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ABSTRACT
Three Gorges Resettlement with Development:
Opportunities for International Development Assistance
Shawn Steil
December 22, 2003
Prepared in partial fulfillment of the requirements of the degree in the
Faculty of Environmental Design, University of Calgary
Dr. Grant A. Ross

The Three Gorges Project, officially launched in 1992 and scheduled for
completion by 2009, will be the world's largest hydroelectric dam, creating areservoir in central
China over 600km long, and inducing the displacement of over amillion residents. The Chinese
government has responded to the unprecedented scale of displacement and resettlement by
promoting apolicy of "resettlement with development" seeking to supplement compensation
programs with development plans in the Three Gorges Reservoir Area (TGRA). However, there
has been alack of international research evaluating the outcomes and needs of the
resettlement. Based on extensive fieldwork and focusing on acase study of rural resettlement,
this study aims to evaluate the potential for international development assistance. While central
policy guides the resettlement towards some positive aims, alack of substantive resettler
participation and other deficiencies in the planning process can distort final results. In this
context, the real constraints to "resettlement with development" are manifest only at the local
level where efforts to rebuild the agricultural base or create employment for resettlers are failing
to address the individual needs of resettlement households. The study concludes that gaps
between resettlement planning and practice risk long term impoverishment in the TGRA, and
that the injection of much needed resources and expertise through international development
assistance might have apositive impact in the final phase of resettlement. While barriers to
international development assistance remain, the study concludes by outlining strategies for
effective and feasible international involvement in Three Gorges resettlement.
Key Words: resettlement, development-induced displacement, Three Gorges Project, rural
development, impoverishment risks and rehabilitation, international development
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THE THREE GORGES PROJECT AND RESETTLEMENT
In their home overlooking the muddy waters of the Yangtze at the entrance to the
"Military Sword and Book" Gorge, the Heng family spoke about the Three Gorges "big dam" with
an equal mix of awe and resignation.' Like many other families in Quyuan Township, they knew
much more about what they stood to lose than gain from the mega-project, but seemed to
accept their personal sacrifices as their duty and contribution to the great endeavour of national
development. Those sacrifices would include the family home, well over one hundred years old,
which retained elements of the traditional Gu architecture, native to the region. They would
include the loss of ancestral farmland that had been tilled by their descendants for generations
upon generations. Despite revolutions that saw China shift from afeudal empire to arepublic to
acommunist state, and the political reform from acentrally planned to a"socialist market"
economy, the Heng family had retained the right to earn aliving off more or less the same plot
of land. With the newest and grandest project of national development well under way, the
Heng family faced the prospect of losing their home, their land, and their way of life forever. In
2001, with less than two years before the rising waters of the Three Gorges dam reservoir
would cover the ground on which we stood, it was unclear whether they were more shaken by
the imminent loss of their past, or the uncertain prospects for the future.
The research Iconducted in the Three Gorges Reservoir Area (TGRA) between 1998
and 2002 aimed to explore the challenges of Three Gorges Project resettlement and the best
likelihood of international development assistance in the internationally controversial project.
The research, as discussed in this Master's Degree Project document, focused primarily on a
case study of rural resettlement consisting of site visits and interviews with local officials and
resettlement households. But it was supplemented with observations gathered formally and
informally throughout the TGRA, and with an analysis of the policy and institutional environment
in which resettlement is being carried out. The resettlement of so many over such alarge
territory is acomplex endeavour and making recommendations for improving adifficult situation
is difficult.

Resettlers are working hard to fare well under trying circumstances, but they need

help, particularly those who fall through the gaps of resettlement policies, to keep up with the
rapid pace of change that defines displacement and resettlement.

In the final analysis, it is

hoped that this document will provide abetter understanding of the challenges facing Three

Interview by the author, July 2001 (As explained in "Research Methodology" in Chapter 1, names have
been changed to protect identity of participants in the research.)
1
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Gorges resettlers, and the potential for international assistance in developing the region and
helping resettlers reduce the risk of impoverishment.
With estimates of the population to be displaced by the dam reservoir reaching 2 million 2,
the Heng family is just one of the hundreds of thousands thrust into uncertain change in the
TGRA. According to project proponents, the sacrifices made by displaced families like the
Hengs are significantly outweighed by the future benefits of the Three Gorges Project for the
nation. Officially, the major benefits of the dam and the rationale for the huge economic,
environmental and social costs are listed as: 1) flood control; 2) hydroelectric production; and 3)
improved navigation of the Yangtze River. 3 While an abundance of the Western literature on
the Three Gorges Project refutes perceived overestimations of benefits and underestimations of
the costs4,official Chinese literature sites such reasons as: the more than 15 million
jRen, "Is Developmental Resettlement Possible?," in The River Dragon Has Come! The Three Gorges
Dam and the Fate of the China's Yangtze River and Its People, ed. Dai Qing (Armonk, N.Y.: M. E. Sharpe,
1998), 53.
China Yangtze Three Gorges Project Development Corporation, Three Gorges Project (Yichang, Hubei:
China Three Gorges Project Corporation, 1999); Environmental Impact Assessment Department of the
Chinese Academy of Science and The Research Institute for Protection of Yangtze Water Resources,
Environmental Impact Statement for the Yangtze Three Gorges Project (A Brief Edition), ed. China
Yangtze Three Gorges Development Corporation (Beijing: Science Press, 1995); State Council Three
Gorges Project Construction Committee, The Yangtze River Three Gorges Project & The DevelopmentOriented Resettlement (Beijing: Bureau of Resettlement and Development, Department of Economic and
Technical Cooperation); Yangtze Valley Water Resources Protection Bureau, Ecology and Environment
of the Three Gorges Project (Beijing: Science Press, 2000).
For example, Chinese Engineers and Scientists Urge Leadership to Change Three Gorges Dam
Operating Plan (Three Gorges Probe 17) (Probe International, April 26, 2000): available from
http://www.probeinternational.org/probeintllhreeGorges/tgP/archiVe.html; Dai Qing, "Three Gorges
Project Threatens Soul of China," Forum for Applied Research and Public Policy 13, no. 1(1998); Dai
Qing, "The Three-Gorges-Dam-Project and Free Speech in China," Chicago Review 39, no. 3-4 (1993);
Dai Qing, ed., The River Dragon Has Come!: The Three Gorges dam and the fate of China's Yangtze
River and its people (Armonk, N.Y.: M.E. Sharpe, 1998); Dai Qing, ed., Yangtze! Yangtze!: Debate Over
the Three Gorges Project (Toronto: Earthscan, 1994); "Damming evidence," Economist, July 19, 2003;
Erik Eckholm, "As Dam on Yangtze Closes, Chinese Tally Gain and Loss. (Cover story)," New York
Times, September 6, 2003; Martin Fackler, Race against time to save treasures from dam floodwaters
(South China Morning Post, January 24, 2002): available from http:llchina.scmp.com; Human Rights
Watch, "The Three Gorges Dam in China: forced resettlement, suppression of dissent and labor rights
concerns," Human Rights Watch/Asia Report 7, no. 2(1995); Callum MacLeod, Sold down the river
(South China Morning Post, July 12, 2001): available from www.scmp.com; More Dams Planned for
Yangtze Despite Problems (Three Gorges Probe) (Probe International, June 19, 2000): available from
http:llwww.probeinternational.org/probeint/lhreeGorges/tgp/archive.html; Grâinne Ryder and Probe
International, Damming the Three Gorges: what dam-builders don't want you to know: acritique of the
Three Gorges Water Control Project feasibility study (Toronto: Probe International, 1990); "Stopping the
Yangzi's flow," The Economist, August 2,1997; Three Gorges Dam to Create "Huge Stagnant, Stinking
Pond" (Three Gorges Probe Press Advisory) (Three Gorges Probe, November 29,1999): available from
www.nextcity.com/probelnternational; Three Gorges Resettlement in Chaos, Awaiting Central Directives
(Three Gorges Probe Press Advisory:) (Probe International, October 1, 1999); Wang Weiluo, Ship Lift
Problems at Yangtze Dam Threatens Three Gorges Project (Three Gorges Probe) (Probe International,
June 19, 2000): available from http://www.probeinternational.org/probeint/ThreeGorges/tgP/arChiVe.html
Wei Ming, Three Gorges Dam Will Turn the Fast-flowing Yangtze into Stagnant, Polluted Reservoir
2
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downstream inhabitants at risk from floods, 5 and the hundreds of thousands of lives already lost
to floods in the past century 6;the 50 million tons of coal that will be replaced annually by clean
hydropower in meeting China's skyrocketing energy demands 7;and the importance of large ship
transport between Shanghai and Chongqing in bringing east coast affluence to "develop the
West. ,8
The Chinese national anthem pays homage to an undefined new Great Wall, built
through the efforts and sacrifices of the Chinese people, and the possibility of parallels with the
Three Gorges dam in popular imagination is clear. In many respects, the Three Gorges Project
is the largest development project ever undertaken. At over 2km in length and 185 metres in
height, it is neither the tallest nor the longest dam in the world. But requiring over 27 million
cubic metres of concrete, it is certainly the grandest. 9 The hydroelectric generating capacity will
exceed that of any dam that has ever been constructed before; the estimated 18,200 megawatts
generated by 26 turbines will account for almost one fifth of China's total energy supply. 1° It is
also the most expensive. Official estimates of the cost were raised from 90 to 200 billion
Chinese yuan (approximately 11 to 24 billion U.S. dollars) in 1996, not including interest on
loans,

1 but

unofficial (and independent) estimates set the cost closer to 75 billion U.S. dollars. 12

But perhaps the most startling feature of the dam is the reservoir it intends to guard.
Stretching over 660 km and with atotal storage capacity of 39.3 billion cubic metres 13 ,the
impacts of the dam's enormous reservoir will be beyond the scale of any hydro project ever
constructed before. Once completed, the reservoir will extend from the dam site in Hubei
province to the metropolis of Chongqing in Western China. During the 1992 official survey

(Three Gorges Probe) (Probe International, November 29, 1999): available from
www.nextcity.com/ProbelnternationalIlhreeGorges/tgp/index.htm.
5Yichang Regional Records Office, The Dream Came True in Yichang (Mengyuan Yichang) (Yichang,
China: Hubei renmin chubanshe, 1998), 32.
Zhang Chaoran and Dal Huichao, Three Gorges Project and Flood Control in Yangtze River (China
Yangtze Three Gorges Project Development Corporation, July 17, 2002): available from
http://www.ctgpc.com/html/information/hottalks/inht02O5-l.htm.
Yangtze Valley Water Resources Protection Bureau.
8 Josephine Ma, Zhu gives impetus to 'go west' campaign (South China Morning Post, March 6, 2001):
available from www.scmp.com; Zhang Chaoran and Dai Huichao.
CWRC, Three Gorges Project (Wuhan: Changjiang Water Resources Commission (CWRC), 1997), 7.
° "Damming evidence."
11 Li Yongan, "The Investment Scale and the Channels of Funds of the Three Gorges Project," in Hot
Talks About TGP, ed. Liu Rongbo, China Three Gorges Construction Supplement (Zhongguo sanxia
flanshe zengkan) (Beijing: China Three Gorges Project Corporation, 1996), 37.
12 Abid Aslam and Antoaneta Bezlova, Criticism, Financial Uncertainty Surround China's Three Gorges
Dam [International Rivers Network electronic newsletter] (2000): available from www.irn.org; Three
Gorges Dam Project (a profile) (China Online, October 3, 2000): available from
http:llwww.chinaonline.com/ref er/ministry_prof iles/threegorgesdam.asp.
13 China Yangtze Three Gorges Project Development Corporation, 8.
6
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conducted by the Changjiang (Yangtze) Water Resources Commission (CWRC), approximately
846,200 people were designated for resettlement

-

361, 500, or almost 43%, of whom were rural

residents, such as members of the Heng family. 14 Given natural population increases over the
17 year construction period, even official estimates of the total population to be displaced and
resettled exceed 1.1 million. 15 Unofficial estimates run as high as 2million to be displaced by
the Three Gorges Project. 16 2major cities, 20 counties, 304 townships and 1680 villages will be
wholly or partially affected by inundation. 17 According to the official survey, 1599 factories or
enterprises will be inundated, heavily impacting employment prospects in the region. 18 In
addition, 27,820 hectares of farmland will be lost to inundation, marking one of the most
significant losses of assets. 19
Large scale development projects, such as the unparalleled Three Gorges Project, bring
large scale benefits and large scale costs. Assessing and evaluating the benefits and costs
continues to be adifficult and problematic undertaking for large hydroelectric developments,
none larger than the Three Gorges Project. In the past, displacement induced by reservoir
development was largely seen as aregrettable but unavoidable cost of large scale dam projects.
20

Minimal attention was paid to assessments of the real and long term costs to the displaced or

to mitigation measures aimed at restoring lost livelihoods. Today, there is agrowing sense that
even if displacement is unavoidable, the high and imbalanced costs born by the displaced are
not inevitable. 21 International resettlement research and policy development has come along
way in recognizing the costs of displacement and seeking means to fully value and mitigate
those costs. A summary of current discussions and some of the most pressing and outstanding
questions in development-induced displacement and resettlement (DlDR) is the focus of
Chapter 2. As the world's most populous country, and having undergone an almost astonishing
development transition in the past twenty years, this discussion is particularly relevant for China
CWRC
China Yangtze Three Gorges Project Development Corporation, 25; Yangtze Valley Water Resources
Protection Bureau, 18.. Other sources cite official figures over 1.2 million, for example: Xiong Jianli,
"Sanxia kuqu chengzhen banqianzhong de jiuye wenti (The Town Relocation of Three Gorges Area and
the Employment Problem of Town Migration)," China Soft Science (2001), in Chinese.
Qi Ren, 53.
State Council Three Gorges Project Construction Committee, 10.
Ibid.
19 CWRC, 14.
Michael M. Cernea, "Sociological Practice and Action-Research on Population Resettlement: Part I,"
Journal of Applied Sociology 13, no. 2(1996): 86.
Michael M. Cernea, "Public Policy Responses to Development-Induced Population Displacements,"
Economic and Political Weekly, June 15, 1996; Michael M. Cernea, "Risks, safeguards, and
reconstruction: amodel for population displacement and resettlement," in Risks and Reconstruction:
Experiences of Resettlers and Refugees, ed. Michael M. Cernea and Chris McDowell (Washington, D.C.:
World Bank, 2000).
14

