stand out when you compare the WB 

with the AIIB. Although both banks focus on development, the AIIB prioritizes 

infrastructure.  The WB desires to bring developing countries out of poverty, while AIIB 

aims higher seeking to expand economic wealth (Lichtenstein, 2018: 15-17). In the WB, 

the U.S. is the main contributor, has de facto veto authority, has considerable sway over 

policy decisions, hosts the organization’s headquarters, and selects the Bank’s president. 

Whereas within AIIB, not only is the U.S. not a member, but China is also the leader in 

all these categories.  Where the WB can be somewhat rigid in its ability to change, the 

AIIB’s charter has sought to remain flexible (Lichtenstein, 2018: 37). The WB also has a 

sitting executive board; the AIIB does not.  The WB’s staff consists of over 10,000 

 
26 Natalie Lichtenstein (Chief Counsel to AIIB), Personal Communication, October 5, 

2020. 
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employees scattered around the world, while AIIB’s staff is a mere 279, all based in 

Beijing.27 

The name China gave to this newest development bank underscores its priority to 

infrastructure, something that China has consistently quibbled with the WB on since its 

membership in 1980. The prioritization of infrastructure is illustrated throughout the 

charter in the preamble, purpose, functions, and objectives. The AIIB’s focus on 

infrastructure connectivity is novel, as is how it prioritizes its lending practices. Although 

a regionally oriented organization, its aims seek to enhance the economic development 

and wealth of Asia. Therefore, the AIIB’s financing does not have to be in Asia; it can be 

elsewhere if the benefits are linked to the betterment of Asia (Lichtenstein, 2018: 17).   

China’s behavior also compares differently between the two banks; in one it is a 

rule-taker, while in the other China is truly a rule-maker. In the WB, China desires to 

remain a Part II borrowing country with the largest portfolio of Bank loans. In AIIB, it 

has only taken three infrastructure development loans ($1.1 billion) of the 93 projects 

totaling $25.42 billion approved thus far.28 Like the U.S. did with the Bretton Woods 

institutions, China paid heavily into the startup costs of the AIIB. Not only does it hold 

the largest percentage of voting power at 26.5975%, it is the only country to have its own 

executive director on an 12 member board of directors.29 Eight more are formed from 

 
27 AIIB, 2019 Annual Report, Retrieved from https://www.aiib.org/en/news-

events/annual-report/2019/home/index.html. 
28 AIIB, Project List, Retrieved from https://www.aiib.org/en/projects/list/index.html 
29 China’s executive director represents both the mainland and Hong Kong giving it a 

combined 27.4219% voting share on the board. AIIB, Members and Prospective 

Members of the Bank, Retrieved from https://www.aiib.org/en/about-

aiib/governance/members-of-bank/index.html. 
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Asian country constituencies, with the remaining three formed by non-regional 

constituencies.   

Currently, a Chinese national—Jin Liqun—is the AIIB president, serving as the 

executive board’s chairman, but also as the bank’s chief executive.30 Not only does the 

lack of a sitting executive board cut operational costs, it allows the president to run the 

organization with a degree of control that you would expect from a chief executive of a 

large corporation. From a principal agent outlook, there is a certain amount of autonomy, 

but also effectiveness and efficiency, that the AIIB president gains from this 

arrangement.31 And unlike any of the other MDBs, the articles of agreement allow the 

executive board to delegate some of its duties to the president.32 The AIIB’s charter only 

mandates that the board of directors meet quarterly, so the presidents determines whether 

this happens more often. The president also sets the agenda for these meetings 

(Lichtenstein, 2018: 145-146). After a review of the last five years of board minutes33, I 

did not find that the directors delegated any of their authorities to the president, but it was 

clear that President Liqun determined what went before the board for their approval. In 

no situation did the board vote in disagreement with the president’s recommendations. If 

 
30 The AIIB’s articles state that the Board of Governors votes on the president requiring a 

75% majority of total voting power. The president must be a national of a regional 

member country and can only be removed by a super majority vote by the Board of 

Governors. (Lichtenstein, 2018: 143-145). 
31 Yukon Huang argued that this arrangement provides the AIIB’s president with greater 

authority over operations than the president in the WB holds.  Simply, not having a 

sitting executive board looking over his shoulder that the president must regularly report 

to provides a degree of freedom. Interview in December 2019. 
32 The board of directors may delegate policy and investment approval to the president 

with a 75% majority vote. 
33 I conducted a review of 42 board of director minutes from their inaugural meeting on 

January 17, 2016 until the most recent meeting held on September 10, 2020. Retrieved 

from https://www.aiib.org/en/about-aiib/governance/board-directors/meeting-

minutes/index.html 
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the U.S.’s relationship with the WB is an indicator of influence, then China should also 

be expected to have a similar, if not greater influence in the AIIB when it so desires, 

given the increased autonomy of the president.  

There are some other structural differences with the WB, but since AIIB was 

modeled using the ADB’s framework,34 many of its characteristics are consistent with the 

WB and the other MDB’s the U.S. is affiliated with. AIIB even uses the U.S. dollar as its 

primary form of currency and English as its operating language. It has also sought to 

maintain diversity within its leadership with all five of the current vice presidents (from 

U.K., Russia, India, Germany, and Indonesia) and its general council, chief risk officer, 

and chief financial officer coming from regional and non-regional members. These 

similarities in organization and inclusiveness have as much to say about China’s views 

regarding what a MDB should look like as the differences. The fact that China brought in 

former and current WB staff to help set up and work with AIIB is another indicator that 

the nexus between the WB and what it desired was not far off.   

In developing the AIIB China achieved three critical concerns that it has had 

marginal success at within the WB. These concerns included its representation/ authority 

within the WB, the lack of focus on infrastructure; and tied to the first two concerns, was 

their perception that the Bank was two rigid with rules that prevented reform when 

founders were against such change. Interestingly, even though AIIB’s articles of 

agreement have specific language attempting to assure some flexibility for modifying the 

organization as warranted, the structural constraints linked to such reforms still require 

 
34 AIIB chief negotiators used the ADB’s charter as the basic framework since starting 

with “something workable, known and respected would offer something reliable” for 

those working with the organization. (Lichtenstein, 2018: 13). 
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the ‘veto country’s’ approval. Therefore, flexibility is tied to whether China wants the 

flexibility. 

If mirroring the U.S.’s behavior in the WB is a sure sign of achieving rule-maker 

status, then China definitely exhibits this level of behavior. It is an active and controlling 

member on each of the boards, with indirect authority over the staff and the 

organization’s agenda through the president. Since Jin Liqun has just been voted into his 

second five-year term, only time will tell if the presidency is passed to a non-Chinese 

national. It is also a primary financial contributor to the organization both in subscriptions 

and toward special funds. Its centralization to Beijing keeps operational decisions close to 

home; and like with the WB, this has allowed it to contribute more to the staff.  

The surprise among many critics, is that all these aspects have not led to China 

treating this as one of its state-owned banks.35 To date, AIIB has been transparent and has 

operated with an unbiased approach to its lending. Although there are parallels to China’s 

One Belt, One Road (OBOR) initiative, the projects are not China directed, following a 

project development path more consistent with other MDBs. Whether this is because of 

the organization’s own bureaucratic stickiness or China’s true attempt to be a responsible 

stakeholder, only time will tell. 

7.5. Conclusion 

China’s behavior within the international environment has become increasingly 

assertive as its power has grown.  Where it has encountered resistance to introducing 

 
35 Based upon interviews with former WB staff and current DoS foreign service officers, 

the prevailing consensus was that China has not pushed its weight upon the AIIB, that the 

organization has operated with a degree of fairness and transparency.  
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structure reforms and policy adjustments from within the WB and IMF, China has 

countered by going outside these organizations.  The degree that China’s strategies have 

been successful is evident in the changes that have occurred just within the past decade.  

After 19 years of having the same shares and voting power in the IBRD, China’s 

shares and voting power increased slightly in 2012, but almost doubled in 2013 with 

shares increasing from 58,864 to 106,594; its voting power percentage resultantly 

increased to 5.47 percent making it the third ranked country behind the U.S. and Japan in 

the WB.36 China’s voting power similarly increased within the IMF in 2016. Now, both 

organizations are more transparent on their subscription/quota formulas with 

considerations given to GDP at market exchange rates and based upon purchasing power 

parity. The AIIB’s decision to apply the same GDP blend into its allocation (Lichtenstein, 

2018: 115) considerations appear to be China’s endorsement for this change.  

With this increasing prominence as a larger shareholder, China’s voice has 

become stronger while its influence has become more informal.37 Other governance 

reforms also offered a window for challenging the norm of the managing director always 

coming from Europe. Likewise, China has gained inclusion among the IMF’s deputy 

managing directors and the renminbi into the SDR basket. Policy wise, the IMF did shift 

to surveilling advanced economies’ macroeconomic policies and the WB does 

acknowledge the importance of infrastructure development.   

China’s exogenous behavior demonstrates a preference for strategies that are 

diverse and diffuse. Some are multilateral as it has sought coalitions working through 

 
36 Voting share and voting power percentages obtained from WBG Annual Reports. 
37 Bert Hoffman (WB China Director, 2015-2019), Personal Communication, January 27, 

2020. 
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clubs to increase its voice while also softening the scrutiny of its motives. China has also 

demonstrated the willingness to diverge from these groups to pursue unitary approaches. 

Although visibility and criticism may have increased by going at it alone, so have the 

rewards when successful. But the most telling aspect of China’s behavior and motives 

stems from what appeared to be the most important to China.  

China’s biggest issue with the WB and IMF appears to be its ability to influence 

outcomes in each. When it created its own organization, China borrowed much of the 

same structure from the organizations it complained about, but with the twist, it was now 

at the top. This suggests that the structure was not necessarily the real issue, but who 

welded the authority. Even with language that offers flexibility, China has built in 

mechanisms to assure the AIIB does not deviate from a path it is okay with. Other 

changes such as making the selection of the IMF managing director competitive, now 

affords China influence. With politics now a part of the equation, China has options. It 

can push for its own candidate or gain influence by supporting another. When the WB 

would not prioritize infrastructure, China created MDBs that did. When the IMF 

conceded to surveillance changes, China increased its financing taking a seat as an active 

rule-maker within the organization. These are all aspects that signify China’s desire for 

influence.  