15

16

17
18

20

21
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where rising energy demands and development needs continue to place ever higher pressures
on resources and local populations. The Three Gorges Project incites not only the greatest
challenges to balancing the benefits and costs of large scale development, but also the evolving
Chinese experience and expertise in resettlement policy and planning. "Resettlement with
development" 22 ,the official policy for Three Gorges resettlement, is often hailed as amodel for
involuntary resettlement in the developing world. Understanding the real prospects for the
success of resettlement in the Three Gorges requires an understanding of the particular nature
of resettlement planning in the Three Gorges, and this is the focus of the second section. While
the policy framework affecting Three Gorges resettlement is complex, Chapter 3outlines some
of the key issues in Three Gorges "resettlement with development" and other relevant policies.
Chapter 4delves somewhat deeper into the planning processes and institutions that have
profound impacts on the real success of resettlement on the ground.
This discussion in "Policy and Planning" would remain largely theoretical if not for an
analysis of the implementation of policy and plans: the actual "Practice" of Three Gorges
resettlement. Based primarily on afield-work case study in Zigui County of Hubei Province, and
supplemented with anecdotal evidence gathered from visits throughout the Three Gorges
Resettlement Area (TGRA), the third section looks at the experience of the resettlers
themselves. Chapter 5introduces Quyuan Township, the case study locale, and its common
and particular resettlement challenges. An analysis of the needs and prospects for resettlement
is based on Cernea's Impoverishment Risks and Reconstruction (IRA) model 23 ,and Chapter 6
deals with the single greatest risk in Three Gorges resettlement: the loss of agricultural land.
Chapter 7outlines the potential impact of the other seven risks of the IRR model, while
discussing the significance of their interconnection and the creation of "hidden" risks in Three
Gorges resettlement. Both urban and rural displacement present unique and substantial
challenges to Three Gorges resettlement. This Master's Degree Project focuses on acase
study of rural resettlement primarily because of the significance of the irrevocable loss of land
inundation will incur. Man-made assets

-

roads, communications lines, and buildings

-

can be

rebuilt, but in aregion already densely populated and extensively cultivated, replacing or
reclaiming land lost to the reservoir is much more difficult. Furthermore, the environmental
sensitivity of the Yangtze River basin is best exemplified in the impact of agricultural land use,
and arealization of the need for greater environmental protection in the Three Gorges has
Kaifaxing Yimin Anzhi, alternatively translated as "development-oriented resettlement" or
"developmental resettlement".
See Michael M. Cernea and Chris McDowell, eds., Risks and reconstruction: experiences of resettlers
and refugees (Washington, D.C.: World Bank, 2000)., and discussion in Chapter 2.
22

23

9

profound impacts on rural resettlement policies. For these and other reasons, rural resettlers
such as the Heng family offer compelling evidence that rural resettlement is aparticularly
daunting task, and one most in need of international assistance.
The final section offers "Conclusions and Recommendations" on the needs of Three
Gorges resettlers and the opportunities for international assistance in achieving true
resettlement with development. Chapter 8outlines some of the underlying reasons for gaps
between policy and implementation and offers recommendations for improved policy, planning
and practice for resettlement. Chapter 9concludes with recommendations for international
development assistance in achieving 'development with resettlement'. Before beginning with a
look at development-induced displacement and resettlement internationally, we need to paint a
picture of the Three Gorges of central China, build abetter understanding of just what the Three
Gorges Project will mean to its people and what prospects for international assistance in
alleviating their plight might exist.

10

Chapter 1: International Research in the Three Gorges
The Three Gorges Reservoir Area
The Three Gorges Reservoir on the middle reaches of the Yangtze River will extend
from Yichang County of Hubei Province in the east to Chongqing City proper in the West. Both
the Yichang county seat and Chongqing City are large urban centres, considered development
poles for attracting regional investment and economic activity. 24 Between the two cities, at the
approximate midway point of the 600 km long reservoir is Wanxian City, acity Deng Xiaoping
referred to as the "second great city of the Three Gorges". 25 Wanxian, now referred to as
Wanzhou District ,was struggling economically in 2001, but was afforded 'district' status and
preferential investment policies in the hopes of serving as athird development pole in the Three
Gorges region. Even Wanzhou District now falls under the jurisdiction of Chongqing
Municipality. With the launch of the Three Gorges Project, the city of Chongqing was promoted
to the status of municipality under the direct authority of the central government along with
major economic centres of the country: Beijing, Shanghai and Tianjin. 26 The promotion made
Chongqing China's largest city, with apopulation of over 30 million and aterritory carved out of
Sichuan Province encompassing the reservoir area from the city environs to the border of Hubei.
Within Chongqing Municipality lie 16 of the 20 counties composing the Three Gorges Reservoir
Area (TGRA) that will experience inundation losses and displacement and an estimated 86% of
the resettlement population. 27 The remaining counties and resettlers reside within Hubei
Province.

Chen Guojie, "Assessment of Economic Development for Three Gorges Reservoir Area," Chinese
Geographical Science 8, no. 2(1998).
Officials of the Wanzhou Foreign Affairs Office and Tourism Bureau, interviews by the author, May
2001; A large sign in the town square also provides this quote, attributed to Deng Xiaoping.
Chen Amin, "Inertia in Reforming China's State-Owned Enterprises: The Case of Chongqing," World
Development 26, no. 3(1998).
CWRC, 14; Duan Yuefang and Shawn Steil, "China Three Gorges Project Resettlement: Policy,
Planning and Implementation," Journal of Refugee Studies 16, no. 4(2003).

24

25

26

27
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Figure 1: Map of China's Yangtze River Basin 28

The Three Gorges Reservoir Area depicted as the crosshatched area at the centre of
Figure 1is defined by the region impacted by inundation and resettlement. The map below
(Figure 2) shows the dam site to the west of the city of Yichang, and the major county towns as
red dots throughout the region. While the steep gorges will contain the reservoir (shown in light
blue in Figure 2) in a relatively narrow band of the Yangtze River, there are many areas where
the reservoir will invade tributaries and flatter areas further from the main river. The most
spectacular of these instances is in Kai County, where the reservoir will encroach deep into one
of the few areas where the land is flat enough to support significant rice paddy production. The
unique geography of Kai County will also precipitate annual fluctuations in water level of up to
30 metres once the dam is finished, periodically exposing the inundated county seat (Kaixian
City) and create near swamp-like conditions around the new city. 29

Atlas of China Yangtze Three Gorges Reservoir Area, ed. Changjiang Water Resources Commission
CWRC) (Beijing: China Geographic Maps Publishing House, 2000).
Officials of the Kai County Environmental Protection Bureau and Forestry Bureau, interviews by the
author, July 22-27, 2001.

28
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Figure 2: Map depicting the Three Gorges Reservoir Area 30

The Three Gorges Reservoir Area is one of the poorest regions of central China.
Compared to Hubei and Sichuan Provinces, and China as awhole, the TGRA falls behind in
gross national product (GNP) and national income per capita, and also lags in grain output,
gross industrial product (GIP) and gross agricultural product (GAP) per capita.

Table 1: Main indexes of economic development in the TGRA and other regions (1992)

Region

Per capita
GNP

Per capita
national income
(US$)

Per capita
output of grain
(kg)

(US$)
TGRA
122.87
113.75
360.5
Sichuan
163.54
139.54
404.9
Hubei
217.30
178.27
434.9
China
245.57
203.59
375.9
(Source31 :China Statistical Year Book; Sichuan Statistical Yearbook and;
China Statistical Publishing House 1993)

°
31

Per capita
GIP

(US$)
(US$)
118.32
79.04
204.23
82.34
301.02
95.41
380.25
93.20
Hubei Statistical Yearbook:

Adapted from State Council Three Gorges Project Construction Committee, 13.
Adapted from Duan Yuefang and Steil. See also Chen Guojie.

13

Per capita
GAP

Though the inundation of large cities and towns is one aspect of the resettlement that renders it
unique worldwide, the TGRA is typified by agriculture. There are regions of plains where even
rice can be grown, particularly in the western end of the future reservoir in Chongqing
Municipality (such as Kai County), but my travels throughout the region between 1998 and 2002
confirm that the geography of the Three Gorges area is typically (perhaps stereotypically)
mountainous. International trends in resettlement policy seek to limit resettlement through
various means, including locating projects in sparsely located areas. 32 But travelling almost
anywhere in China, outside of Tibet or Qinghai at least, it is remarkable how countryside vistas
are seemingly never void of human presence. This phenomenon prevails in the Three Gorges
as well, where even the steepest, highest mountainsides along the Yangtze River are cultivated
by lone farmers lugging water on their backs in a bei!ou33 to irrigate thirsty crops.
Construction and Resettlement Schedule

Figure 3: Farmer's home below the 135 m mark

Organisation for Economic Co-operation and Development, Guidelines for Aid Agencies on Involuntary
Displacement and Resettlement in Development Projects [Guidelines on Aid and Environment] (OECD,
1992): available from http://www.oecd.org/dataoecd/37/27/1887708.pdf; World Commission on Dams,
Dams and development: anew framework for decision-making (Earthscan, November 16, 2000):
available from www.dams.org.
33 A versatile bamboo I
rattan woven basket worn on the back, native to the region.
32
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The world's largest hydroelectric project was officially launched in 1992, with
construction beginning in earnest in 1994. June 2003 marked the third and final phase of
construction with the filling of the reservoir to 135 meters above sea level

-

up more than 50

meters since the closure of the river by cofferdams in 1997. 34 Resettlement is expected to keep
pace with the ambitious construction plan, and is divided into additional phases allowing for
scheduled increases in reservoir height. For example, while resettlement up to the 135 m mark
needed to be completed by June 2003 to meet the schedule for the full closure of the Yangtze
and the beginning of power generation at the dam site, in 2006, the reservoir is scheduled to be
raised an additional 21 m (to 156m) to increase power generation capacity. 35 On September 23,
2003, project officials suddenly announced, however, the reservoir height will be raised an
additional 4 metres by the end of October to deal with navigation problems and increase power
generation capacity. 36 With financial difficulties of the project widely reported 37 ,the move may
be an attempt to increase power generation revenues to pay for construction. The sudden
change in scheduling precipitated an urgent increase in the resettlement schedule, evidence
that the resettlement work is subjugated to construction interests:

Table 2: Three Gorges Project Construction Schedule
Phase
1St

2"'
3rd

Reservoir Height at Dam
>90m
135m
175 m

Time Period
1993-1997
1997-2003
2003 2009
-

Along with concerns for the environmental impact and loss of cultural heritage in the
Three Gorges, the resettlement remains the most controversial element of the project
China's Three Gorges dam resettlement turns violent (Probe International Press Release) (Probe
International, March 30, 2001): availablefrom www.ThreeGorgesProbe.org. Water markers at the dam
site indicate the level of flood waters, confirming that low water levels hovered under 70 metres (above
sea level). When all but the diversion channel was closed in 1997, levels rose to around 90 metres in the
flood season.
35 Wang Rushu, China Three Gorges Project official, interview by the author, May 2001
36 Kelly Haggart and Mu Lan, Raising the reservoir: Reports point to shipping problems, hydropower
targets (Three Gorges Probe News Service) [Electronic Newsletter] (Probe International, October 2,
2003): available from www.ThreeGorgesProbe.org.
37 Aslam and Bezlova; Auditors uncover tide of misconduct (Three Gorges Probe) (Associated Press,
December 17, 1999): available from http:llwww.threegorgesprobe.org/tgp; Dai Qing and Patricia Adams,
"New premier Zhu Rongji seems poised to topple the giant Three Gorges dam, aCanadian-backed
megaproject, China's dam begins to crumble," National Post, April 6, 1999; Three Gorges dam is 'black
hole of corruption', says Chinese journalist (Three Gorges Probe) (Probe International, May 25, 2000):
available from http://www.probeinternational.org/probeint/ThreeGorges/tgp/archive.html; Troubles Ahead
for China Dam Project (Stratfor [Electronic News Service], October 27, 2000): available from
http:llwww.stratfor.com/asialdefault.htm.
34
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internationally. By 2009, the projected completion date of the project, well over one million
inhabitants of the Three Gorges region in central China will have been displaced. These
displaced people, or resettlers, face aplethora of challenges to their livelihoods over the next
several years and into the future. Following decades of experience in development-induced
displacement, the Chinese government has enacted policy to guarantee that resettlers are able
to maintain or enhance their standard of living after resettlement. Summarized as "resettlement
with development" or "development-oriented resettlement" 38 ,the success of the policy, as the
research will show, is subject to anumber of challenges in the Three Gorges area including a
fragile environment and loss of agricultural and industrial production capacity due to the
inundation of the dam reservoir, an underdeveloped economic infrastructure and labour force,
and alack of investment resources.
The unprecedented scale and complexity of the resettlement demands the best of
international expertise and resources. But for many reasons, not least of which stem from
controversy surrounding the dam's impacts, international involvement in the project has been
largely limited to bids for private construction contracts on one hand, and criticism and protest
on the other. Assessing the persistent needs of resettlers and identifying opportunities for
overcoming the barriers and applying international development assistance were the primary
objectives of the research. The underlying aim, discussed in the final section, was to
recommend strategies for international development assistance to improve the long-term
outcomes for resettlers in the Three Gorges.
In order to assess the opportunities and formulate recommendations for potential
international development assistance in the resettlement, the project aimed to build an
understanding of: 1) the policy and planning and institutional framework guiding the resettlement;
and 2) the real experiences of resettlement communities on the ground, with an emphasis on
agriculture and employment in rural resettlement. International controversy surround the dam
may have pushed official international involvement in the project to the background, but the long
history of planning and assessing the project, as well as more recent developments suggest that
greater international participation remains apossibility.