In summary, IO structure is critical to achieving Chinese interests, but relative 

power offers the expectations and leverage necessary to modify structure when it 

becomes an obstacle. If structural power considerations disadvantage China’s pursuit of 

its interests, then it will seek to leverage a wide range of options to pressure change. If 

structural power advantages China, then it appears okay with the status quo, as evidenced 
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by the similarities between AIIB and other MDBs, to include the WB. These finding 

suggest that power and the ability to negotiate played closely into China’s rule-changing 

strategies (Hypothesis #4). It was through this behavior that it was able to better its 

position in both organizations and situate itself as a rule-maker in the IMF and AIIB.    



 

 
 

CHAPTER 8                                                                   

CONCLUSION 

 

Daniel Drezner (2014: 136-140) has argued that following the 2008 global 

financial crisis, China proved to be a key supporter of the status quo, despite its 

ascendence as one of the top global powers. This finding happens to parallel my 

observations of China’s behavior in and external to international finance institutions.  

Within the WB, China has been a rule-taker from the beginning but has also acted as a 

rule-changer attempting to pressure the Bank to reform governance and modify its 

policies. This behavior became more noticeable as its economic status grew.  Still, 

China’s behavior was not that of a state trying to overthrow the current system. Instead, 

China desired change that would increase its say in organizational policies and outcomes. 

Even the creation of the NDB and AIIB were not meant to replace the WB, but to 

pressure the Bank to become more open in its reforms while adding an additional 

multilateral layer that prioritized infrastructure. 

In the IMF, China has gravitated from being a rule-taker to rule-breaker, then 

back again, depending how policies agreed with interests. Like with the WB, China 

began pushing for reform as it developed, and its status evolved. Unlike with the Bank, 

China has accepted the role of rule-maker having successfully loosened the incumbent 

countries’ exclusive control over the organizations policy focus. Now that the G20 has 

replaced the G7 as the forum for deciding global economic policies, China is no longer 

excluded from these discussions. While holding the Fund’s third largest voting quota, its 

voice can no longer be discounted. Likewise, its contributions and place in Fund 
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management offer it influence in agenda considerations. Even getting the Europeans to 

concede on allowing opportunities for other members to take the top staff job has given 

the Chinese some leverage in decisions. All these aspects provide the PRC the means to 

be a rule-maker; its interaction in the global economy and recognition that other states 

can seriously impact this interaction has given China the motive for being a rule-maker. 

At this point, China is on the inside looking down as a rule-maker, when previously it has 

been on the outside looking up attempting to gain access into the inner circle through 

rule-changing strategies. Although the Chinese flirted with disruptive actions that took 

aim at the dollar’s status and “exploited loopholes in economic governance to keep its 

currency undervalued,” it has “reinforced rather than subverted the existing set of global 

governance rules” (Drezner, 2014: 137 & 139). This aspect alone suggests that China is 

satisfied with the current order believing it has established a position of adequate 

influence within it to sway policy decisions. 

The patterns of China’s behavior within both Bretton Woods organizations 

demonstrates that interests, global status, and structural characteristics were all crucially 

explanatory of its interaction. Chapters 3 and 5, respectively followed China’s first 

twenty years in the WB and IMF. They each demonstrate that the degree to which IO 

policies and outcomes within critical issue areas aligned to Chinese interests affected the 

extent of respect China paid to the organization. Chapter 3 provides evidence that China 

was able to have a say in the projects it pursued, testing out Bank staff recommendations, 

while pursuing its own pace for development. Although the WB tended to press social 

development agendas with other borrowing countries it recognized that the PRC needed 

to be treated differently. The result was a carefully negotiated development plan that 
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included Chinese infrastructural demands combined with WB institutional and social 

development. In this context, China’s interests and WB policies along issue areas directly 

focused on China aligned. The result was Chinese compliance and a willingness to be a 

rule-taker, so much so, that it endured itself to the WB as a reliable client. These finds 

demonstrate that interests and IO policy alignment did affect China’s behavior as a rule-

taker (Hypothesis #1). 

Chapter 3 also demonstrates how the second independent variable, rules for 

control, impacted China’s behavior. Specifically, when the more powerful members 

made allowances that provided China enough formal power to advance its prestige, the 

PRC accepted and was willing to work within the limits of these power arrangements. 

However, when these arrangements did not keep up with China’s evolving economic 

status China became frustrated with the resistance the rules presented to the PRC 

asserting its influence. Chapter 5 tells a similar story in the IMF suggesting that rules for 

control do influence China’s behavior (Hypothesis #3). 

Chapter 5 told a different tell regarding China’s behavior in the IMF. Because 

China’s interest did not align with Fund policies, China did the bare minimum regarding 

its membership during the early years. It paid its quotas, provided an executive director, 

took part in meetings, allowed some limited surveillance, and requested technical 

assistance, but none of these actions would suggest that the PRC did anything more than 

demonstrating a superficial compliance with IMF expectations. In actuality, its internal 

economic management diverged from the Fund. The only reason, the PRC was not 

identified as a rule-breaker was because its economy was so disconnected that global 

powers viewed it less a threat and discounted the costs of non-compliance with the 
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benefits of China’s inclusion. Additionally, since China had yet to ratify Article VIII its 

monetary practices were below the threshold of breaking any commitments, and China 

was not liable for adhering to Article IV recommendations. In sum, a non-alignment 

between China’s interests and IMF policies led to behavior that bordered between rule-

break and rule-taking signifying the impact that policy alignment (or lack thereof) can 

have on behavior (Hypothesis #1). Later, in the 1990s when IMF policies advanced 

China’s interests (i.e. membership into the WTO and macroeconomic reforms in banking 

and taxation) China’s behavior exhibited rule-taking qualities also signifying the positive 

relationship between policy alignment and behavior.  

This chapter also draws out how China’s development strategies affected this 

alignment. When attempting to maintain central controls in its macroeconomic 

management, the PRC tended to shift away from alignment of interests with IO policy 

suggesting rule-breaking behavior. Conversely, when the PRC desired to transition to a 

MIC and become a part of the WTO it shifted its macroeconomic practices more into 

compliance with IMF expectations. The chapter offers evidence demonstrating how these 

strategies led to China’s varying compliance with Fund expectations over time 

(Hypothesis #2).  

Chapters 4 and 6 similarly tell of China’s behavior in the WB and IMF after 

becoming members. My research in these chapters show that management practices 

associated with institutional and economic development strategies, combined with 

changes in global status, appear to have had the greatest influence on variation in China’s 

behavior within these organizations. In both cases, China’s evolving power led to it 

pursuing rule-changing strategies to pressure policy and governance reforms in the 
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Bretton Woods organizations (Hypothesis #4). Impatient with inflexibility, China 

explored internal options to influence change. This is where China’s power relative to 

others becomes important since it afforded the ability to influence states and institutions.  

Finally, Chapter 7 expanded upon the lessons the previous chapters offered on 

how power changes led to a shift to rule-changing behavior by looking at those external 

multilateral and bilateral approaches that China’s growing power made available to it 

(Hypothesis #4). The chapter found a direct link between power, these strategies and 

change within the WB and IMF. Still, the 2008 GFC proved to be a critical juncture that 

loosened the resistance to change by the more powerful G7 nations, which allowed 

China’s rule-changing strategies to be successful. The chapters analysis of the AIIB 

provided additional evidence that China’s concerns were more over where it fit into the 

organizational power arrangements further highlighting the significance of how rules for 

control reflect power within an organization. 

Since the WB and IMF are ‘brick and mortar’ organizations, they are not 

completely autonomous from the principles that support them. They still need money and 

people to operate. I highlighted in the body of this work some of the instances in which 

they found themselves vulnerable. Their design creates varying levels of dependency that 

determines just how much they can be influenced. Even though their bureaucracy offers a 

degree of stickiness allowing them to sometimes choose approaches divergent from their 

makers, these dependencies still offer principles the ability to reign them in. China’s 

actions over the past twenty years demonstrates how it was able to take advantage of such 

vulnerabilities to insert itself among the more powerful principles, especially within the 

IMF. 
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These dynamics were at play when China sought governance reform. The WB’s 

financing structure made it more independent. When you consider that the U.S. holds 

veto authority over key rule changes, then China had few options for influencing change 

from within. As good clients, and later, transitioning to donors, they won the regard of 

the staff. Still, for China to get past the inertia for change, it had to achieve some level of 

concession from the U.S. and its G7 counterparts.  Although the U.S. still retained veto 

power in the IMF, the organization’s funding rules made it more susceptible to burden 

sharing. This aspect, combined with the IMF’s more systemic focus than the WB, caused 

advanced economies to want to bind China to stable economic management practices. 

Consequently, the G7 had more to gain relenting to reform in exchange for China’s 

participation as a responsible stakeholder in the IMF. 

This chapter will draw upon the lessons learned from the analysis of the WB and 

IMF chapters to demonstrate that China’s behavior is consistent with the model 

introduced in this research. The chapter will follow the flow of the dissertation by 

discussing the WB followed by the IMF. Since these two organizations are similarly 

designed to give the U.S. final say in governance with weighted voting and the norm of 

selecting key leadership from the West, I will next consider a differently organized 

development organization to determine how different structural characteristics affected 

behavior. WIPO serves this purpose, but like the IMF, offers an organization that China’s 

view of its utility changed over time. Drawing upon the lessons of this cursory look, I 

will contrast with my two cases to show how my model holds up. The last part of the 

chapter will consider, and dispute, alternative explanations followed by an overview of 

what research still needs to be done to expand on this study. 
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8.1. How WB Findings Support the Model 

China entered the WB as a rule-taker, satisfied with the benefits it received as a 

member of the organization. As it developed and its global economic stature grew, 

China’s appetite for an enhanced status also increased and it now held certain views on 

WB policies. The story of China’s evolving relationship in the WBG demonstrates that 

interest and rules for control were primary explanations for China’s behavior in the Bank. 