"Kaifaxing yimin fangzherl', as cited in the Yangtze Three Gorges Project Construction Resettlement
Guidelines [Changjiang sanxia gongcheng jianshiyimin tiaoli], hereafter referred to as the "Three Gorges
Resettlement policy".

38
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Background on International Involvement
Damming the Yangtze River at the Three Gorges has been on the minds of the Chinese
leadership for 80 years, and the project has been thrust to the forefront of efforts to develop the
economy and the new national identity of China. Beginning with Sun Yat-Sen and the founding
of the Republic of China, the dream of the Three Gorges darn project as the linchpin in China's
progress towards adeveloped and capable nation has been taken up by Chairman Mao and
Deng Xiaoping, finally to be realized by Jiang Zemin. 39 Hydrological engineering has played a
special role in the national psyche, and engineers hold aspecial prestige in Chinese society.
Dai Qing describes this phenomenon in unflattering terms as the phenomenon of "red
specialists".40 Many high-ranking officials in the Communist Party are engineers, and Li Peng,
the former president who pushed the project to fruition, was himself a Russian-trained
hydroelectric engineer. 41
International involvement in the project has ebbed and flowed since the earliest
conceptions of the dam. From 1986

-

1988 aCanada/Chinese consortium of engineering

consultants, the Canada Yangtze Joint Venture (CYJV), funded by the Canadian International
Development Agency (CIDA), conducted the first comprehensive, large-scale feasibility study of
the dam .
42 Heavily criticized outside of China, the study recommended that construction
proceed with anormal pool level of 160 rn. 43 In part on the basis of this recommendation, the
National People's Congress voted in a2/3 majority to approve the project with acrest height of
185m. A more ambitious plan raising the dam height and extending the reservoir for improved
navigation to Chongqing, the industrial capital of the hinterland west, was promoted and
approved after international endorsement of the original plans at less ambitious specifications",
following atypical pattern of enlarging projects after approval of 'draft' plans .45
With growing controversy surrounding the dam, highlighted by environmental concern
and the plight of the massive displaced population, and the Tiananmen incident in 1989,
Canadian participation in the project abruptly ceased.

Officially, ClDA support for the project

Dai Qing, ed., Yangtze! Yangtze; Yichang Regional Records Office, 6-12.
Dai Qing, ed., The River Dragon Has Come!, 9.
Ibid., 224.
CIPM Yangtze Joint Venture, Three Gorges Water Control Project feasibility study: People's Republic
of China (Ottawa: Canadian International Development Agency, 1988).
43 One of the most comprehensive critiques is Margaret Barber and Gráinne Ryder, eds., Damming the
Three Gorges: What Dam Builders Don't Want You To Know: acritique of the Three Gorges water
control project feasibility study, 2nd ed. (London: Earthscan, 1993).
Scott Ferguson (Acres International), e-mail to the author, March 21, 1999.
45 Philip M. Fearnside, "Resettlement Plans for China's Three Gorges Dam," in Damming the Three
Gorges, ed. Margaret Barber and Gráinne Ryder (London: Earthscan, 1993), 45-46.
°

41

42

'
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was discontinued for "budgetary reasons" 46 ,but mounting opposition to the dam within Canada
and internationally must have influenced the then Conservative government decision. Similarly
the American Export/Import Bank and the World Bank refused any official support for the
project. 47 The World Bank, which was also initially involved in the project, declined involvement
because of unsatisfactory resettlement planning 48 .The absence of international financing from
the Bank and international donors has freed the China Three Gorges Corporation from the
oversight and regulating guidelines that accompany official assistance. And some project
officials hold that it was China's choice, not international controversy that has lead to full
national ownership of the nationalist project. 49 More recently, international involvement has
begun to creep back into the Three Gorges scene. The World Bank, for example, is financing a
massive waste water treatment scheme in Chongqing to combat the risk of transforming the
Yangtze River into astanding cesspool with the completion of the Three Gorges dam reservoir.
The project includes amanagement capacity building component to improve management of
Bank funded infrastructure and contribute to the reform of the outdated management practices
of the State-Owned Enterprise system, which still predominates in the area. 5°
The involvement of multinational companies with private for-profit interests has come
back into the project much more quickly and with greater force since 1989, with bidding for
construction projects open internationally. Canadian companies have been particularly adept at
winning contracts for management consulting and turbine construction. Canada's early
participation in the project through the CYJV is still well-regarded at high levels of project
management, and this has no doubt bestowed favour on Canadian companies .
51 In fact, one of
the criticisms levelled at Canadian funding of the CYJV was the ulterior motive of securing
lucrative Canadian contracts for building the dam. 52 The Export Development Corporation
(EDC), acrown corporation, has provided official financial support to Canadian firms seeking
Peter O'Neil, "Ottawa ends support for Chinese hydro plan," The Vancouver Sun, April 28, 1992.
Paul McKay, "Dam funding called reckless; Canadian aid to help create Lake Superior-sized reservoir
in China," The Windsor Star, March 20, 2000.

46
47

i Courtland Robinson, Risks and Rights: The Causes, Consequences, and Challenges of
Development-Induced Displacement (Washington: The Brookings Institution SAIS Project on Internal

48

-

Displacement, 2003), An Occasional Paper.
Officials of the International Cooperation division of the State Council Three Gorges Project Committee,
interview by the author, August 2001.
50 Worfd Bank, 3Million People in One of China's Largest Cities to Benefit from Environmental Loan
News Release] (June 16, 2000): available from www.worldbank.org.
This was evident in June 2001 interviews with officials of the Changjiang Water Resources Commission
(formerly the Yangtze Valley Planning Office, which had cooperated with the Canadian consortium on the
feasibility study).
52 Kelly Haggart and Graeme Hamilton, "Damning China's Three Gorges; Canada, Quebec consortium
accused of planning to destroy fertile land with massive hydro project," The Gazette, February 15, 1992.,
awholesale critique of the feasibility study was also published in 1993: Barber and Ryder, eds.
49
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contracts on the dam. 53 Despite this apparent growth in international involvement, there
remains very much asense from the project administration of wanting to go it alone. The
deleterious impacts of the project, enumerated in detail in the "protest literature" of nongovernmental organizations such as the International Rivers Network (IRN) and Toronto-based
Probe International, have generated popular opposition to the project outside of China including
boycotts of firms directly or indirectly supporting the project. 54
Criticism is one type of participation, loosely-defined. But it seems to have had little
direct impact on improving resettlement prospects and in fact, only bolsters the resolve of
project officials to proceed at the exclusion of international actors and avoid any meaningful
advice.

By contracting out for international technical and material assistance on the

construction of the dam itself, however, there is at least some acknowledgment that building the
world's largest hydroelectric dam requires the best of world-class expertise. The magnitude of
the displacement and resettlement induced by the dam far exceeds that of any other
development project anywhere. In terms of generating capacity the Three gorges Dam will
exceed its closest rival (Itaipu in Brazil) by just 30%, but the number to be resettled by the Three
Gorges project will exceed the world's next-largest resettlement (China's Danjiangkou

-

also

located in Hubei province) by about four times .
55 The sheer scale of the Three Gorges
resettlement, the single most astonishing feature of the project as whole, begs the world's best
efforts. With little profit to be made in restoring the lives and livelihoods of resettlers,
"resettlement with development" in the TGRA requires international development assistance.

The Research Methodology
The field work has revealed that the opportunities for international development
assistance to have apositive impact on the reconstruction of livelihoods of Three Gorges
resettlers at least exist. An analysis of the policies guiding "developmental resettlement" in
China, most notably versions of the Three Gorges resettlement policy, and the Reforestation of
Cultivated Land policy, provides the basis for understanding the basic goals and means of
sustainable development in Three Gorges resettlement. The numerous interviews with
Mark Abley, "Canada and the Three Gorges," The Gazette, Oct 29,1994; Dai Qing and Adams, "New
premier Zhu Rongji poised to topple Three Gorges dam."; McKay.
Habibul Haque Khondker, "Environment and the Global Civil Society.," Asian Journal of Social Science
29, no. 1(2001).; Probe International: www.ThreeGorcesProbe.orq; International Rivers Network:
www.irn.orq.
Itaipu's generating capacity is an estimated 12,600 megawatts, to the Three Gorges Project's
estimated 18,200 MW. The estimated resettlement for the Danjiangkou project was 380,000. Sukhan
Jackson and Adrian Sleigh, "Resettlement for China's Three Gorges Dam: socio-economic impact and
institutional tensions," Communist and Post-Communist Studies 33, no. 2(2000).
53
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government officials at every level: from national through provincial and municipal, to city,
county, township and village, and from various government bureaus: including the Resettlement
Bureau and Economic Development Committee to the Environmental Protection and Forestry
Bureaus, has provided an understanding of the perspectives and practices of the government
officials entrusted with planning and implementing those policies. The interviews with
researchers and academics in China provide another view of what developmental resettlement
in the Three Gorges means, and the context in which it is set. The most important view, and
one that does not always correspond to the official line, is that of the resettlers themselves. The
case study in Quyuan Township, incorporating numerous interviews with resettlers, provides
more than background or context for the resettlement, but more importantly aliving picture of
the needs for sustainable development. The research project aimed to achieve arelatively
comprehensive understanding of the major issues of resettlement and development in the Three
Gorges and provides the basis for meeting the goal of evaluating the potential for international
support of sustainable development for resettlers in the Three Gorges.
The main period of fieldwork occurred between January and August 2001, with the
financial assistance of aCIDA "Innovative Research" Grant and aGraduate Research
Scholarship from the University of Calgary, and of equal significance, the partnership of the
Three Gorges University (TGU) in Yichang. My partnership with the TGU lent the project local
legitimacy. Applying for access to resettlement areas and interviews with officials often meant
obtaining, quite literally, the stamp of approval from local Public Security Bureaus (PSB) on the
referral of the PSB of Yichang City where Iresided. Such approval, and any contact with official
institutions, was only possible with the support and authorization of the TGU as an official local
partner.
My partnership with TGU and the extended access for the case study in Quyuan
Township was the result of trust and familiarity built over time. Ifirst went to the Three Gorges
University as an English teacher from 1998

-

1999, when the university was known as the

University of Hydraulic and Electric Engineering in Yichang (UHEEYC).

Over the following year

as amember of the faculty, Ibegan exploring the Three Gorges Reservoir Area (TGRA),
informally investigating the problem of resettlement, and building apartnership with professors
interested in the issue as well. In July-August of 2000, as astudent of the Faculty of
Environmental Design, Ireturned to Yichang to conduct a6week pilot study in neighbouring
Zigui County. At the time, and arduous application project saw an official 11day fieldwork
proposal paired down to 4days. But when Ireturned for period of major fieldwork in 2001, an
official partnership with the Three Gorges University (which included my part-time teaching) and
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familiarity with contacts in the Zigui County government afforded much easier and more
extensive access to rural resettlement areas and government officials. The partnership wit the
TGU also provided me with my nearly full time research partner, Duan Yuefang, who served as
an interpreter and key contact throughout the fieldwork.
relationship was crucial for the success of the research.
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Our partnership and working
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Figure 4: The Research Plan

The goal of the project was to broadly evaluate the potential for international cooperation
in sustainable development through resettlement in China's Three Gorges. In the original
research plan, the objectives to be completed in order to achieve this goal included gaining an
understanding of the policies and practices of "resettlement with development" in the Three
Gorges and the institutional context in which they are set. Another objective was to identify the
needs and opportunities (and obstacles) for international cooperation in the resettlement. Given
the political sensitivity of Three Gorges resettlement, particularly when aforeign researcher is
involved, the fieldwork could not always be carried out in the neat fashion depicted in the
research plan diagram (Figure 3). Yet the difficulties encountered in implementing the research
themselves inform the strategies for international cooperation in Three Gorges resettlement,
and are discussed in "Conclusions and Recommendations". The "Policy and Planning" section
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of this document corresponds roughly to the results of "1) Policy Analysis", while the section on
"Practice" largely consists of information gathered during "2) Case Studies". The final product of
the research is aset of strategies and recommendations for feasible and effective international
development assistance in the sustainable development of the resettlement area. The focus of
this project is not to illuminate the barriers to international development assistance, nor to
discuss the ethics of development-induced displacement and resettlement in the Three Gorges.
Rather, it is to identify the areas of need in the practice of resettlement, and evaluate the
potential for international development assistance. As aresult, the recommendations are made
to apply generally to international organizations, as well as the Chinese government in its
capacity to apply direct reforms to resettlement policy, planning and practice.
As Figure 3indicates, the main period of research was conceptualized in two phases: a
"Policy Analysis" phase and a"Case Study" phase.
1) Policy Analysis:
The first component of the research provided an official and historical context for local
community resettlement plans and amacro-level basis for assessing needs and the viability of
international assistance in achieving "developmental resettlement". It consisted of a"Document
and Literature Review" in which policy documents and literature relevant to the "development
resettlement" policy were reviewed in order to place individual resettlement plans in context. A
revised version of the Three Gorges "developmental resettlement" policy was issued over the
course of the research in February 2001, and subsequent analysis focused on these policy
changes.