Changes in relative power proved secondary as it influenced additional changes to 

China’s behavior. 

China’s initial behavior in the WB is situated within my model’s upper left-hand 

quadrant (Figure 8.1). For the reasons outlined in Chapter 3, the PRC was satisfied with 

the arrangement of being a rule-taker.  I initially position China in the upper part of this 

quadrant because the WB was willing to accommodate China in its development. It did 

so without demanding policy conditionality on loans while keeping Chinese leadership 

involved in decisions. Consequently, China quickly became the Bank’s largest client and 

after forty years of membership, it holds the largest portfolio in the WB. Ultimately, the 

WB’s efforts closely aligned with Chinese interests, so the PRC prized the value of this.   

China’s position horizontally falls to the left, but within the middle of the 

quadrant. Its placement more to the left is because the organization’s founders hold veto 

authority over governance reforms. Under the current rules and norms, China will only 

get key changes at the consent of the organization’s most advanced economies.  Still, at 

entry China gained formal voting power above the economic weight it held globally. 

Additionally, the PRC got its wish in representing itself on the executive board with a 

quota above India’s. These aspects, combined with other structural characteristics that 
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gave WB staff a certain degree of autonomy to be more flexible in how it operated with 

China, mattered on its starting placement in the middle of the quadrant in the chart below.   

As China developed and began to surge forward on the global economic front, it 

desired a status equivalent to its growing economic power while also desiring more 

influence within the WB’s decision making. Also, during this period it became frustrated 

with the WB’s decisions to graduate China from IDA, to prioritize social development 

over infrastructure, and over the embarrassing pull-out of the Qing Mai project leading to 

a drop in the alignment of IO policies outputs with Chinese interests. While continuing to 

be a rule-taker, the PRC also began to assert itself in changing the rules and outcomes of 

the Bank in response to these frustrations. With increasing economic wealth and 

improved human capital, the PRC became a donor to the Bank providing financial and 

personnel support. They also partnered with other developing countries to pressure the 

WB to adjust areas of policy concern.  

Where these activities, combined with a positive relationship with the WB staff 

were insufficient to influence operations, China resorted to external strategies to persuade 

the WB and advanced economies to relent on some of their controls. As Chapter 7 

highlighted, China gained influence through its participation in multilateral ‘clubs’, its 

economic activities and by symbolic and competitive pressures it placed onto the WB. 

With both internal and external pressures through rule-taker and rule-changer behaviors, 

the WB began to make structural adjustments that shifted rules in China’s favor. This is 

depicted in the arrow moving at an upward angle to the right on the chart below. Such 

changes included improving China’s formal power and opening important management 

positions to Chinese nationals.  
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Figure 8.1:  China’s behavior in the WB. 

Lastly, the arrow representing the trajectory of the PRC’s behavior in relation to 

the WB just breaks the plane of the ‘rule-maker’ quadrant. This is because, China has 

decided it wants to continue to reap the benefits of WB expertise as a rule-taker to help 

develop its more backward provinces while getting advice on how to best transition into a 

high income country. To do this, it desired to maintain its Part II country ‘borrower’ 

status. But since China now holds the third highest voting power, is a substantial doner, 

and does have influence on WB decisions, it can hardly be discounted as a rule-maker, 

even if it doesn’t want to own the status yet. 

8.2. How IMF Findings Support Model 

China’s behavior in the IMF has taken a different trajectory than with the WB. 

When it entered the IMF, the PRC’s governance and economic practices found little in 

common with the Fund. At least with the WB, China could find areas of convergence as 

it negotiated development assistance, but the Fund’s macroeconomic advice was foreign 

and too difficult a sale to Chinese conservatives. Therefore, the PRC’s relationship with 
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the IMF was couched on Fund staff arranging technical assistance gatherings providing 

information the Chinese requested. Because the PRC’s economic policies were not 

congruent with IMF expectations, these early years were somewhat tenuous as China 

straddled the fence on compliance with Fund expectations. It was not until China began 

to transform its economy that it truly became a rule-taker. Because it sought expertise on 

macroeconomic practices it had limited experience with, PRC authorities were more 

willing to listen and follow the advice the IMF provided in its Article IV consultations. 

Also, as China sought membership in the WTO, ratifying Article VIII and demonstrating 

compliance with Fund expectations advanced its cause. As it became more connected 

with the world as a MIC, China became to transition to rule-changing strategies as it 

became more involved in lobbing for IMF reforms that ultimately led to its positioning as 

a rule-maker within the IMF. Like with the finding regarding the WB, the evidence 

presented in this dissertation  on China’s behavior in the IMF also finds that IO policy 

output alignment with Chinese interests and rule for control were primary explanations of 

behavior, while relative power proved to be secondary explanation for variation in 

behavior. 

China’s entry into the IMF starts at a different location on the behavioral model 

than it did with the WB. Because PRC interests did not align with IMF macroeconomic 

policy direction, Chinese behavior was situated at the bottom half on the chart (Figure 

8.2) between behaving as a rule-breaker and rule-taker. It was a rule-taker, in the sense, 

that China was positive in its relationship with the Fund, following the norms and 

expectations of membership. It was a rule-breaker when considering its lackluster 

commitment to the IMF’s expectations on currency management. This remained the case 
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through much of its early years until China’s transition into a market economy and 

ratification of the IMF’s Article VIII, at which time China’s behavior began to shift away 

from non-compliant behavior and more to following the rules and norms proposed by the 

Fund. Such behavior was evident in the PRC’s opening to surveillance and IMF 

macroeconomic policy recommendations.  

 
Figure 8.2:  China’s behavior in the IMF. 

Corresponding to China’s developmental reforms was an ever-increasing 

recognition of the importance of the IMF. This acknowledgment is illustrated by the 

upward trajectory of the line demonstrating China’s behavior. The shift, upward and to 

the right on the chart above, further signifies the PRC’s ever-increasing participation and 

willing to be a rule-taker with a positive and increasing participation that enhanced its 

influence within the Fund. The more China got involved, the less likely it was to 

backslide into rule-breaking behavior.  Accompanying China’s development and 

participation in the Fund, was rule-changing behavior that sought to improve its status 

with governmental reforms and sway surveillance policies. As the IMF followed through 
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with some of these reforms, China’s commitment and status also changed, becoming 

more consistent with the other rule-making economies. 

The shaded box in the figures below signifies differences at entry into the WB and 

IMF. Although both organizations were founded out of the Bretton Woods conference 

with international finance at the core of their purpose, they prioritize different issue areas. 

The WB seeks to develop members domestically providing microeconomic mentorship, 

while the IMF’s emphasis is more on macroeconomic policies that impact members in 

relation to one another at the international level.  

 
Figure 8.3:  Comparing WB and IMF alignment to Chinese interests. 

For a China focused on domestic reforms and development, the WB made sense. 

However, its isolation from the rest of the world combined with a preference for state-led 

direct control over macroeconomic policies was a far cry from the IMF’s tutelage that the 

PRC should institute indirect controls and allow the market to drive these policies. The 

“Y” arrow in Figure 8.3 above represents the extent of this difference, which led to a 

different prioritization by the PRC within the two organizations. The Chinese were polite 

and they participated in both without attempting to disrupt organizational norms, but as 
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the preceding chapters bring into focus, the PRC behaved differently in each signifying 

the importance it placed on the extent IO issue areas aligned to its state interests. 

Although there is this divide along the y-axis, China was mostly a rule-taker, even 

though one would expect it to fall in the rule-breaker camp. What explains this 

aberration?  The IO’s rules for control help to answer this question. At entry, China 

gained a voting power status above its economic weight while getting its own seat on the 

executive board in the IMF. Although it may not have foreseen much more to the 

relationship than technical assistance, China’s position in the IMF was most 

advantageous given the regime’s perceived limited reliance on it. As previously 

discussed, membership allowed the PRC to replace the ROC in representing China. 

Accompanying this aim, the seat also allowed it prestige, information, a venue for 

relationships, and a say in operations. Unless it took a loan from the IMF, it did not have 

to conform to any of the Fund’s macroeconomic conditionality. Bottom-line, the IMF’s 

structural characteristics allowed China the freedom to follow its own path. If China 

would not have gained the status it did, or if it had been constrained to follow the IMF’s 

macroeconomic direction, then the PRC would likely either delayed its joining of the 

IMF or been more prone to non-compliance.1 Because formal and informal rules allowed 

enough flexibility to accommodate the Chinese, they in turn, were willing to play the 

rules of the game. 

Although China entered the WB and IMF with formal power parity within each, 

there were some structural distinctions that influenced variation in China’s rule-changer 

 
1 As discussed in previous chapters, PRC leadership was skeptical of joining the IMF and 

WB giving considerable attention to what its status would be as a member, and whether it 

would be penalized for its different economic system. Jacobson and Oksenberg, China’s 

Participation in the IMF, the WB and GATT, 64-65. 



Chapter 8: Conclusion 

272 
 

behavior later. The biggest difference traces to each organization’s funding. The WB is 

more autonomous in its financing needs than the IMF. This variation affects both 

members and the organizations themselves. The WB is mostly self-sufficient relying on 

its members primarily for IDA funding. The IMF, in contrast, relies on its members for 

most of its operations. The largest shareholders therefore have more incentive to burden 

share in the IMF than the Bank.  The IMF is also more responsive to those who primarily 

pay its bills. This facet of dependency is what I display as the “X” arrow in Figure 8.4 

below.  

Later, as China’s economic power grew and it began contributing more to each 

organization, its contributions into the Fund carried greater weight. This support became 

even more important as the IMF responded to the 2008 financial crisis.  As discussed in 

the preceding chapters, China’s IMF contributions played into the G7 economies’ 

willingness to adjust each IO’s governance. However, it was in the IMF that China 

gained the most in reform. 