"Interviews with State Resettlement Bureau officials" as the levels of provincial

governments and above, as well as academics and experts in resettlement, were included in the
macro /policy phase of information gathering.
2) Case Studies:
Though this document focuses on the case study of rural resettlement in Quyuan
Township, research was conducted on aformal and informal basis in anumber of resettlement
communities through the Three Gorges. Significant amounts of time were spent gathering
information on resettlement in or near the cities of Chongqing, Wanzhou, Kaixian and Fengjie,
and Itravelled to anumber of other resettlement areas from 1998 to 2002. The interviews with
the local population in these communities were supplemented with informal participative
observation wherever possible.
Even in Quyuan Township, where good official access permitted extensive and
systematic interviews with resettlers, areview of planning documents, including those outlining
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the planning process and employment or job creation plans and any population statistics in
written form were difficult to come by. Most statistical information was quoted by village and
township government officials, who often referred to their own notes as much as any 'official'
documentation. The focus of the interviews with local leaders was on the particular concerns
local officials have in implementing the resettlement policy. Data obtained in these interviews
was an important source of information in assessing local plans for resettlement and the
particular needs of sustainable development in the community.
Interview Methods
A review of the Three Gorges resettlement polices provided the bases for design of
interviews with government officials and academics. In each case, Iprepared alist of questions
on various topics (environment, regional development, employment, etc.). Typically, interviews
with government officials would begin with lengthy, and generalized, introductions offered by the
host. Interviews with officials almost always had adual purpose: 1) to gather information and 2)
to build trust and seek access for the fieldwork. Information gathered as the research
proceeded at the official level was used to design and refine aquestionnaire for use in the
Quyuan Township case study. In astudy on involuntary resettlement elsewhere in China,
Elisabeth Croll used village meetings as her primary method of gathering data from resettlers. 56
For my research, interviews were preferred because although more time consuming, they allow
for more equal participation from various members of the community, and provided abasis for
the comparison of varying situations on ahousehold, rather than strictly acommunity basis.
Interviews with resettlers in other situations in other regions were less formal and questionnaires
were not used. The sensitivity of the questions and the possibility of interviewees becoming
uncomfortable and avoiding answers was an ever present risk.
Due to the internationally political sensitivity of the resettlement, access was almost
always controlled by government officials. Iconducted informal interviews with resettlers in the
TGRA on chance encounters. The formal interviews in Quyuan Township, at least initially, were
chosen by local officials. The very first interviews were lined up in the village government
offices. Later, atownship government official led us to the homes of resettlers for in depth
interviews that often became intense discussions. Eventually, village leaders of lessening rank
took over from the township officials. In our final visit to Quyuan Township, my research partner

Elisabeth J. Croll, "Involuntary resettlement in rural China: The local view," China Quarterly, no. 158
(1999).

56
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and Iwere left unaccompanied to wander through Xilingxia Village and knock on doors for
household interviews.
There is aproblem of being presented with "model cases" when researching an
internationally controversial area such as the Three Gorges in China. It may have been that
officials attempted to direct the research away from truly representative sampling towards
interviewees with whom they are familiar, and had abias towards aparticular set of responses
to the questions. Awareness and sensitivity to pat answers and non-verbal cues was the first
component of overcoming this difficulty as was, as illustrated above, establishing trust with both
officials and public respondents. Even when my research partner and Iwere left on our own,
however, our selection of participants was biased towards those that were physically accessible
-

residing relatively low on the steep slopes near roads or relatively convenient pathways. The

most remote, and likely the most poor, resettlers remained out of the way and out of the reach
of the research.
Interview Anonymity and Citations
My own experience in the Three Gorges confirmed the political sensitivity of involuntary
resettlement in the Three Gorges described by some journalists and researchers. '
57 Surveying
resettlement sites in Fengjie County in 2001, Iwas followed by government officials who finally
approached me to probe my activities. Their suspicions were only (somewhat) allayed when I
presented abusiness card from the Three Gorges University and insisted Iwas no ajournalist.
The process of securing permission for access to resettlement sites and to conduct the
interviews (described elsewhere in this document) was the single most important and time
consuming activity of the research, and even with permission, interviews were often controlled
and cut short. Because of the demonstrated controversial nature of the research, participants in
the interviews (whether officials or common resettlers) are kept anonymous. Because this
document, especially the third section on resettlement "Practice" draws heavily on primary
sources, citations have anonymous sources have been used sparingly.

My emphasis has been

on placing "markers" in the text, particularly where they may be some doubt whether the ideas
illustrated are my own or those of interview participants, to remind readers of the anonymous
sources. This is, in my understanding, in keeping with the established ethnographic style of
writing adopted

for the majority of the

Master's Degree Project.

57 Auditors uncover tide of misconduct; Dai Qing and Adams, "New premier Zhu Rongji poised to topple
Three Gorges dam."; "Dam cadres steal $217 rn.," South China Morning Post, February 14,1999;
"Damming evidence."; Jackson and Sleigh; H. Kreutzmann, "Minorities and majorities in Xinjiang. Effects
of nationalities' policy in the north west of China," Geographische Rundschau 49, no. 5(1997); Three
Gorges 'bIak hole of corruption'.
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The Research Focus
The lines between the many facets of resettlement with development are easily blurred.
Originally, the proposal for the Chinese government was to complete three different case
studies focussed on: 1) agricultural (and commercial) employment for resettlers in rural areas,
2) industrial (and commercial) employment for resettlers in urban areas, and 3) employment in
tourism in aresettlement area with plans for significant tourism development. Through
negotiating access to resettlement areas and information, and in doing preliminary site
investigations, these divisions became blurred. For example, migration to cities to seek
industrial employment is common in many rural resettlement areas, blurring the lines between
urban and rural resettlers. Policies and practices focussed on environmental protection are
having asignificant impact on the employment prospects for both urban and rural resettlers. In
the case of urban employment, large-scale restructuring of the industrial sector, and policy
changes to close down, rather than re-build polluting enterprises, is another case of the
interconnection between resettlement, environment and employment.
The Three Gorges environment and the problem of land-based productivity in rural areas
emerged as akey problem in the resettlement, for resettlers and government officials alike. The
recent promulgation of the tui geng huan fin, or Reforestation of Cultivated Land policy was a
response to the environmental deterioration of the area, and had significant repercussions for
the long-term sustainability and short-term viability of the resettlement. The policy, and the
related issues of land compensation for resettlement, and environmentally sustainable
development after inundation of the reservoir area, became afocal point for the research
because the issue is interconnected with other issues of sustainability; it is an environmental
issue, but also has strong links to social, political and certainly economic development in the
area.
Another issue explored by the research was waiqian ylmin or distant resettlement. With
the policy changes issued February l5", 2001, distant resettlement became an important part of
local resettlement plans. 58 While the environmental and economic limits of the reservoir area
are compelling the Chinese government to pursue distant resettlement as anecessary option
for developmental resettlement, the attitudes and decisions of the resettlers themselves will be
increasingly significant to its success and the resettlement as awhole. In taking into account
these various factors, the research was necessarily broad and comprehensive rather than
narrow and specific. Because of the complexities of resettlement, and because of the

58 The policy and the 2001 revisions are discussed in the following section.
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government control over access to information, it proved difficult to maintain afixed and narrow
line of questioning.
A number of strategies were employed simultaneously in the research, and the specific
objectives evolved as certain issues and approaches were met with more cooperation from
authorities than others. The Reforestation of Cultivated Land (or 'Reforesation') policy, for
example, served as awindow through which the wider issues of resettlement and development
could be addressed. Second, the policy was something that provoked discussion with
respondents who

-

resettlers, academics and government officials alike

-

were eager to discuss

it. Ilearned early on that, given the political sensitivity of resettlement, focussing the research
too narrowly on the social impacts would alienate the support of government officials so
essential to the success of the project. The Reforestation policy, as well as economic
development plans in tourism and enterprise reform, was areas that were considered less
threatening to government officials, yet were sufficiently broad and interconnected with other
issues to allow for exploration of the individual and social elements of sustainable development
in the resettlement.
On the whole, the interviews were the most important method of gatherihg information
for the project. They provide information from avariety of views on the best prospects for
sustainable development through, or in spite of the resettlement. Questions provoked
responses on the challenges to implementing the resettlement policy and "maintaining or
enhancing the standard of living of resettlers" in terms of: the economic development plans and
employment options for resettlers; the environmental protection of the Three Gorges in regard to
industrial and urban pollution, as well as agricultural production and soil erosion; and the role of
resettlement communities themselves in making decisions and "maintaining or enhancing" their
own livelihoods. The questions were designed to elicit responses on or in the context of
concrete contributions international bodies might make to "developmental resettlement". It was
clear that direct questioning on the social or political aspects of resettlement and development
were not welcome. But as indicated above, focussing on less sensitive issues afforded
respondents the opportunity to express their own concerns.
Attention was carefully paid to responses that reflected attitudes or opinions of asocial
or political nature. For example, many household interviews were dominated by female
respondents, whether because the women were more outspoken, or the only ones present at
the time of the interview. In some cases, the individual household interviews developed into
small village meetings as curious neighbours dropped in to join discussions. The significance of
community and social structure in the process of resettlement was often emphasized in these
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cases. Whether the interview was formal (semi-structured) or informal (unstructured), individual
or group, responses almost invariably included concerns of acultural, social or even political
nature. In this context, the questionnaire served as much as arecording device as aguide for
the discussions. Whenever possible, we observed the actually state of assets (especially land)
that were discussed in the interviews to visually corroborate information provided verbally.
Activities Summary
The initial work on policy analysis, which continued throughout the research project as
new information was gathered, guided the adjustments in the research strategy, as did, of
course, the responses to proposals for official approval and the on-going negotiation of access
to information and resettlement sites. Though the research plan was probably overly ambitious
in aiming to enhance the level of participation of resettlers during the project period itself, the
exchange with the members of families and communities to be resettled was the most valuable
and informative part of the research. While these emerging issues and the difficulties of
negotiating access altered the original research design, the research did generally proceed as
planned. Regular meetings with the President of the Three Gorges University, the Department
of International Relations and my research partner enhanced communications, and resulted in
improved strategies for the research and ultimately, better access to information. In April 2001,
acomprehensive research proposal was sent to the provincial government in Wuhan, resulting
in interviews with resettlement researchers at the Huazhong Agricultural University, and with
chief consultants and the director of the resettlement branch of the Changjiang (Yangtze River)
Water Resources Commission 59 .Site visits to potential case study areas were conducted. The
site visits included informal discussions with rural and urban resettlers, documented
observations of original and resettled communities (under construction) and the local
environment.
These site visits continued in May, and formal approval contributed to asuccessful
continuation of the research in Zigui County. Approval for access to numerous county level
government departments, township governments, and in turn village level governments and
resettlers was surprisingly easily obtained, largely because of the exposure and familiarity
gained through the pilot study conducted in July and August 2000. At the same time, contacts
with the Wanzhou City government were pursued for alternative case studies. Multiple visits to
Wanzhou City were, however, less successful than those in Zigui. Recent jurisdictional
changes in Chongqing Municipality had effectively demoted the influence of the Wanzhou
The Changjiang Water Resources Commission (CWRC) was formerly the Yangtze Valley Planning
Office (YVPO).
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government, and in addition, presented problems for our negotiation of access to information.
While interviews with several government bureaus, including the Resettlement Bureau and the
Economic Development Committee took place, Iwas eventually referred to arecent policy
document issued by the Chongqing municipal government prohibiting individual research or
consulting in the Three Gorges reservoir area of Chongqing Municipality, whose jurisdiction
accounts for approximately three quarters of the resettlement area.
In consultation with the Three Gorges University we began negotiating access to
Chongqing Municipality, or at least Wanzhou City, where significant research had already
begun, on the basis that the research project was an official cooperation with the Three Gorges
University, and not an individual undertaking. The Canadian Consulate in Chongqing assisted
by making contact with the Chongqing municipal government on my behalf, and as aresult, I
later travelled to Chongqing for meetings with the Employment and Tourism Bureaus of that
jurisdiction. In the meantime, research in the Hubei jurisdiction, namely Zigui County,
developed rapidly.
May 2001 also included an interview with top-level officials and Three Gorges Project
experts at the China Three Gorges Project Corporation headquarters in Yichang. Itravelled to
Nanjing to meet with the director of the National Research Centre for Resettlement at Hohai
University, and to collect documents on resettlement in China and the Three Gorges. The
meetings were followed by an interview with the vice-director of the Hubei Province
Resettlement Bureau in Wuhan.

The month of June involved agreat deal of travel as field

research continued in Zigui County and included tours to resettlement areas near the dam site
and apreliminary village case study in Maoping Township. Most significantly, the continuing
contact with Zigui County contributed to the development of aclose working relationship in
Quyuan Township that lead to several lengthy visits and extensive interviews with rural
resettlers. The Zigui research also continued with interviews with numerous county level
government bureaus such as the Tourism Bureau, the Employment bureaus, and, of course, the
Resettlement Bureau.
The case study in Quyuan Township in Zigui County continued in July 2001 with
interviews with village leaders and resettlers in atotal of three villages, as well as physical
surveys of the inundated land losses, compensated land projects, and village enterprise
developments. Interviews with additional government bureaus at the county level in Zigui,
including the Tourism Bureau and the Forestry Bureau, responsible in part for the Reforestation
of Cultivated Land policy, continued. After meetings with Chongqing government officials, my
research partner and Iwere assisted by aThree Gorges University geologist for acase study in
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Kai County in Chongqing Municipality. Tension between resettlers and government officials in
Kai County was high, especially as August was apeak period for distant resettlement, and
access to individual resettlers was more limited than in Zigui County. However, agreat deal
was learned about the particular resettlement situation and development plans in Kai County,
and the potential for continued international cooperation in the region is high. Meetings with
officials from numerous relevant government bureaus and local leaders were held. Tours of the
local environment, which is in special need of reforestation, and secondary resettlement sites for
urban development projects such as waste disposal, were conducted. The Kai County case
study also included atour of aresettlement enterprise and interviews with enterprise leaders.
In July 2001, Iwas also given the opportunity to make apreliminary report and
presentation of the research at Three Gorges University. The questions and input from
resettlement experts in attendance provided valuable feedback to the work and advice for the
final stages of the research. The presentation was also an opportunity to forward my
preliminary ideas for promotion of international cooperation and sustainable development in the
Three Gorges to arelevant audience. Those final stages in August included an additional visit
to Quyuan Township for continued interviews with resettlers and local leaders, including the
director of the local Women's Federation. Before leaving China, Ihosted avisit from avisiting
professor from the University of Calgary, and conducted final site visits in 6resettlement
counties, including some original and new (pre and post inundation) cities, and aheritage
community that was currently being resettled. Before leaving China, Iinterviewed top-level
government officials with the Three Gorges Resettlement Bureau of the State Council in Beijing.
In May 2002, Ireturned to China to present preliminary findings of the research at the
International Symposium on Resettlement and Social Development hosted by the National
Research Centre for Resettlement in Nanjing. The symposium itself was an important source of
information on the latest research into resettlement in China and internationally. The trip also
afforded ashort period of fieldwork to follow up on some of the research that had been
conducted informally since 1998. Of particular significance, it allowed me the chance to touch
base one last time with afamily running asoon-to-be inundated teahouse in Fengjie of
Chongqing Municipality that Ihad visited frequently since 2000. That visit underlined the
significance of anecdotes and impressions in the research. Because of political and cultural
sensitivities, it was not always easy to conduct systematic research of the sort normalized in the
west. But seeing the situation evolve, and having the time to establish relationships with some
of the people whose lives about to face such enormous change was the most qualitatively
substantial component of the research.
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Conclusion
The original research plan was very ambitious, and the Chinese scholars Iencountered
noted this on several occasions, admitting that even an entirely Chinese endeavour would have
difficulty implementing all of the proposed methods of research. It was commonly understood
that, for various reasons, the participation of aforeign researcher in aThree Gorges project
would be particularly difficult. In my final interview with top officials of the Three Gorges
Resettlement Bureau, it was revealed that academic or social research in the Three Gorges was
not welcome and would not receive official approval. Only the village case studies in Quyuan
Township included alarge number of systematic interviews with resettlers. Case studies in Kai
County and Wanzhou City were limited to interviews with government officials of various
departments, few systematic interviews and several informal interviews or discussions with
resettlers. The usefulness of informal interviews and site visits should not be underplayed,
however. Since 1998, Ihave had the opportunity to visit Fengjie County on more than adozen
occasions. My familiarity with the area, and some of the people, as well as numerous
observations, notes and records and discussions with the people has provided valuable insights
and agood deal of anecdotal data for the research.
The political sensitivity of the Three Gorges Project, particularly in relation to foreign
perceptions, meant that negotiating access to information, or more accurately, preparing initial
contacts and building relationships and trust, was among the most important and timeconsuming activities of the project. Iattribute much of the success in gaining such thorough
access to village resettlers in Quyuan Township to the pilot study in 2000. Upon return in 2001,
the official gatekeepers in Zigui County were already familiar with my plans to continue research
for our mutual benefit. This familiarity went along way in overcoming the initial distrust of
foreigners that Ifrequently encountered. Expressing an understanding for Chinese culture and
values, as well as the challenges of sustainable development in "the land of one billion" proved
essential to gaining the requisite trust and support of the Chinese leadership.
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Chapter 2: Development Induced Displacement and Resettlement
Otherwise known as development-induced displacement and resettlement (DlDR)

60,

or

resettlement and rehabilitation, resettlement as afield of study and policy, is still an emerging
discipline, one that will grow in significance as the pressures of growing populations and limited
resources collide in an era of increasing globalization and economic development.
Development precipitates change, and often costs, to one or another segment of society or the
physical environment. Where development projects require the use of populated lands, such as
is almost always the case in acountry as densely populated as China, the costs of development
are often borne by those whose lives and livelihoods are uprooted. Therefore the agents of
change

-

governments, developers, international development organizations

-

have a

responsibility to include project affected peoples (PAPs) in decision-making and planning as one
means of guaranteeing that the development is equitable, just, and ultimately sustainable.
The Three Gorges dam is the largest case of development induced displacement and
resettlement ever. Hydroelectric dams such as the Three Gorges Project often precipitate
large-scale displacement because reservoirs occupy large areas, sometimes in heavily
populated river basins or fertile flood plains. But DIDR, or simply "resettlement", does not
discriminate in terms of urban or rural, the type of development, nor in the development status
of the region. While development induced displacement occurs most in developing nations with
large populations and large-scale development projects
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displacement can also occur in

developed nations for awide variety of development projects. In addition to reservoirs,
displacement often occurs as the result of infrastructure development, such as the construction
of highways or roads that occupy land and induce "line" displacement. 62 Urbanization can
require the expropriation of outlying agricultural land, or subsume smaller communities for the
provision of essential services such as waste and water treatment facilities. An estimated 90 to
100 million people worldwide were displaced for structural development projects in the 1990s. 63
There is also increasing study on the impacts of environmental conservation and the creation of

Cernea and McDowell, eds., Risks and reconstruction, 2.
Robinson.
Dolores Koenig, "Toward local development and mitigating impoverishment in development-induced
displacement and resettlement," RSC Working Paper Series, no. 8(2002); Robinson; Shi Guoqing and
Jin Zhongqing, "Overview of Engineering Resettlement in China" (paper presented at the Second
International Conference on Development-Induced Displacement and Resettlement, "Reconstructing
Livelihoods: towards new approaches in resettlement", Christ Church, Oxford, June 1996).
Cernea and McDowell, eds., Risks and reconstruction, 2.
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national parks on the livelihoods of inhabitants who have previously lived in and off of the land in
environmentally sensitive areas. 64
In its report surveying the current state and future prospects of large dams, the World
Commission on Dams found that physical displacement due to dam reservoirs may have now
reached 80 million, with an estimated 10 million already displaced in China's Yangtze River
Valley alone

-

numbers that have increased since the 1990s, in part because of the Three

Gorges Project. 65 With rapid development and ambitious development goals that often favour
large scale projects such as dams, few nations have experienced or will continue to experience
as much population displacement as China. While reservoirs have typically been constructed in
remote areas with small human populations, 66 encroachment on heavily populated areas is
becoming more and more common. This is particularly true in China were population growth
has outpaced development, and the energy and infrastructure demands of aburgeoning
economy are puffing increasing pressure on scarce resources. In the past century,
displacement was seen as aregrettable but inevitable cost of development. In the last 20 years,
however, there have been moves away from accepting the tragedy of displacement due to
development projects towards exploring means of limiting, or at least mitigating, previous
resettlement disasters. Where displacement cannot be avoided, there are now guidelines for
resettlement in place, and growing efforts to collect best practice and improve resettlement
outcomes. 67
Policies on resettlement, whether in the form of broadly stated aims, or general
guidelines for action, continue to evolve as development induces more displacement and the
body of practical knowledge on resettlement grows. Researchers and practitioners have
recently begun Jo merge the study of resettlers and refugees in an effort to expand the base of
knowledge and practical lessons learned for both cases. The seminal work in this regard, and
for "resettlement science" in particular, is likely Cernea and McDowell's Risks and
Anthony Oliver-Smith, "Displacement, Resistance and the Critique of Development: From the grassroots to the global," RSC Working Paper Series, no. 9(2002).
World Commission on Dams, 104.
66 World Commission on Dams, China Country Review Paper: Experience with Dams in Water And
Energy Resource Development In The People's Republic Of China (Phase 1: Desk Study (Scoping
Paper)) [WCD Case Studies] (World Commission on Dams, March 24, 2000), 24: available from
www.dams.org.
Examples include: Cernea, "Public Policy Responses."; Koenig; Organisation for Economic Cooperation and Development; Alan Rew, "Policy Implications of the Involuntary Ownership of Resettlement
Negotiations: Examples From Asia of Resettlement Practice" (paper presented at the Conference on
Development Induced Displacement and Impoverishment, Oxford, January 3-7 1995); Robinson; World
Bank, Involuntary resettlement: guidelines for processing the resettlement component in World Bank
projects (Washington, D.C.: World Bank Social Development Family, 2002); World Commission on Dams,
Dams and development.
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Reconstruction 68 which outlines in greater detail than ever before the Impoverishment Risks and
Rehabilitation model (IRR) of displacement developed by senior World Bank analyst Michael
Cernea.

The Impoverishment Risks and Rehabilitation (IRR) Model
The IRR model is most useful as an embodiment of accumulated experience in
resettlement that aims to define the most pressing and pervasive risks to the livelihoods of the
displaced, and suggest responses to those risks for rehabilitating livelihoods through
resettlement. More than simply atheoretical tool, the model provides abasis for guiding
resettlement policy and plans. In fact, Cernea suggests four different but complementary
functions for the IRR model: predictive, diagnostic, problem-resolution and research .
69 The
result of extensive reviews of literature and experience in resettlement, the model is based on
the identification of eight impoverishment risks in displacement and resettlement: landlessness,
joblessness, homelessness, marginalization, food insecurity, increased morbidity and mortality,
loss of access to common property and services, and social disarticulation. While resettlers
might experience these risks in different intensities at different times with displacement and
through the resettlement process, Cernea argues that it is the interconnection of various risks as
awhole that contribute to real, long-term impoverishment. Understanding the role of each risk
in undermining the ability of resettlers to reconstruct their livelihoods before displacement as
well as during the resettlement process allows project planners to design resettlement policies
and plans for rebuilding resettlers' livelihoods.
Landlessness is particularly important in reservoir displacement and resettlement
because the inundation of agricultural land often constitutes the most important loss of
productive assets for the displaced. In many cases, land is the only source of secure income for
the displaced, and is often not easily replaced. Joblessness can be equally significant, even for
rural resettlers, particularly where economic changes include ashift towards higher reliance on
wage income. While employment commonly increases during the construction period, 70
replacing jobs requires agreat deal of time and investment. The loss of homes and persistent
homelessness is one of the broadest sources of deprivation for the displaced, particularly
because of the emotional and psychological ties to homes. Where housing compensation is
inadequate or delayed, resettlers commonly resort to low-grade temporary housing from which it
Cernea and McDowell, eds., Risks and reconstruction.
Cernea, "Risks, safeguards, and reconstruction," 18 22.
The phenomenon of temporary employment is also discussed in Koenig: 26; World Commission on
Dams, Dams and development, 101.
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is difficult to up-grade later on. Cernea describes marginalization as the loss of economic power
and social status that sets resettlers on a"'downward mobility' path"71 .Particularly where
resettlement is coercive in nature, marginalization often restricts the ability of the most
disadvantaged in the society to rebuild their lives, though the results are not often seen until well
into the future.
The loss of land can jeopardize local food production, at the household and regional
level, leading to short-term and even chronic food insecurity. This in turn,.can exacerbate the
risk of increased morbidity created by the stress of displacement, deteriorating health conditions
and the loss of health and hygiene services. Losses to common property, ranging from
common grazing grounds and forests to public services, are often not counted or compensated
for in resettlement programs and have aparticularly strong impact on the poor. Finally, social
disarticulation can be one of the most obvious, but least well understood risks of displacement.
The loss of "social capital ,72 and the tearing of the social fabric typically incurred by the
displacement and fragmentation of communities leave many resettlers disoriented,
disenfranchised and unable to rely on familiar patterns of resort when they are most needed. 73
Encapsulating many of the lessons learned from past resettlement experience, the
model provides asolid basis for research and resettlement policy analyses. It has guided much
of the work in developing the case study on Three Gorges resettlement practice in the third
section of this paper. While focusing on the economic impacts of displacement, it introduces the
concept of long-term and socially defined risks into the DIDR discussion. Indeed, international
resettlement policy development in the last decade has begun to more seriously address the
pervasive and long-term impoverishment risks faced by resethers. 74

International Resettlement Policy
Not surprisingly, the World Bank has been at the global forefront of developmentinduced displacement and resettlement policy-making. No discussion of DIDR would be

Cernea, "Risks, safeguards, and reconstruction," 26.
Chris L Wet, "Improving Outcomes in Development-Induced Displacement and Resettlement
Projects," Forced Migration Review 12 (2002): 7; Robinson, 3.
Michael M. Cernea, The economics of involuntary resettlement: questions and challenges (Washington,
D.C.: World Bank, 1999); Cernea, "Risks, safeguards, and reconstruction."; Robinson; World Commission
on Dams, Dams and development.
'Koenig: 2-3; Liu Zhuanjiang, "Gonchengxing yimin anzhi de quoji jingyan jidui woguo xibu kaifa de qishi
(The International Practice of Project Resettlement and its Inspiration for Western Development in
China)," Economic Theory and Management, no. 1(2001), in Chinese; Oliver-Smith: 47. also Michael
Cernea, presentation at the International Symposium for Resettlement and Development, Nanjing, China,
May 2002.
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complete without alook at World Bank policies because of experience with resettlement on
World Bank projects and its impact on the 'state-of-the-art' in resettlement policy development.
World Bank policy development over the past 20 years has had an important impact on the
resettlement guidelines of the Organization for Economic Cooperation and Development (OECD)
Development Assistance Committee (DAC). 75 These guidelines constitute the resettlement
policy of the aid agencies of the world's biggest donors, such as the Canadian International
Development Agency (CIDA), and therefore deserve attention in providing an international
development context for the Three Gorges "resettlement with development" policy. Yet, even
World Bank policies on resettlement, considered to be the most comprehensive and advanced,
are subject to attack by critics. 76 For some, the 2001 update of World Bank resettlement
policies was in many ways aregression from earlier iteration's that themselves needed vast
improvement, in practice, if not in theory. 77 The World Commission on Dams (particularly
Chapter 4), financed by the World Bank and released in November 2000, provides an important
basis for summarizing emerging best policies and practices in resettlement induced by large
dams. 78
The World Bank Operational Policy 4.12: Involuntary Resettlement provides aset of
comprehensive requirements for dealing with involuntary displacement and resettlement on
Bank financed development projects. 79 It outlines operational policies, procedures, as well as
general resettlement instruments that should be employed by borrowers. For the World Bank,
the "resettlement instrument" refers to "a strategy forachieving the objectives of the
[resettlement] policy" 80 designed by the borrower.