 
Figure 8.4:  Comparing WB and IMF Structural Characteristics. 
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As a developing state enters an IO with other dominate members, its behavior will 

likely be that of a rule-taker, with some backsliding into rule-breaking if issue areas 

disagree with core interests.  As these states develop and their global economic status 

improves, they will likely begin shifting from a rule-taker to a rule-maker (Figure 22).  

As part of this shift, the state will desire to change the rules to enhance its status and 

opportunity to become a rule-maker.   

The evidence suggests that reputation, reciprocity, and retaliation all played into 

China’s commitment to rule-taking behavior. PRC officials were concerned over China’s 

status in both the WB and IMF, but they were also conscience of their relationship with 

both. “Good” behavior earned the trust and support of these organizations, and the 

reverse was also true. Concerns over reputation played into China’s borrowing practices 

in the WB and its ratifying of the IMF’s Article VIII. China was also mindful of its 

behavior in these organizations (especially the WB) vis-à-vis other developing countries 

and avoided exhausting loans early on in place of other borrowers. China’s consideration 

and even championing of developing countries won it the support of these members when 

it needed to increase its leverage with the two IOs. China’s concerns over retaliation was 

evident post-Tiananmen Square and in its pushback on the 2007 IMF surveillance 

decision.  

The longer China committed to this rule-taking behavior, the more committed it 

was to the liberal order they represented. Not only had it reaped the benefits these 

organizations had to offer, breaking from them would come with consequences. At some 

point in their membership, China reached a juncture where maintaining membership 

became more important to their aims locking them into a continued relationship. But as 
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China’s power grew, its patience with its decision-making status in the WB and IMF 

waned. For it to remain a member going forward necessitated rule-changing behavior, 

and power sufficient to create this change naturally elevated it into a rule-maker.   

 
Figure 8.5:  Behavior pathway within IGOs. 

Figure 8.5 above suggests a certain degree of path dependency that influenced 

China’s behavior within the WB and IMF. Furthermore, China’s behavior in the WB and 

IMF suggests that when a member country commits long enough to an organization from 

which it has benefitted, so that it also begins contributing additional resources and effort 

to change that organization, it will likely stay its course in providing support. Daniel 

Drezner, likewise, found in his comparative study of China and the U.S. that China was 

actually supportive of the Bretton Woods status quo; when given ample opportunity to 

subvert these key institutions within the liberal order, China instead contributed to 

sustaining them (Drezner, 2014: 136-139).   

8.3. Comparing China’s Behavior in Other Organizations 
 

Up to now the focus of this research has been on China’s behavior in the WB and 

IMF. The patterns of China’s participation in these organizations demonstrate that 

interests, development, power, and structure are key determinates of China’s behavior.  

Still, these organizations, in their formal and informal arrangements for power, situated a 

lot of authority with the advanced economies creating a dynamic in which China had to 
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push for governance reform to enhance its involvement in decision making. Will aspects 

of my behavioral model standup when evaluating China’s behavior in institutions whose 

power arrangements are different making it easier for China to exert its influence? To 

address this question, this section performs a cursory look at an alternative organization 

that has a different voting arrangement (one state, one vote) and that does not have norms 

in place dictating senior management must come from founding members. I consider the 

World Intellectual Property Organization (WIPO) whose policies on the issue area of 

intellectual property were foreign, if not opposed, to PRC beliefs. Choosing WIPO offers 

an organization, that like the IMF, China held divergent policy views with early in its 

membership. 

8.3.1 China in WIPO 

Where China may have had macroeconomic policy differences with the IMF 

based on its economic system, its misalignment with WIPO was culturally based going 

back over its long history.  China had never conceived of a necessity to protect an 

inventor’s intellectual creations (Farah and Cima, 2010: 100). Even as China began to 

open up to outside influence in the late 1970s, Deng Xiaoping emphasized guochanhua, 

which sought to reverse engineer others’ technology as a means to catch up (Li, 2009: 

122). When China entered WIPO in 1980, its divergence from the organization’s 

expectations where much greater than with the IMF. Still, China has managed to traverse 

that divide over its forty years of membership instituting domestic laws and arbitration 

mechanisms to support the intellectual property treaties it had signed on to. It has also 

held key positions in senior management and recently ran for WIPO’s director general 

position, losing to the Singaporean candidate in a tight race.  
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Since becoming a member of WIPO, China has entered 19 WIPO-administered 

treaties; three during the first ten years of membership, another eleven in the 1990s, three 

more in the 2000s, and the last two since 2010.2 In 1984, after becoming a party to the 

Paris Convention for the Protection of Industrial Property, China created its first patent 

law that it later amended twice as it sought to conform to WTO expectations in its bid for 

membership (Farah and Cima, 2010: 102). It similarly adjusted its trademark and 

copyrights laws with the same purpose in mind. Once China became a member in WTO 

in 2001, it began amending its intellectual property rights laws creating a dual-track 

system with administrative and judicial means to comply with the WTO’s Trade-Related 

Aspects of Intellectual Property Rights (TRIPS) requirements (Farah and Cima, 2010: 

106-107). Resultantly, China has made considerable headway in its IP institutions. 

Strikingly, patent applications in China grew by an average annual rate of 22.3 percent 

becoming the world’s fifth largest user of the Patent Cooperation Treaty (PCT).3 WIPO 

and China have further enhanced their relationship by opening a WIPO office in Beijing 

in 2014. However, this period has also been ripe with questions over China’s non-

compliance regarding intellectual property.     

Regardless of institutional improvements and statistics illustrating China’s 

progress in international property rights, its adherence at the international level has been a 

concern. Repeatedly during the 1990s, the US threatened trade sanctions and blocking 

 
2 WIPO Administered Treates, Retrieved from 

https://www.wipo.int/treaties/en/ShowResults.jsp?country_id=38C. (Accessed on 26 

September 2020). 
3 WIPO, “China’s IP Journey”. Retrieved from 

https://www.wipo.int/wipo_magazine/en/2010/06/article_0010.html#:~:text=Commission

er%20Tian%20Lipu%2C%20SIPO%20China%20%26%20IP%20Prior,of%20intellectual

%20assets%20had%20yet%20to%20be%20recognized. (Accessed on 26 September 

2020) 

https://www.wipo.int/treaties/en/ShowResults.jsp?country_id=38C
https://www.wipo.int/wipo_magazine/en/2010/06/article_0010.html#:~:text=Commissioner%20Tian%20Lipu%2C%20SIPO%20China%20%26%20IP%20Prior,of%20intellectual%20assets%20had%20yet%20to%20be%20recognized.
https://www.wipo.int/wipo_magazine/en/2010/06/article_0010.html#:~:text=Commissioner%20Tian%20Lipu%2C%20SIPO%20China%20%26%20IP%20Prior,of%20intellectual%20assets%20had%20yet%20to%20be%20recognized.
https://www.wipo.int/wipo_magazine/en/2010/06/article_0010.html#:~:text=Commissioner%20Tian%20Lipu%2C%20SIPO%20China%20%26%20IP%20Prior,of%20intellectual%20assets%20had%20yet%20to%20be%20recognized.
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China’s accession into the WTO because of concerns over intellectual property rights 

violations (Li, 2009: 126). After China’s accession into WTO, the U.S. continued to raise 

allegations based on not meeting TRIPS obligations. In April 2007, the U.S. brought a 

case against China in the WTO, with the panel finding copyright law infringements. 

Consequently, the panel directed that China make the necessary changes to its domestic 

laws to bring them within compliance with its TRIPS obligations (Farah and Cima, 2010: 

109). A more recent finding by the U.S. Trade Representative argues that the PRC has 

deliberately pursued discriminatory intellectual property strategies.4 These trends run 

counter to the gains China has achieved during this same period. 

WIPO is the United Nations specialized organization intended to coordinate 

treaties on international property rights. It is similarly organized with UN countries 

forming a general assembly where every member’s vote is equal. Because voting is by 

consensus, contentious decisions rarely go before the assembly. The organization is 

largely self-funded with revenue coming from fees on registrations, patent applications, 

arbitration, and mediation services (Gross, 2007: 1). The WIPO Secretariat and 

committee chairs have agenda setting authority that allow them to decide which proposals 

become part of the treaties. Although WIPO administers treaties it does not have 

enforcement mechanisms; only the TRIPS agreement does. Therefore, WIPO helps to 

assess compliance while the WTO arbitrates and enforces violations. 

Because of the disconnect between China’s interest and WIPO’s charter, the PRC 

exhibited rule-breaking behavior early in its membership as it non-complied with many 

 
4 Office of USTR, Findings of the Investigation into China’s Acts, Policies and Practices 

Related to Technology Transfer, Intellectual Property, and Innovation Under Section 301 

of the Trade Act of 1974, 3-7. 
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of the IP treaties it had signed. Like its relationship with the IMF, China’s behavior in 

intellectual property rights began to improve as it transitioned to a market economy and 

began lobbying for WTO membership. The “one state, one vote” consensus-based power 

arrangements afforded China with less formal power than it held in the weighted voting 

in the WB and IMF. Since WIPO held no enforcement mechanisms, the PRC was able to 

side-step obligations exhibiting rule-breaking behavior until it entered the WTO and 

became a signatory under the enforceable TRIPS agreement. These observations support 

Hypothesis #1 in my framework. 