Various resettlement instruments include:

the resettlement policy framework the "abbreviated" resettlement plan and the resettlement plan.
The World Bank policies also outline aprocess for resettlement planning and implementation
that involves the participation of resettlers and third party monitoring and evaluation.

Koenig: 2-3.
Aviva Imhof, Susanne Wong, and Peter Bosshard, Citizen's Guide to the World Commission on Dams
(International Rivers Network, 2002): available from www.irn.org; Gumisal Mutume, Proposed World Bank
Resettlement Policy Unacceptable, Say NGOs [electronic newsletter] (IPS [via International Rivers
Network], February 14, 2001).
Frank Bliss, "New Standards for Involuntary Resettlement: The World Bank's new draft strategy does
not go far enough," Development and Cooperation: D+C, no. 4(July/August 2001); Theodore E. Downing,
"Creating poverty: the flawed economic logic of the World Bank's revised involuntary resettlement policy,"
Forced Migration Review 12 (2002); Mutume; Press Advisory from Human Rights in China (Human Rights
in China, June 12, 2000): available from www.hrichina.org.
World Commission on Dams, Dams and development.
79 World Bank, Operational Policy 4.12: Involuntary Resettlement (2001): available from
http:lllnwebl 8.worldbank.org/ESSD/sdvext.nsf/52ByDocName/lnvoluntaryResettlement.
80 Ibid., 5.
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The OECD DAC "Guidelines for Aid Agencies on Involuntary Displacement and
Resettlement in Development Projects"
81 are based on earlier versions of World Bank
involuntary resettlement policies, 82 and though somewhat less comprehensive, outline
resettlement policy objectives, elements of the resettlement plan and some requirements for the
planning and implementation process similar to those described in the World Bank policy. Both
policies premise themselves on the responsibility of donors and project implementing agencies
to mitigate the adverse impacts of displacement and allow project-affected people to share in
the benefits of development. To do so, both policies outline minimum requirements for
compensation and development assistance for resettlers. World Bank and OECD policies share
the common goal of mitigating resettlement risks by giving resettlers "the opportunity to share in
project benefits" 83 .World Bank policies also emphasize that resettlers should "be meaningfully
consulted and have opportunities to participate in planning and implementing resettlement
programs" 84 ,and both policies outline means of ensuring resettler participation. While the
OECD policy holds that resettlement populations should be "re-established on asound
productive basis" 85 ,the World Bank policies are more specific in providing that resettlers'
standard of living should be improved or restored to either pre-displacement levels or to "levels
prevailing prior to beginning of project implementation, whichever is higher." 86
There are minor differences in resettlement policies of the two organizations. The
OECD policy, for example, places relatively greater emphasis on training and education for
resettlers. The World Bank policy on involuntary resettlement remains the more comprehensive
of the two, and therefore has been used to illuminate some of the possible shortcomings of
Three Gorges resettlement policy in the next chapter. But even the World Bank policy has not
resolved the debate on development-induced displacement and resettlement, and the critics
argue even the most recent version falls short of progress on the issue. 87 One of the most
significant bases for critiques of World Bank policy is the report of the World Commission on
Dams.
The World Commission on Dams (WCD) evaluated the future of large dams in order to
ascertain first, if mega-dams were viable mechanisms of development, and second, what
standards for managing their nefarious impacts should be adopted. The World Commission on
Organisation for Economic Co-operation and Development.
Koenig: 2.
World Bank, O.P. 4.12.
Ibid., 1.
Organisation for Economic Co-operation and Development, 6.
World Bank, O.P. 4.12, 1.
87 Bliss .
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Dams consisted of international case studies and consultations over aperiod of two years .88
The recommendations contained in the WCD report include aset of criteria and guidelines for
evaluating large dam development through five stages of decision making. In addition, it
outlines five core values to which decision-making should adhere: equity, efficiency,
participation, sustainability and accountability. It suggests moving beyond identifying the risks in
displacement by adopting a"rights and risks" approach for negotiating and planning dam
projects, and identifies seven strategic priorities for water and energy resources development:
1.

public acceptance;

2.

options assessment;

3.

addressing existing dams;

4.

sustaining rivers and livelihoods;

5.

recognizing entitlements and sharing benefits;

6.

ensuring compliance;

7.

sharing rivers for peace, development and security.

This approach moves the argument into areas that World Bank and OECD policies, and even
the Impoverishment Risks and Rehabilitation model do not fully tread.
Chapter 4of the WCD report covers the impact of displacement and resettlement and
offers abalanced view by outlining some of the potential benefits that project-affected peoples
(PAPs) can derive from development. Some of the reports' recommendations might seem selfevident in other contexts. For example, the idea that those who are paying ultimate, at times
immeasurable, costs for the creation of large dams should benefit directly from the project itself
might seem to be agiven. But in the cost-benefit analysis undertaken to approve construction
of large dams, this basic tenet is often forgotten. 89 As the WCD report illustrates, the cost of
displacement and resettlement has most often, at best, been paid for in one off payments of
compensation, buy outs of land and home

-

with little attention paid to the long-term costs. The

deal has been considered closed once the cheque was issued.
The WCD report outlines some of the potential and suggested benefits for PAPs through
the phases of dam development. Through the planning and design phases, project

Hearings for affected groups were conducted in Europe and South Africa, but interestingly, none in
Asia. In discussions with the leadership of China's National Research Centre for Resettlement (NRCR) in
June 2001, it was noted that China's Ministry of Water Resources had been approached but refused
official participation in the Commission.
Critiques of the use of cost-benefit analyses, with specific reference to dam-induced displacement are
found in: Cernea, The economics of involuntary resettlement; Cernea, "Risks, safeguards, and
reconstruction."; Ralph W. Huenemann, "A Persistent Error in Cost-Benefit Analysis: The Case of the
Three Gorges Dam in China," Energy Systems and Policy 13 (1989); Koenig: 38; Oliver-Smith; Robinson.
88
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'beneficiaries' are usually limited to the design bodies and contracting or consulting firms
involved in the process

-

aphenomenon that can entrench interests throughout the life of the

project. Ordinary PAPs are susceptible to the "planning blight" 90 that freezes investment by
governments, businesses and ordinary people in the future development while plans are being
development and clarified. In the construction phases, PAPs can benefit from short term
employment in various dam-related and resettlement projects. In the later stages of the
development, social benefits can be derived from off-shoot irrigation projects around the
reservoir, the increased supply of hydropower, and economic spin-offs from increased
development and economic activity in the region, though the multiplier effects are not
particularly well understood. In all these cases, the report recommends that concerted efforts
must be made to ensure that the displaced in particular are able to share in these project
benefits.
The report goes on however, to describe the negative and often intractable impacts of
displacement. It notes that the problems of displacement are often multiplied by the scale of the
displacement

-

"the larger the number of displaced people, the less likely it is that livelihoods

can be restored." 91 The report further outlines recurrent problems of undercounting and undercompensating affected populations, or failing to resettle effectively those that have been
included in resettlement planning. The report found that cash compensation has often been
inadequate for the reconstruction of livelihoods, or has been delayed. Resettlers are often
relocated in resource depleted areas, and are not provided with agricultural land of sufficient
quality. In addition, the report underlines alack of accountability of project agencies as achief
reason for failure of resettlement plans. The report is also critical of "the prevailing 'balance
sheet' approach to decision-making" 92 that undervalues and underreports the costs born by the
PAPs, and undermines the ability of the displaced to reconstruct their lives.
The 26 guidelines the report offers within its seven strategic priorities go beyond any
existing policy framework or guidelines for dam development and displacement. The
recommendations most relevant for resettlement fall under gaining public acceptance (Strategic
Priority 1) and recognizing entitlements and sharing benefits (Strategic Priority

5)• 93

The

guidelines in these areas make provisions for aminimum of transparency and negotiation with
the displaced throughout the planning and construction process, as well as ensuring baseline

World Commission on Dams, Dams and development, 99.
Ibid., 129.
Ibid., 130.
All of the other strategic priorities include guidelines relevant to resettlement, but these have a
particularly strong focus on project-affected peoples.

90
91

92

39

social conditions, implementing impoverishment risk aversion strategies and guaranteeing
suitable and adequate recourse mechanisms for resettlers. Though the report looks favourably
on the potential for positive development in resettlement, the recommended guidelines, as an
ensemble, provide astronger basis for equitable resettlement than any existing international
policy.

This discussion on major policy developments in DIDR is far from exhaustive. There are
many non-governmental and academic actors contributing to the debate on resettlement and
other development institutions with their own contributions to resettlement policy and practice
that have not been mentioned here. Most notably, the Asian Development Bank (ADB), which
acts on asimilar but somewhat smaller scale to the World Bank in financing development
projects in Asia, undertook agaps analysis of national resettlement policy and legal frameworks
throughout the continent, including astudy in China conducted in partnership with China's
National Research Center for Resettlement (NRCR), based at Hohai University in Nanjing.

4

The ADB report and the director of NRCR 95 have recommended simplification of China's grossly
complex institutional, legal and policy framework for resettlement by developing anational
resettlement policy and apermanent government body to implement the policy and retain
institutional memory and expertise for resettlement. For the purposes of providing acontext for
policies specific to the Three Gorges resettlement, ADB policies, which closely resemble those
of the World Bank, have not been discussed. Instead, we move the discussion to some of the
most contentious issues with which resettlement policy-makers and practitioners are now
grappling, and those most relevant to the Three Gorges.

The Current and Contentious Issues
In May 2002, Chinese and international resettlement experts congregated in Nanjing,
China at the International Symposium on Resettlement and Social Development (ISRSD)
hosted by China's Ministry of Water Resources and the NRCR, which boasts to be the world's
only national institution dedicated to resettlement research. The debates that ensued over the
three day symposium provide aunique basis for adiscussion of some of the key issues in
resettlement policies and practices. The International Symposium on Resettlement and Social
Development was, in the words of Dr. Stephen Lintner, Senior Advisor for the World Bank, a
'National Research Center for Resettlement (NRCR), China Resettlement Policies and Practices: review
and recommendations (Nanjing: Asian Development Bank, 1999), Regional Technical Assistance Project,
#5781.
Shi Guoqing, interview by the author, June 2001.
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"very important symposium" and arare gathering of the world's foremost resettlement experts
and policy makers. 96 In bringing together the most current thought and experience in
resettlement, one goal of the symposium was to ultimately refine resettlement policies and
outcomes for resettlers. According to the Deputy Minister of the Ministry of Water Resources,
resettlement in China has "promoted development and progress" .97 In addition, while
categorizing various types of resettlement, the symposium emphasized reservoir resettlement,
which is particularly important for China, and where, as Dr. Lintner noted, the challenges are
particularly enormous. In using the language of resettlement "risks and safeguards" many of the
presentations reflected the wide respect given to the work of the World Bank, and in particular
Senior Adviser Professor Michael M. Cernea, whose resettlement Impoverishment Risks and
Reconstruction (lRR) model 98 ,continues to inform work on resettlement policy and practice.
Cernea outlined the development of resettlement policy and research over the past 20
years. 99 According to Cernea, in the relative absence of understanding of displacement and
resettlement impacts let alone any mitigating policy responses, resettlement
the 1980s

-

invariably meant disaster for the displaced.

-

especially before

On the whole, resettlement research

and policy-making has begun to take important steps towards acknowledging and addressing
the problems created by development-induced displacement.

Discussions on resettlement now

focus not only on optimizing compensation to resettlers for lost assets, but also in
complementing compensation packages with comprehensive, dynamic and flexible income
restoration plans that might include preferential development policies or specific regional
development programs. This two-pronged or two-phased approach to resettlement is now
explicit in World Bank, OECD DAC and Three Gorges resettlement policies. 100 OECD
resettlement guidelines are founded on the principal of ensuring 1) that resettlers share in
project benefits, and 2) that their basis of production is restored. The 2001 revisions to the
Three Gorges resettlement regulations make explicit reference to first, compensating resettlers
for inundation losses, and then providing production assistance in later stages. At the same time,
there is agrowing recognition that even World Bank policies, in emphasizing economic over
social development, are inadequate in both an ethical and asustainable development sense, in

Dr. Stephen Lintner, addressing the International Symposium on Resettlement and Social Development
ISRSD) in Nanjing, May 12, 2002.
Zhang Jiyao, Deputy Minister of Water Resources, People's Republic of China, opening address at the
ISRSD, May 12, 2002.
See especially, Cernea, "Risks, safeguards, and reconstruction."
99 Michael M. Cernea, ISRSD presentation, May 12, 2002.
100 Organisation for Economic Co-operation and Development; World Bank, O.P. 4.12.
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failing to redress the negative impacts of displacement on health, environment, society and
culture. 101
There continue to be calls to improve the social development dimensions of resettlement,
as well as bridging the significant gaps between policy objectives and implementation practices,
of which the ISRSD and the WCD are just two examples. At least one commentator at the
ISRSD took the opportunity to criticize the World Bank's position of tying resettlement policy and
evaluation to economic indicators; prioritizing economic development over social development
and public health in resettlement policies.' 02 Through the debate the argument emerged that it
is not necessarily the economists', but the resettlers' experience and expectations of
resettlement that are paramount. At the same time, it is encouraging that resettlement policies
in China and elsewhere are now acknowledging the development paradox created by
displacement and some of the hard lessons learned in order to improve resettlement outcomes.
But even where policy has made strides towards creating more equitable resettlement, actual
practice often falls far behind. As we shall see, the Three Gorges provides abundant evidence
of the persistent gaps between policy and practice.
Before 1980, as Cernea mentioned, resettlement of project affected peoples was
undertaken in apolicy void, where best practice might have been considered an inadequate
one-off compensation payment, if anything at all.