As China developed into a MIC and its economic power grew, it also began to 

shift from imitating the advanced economies and moved to becoming an innovated 

economy; this in turn, changed the significance China placed on intellectual property (Li, 

2009: 121-122). With the threat of WTO sanctions if it violated TRIPS and the incentives 

from a focus on innovation, China moved to a rule-taker (Figure 8.6). As it began to 

commit to more reforms in support of intellectual property, China became more involved 

in WIPO operations. Most recently, Wang Binying, who currently serves as one of 

WIPO’s four deputy directors-general ran for the top managing position. Since the rules 

allow China equal opportunity to assume leadership in both the Secretariat and on 

committees, there is little need to reform governance as it has sought to do in both the 

WB and IMF.  In WIPO, it is more important to have say over IP interpretations as a rule-

maker. Since the Chinese candidate was narrowly defeated by Mr. Tang from Singapore, 

we will have to wait a little longer to evaluated China’s attempt as a rule-maker in WIPO. 
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Figure 8.6:  China’s behavior in WIPO. 

The analysis of China’s behavior in WIPO is consistent with the observations of 

its behavior in the IMF. The extent that WIPO’s issue areas aligned to China’s interests 

had a considerable effect on China’s behavior. Development and China’s economic 

growth also impacted how China valued the organization. Ultimately, this led to China 

desiring to lead the organization. Consequently, China has chosen a path that has gone 

from rule-breaker to rule-taker, with some apparent backsliding at times. With its recent 

run for director-general, China has appeared to bypass attempts at rule-changing, as it has 

sought to jump straight into becoming a rule-maker. Still, this will be an area for follow-

on research to determine if China attempted to indirectly change the rules as it did in the 

Bretton Woods organizations.  

8.4. Implications of Findings 

What do these findings have to say about China aspirations as a rising power? 

What does China’s behaviors within international finance institutions say about power 

transition or its foreign policy? What can we expect China’s future behavior to be in IFIs 

Low

High

Low

High

E
x
te

n
t 

IO
 P

o
li

cy
 O

u
tp

u
ts

A
li

g
n

 w
it

h
 S

ta
te

 I
n

te
re

st
s

Degree IO Rules for Control 

Favor State Influence

Rule-Maker
“Real Shareholder”

Rule-Changer

Rule-Taker

Rule-Breaker

WIPO



Chapter 8: Conclusion 

280 
 

and toward the Liberal International Order? Xiaopu Pu and Chengli Wang (2018: 1024-

1025) offer that China has sought “continuity through change” and it no longer 

emphasizes a low profile with Xi Jinping focusing on global governance and Chinese 

solutions as part of his “China Dream.” Still, Pu argues in his book that China has also 

displayed an ambivalent and even reluctant attitude toward global leadership; that central 

government messaging touting China as a rising power is more directed on domestic 

audiences while it attempts to downplay its status with international audiences (Pu, 2018: 

100). Yet, Chinese scholars are in an ongoing debate about whether China is strategically 

overstretching in its goals and timing (Pu and Wang, 2018).  

Although China’s behavior during its first twenty years in the WB and IMF may 

support a downplay of China’s scope of leadership, its behavior over the last twenty years 

suggests that China is maneuvering into a position of global prominence. The PRC’s rule-

changing behavior in IOs emphasizes that interests and power are key elements in foreign 

policy considerations suggesting that China will use whatever leverage it has to better 

position itself on the international stage. Its use of the G20 and BRICs to influence 

change in the WB and IMF are demonstrative of a country that has no problem with 

asserting its leadership at the international level. Recently, during the 19th Chinese 

Communist Party (CCP) Congress, Xi Jinping lauded China’s move to global leadership 

describing China as either a “great power” or “strong power” 26 times during the report 

of the event (Pu and Wang, 2018: 1019). China’s willingness to establish new 

organizations, its push for inclusion of the RMB into the SDR basket, combined with a 

myriad of bilateral economic strategies all suggest a posturing for global leadership. Even 

after successfully pushing for WB and IMF governance reform that increased China’s 
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formal power making it the third most powerful member in both organizations, it still 

argues for formula’s that would advance its status further. As highlighted earlier in this 

chapter, China has gained top staffing in four different U.N. affiliated IOs, and most 

recently ran for and lost the top position in WIPO. Even in the WB, where China still 

claims it is a developing country that should continue to retain its borrower status, it 

remains on the cusp of becoming a rule-maker. In one of my interviews, I was told that 

China was nearing the point it could become a real shareholder in the organization. 

Certainly, its development of and positioning itself with veto power over the AIIB signals 

it has no qualms with leadership in such organizations. 

China’s behavior in IFIs further suggests that it desires to emulate the U.S. 

position within them as a rising power. In fact, China’s deliberate and systematic 

approach to increasing its influence in IOs suggest that it wants to retain the current 

system while slowly transitioning into a leadership role. When the IMF was most 

vulnerable during the 2008 GFC, China chose to support the status quo versus subverting 

it (Drezner, 2014). Yet, Chinese scholars have questioned the speed of China’s rise and 

the extent of reach debating whether slowing its pace could make a power transition with 

the U.S. more acceptable (Pu and Wang, 2018: 1033). Perhaps this is why China so often 

messages international audiences that it is still a developing country in spite of its 

massive foreign currency reserves, trade surpluses, and military; it wants to prevent a 

reaction that could increase tensions with the West.  

Even when China has acted as a rule-breaker and rule-changer, it has been an 

active participant in the Liberal International Order. As the empirical evidence provided 
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in the previous chapters illustrates, China has truly benefitted from this order. The 

evidence also shows that China has been influential in both Bretton Woods organizations.  

Its global interconnectivity has increased its awareness of a need for economic 

constraints to which it now plays a more active role in the G20 and IMF. Having 

achieved its interests in the IMF with the surveillance reforms, changes to global 

governance and inclusion of the RMB into the SDR basket, China has achieved enough 

influence to help steer the organization in the pursuit of its foreign policy concerns, 

therefore it does not need to get rid of the organization. Even with the G7’s continued 

influence in the IMF, China has achieved enough voice for the organization to remain 

useful.   

Even in the WB where China did not achieve the same level of change, it still 

finds the organization worthwhile. For the most part, the PRC has gotten what it needed 

from the WB throughout the entirety of its forty years of membership. Therefore, it has 

resisted shifting from a Part 2 to a Part 1 developed country status.  If it can still borrow 

and apply institutional expertise in its development and do so in a way that the PRC has a 

say in this development, the WB will be important in achieving China’s interests. The 

AIIB, under China’s oversight, now fills the gaps in infrastructure development that the 

PRC felt to be missing in the WB’s priorities. Now that it is #3 ranked subscription 

holder it has also advanced its prestige more consistent with its growth, so there is no 

reason for the PRC to desire getting rid of the WB either.  

Ultimately, the benefits of these two organizations, and the Liberal International 

Order as a whole, have outweighed many of the costs associated with it.  China has 

proven adept at using both liberal and illiberal methods to achieve its interests (Hsueh, 
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2011). The primary disconnect in China’s view is over how deep into a state the 

international system can reach (Weinhardt and Brink, 2020: 260-261). There are some 

innerworkings of the state that are sovereignty issues that the PRC will resist 

intervention. Revision will most likely come down to the hierarchy that China holds in 

this order, the narrative of China’s role in it, and the extent the Liberal International 

Order can penetrate the state. China has proven to favor this order when it supports its 

interests and contests it when liberalizing measures impact key domestic strategic sectors 

(Hsueh, 2011; Weinhart and Brink, 2020). Therefore, China will most likely work to 

assure a certain level of domestic autonomy from IO intervention. 

Putting aside any tensions associated with China’s rise and incumbent state 

decline, the PRC’s increased participation has been fruitful on several levels. In the 

WBG, China’s growth as a developing country and reduction of its poverty levels serves 

as an example for other countries who can benefit from its experiences. Former WB 

President Robert Zoellick touted the importance of having Chinese in key managerial 

spots when working with developing countries. China’s donations and repayments of 

loan principle and interest have also assisted in Bank operations. Likewise, China’s 

contributions to the IMF helped the Fund to move beyond the GFC and its emphasis on 

surveillance of development countries has encouraged better macroeconomic practices 

among developing and developed countries alike. Additionally, China’s increased 

participation within the IMF has helped to bind it to better macroeconomic practices, 

even if it has skirted the actual intent at time with underlying micro-level controls 

(Hsueh, 2011). 
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The verdict is still out on whether China will attempt to use the AIIB to directly 

support BRI, although a case can be made that it indirectly supports the initiative. 

Currently, most of AIIB’s projects share expenses with other MDBs. This is why AIIB is 

able to trim costs and time in implementation. In many cases, the projects have already 

been approved by another MDB with AIIB augmenting the costs. Within this setting, the 

Chinese government has not signaled any influence over the direction of these loans 

(Kaya, Kilby and Kay, 2020) or has there been a direct connection with BRI.5 Even in 

interviews with DoT and DoS personnel focused on China’s interaction with MDBs, I 

was told that their scrutiny of AIIB since its establishment has revealed no underlying 

strategic manipulations. Oftentimes, AIIB projects are conducted with a much higher 

success rate than BRI projects. In fact, these projects have addressed a specific need for 

many of the developing countries in the region. Still, the idea of regional hegemons 

leveraging regional organizations for political purposes is not new (Lim and Vreeland, 

2013).6  AIIB’s infrastructure projects in Asia help to promote some of the same goals of 

BRI. Since BRI has been written into China’s constitution and is considered a tool of 

China’s economic statecraft for expanding its power into the Asia and western Pacific 

(Pu and Wang, 2018: 1032), AIIB’s own focus on infrastructure indirectly supports these 

aims since these goals often align.  

In summary, China’s behaviors in IOs signals China’s growing willingness to lead 

at the international level. China does not appear to desire to remove the current 

 
5 Kaya et. al. argue that there is no “smoking gun” indicating illegitimate manipulation of 

AIIB lending although they point out that China was the first to receive an AIIB Covid-

19 relief loan with favorable terms (Kaya et. al., 2020). 
6 Lim and Vreeland find that Japan used the ADB to leverage Asian members of the 

UNSC to advance their domestic and foreign policy goals (2013: 64). 
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international liberal order, only to modify it in a way that better supports its interests 

while assuming greater influence within it. China’s behavior in IOs also suggests that 

China is aware that structural power remains within Western hands and it cannot afford to 

unnecessarily provoke these countries. Furthermore, China’s rule-changing behavior does 

demonstrate some degree of linked strategic foreign policy that is no different from other 

global powers. Hence, China uses IOs just like it does OFDI, aid, trade, and other 

economic foreign policies as a tool of statecraft. 