The World Bank has played an important role

in developing resettlement policies since 1980, with aripple effect of those policies on other
international organizations and national bodies (such as the Chinese government). 103 According
to Cernea, there has been "extremely fast progress" 104 in the development and adoption of
resettlement policies, to the point that all countries with international aid programs now have
resettlement and rehabilitation guidelines. The Asian Development Bank, for example, has had
acomprehensive Policy on Involuntary Resettlement in effect since 1996.105
Policy-Implementation Gap
However, significant gaps in resettlement policy and analysis remain, particularly in
privately owned and financed development projects where resettlement policies are not in
force. 10° Shortcomings remain in the public sector as well, where current economic or financial
evaluation and rehabilitation measures still lead to achronic gap between resettlement
101
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Anonymous, commentary delivered at the ISRSD, May 2002.
103 Koenig; Robinson.
104 Cernea, address at ISRSD, May 12, 2004.
105 Asian Development Bank, Handbook on resettlement: aguide to good practice (Manila: Office of
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objectives, and resettlement budgets. 107 In practice, the real costs of displacement are undervalued, the reconstruction of displacement communities is under-financed, and resettlers are,
more often than not, left worse off than before their displacement. 108 The disconnect between
policy goals and economic instruments is, according to Cernea, at the root of resettlement and
rehabilitation failure and the cause of "new poverty" that results after individuals and
communities are displaced. 109 His central argument, one that was further developed and
debated during the Symposium, was that compensation must be matched with investment,
moving resettlement practice from "an economics of compensation to an economics of recovery
and improvement".' 10
Discussion in the Symposium also underlined the constraints of even the most wellintentioned resettlement programs: institutional, social, economic, or environmental.
lnsttutional culture can alter (or impair) the flow of information and resources and create
barriers to access; social and cultural patterns affect the choices made by resettlers as well as
their overall well-being; and economic and environmental limits derail often ambitious
resettlement and development plans. The discussion stimulated by the presentations
underlined the importance of recognizing these constraints through research and analysis, and
most importantly, by incorporating resettlers participation at every stage of planning and
implementation. In general, it was considered key that the government (or other agent of
change) play an assisting role in an enabling environment.
In discussions on resettlement research, there was avirtual consensus that significant
gaps between policy, planning and implementation remain ubiquitous, and need to be better
understood. Susanna Price of the Asian Development Bank reported on the results of the ADB
Regional Technical Assistance (RETA) project that reviewed national policies and legal
frameworks in Asian nations. 111

The study is helping national governments identify and

address resettlement policy gaps.

World Bank officials such as Lintner and Cernea joined the

call at the ISRSD for increased investment in action research in order to better understand
patterns in various modes of resettlement (rural, urban, reservoir, etc.) and to build alternative
frameworks for development and resettlement that will ultimately address policy gaps.

In

addition, there is aneed for more research aimed at establishing indicators for evaluating
See especially Cernea, "Public Policy Responses."; Cernea, "Risks, safeguards, and redonstruction."
Michael M. Cernea, ed., The economics of involuntaiy resettlement: questions and challenges
(Washington, D.C.: World Bank, 1999); World Commission on Dams, China Country Review Paper,
Chapter 6.
109 Cernea, ISRSD presentation, May 12, 2002.
110 Ibid.
111 National Research Center for Resettlement (NRCR).
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resettlement policies and plans and measuring income restoration specifically, and resettlement
outcomes in general. Reiterated throughout the symposium was the insistence that the most
significant means to narrow these gaps is improved participation of project affected peoples.
Given that DIDR is often referred to as "involuntary resettlement" because PAPs are seldom
offered the choice to move, or not, participation in the resettlement process is avital but
problematic prospect. Improved and effective participation of resettlers in the planning and
implementation of their own resettlement may be easy to recognize, but it is much more difficult
to realize, especially in large scale projects. Likewise, though compensation alone has been
proven not to restore livelihoods, planned income restoration programmes can only be
complementary. Each measure has its role.
Compensation and Development
Beginning with the more technical issues, there was debate in the ISRSD on the goals
and means of resettlement and about how adequate resettlement compensation can be
determined. In certain cases, market value of lost land or homes may be sufficient. On the
other hand, OECD policies hold that compensation must be at replacement value

-

the cost of

building anew house, not just the market value of the old one. 112 in practice, compensation
often does not reach even market value of lost assets. 113 Even if considering compensation at
replacement value, the comparative role of income restoration programs
additional investment or preferential policies

-

-

measures such as

is in question. If preferential policies were to be

effective, some argued, the timing of their implementation would be key. And even then, there
is no assurance that preferential policies will have sufficient spin-off effects for resettlers. It was
further pointed out that preferential policies as ameans to resettlement development follow the
tendency to externalize the costs of resettlement, e.g. tax holidays transfer the costs of
resettlement away from the project to the tax payer at large.' 14 It was uncertain whether private
involvement in resettlement development would be better encouraged through compensation or
income restoration programs.
For example, compensation provides ameans of direct, and hopefully, immediate
redress of the impoverishment risks incurred because of displacement. 115

Compensation,

whether in kind (land, or other assets) or monetary value (cash), if sufficient, can empower
Organisation for Economic Co-operation and Development.
Koenig; Oliver-Smith.
114 Theodore E. Downing, commentary at ISRSD, May 13, 2002; Downing also linked externalization of
costs to unfair taxing in Theodore E. Downing and Carmen Garcia-Downing, "Risk-Liability Mapping in
Development-Induced Displacement and Resettlement" (paper presented at the International Symposium
on Resettlement and Social Development (ISRSD), Nanjing, China, May 12 2002).
115 Daniel Gibson, presentation at the ISRSD, May 12, 2002.
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resettlersto act directly and immediately on their own behalf. Income restoration programmes,
whether through job training schemes, preferential policies such as tax breaks to assist
entrepreneurs or create jobs by promoting industry, can be less direct and leave some resettlers
out, particularly when displacement marginalizes already disadvantaged groups. Income
restoration models can fail large numbers of resettlers if they do not, for any reason, meet
expectations, as is the case when new industries paid for by resettlement budgets go bankrupt,
acommon occurrence, as we shall see, in the Three Gorges. Perhaps even worse, as Daniel
Gibson, asenior social scientist with the World Bank pointed out, the "blueprint approach
favours experts

...

and limits options for resettlers" where compensation puts the freedom, and

long-term responsibility, in their hands.' 16
Planning and Participation
There was debate over how much choice should be accorded resettlers who are facing
very uncertain and destabilizing situations caused by displacement and resettlement. The
debate also covers the best means of promoting maximum choice for resettlers. The case of
resettlement creating personal debt was afocal point in ISRSD discussions. In many cases,
particularly in China some Chinese discussants agreed, there is atendency for resettlers to
invest adisproportionate amount of their compensation and resettlement resources into buying
new homes. This often results in significant debt that hampers the long-term livelihoods of
resettlers. My experience in the Three Gorges, however, suggests that resettlement planners
have an obligation to understand resettlers' behaviour and guide resettlers towards taking a
long-term view and making more informed choices. But the ISRSD demonstrated avigorous
debate between those who share this view, and other that see such pre-emptive (or proactive)
measures as paternalistic, and contrary to the idea of empowering resettlers.
In addition, as Professor Chris McDowell suggested in his presentation at the ISRSD,
while formal outside institutions can become gates and increase community divisions,
cooperation with informal institutions (NGOs, citizens' groups) is essential in promoting
participation. In this context, resettlement plans would adopt a1) dynamic, rather than a
"blueprint' approach and 2) provide arange of alternatives with 3) adequate support for
resettlers. Linked to this debate were notions of responsibility and liability, as well as ethical
questions related to power and freedom. It was noted for example, that the idea of "jobs for life"
for resettlers was abandoned by the World Bank because it extended the liability of
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development projects to an impracticable extent.' 17 In addition the discussion of choice touched
on the need for adaptive or flexible programs that incorporate the active participation of
resettlers in an equal partnership in resettlement planning.
Professor Chris de Wet of South Africa added an additional element to our
understanding of resettlement risks in asserting that risk is socially and culturally "generated"."'
Taking into account social and cultural factors in resettlement does not simply complicate an
account of the risks and the necessary mitigation measures; it provides ameans of better
understanding and planning for the risks in the first place. According to de Wet, acommon
source of failure in resettlement stems from poor communication through the implementation
stages. It is essential to maintain dialogue between resettlement planners and resettlers in
order to identify and best plan for the risks to the resettlement population on their own terms.
Again, de Wet emphasized the need for resettler participation, but warned that taking
participation seriously requires some trade offs that might include higher budgets and project
delays.
While much of the discussion in the symposium centred on technical or scientific
questions, moral and power issues arose around discussions on participation and distribution of
costs and benefits. There seems to be agrowing understanding that the balance of power
between agents of change and the PAPs is too great, and that even on the basis of social
stability, resettlers must be empowered and provided choice. The means of empowerment are
context specific and not easily determined, but the common understanding is that the design of
resettlement projects must be centred on resettlers rather than the regional economy alone,
flexible and dynamic, adequately budgeted for or "insured", and long-term by instituting postproject support or safety net policies.
Conceptual Frameworks
The Impoverishment Risks and Rehabilitation model 119 serves as the theoretical basis
for agood deal of resettlement research, but it has also been criticized for falling short. Some
commentators want to tack on additional risks or delve more deeply into certain areas that are
felt to be too superficially considered .120 Others have adapted the IRR model by regrouping the
existing risks in order to underline their inherent interconnection in resettlement programs.

Anonymous, commentary at ISRSD, May 13, 2002.
Chris de Wet, presentation at ISRSD, May 13, 2004.
119 Cernea, "Risks, safeguards, and reconstruction."
120 For example, Robinson adds "loss of access to community services" and "violation of human rights",
13.
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Koenig, for example, clusters the eight risks in three areas: economic, socio-cultural and socialwelfare. 121
Table 3: Categories of Impoverishment Risks

land
common property
employment
social disarticulation
marginalization

Economic issues:

Socio-cultural issues:

homelessness
food insecurity
morbidity

Social welfare issues:

In doing so, she underlines the social, rather than the purely economic, characteristics of risks
such as marginalization and homelessness, and ref rames the discussion on mitigation
measures and resettlement programs. By categorizing social disarticulation and marginalization
as socio-cultural issues, for example, she suggests that economic measures alone cannot
reduce these risks. The Three Gorges resettlement further illuminates the interconnectedness of
resettlement risks and the need for comprehensive approaches to safeguards.
In ethical terms, Isuggest the IRA model is missing the 'A' representing
"Responsibilities" (as much as it is "Rights"), and shies away from designating on whose
shoulders the burden to pay should rest. Too often, and this is the case in Three Gorges
resettlement, the bulk of the burden

-

certainly that portion of the burden that cannot be easily

quantified or compartmentalized in policy and planning frameworks

-

is thrust upon the

resettlers themselves. Inevitably, the full cost of development projects that incur resettlement is
borne by the displaced. Professor Ted Downing of the University of Arizona couched the
argument in terms of risks and liabilities. 122 Under these terms, project developers have a
responsibility for those displaced by the project. Ascertaining the extent of the project's liability
in assuming the risk to resettlers and their livelihoods is complex, but not taking on the liability is
transferring, or externalizing, the costs of resettlement. Downing alluded to the behaviour of
private sector organizations in assuming liability, or risk, and suggested that the project
developers (the agents of change, whether they be governments or international development
organizations acting to provide development aid or gain profit) have the obligation to provide
some kind of insurance for loss of income by resettlers.
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At the same time, while transferring the costs of development to resettlers is unjust, the
question arises as to how project liability should or could be limited. According to Downing,
considerations for limiting the project's liability to resettlers might include limiting liability to a
specific time period, adjusting liability according to the type of resettlement (farmers remaining
in the area to farm, and those seeking employment in cities, for example), or limiting or ending
liability once the resettlers attain an income equivalent to the pre-displacement period. 123 The
discussion in terms of liability remains largely theoretical, and is complicated by the inclusion of
the social, cultural and health risks of resettlement. The salient point of Downing's argument
was that defining the rights and responsibilities of both the displaced and the agents of change
are considerations as essential to making resettlement policies and plans as balancing
compensation and income restoration programmes.
Above all, some Symposium participants agreed that there is an onus on resettlement
experts and policy-makers to understand the options available to resettlers and facilitate the
development of those options. Drawing from previous discussions, Professor Downing
suggested there were three predominant perspectives from which to analyze resettlers' options:
• rights and entitlements
• social, behavioural
• rational economic
While each perspective might emphasize different aspects and ask different questions in
analyzing or evaluating resettlement and designing resettlement programs, they are not
mutually exclusive and might complement one another in the end analysis. The Three Gorges
case study also illustrates that these discourses each contain their own sets of biases and that,
on their own, cannot fully explain the options available to resettlers. The discourse of rights and
entitlements, however noble, assumes aposition of political advocacy that is not easily
embraced in China. Resettlers interviewed were not universally aware of their own rights and
entitlements under the resettlement regulations, but they did demonstrate akeen sense of what
was fair, based on their own experience and often incomplete information. Despite rhetoric, the
influence of collectivist dogma

-

emphasizing individual sacrifice for collective gain

-

is heavy in

China, particularly rural China. Three Gorges resettlement officials were more likely to view
resettler options from social, behavioural or even rational economic angle, than from aWesternconceived rights perspective
The rights base approach looks at protecting the rights of the displaced. Ipropose that
the approach be one of rights and responsibilities.
123
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The responsibilities of the agents of change

for assuming the full cost of projects, for example, must be incorporated, if not by reforming
traditional methods of cost-benefit analysis, then through other means, such as guarantees of
basic standards of living, and the resources, monitoring and evaluation mechanisms (including
indicators) necessary to do so. Clearly, guaranteeing an individual or household aminimum
standard of living indefinitely is beyond the means of e''en the wealthiest developer. However,
there seems to be aneed for aminimum standard or benchmark to establish whether or not the
agent of change has met their responsibilities to resettlers.