8.5. Alternative Explanations 

Constructivists’ arguments would attest that China complies with Bretton Woods 

organizations out of appropriateness, practice, legitimacy and socialization (Finnemore, 

1993; March & Olsen, 1998; Goodman & Jinks, 2004; Checkel, 2005; Johnston, 2008).  

Therefore, these explanations do tend to explain China’s rule-taking, and even rule-

making behavior in the WB and IMF, but they fall short in explaining China’s rule-

breaking and rule-changing behavior. 

In attempting to classify China’s involvement within the Bretton Woods 

organizations it is important to look closely at the aspects of the relationships themselves.  

Constructivist literature surrounding state and IGO associations offer that states tend to 

be socialized within the IGO, with a certain degree of acculturation taking place as the 

state conforms to the norms of the organization.  Merriam-Webster defines socialization 

as a process of “acquiring values, habits and attitudes of a society”, learning to interact 

with others, or “conversion to collective or governmental ownership and control.” The 

Britannica applies a psychological spin by defining socialization as the “process whereby 

an individual learns to adjust to a group and behave in a manner approved by the group.”  
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Johnston specifically examined China’s socialization behavior in other IOs 

finding evidence of mimicking, social influence, and persuasion.7 Using his definitions, 

China mimicked the WB as it set up a department within its MoF, established an 

Executive Director on the Board and began to operate within the rules of the 

organization.  Likewise, China began contributing to IDA replenishments, demonstrated 

good performance and expected positive reinforcement for its pro-social behavior. 

Ferdinand and Wang (2013) similarly found that China has displayed mimicry, 

acceptance of social influence, and some levels of persuasion as they accepted many of 

the Washington Consensus norms, but they also argue that China had not been socialized 

into the norms that conflict with Chinese priority interests (Ferdinand and Wang, 2013: 

909-910).  

China’s involvement in the WB and IMF only partially meets the above 

socialization definitions.  China did learn how to interact with these organizations but 

was extremely careful not to take on any values that were inconsistent with its ideology. 

Still today, China remains concerned over its sovereignty desiring these organizations to 

be limited in their supervision and policy prescriptions, while remaining open to 

alternative views (Ferdinand and Wang, 2013: 910). Although it may have learned group 

expectations, China always made clear that it would retain its own voice and even if it 

decided to adopt practices, it did so in a manner conducive to its interests (i.e. “with 

Chinese characteristics”).  As China’s global power has grown, so has its confidence and 

willingness to openly express its competing views, at times ignoring social influence and 

 
7 Johnston (2008: 197-199) examined China’s behavior in the U.N. Conference on 

Disarmament (CD), the Protocol II of the Conventional Weapons Convention, and the 

ASEAN Regional Forum.  
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persuasion by the advanced economies. Even its willingness to advance the status quo 

following the 2008 global financial crisis appears to be out of self-interests versus any 

group pressure. 

Similarly, acculturation does not appropriately match China’s interaction in the 

WB and IMF either. Merriam-Webster defines acculturation as the “process of changing 

beliefs or traditional practices” when one cultural system displaces another.  China has 

learned how to work within the culture of the Bretton Woods organizations but it has 

never allowed their culture to displace its own; doing so would have ceded itself to 

Western influences, something that PRC conservatives would never have allowed during 

reform measures as China opened up to the world. Today, as China’s global status has 

continued to grow, its leaders are even less interested with Western influences replacing 

national views. 

Assimilation, a form of cultural contact, appears to better describe China’s 

behavior in the WB and IMF.  Cambridge Dictionary defines assimilation as a process of 

becoming a part of a group/ society or becoming like others by taking in and using 

customs and culture.  As China has become a part of these organizations, and the 

international community at large, it has adopted some of the processes and expectations 

associated with membership. However, it has done so without changing its overall 

identity and pursuit of interests.  

Although true that China has adopted many of the WB’s priorities on 

development and opened to the IMF’s surveillance and policy recommendations, the 

examples of behavior used to promote the constructivist argument are also applicable to 

rational choice arguments (Schimmelfennig, 2000).  In many ways, China is a 
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counterexample of constructivism, having embraced globalization in an experimental and 

deliberate manner while the government still managed participation at its own pace, 

logic, and direction (Yang, 2017). Its rule-breaking and changing behaviors illustrate 

those times that the PRC has decided not to conform to IGO expectations, and in some 

cases demonstrate subversion of social pressure and persuasion.  

Chinese leaders have learned to make compromises without surrendering their 

principles acknowledging they must work within the international system to catch up 

with the developed world (Kent, 2002).  China’s willingness to confront Bretton Woods 

organizations on policy and governance differences both internally and externally as its 

power has increased are counter examples of constructivism, if not proof that China has 

always been acting within its self-interests.  

8.6. Conclusion 

China’s behavior has evolved from exhibiting aspects of conformity as a borrower 

country into a real shareholder that believes it should have a seat at the table.  Benefits 

from IGO membership early in its development required that China conform to 

Washington Consensus standards while still retaining its individuality.  Rule-taker 

behavior in the WB was consistent with the overall benefits China gained from 

membership. In the IMF, China was also a rule-taker in its interaction with the Fund, 

while acting as a rule-breaker in some of its macroeconomic policies. “Good” behavior 

even allowed for the bending of some norms in China’s favor.  

As China’s capacity grew, its behavior changed as well.  While remaining an 

active participant in both Bretton Woods organizations, China began to exhibit rule-

changing behavior by expanding its contributions in financial and personal resources 
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while also applying external pressure to deliberately get the WB and IMF to make 

governance and policy reforms.  Where the earlier behavior demonstrated leadership 

attributes conducive of a developing nation attempting to catch up with the West, China’s 

current behavior is more demonstrative of the more assertive leadership qualities of a 

developed nation wanting to be a rule-maker.  

Because this research only closely examined two international finance institutions 

among a wide range of international organizations with ‘brick and mortar’ qualities, more 

work needs to be done looking at other IGOs to test out the behaviors and the paths 

identified in this research.  The cursory examination of WIPO suggests there may have 

been less rule-changing behavior since the organization was more flexible in the selection 

of senior leadership who carried more weight as agents for its member states.  Therefore, 

a much more intensive look into China’s behavior may turn up evidence of this rule-

changing behavior. Likewise, a close evaluation of other developmental organizations 

where China has assumed top management, rule-making positions, as in  the International 

Civil Aviation Organization (ICAO),  the International Telecommunication Union (ITU) , 

the United Nations’ Department of Economic and Social Affairs  (DESA), and the Food 

and Agriculture Organization (FAO), may also identify insights  relative to organizations 

with different structural characteristics from the WB and IMF.  

Such attempts to explain state behavior within (and outside of) international 

organizations remains relevant because it helps to explain variation across the global 

system. Since these differences derive from the intersection of interests, economic 

management, and power within the design of the organizations themselves, understanding 
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associated state behavior can give insights into its foreign policy direction, especially 

when that direction is not always evident at first glance.  
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Note 1: WBG in China: Facts & Figures 1980-2018 

Note 2:  WB Annual Reports from 1980-2019

Year

Shares 

(Note 2)

% of Total 

(Note 2)

Voting 

Power (Note 

2)

% of Total 

(Note 2)

#  loans 

(Note 1)

Loan amount 

(USD, in 

millions) (Note 

1)

# loans/ equity    

(Note 1)

Loan/ equity 

amount (USD, 

in millions) 

(Note 1)

WB's 

advisory 

services and 

analytics 

(Note 1)

Voting 

Power 

(Note 2)

% of 

Total 

(Note 2)

Total 

subscriptio

ns & 

contributio

ns USD in 

thousands 

(Note 2)

Total 

subscriptio

ns & 

contributio

ns % of 

Total (Note 

2)

IDA 

credits 

(Note 1)

Credit 

amount 

(USD, in 

millions) 

(Note 1)

1980 0 0 0 0 0

1981 12000 3.77 12250 3.47 1 100 0 0 0 91311 2.53 37669 0.18 1 100

1982 12000 3.04 12250 2.84 0 0 0 0 2 91311 2.07 35884 0.13 1 60

1983 23482 4.82 23732 4.53 5 463.1 0 0 2 91311 1.93 35173 0.12 3 150.4

1984 23482 4.32 23732 4.09 5 616 0 0 2 91311 1.9 33981 0.12 7 423.5

1985 23482 3.98 23732 3.79 7 659.6 1 19.55 1 96173 1.9 33014 0.09 7 442.3

1986 23482 3.57 23732 3.41 7 687 0 0 2 99836 1.91 38007 0.1 7 450

1987 25142 3.56 25392 3.41 8 867.4 0 0 7 103498 1.93 38698 0.02 7 556.2

1988 25142 3.32 25392 3.19 10 1053.7 2 23.93 5 117316 2.01 39503 0.02 9 639.9

1989 25142 2.62 25392 2.55 7 833.4 2 18 3 128133 1.98 39503 0.07 7 515

1990 34971 3.37 35221 3.27 0 0 0 0 8 138951 2.01 39168 0.07 5 590

1991 34971 3.03 35221 2.95 6 601.5 0 0 8 154320 2.02 39605 0.06 9 977.8

1992 34971 2.77 35221 2.71 8 1577.7 0 0 13 165488 2 39605 0.05 10 948.6

1993 44799 3.26 45049 3.18 10 2155 2 35.67 14 176657 1.99 39500 0.05 10 1017

1994 44799 3.18 45049 3.1 8 2145 3 19.86 7 193370 2 39600 0.04 6 925

1995 44799 3.06 45049 2.99 13 2369.5 2 73.4 6 205683 2.03 39700 0.04 8 630

1996 44799 2.99 45049 2.92 13 2490 4 190.55 6 217996 2.03 39700 0.04 8 480

1997 44799 2.96 45049 2.89 9 2490 6 234.19 8 217996 2.02 39700 0.04 4 325

1998 44799 2.9 45049 2.83 14 2323 1 4.5 1 238608 2.09 40100 0.04 5 293.4

1999 44799 2.87 45049 2.81 17 1674.4 9 163.62 6 219696 1.88 40100 0.04 13 422.6

2000 44799 2.87 45049 2.8 8 1672.5 5 237.67 5 247345 2.02 40800 0.038 0 0

2001 44799 2.85 45049 2.79 8 787.5 4 65.7 8 247345 1.91 40800 0.037 0 0

2002 44799 2.85 45049 2.79 4 457.9 8 153.74 8 247345 1.87 40800 0.037 0 0

2003 44799 2.85 45049 2.79 6 1145 7 87.46 10 273252 1.98 41300 0.034 0 0

2004 44799 2.85 45049 2.78 9 1218.27 20 533.49 5 273252 1.93 41300 0.033 0 0

2005 44799 2.85 45049 2.78 9 1030 14 364.55 3 273252 1.84 41340 0.033 0 0

2006 44799 2.85 45049 2.78 11 1454.33 25 638.2 14 308144 1.96 42280 0.03 0 0

2007 44799 2.85 45049 2.78 10 1641 15 484.72 11 332400 1.99 43960 0.026 0 0

2008 44799 2.85 45049 2.78 12 1513.4 31 678.23 4 332399 1.93 44620 0.025 0 0

2009 44799 2.85 45049 2.78 13 2360 15 290.2 29 344829 1.88 74650 0.037 0 0

2010 44799 2.85 45049 2.78 14 1414 29 447.3 16 411541 2.05 75100 0.037 0 0

2011 44799 2.79 45049 2.73 14 1740 35 670.93 16 421071 2.05 112370 0.054 0 0

2012 58864 3.46 59369 3.29 12 1260 25 650.1 17 449652 2.04 236370 0.105 0 0

2013 106594 5.76 107172 5.47 14 1540 37 1141.3 27 472432 2.06 236630 0.105 0 0

2014 106594 5.52 107197 5.25 12 1615 28 1683 14 495213 2.08 236550 0.105 0 0

2015 106594 5.09 107249 4.83 14 1821.5 40 1524.5 11 532536 2.12 536550 0.219 0 0

2016 106594 4.88 107273 4.64 11 1982 25 1221.23 14 571811 2.2 536030 0.218 0 0

2017 106594 4.78 107287 4.55 13 2420 19 840.61 9 592628 2.2 535880 0.217 0 0

2018 106594 4.68 107302 4.45 10 1788 22 946.24 12 617607 2.21 1132590 0.421 0 0

2019 106594 4.59 107316 4.37 6 1330 639287 2.25 1112080 0.415 0 0

IBRD IDAIFC



 

 
 

APPENDIX B:  CHINA’S PARTICIPATION IN WB 

 
 

WB Annual Reports from 1980-2019 

 

Year

China's WB 

Govenor Alternate Executive Director Alternate 

IBRD 

Voting 

power 

ranking 

among 

EDs

IDA 

Voting 

power 

ranking 

among 

EDs Total Eds

# Chinese 

in key 

positions Chinese Nationals in managerial positions

1980 Wang Bingqian  

1981 Wang Bingqian Li Peng Wang Liansheng Chen Hui 13 21 21 0 None

1982 Wang Bingqian Li Peng Wang Liansheng Chen Hui 17 21 21 0 None

1983 Wang Bingqian Li Peng Wang Liansheng Fei Lizhi 8 21 21 0 None

1984 Wang Bingqian Li Peng Xu Naijiong Fei Lizhi 10 21 21 0 None

1985 Wang Bingqian Li Peng Xu Naijiong Yang Guanghui 11 21 21 0 None

1986 Wang Bingqian Li Peng Xu Naijiong Yang Guanghui 14 21 21 0 None

1987 Wang Bingqian Li Peng Xu Naijiong Zhang Junyi 12 21 22 0 None

1988 Wang Bingqian Chi Haibin Xu Naijiong Zhang Junyi 16 21 22 0 None

1989 Wang Bingqian Chi Haibin Zhang Junyi Jin Liqun 18 21 22 0 None

1990 Wang Bingqian Chi Haibin Zhang Junyi Jin Liqun 14 20 22 0 None

1991 Wang Bingqian Chi Haibin Wang Liansheng Jin Liqun 14 20 22 0 None

1992 Wang Bingqian Chi Haibin Wang Liansheng Jin Liqun 15 20 22 0 None

1993 Liu Zhongli Jin Renqing Wang Liansheng  Shengman Zhang 13 22 24 0 None

1994 Liu Zhongli Jin Renqing Wang Liansheng  Shengman Zhang 15 22 24 0 None

1995 Liu Zhongli Jin Renqing  Shengman Zhang Zhu Guangyao 16 21 24 0 None

1996 Liu Zhongli ? Li Yong Zhu Guangyao 17 22 24 1 Shengman Zhang (VP & Secretary)

1997 Liu Zhongli Liu Jibin Li Yong Zhao Xiaoyu 18 22 24 1 Shengman Zhang (managing director- World wide operations)

1998 Xiang Huaicheng Jin Liqun Li Yong Zhao Xiaoyu 18 22 24 1 Shengman Zhang (managing director- World wide operations)

1999 Xiang Huaicheng Jin Liqun Zhu Xian Zou Jiayi 18 22 24 1 Shengman Zhang (managing director- World wide operations)

2000 Xiang Huaicheng Jin Liqun Zhu Xian Chen Huan 18 22 24 1 Shengman Zhang (managing director- World wide operations)

2001 Xiang Huaicheng Jin Liqun Zhu Guangyao Chen Huan 18 22 24 1 Shengman Zhang (managing director)

2002 Xiang Huaicheng Jin Liqun Zhu Guangyao Chen Huan 18 22 24 1 Shengman Zhang (managing director)

2003 Jin Renqing Jin Liqun Zhu Guangyao Wu Jinkang 18 21 24 2

Shengman Zhang (managing director); Xian Zhu (Australia 

director)

2004 Jin Renqing ? Zhu Guangyao Wu Jinkang ? ? 24 1 Shengman Zhang (managing director- World wide operations)

2005 Jin Renqing ? Zou Jiayi Yang Jinlin ? ? 24 1 Shengman Zhang (managing director- World wide operations)

2006 Jin Renqing ? Zou Jiayi Yang Jinlin ? ? 24 ?  

2007 Jin Renqing Li Yong Zou Jiayi Yang Jinlin ? ? 24 ?

2008 Xie Xuren Li Yong Zou Jiayi Yingming Yang ? ? 24 ?

2009 Xie Xuren Li Yong Zou Jiayi Yingming Yang 19 22 24 2

Yifu Lin (Senior Vice President and Chief Economist); Xian Zhu 

(Bangladesh); 

2010 Xie Xuren ? Shaolin Yang ? ? ? ? Yifu Lin (Senior Vice President and Chief Economist)

2011 Xie Xuren ? Shaolin Yang ? ? ? ? Yifu Lin (Senior Vice President and Chief Economist)

2012 Xie Xuren Xiaosong Zheng Shaolin Yang Bin Han 14 22 25 3

Yifu Lin (Senior Vice President and Chief Economist- ended in 

JUN); Xian Zhu (Vice President and WBG Chief Ethics Officer);  

Guang Zhe Chen (Ethiopia)

2013 Lou Jiwei ? Shaolin Yang Bin Han ? ? 25 ?

2014 Lou Jiwei Yaobin Shi Shixin Chen Bin Han 3 22 25 2

Xian Zhu (Vice President and WBG Chief Ethics Officer); Guang 

Zhe Chen (Ethiopia)

2015 Lou Jiwei Yaobin Shi Shixin Chen ? ? ? 25 ?

2016 Lou Jiwei Yaobin Shi Yingming Yang Jinadi Ye 4 21 25 3

Shaolin Yang (Managing Director and World Bank Group Chief 

Administrative Officer); Guang Zhe Chen (South Africa 

director); Junghun Cho (Uzbekistan chief)

2017 Xiao Jie Yaobin Shi Yingming Yang Minwen Zhang 5 22 25 1

Shaolin Yang (Managing Director and World Bank Group Chief 

Administrative Officer)

2018 Liu Kun Yaobin Shi Yingming Yang Minwen Zhang 5 21 25 1

Shaolin Yang (Managing Director and World Bank Group Chief 

Administrative Officer)

2019 Liu Kun Jiayi Zou Yingming Yang Minwen Zhang 5 22 25 2

Shaolin Yang (Managing Director and World Bank Group Chief 

Administrative Officer); Jingdong Hua (Vice President and 

Treasurer)



 

 
 

APPENDIX C:  IMF QUOTA FIGURES & LOANS 

 
IMF Annual Reports 1980-2019 

  

Year

China Executive 

Director

Quota (SDR in 

millions) Total Votes

China's 

voting power 

% in IMF

Rank on 

EB # of EDs

*Loans    (million 

SDR)

1980 Zhang Zican 550 18,250 2.89% 20 22 0

1981 Zhang Zican 1800 18,250 2.84% 20 22 759

1982 Zhang Zican 1800 18,250 2.84% 20 22 0

1983 Zhang Zican 1800 18,250 2.82% 19 22 0

1984 Zhang Zican 2390.9 24,159 2.60% 19 22 0

1985 Zhang Zican 2390.9 24,159 2.60% 19 22 0

1986 Huang Fanzhang 2390.9 24,159 2.60% 19 22 597.7

1987 Dai Qianding 2390.9 24,159 2.58% 19 22 0

1988 Dai Qianding 2390.9 24,159 2.58% 19 22 0

1989 Dai Qianding 2390.9 24,159 2.58% 19 22 0

1990 Dai Qianding 2390.9 24,159 2.57% 19 22 0

1991 Dai Qianding 2390.9 24,159 2.54% 19 22 0

1992 Che Peiqin 2390.9 24,159 2.54% 19 22 0

1993 Che Peiqin 3385.2 34,102 2.29% 22 24 0

1994 Zhong Ming 3385.2 34,102 2.29% 22 24 0

1995 Zhong Ming 3385.2 34,102 2.29% 22 24 0

1996 Zhang Zhixiang 3385.2 34,102 2.28% 22 24 0

1997 Zhang Zhixiang 3385.2 34,102 2.28% 22 24 0

1998 Zhang Zhixiang 3385.2 34,102 2.28% 22 24 0

1999 Wei Benhua 4687.2 47,122 2.22% 22 24 0

2000 Wei Benhua 4687.2 47,122 2.20% 22 24 0

2001 Wei Benhua 6369.2 63,942 2.95% 17 24 0

2002 Wei Benhua 6369.2 63,942 2.95% 17 24 0

2003 Wei Benhua 6369.2 63,942 2.95% 17 24 0

2004 Wei Benhua 6369.2 63,942 2.95% 17 24 0

2005 WANG Xiaoyi 6369.2 63,942 2.94% 17 24 0

2006 WANG Xiaoyi 6369.2 63,942 2.94% 17 24 0

2007 GE Huayong 8090.1 81,151 3.67% 11 24 0

2008 GE Huayong 8090.1 81,151 3.66% 11 24 0

2009 GE Huayong 8090.1 81,151 3.66% 10 24 0

2010 He Jianxiong 8090.1 81151 3.65% 10 24 0

2011 Tao Zhang 9525.9 95996 3.81% 10 24 0

2012 Tao Zhang 9525.9 95996 3.81% 10 24 0

2013 Tao Zhang 9525.9 95996 3.81% 10 24 0

2014 Tao Zhang 9525.9 95996 3.81% 10 24 0

2015  Zhongxia Jin 9525.9 95997 3.81% 10 24 0

2016  Zhongxia Jin 30,482.90 306282 6.14% 3 24 0

2017  Zhongxia Jin 30,482.90 306293 6.09% 3 24 0

2018  Zhongxia Jin 30,482.90 306293 6.09% 3 24 0

2019  Zhongxia Jin 30,482.90 306,295 6.08% 3 24 0

Note: In 1981 China borrowed SDR 450 million from the first credit tranche and SDR 309 million from the Trust Fund. 

In 1986 it also received SDR 597.7 million from its first credit tranche.



 

 
 

APPENDIX D:  CHINESE WORKING IN IMF 

 
IMF, Diversity Annual Report 2004, 2007, 2008, 2009, 2010, 2011, 2013, 2014, 2015, 

2017, 2019 

Year A1-A8 % A9-A15 % B1-B15 % Contract Total %

1980

1981 0.7

1982

1983

1984

1985

1986

1987

1988

1989

1990 0.9

1991

1992

1993

1994

1995

1996

1997

1998

1999

2000 1.9

2001

2002

2003

2004 9 0.13 39 2.4 4 1.1 0 52 1.9

2005

2006

2007 9 1.4 41 2.5 1 0.3 0 51 1.9

2008 7 1.3 46 3.1 1 0.3 0 54 2.3

2009 6 1.23 50 3.2 2 0.65 14 72 2.5

2010 6 1.25 59 3.63 4 1.25 21 90 3.01

2011 8 1.72 63 3.69 3 0.94 35 109 3.48

2012

2013 6 1.3 72 4.2 5 1.5 37 120 3.7

2014 9 2 82 4.6 5 1.5 36 132 4

2015 8 1.8 93 5.1 6 1.7 39 146 4.4

2016 4.7

2017 11 106 7 60 184 4.9

2018 5.3

2019 8 1.8 113 5.7 8 2.3 80 209 6.2

*Note 1: Yeargroups hightlighted in grey either did not include Diversity Annual Reports for those years or the reports 

did not include individual country statistics.                                                                                                                                  

**Note 2: In 2009, the IMF began tracking diversity in contractual support



 

 
 

APPENDIX E:  CHINA CONTRIBUTIONS IN IMF 

 

Year

PRGF-ECF Trust 

contributions 

(millions)

% of PRGF Trust 

Contributions

PRGF-HIPC Trust 

Contributions 

(millions)

% of PRGF-HIPC 

Contributions

CCR Trust 

Contributions 

(millions SDR)

% of CCR Trust 

Contributions

NAB (millions 

SDR)

% NAB 

Contributions

Bilateral 

Borrowing 

Agreements 

Contributions 

(millions SDR)

% BBA 

Contributions

1980

1981

1982

1983

1984

1985

1986  

1987

1988

1989

1990

1991

1992

1993

1994

1995 *Note 2

1996  - -

1997  -  -

1998  -  -

1999 *Note 1  -  -

2000 5.7 0.0035 13.1 0.032

2001 6.4 0.0036 13.1 0.032

2002 7.1 0.0039 13.1 0.018

2003 7.8 0.0042 13.1 0.017

2004 8.5 0.0045 13.1 0.017

2005 9.2 0.0048 13.1 0.016

2006 9.9 0.005 13.1 0.015

2007 10.6 0.005 13.1 0.015

2008 11.3 0.005 13.1 0.015 *Note 4

2009 12 0.005 13.1 0.015  -  -

2010 12 0.005 13.1 0.015  -  -

2011 12 0.005 13.1 0.014 31217 0.085

2012 28 0.071 13.1 0.014 31217 0.085

2013 98 0.057 13.1 0.014 31217 0.085

2014 98 0.049 13.1 0.014 *Note 3 31217 0.085

2015 110.1 0.025 13.1 0.014 0.01 0.0001 31217 0.085

2016 110.1 0.024 13.1 0.014 0.01 0.0001 15860 0.087

2017 110.1 0.024 13.1 0.014 0.01 0.0001 15860 0.087 *Note 5

2018 110.1 0.024 13.1 0.014 0.01 0.0001 15860 0.087 31111 0.097

2019 110.1 0.024 13.1 0.014 0.01 0.0001 15860 0.087 31173 0.098

Note 1: PRGF started SEP 1999

Note 2: PRGF-HIPC started in 1996

Note 3: CCR started in 2015

Note 4: Prior to 2008, NAB funded by 25 creditors. NAB expanded to include China following the 2008 GFC.  GAB consisted of 11 industrialized countries not including China.

Note 5: Bilateral borrowing agreements are intended to be third line of defense to IMF quotas. IMF began publishing numbers on China in 2018.

Note 6: Information collected from IMF quarterly financial statements. https://www.imf.org/external/pubs/ft/quart/index.htm



 

 
 

APPENDIX F:  CINC SCORES 

 

Correlates of War Composite Index of National Capability (CINC) score. Singer, 

(1972). 

Year USA

United 

Kingdom France Germany Russia Japan China

1980 0.133115 0.0252671 0.02404 0.168693 0.053609 0.119499

1981 0.138008 0.0251794 0.021946 0.169494 0.05149 0.11987

1982 0.129589 0.0237279 0.020229 0.171492 0.052413 0.118843

1983 0.132942 0.0236157 0.019226 0.172175 0.050641 0.119042

1984 0.135594 0.0221453 0.018553 0.169802 0.051106 0.116093

1985 0.137315 0.0228801 0.017772 0.17565 0.050603 0.113526

1986 0.135287 0.0233587 0.018497 0.174537 0.049746 0.113964

1987 0.13403 0.0246664 0.018744 0.173181 0.049141 0.111583

1988 0.13447 0.0243295 0.018715 0.170657 0.049771 0.112898

1989 0.148239 0.0253604 0.019118 0.136821 0.05162 0.114466

1990 0.141332 0.0251629 0.020175 0.0292671 0.129595 0.05074 0.111899

1991 0.137246 0.0263126 0.02157 0.0312548 0.103348 0.054339 0.118612

1992 0.148314 0.0273722 0.021659 0.0315511 0.06729 0.054194 0.123877

1993 0.153516 0.0255293 0.021995 0.0314226 0.058024 0.054753 0.131784

1994 0.145636 0.0249182 0.022901 0.0305875 0.067038 0.05435 0.137091

1995 0.140337 0.0236313 0.023128 0.0311854 0.062902 0.054346 0.142928

1996 0.138368 0.0240494 0.022889 0.0300328 0.059189 0.05213 0.14648

1997 0.139523 0.0238328 0.021974 0.0291055 0.055994 0.051109 0.149236

1998 0.141644 0.0241212 0.022092 0.0293763 0.051299 0.048576 0.154259

1999 0.142625 0.0231577 0.020892 0.0277775 0.051515 0.048296 0.157623

2000 0.142805 0.0221931 0.018844 0.0262184 0.051512 0.049895 0.1624

2001 0.141457 0.0213525 0.018026 0.0262841 0.053527 0.047063 0.165495

2002 0.153765 0.0192999 0.019496 0.0253005 0.049657 0.04861 0.152607

2003 0.151919 0.0191593 0.019791 0.0246804 0.049705 0.04699 0.160137

2004 0.151529 0.0191981 0.019748 0.0238936 0.047659 0.045008 0.168119

2005 0.156519 0.0199509 0.019471 0.0231391 0.0408 0.0433 0.17135

2006 0.154431 0.019684 0.018762 0.0224238 0.041158 0.041468 0.178778

2007 0.149798 0.0188802 0.018478 0.0216176 0.041096 0.039974 0.185799

2008 0.14787 0.0174505 0.01824 0.0210535 0.04101 0.03939 0.189376

2009 0.145986 0.0162162 0.016574 0.0192746 0.039351 0.036067 0.20819

2010 0.148098 0.0156342 0.01599 0.0195061 0.039488 0.037036 0.206988

2011 0.143291 0.0152462 0.014697 0.0187915 0.040234 0.036162 0.212244

2012 0.139353 0.015277 0.014207 0.0179105 0.040079 0.035588 0.218117