.

In involuntary resettlement, where

the displaced are prevented from asserting their own stakes, minimum standards for developers
are all the more important.
Development projects will continue to have an increasingly important displacement and
resettlement component. With gaps in even the most well-developed resettlement policies,
development organizations, or the "agents of change" will be pressed to consider the
resettlement risks and liabilities of development projects, to meet and maintain the highest
resettlement standards, and explore alternative approaches to achieve resettlement with
development. In China, some ISRSD participants suggested that adequate social assessment
in development and reseftlemeit projects requires capacity building. Development in China
remains largely atechnical enterprise, and while there is agrowing recognition that the social
and institutional environment has important impacts on development, technical means to
income restoration are emphasized in resettlement design and analysis. 124 Whether within
China or World Bank programs, the ISRSD demonstrated that there is an acknowledged need
to move towards flexible participatory planning in resettlement, rather than designing aprogram
for sustaining livelihoods. This is one area where Chinese resettlement, for all the progress htat
has been made since the opening and reform, could benefit from international capacity building.
First of all, international policy and resettlement debate provide afoundation for comparison and
analysis of Three Gorges resettlement policy. International standards, theories or models also
provide abasis for identifying the gaps and needs in resettlement, and where the Three Gorges
resettlement falls short, the internationally espoused guidelines and best practices would be
among the most readily evident areas for international cooperation. In addition, current thinking
in resettlement research and policy-making informs international perceptions of Three Gorges
resettlement. Much of the international criticism, for example, comes from arights based point
of view. The denial of basic rights inherently implied by 'involuntary resettlement' is asore spot

124 This assessment comes from official documents and discussions with academics in China. The
technical approach to overall resettlement planning is further demonstrated in Shi Guoqing and Jin
Zhongqing.
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for many international opponents, including international NGOs such as Probe International,
Human Rights in China and the International Rivers Network. The international debate, largely
guided by Western conceptions and values, might actually help build the barriers to international
development assistance in resettlement. Illustrating means of providing assistance without
facilitating human rights violations has therefore become important.
Looking at standards
the OECD (to name three

-

-

set by organizations such as the World Bank, certainly, the WCD,

OECD because CIDA, for example, adheres to their standards) is

important in order to provide abaseline, not for the ultimate aim of evaluating or criticizing Three
Gorges resettlement, but rather to provide abasis for identifying areas of shortfall. It is entirely
possible that even international standards are too low (or too high, and not relevant or
applicable in the context of political organization and prerogatives in China) to point directly at
what should be done in the Three Gorges, but they can provide that point of discussion, and can
situate first, the developmental resettlement policy of the Three Gorges, and second, its actual
practice or implementation, in abroader context. If involuntary resettlement is unavoidable
(which at least to this point in the Three Gorges it is) then the questions of what is reasonable to
expect from the resettlement

-

AND how these expectations can be ultimately fulfilled are

informed by international debate.
China is often heralded as one of the world's best in terms of resettlement policy. 125 The
World Bank, in particular, has praised China's resettlement policies. 126 The obvious question
then, is it enough to have the world's best resettlement policy if it is too difficult to implement?
Realistically, China does have to be given credit where credit is due. And it might be true that
Chinese resettlement is the gold standard for involuntary resettlement in the developing world.
The field work conducted for this Master's Degree Project provides some idea of the difficulties
of implementing ambitious resettlement policies. But before arriving at implementation, we
examine the Three Gorges resettlement policy framework itself, and the resettlement planning
processes.

For e.g: World Commission on Dams, Dams and development, 109. "Recent changes in Chinese
policy serve as an interesting model for other countries."
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POLICY AND PLANNING
Chapter 3: Policy Overview
For all the challenges that the Three Gorges resettlement presents, China would appear
better equipped than most countries to achieve some minimum definition of success. China is
cited in resettlement literature as having the most comprehensive and successful involuntary
displacement and resettlement policies of any developing country in the world. 127 The
"development-oriented" or "developmental" resettlement policy moves beyond one-off
compensation towards comprehensive development programs that focus on developing local
resources, such as arable land, and creating opportunities for resettlers. The policy itself is a
major improvement on past resettlement in China 128 ,and from this viewpoint alone, not to
mention the relatively substantial resettlement budget, Three Gorges resettlement would seem
to have asolid basis. Together with other national policies, it would seem to provide the basis
for pursuing both economic and environmentally sustainable development in the reservoir area.
But my research shows there is reason to believe that even the hailed Chinese policy
has gaps that might be filled by international experience. Even more significantly, there are
large gaps between the policy and its implementation; areas where international resources
might prove useful in meeting the ultimate aims of the policy for the benefit of resettlers. There
can be no better source of information and analysis concerning gaps in implementing
resettlement and the opportunities for international development assistance than the local
resettlers themselves. Understanding how best resettlers might be assisted also requires an
understanding of the context in which resettlement occurs. Before looking closely at the
situation of resettlement on the ground, we will examine the policies that govern the behaviour
of the implementing institutions of resettlement, and the behaviour of resettlement institutions
that governs the implementation.
Given the magnitude and complexity of Three Gorges resettlement, the policy framework
and broad guidelines governing the making and implementation of resettlement plans is

127 Michael M. Cernea, "Understanding and Preventing Impoverishment from Displacement: Reflections
on the State of Knowledge," Journal of Refugee Studies 8, no. 3(1995); Cernea and McDowell, eds.,
Risks and reconstruction; Sheilah Meikle and Youxuan Zhu, "Employment for displacees in the socialist
market economy of China," in Risks and Reconstruction: Experiences of resettlers and refugees, ed.
Michael M. Cernea and Chris McDowell (Washington, DC: The World Bank, 2000); World Commission on
Dams, Dams and development.
128 McDonald and Webber; Wei Yl, Comments on the revised "Resettlement rules and regulations of the
Three Gorges dam" (Three Gorges Probe) (Probe International, March 29, 2001): available from
www.probeinternational.org; World Commission on Dams, Dams and development, 110.
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particularly significant. The central policy on Three Gorges Resettlement is relatively simple
compared to the legal, political and institutional framework in which it is applied. In addition to
providing broad goals and general objectives for the resettlement, the policy prescribes a
general process of iterating and implementing these objectives at successively lower layers of
the bureaucracy. While simple on paper, the resettlement planning process itself is much more
complex and subject to deficiencies in the flow of information and decision-making that limit the
effective participation of resettlers and undermine some of the policy's objectives. As the case
study fully illustrates, it is only at the local level that conflicts with other national policies and
limitations in the implementation process fully manifest themselves.

Changes to the Three Gorges Policy
In 1993, the central government released its policy on Three Gorges resettlement. The
policy was based in large part on the assessments of the Changjiang (Yangtze) Water
Resources Commission (CWRC).

129

Eight years later, the State Council presented arevised

resettlement policy for the Three Gorges. This time, the CWRC was not consulted, as the
revisions set out to correct the clear shortcomings of the first iteration. The 2001 policy makes
some significant changes in the approach to developmental resettlement, based on the
experience of some of the real constraints on resettlement

-

notably the realization that opening

barren wastelands as aland-base for agricultural resettlement was not truly feasible. The
changes acknowledge that this basic premise on which the assessment and approval of the
project was based was false, and attempts to make good on the policy's basic promise of
"maintaining or enhancing resettlers' standard of living" by emphasizing employment and distant
resettlement as alternative means to resettlement livelihoods. The policy revisions also seek to
address the growing problems of mismanagement and misuse of resettlement funds. But
despite some positive changes, the fundamental premise that the resettlement must serve the
needs of project construction and an authoritarian model of resettlement planning remain the
same. A general comparison of some of the key issues in both versions of Three Gorges
resettlement policy is summarized in the table below.
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Table 4: Three Gorges Resettlement Policy Changes

Policy Elements
Premise

1993 Policy
1) Three Gorges Project
(TGP) construction
2) Economic development
of TGRA

Agricultural
resettlement

Emphasis on agricultural as
primary means of
resettlement

Hierarchical

Enforcement

General

Budget

Fixed

Distant
resettlement
Eligibility for
resettlement
compensation

Minor role

Rights and
Responsibilities of
Resettlers

Modes of
resettlement

-

Increased emphasis on industrial
and other means of resettlement
explicit reference to structural
reform, closing of inefficient factors
and reference to Partnership
Support program
Hierarchical

Industrial
resettlement

Decision-making
model
Environment
The
"Reforestation"
policy

2001 Policy
1) TGP construction
2) Economic development of
TGRA (including environmental
protection
3) Protection of Resettlers' legal
rights
Reduced emphasis on agricultural
resettlement

More emphasis
Explicit reference to forbidding the
opening of slope land above 25
degree slope in line with the
Reforestation policy
New chapter, explicit prohibitions
and punishments
Fixed but more requirements (i ncl
.
Environment etc.)
Greater reference to "budget
responsibility system"

Less emphasis
Not mentioned

Population, infrastructure
construction or improved
before 1992 only
Goals of limiting population
growth
Nested in government
hierarchies
Resettlers shOuld be
consulted (Clause 12), but
must not refuse or delay
resettlement (Clause 25)
General
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Significant role
Explicit measures provided
Heavier restrictions on population?
Goals of limiting population growth

Explicit reference to resettler rights
Explicit prohibitions and
punishments for resettlers not
complying with resettlement

Explicit, with emphasis on distant
resettlement

The basic premise of the policies reveals the underlying driving factors that give it
impetus and shape, and colour all of the subsidiary policy objectives that follow. Both the 2001
and the original 1993 policy are premised on guaranteeing the smooth construction of the TGP
and accelerating economic development of the TGRA. The underlying message is that the
resettlement is very much subjugated to the engineering of the dam. 13° While still emphasizing
Three Gorges Project construction and the general economic development of the reservoir area,
the 2001 policy goes further in including environmental protection as akey to economic
development in the TGRA and in giving mention to the protection of resettlers legal rights. 131
The explicit reference to the rights of resettlers is aparticularly marked change from the 1993
edition of the policy. In addition, the increased emphasis on environmental protection in the
2001 policy 132 is manifest in specific references to the Return Cultivated Land to Forest policy
promulgated in 2000 and, implicitly, in reducing the emphasis on agricultural, land-based
resettlement in favour of other means of employment. The quetion remains however, whether
or not these new premises to the policy will be implemented in practice, as patterns of
resettlement had already long been established. In addition, while acknowledging that more
work needs to be done, in environmental protection, for example, the new policy does not
provide concrete means of matching its increasing demands with increased funding.
In the 2001 policy there is also explicit reference to two distinct stages for resettlement,
reflecting international trends in resettlement policy: the first, consisting of compensation and
subsidies; and the second, consisting of production assistance. Specific compensation
standards are an aspect of resettlement planning in the Three Gorges, and not elaborated in the
policy regulations, but the 2001 policy increases the restrictions on eligibility for resettlement
funding with more narrow definitions, which could have an impact on compensation. The
provision for asecond phase of production assistance for resettlement could be considered the
true development phase of the development-oriented resettlement policy. While emphasizing
agricultural resettlement, even the 1993 resettlement policy, true to its "developmental
resettlement" goal of employing both compensation and economic development for maintaining
or enhancing the living standard of resettlers, calls for the opening of the TGRA to the outside
world, markets and investment possibilities, 1,93 setting the stage for granting "open city" status to
the major cities of the TGRA including Yichang, Wanzhou and Fuling (as well as the pre-

1993 Three Gorges resettlement policy, Clause 1, and also Liu Zhuanjiang.: "when dealing with the
balance of project construction and resettlement, the project-centered tendency is obvious..."
131 2001 Three Gorges resettlement policy, Clause 1.
132 This is stated explicitly in Clauses 3and 4.
133 1993 Clause 4.
130
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eminent city of the TGRA

-

Chongqing). 134 The 2001 policy goes even further in promoting

macro-economic development of the area, in reducing the emphasis on traditional agricultural
resettlement, and encouraging employment and economic agriculture for rural resettlers.
The original 1993 policy emphasized agricultural development with every other sort of
development (industrial, entrepreneurial, urban, etc.) as subsidiary or supplementary. 135 This
bias is indicative of earlier surveys and planning that demonstrated there was sufficient arable
land within the Three Gorges to accommodate the vast majority of the resettled population.
Aerial photography collected and analyzed by the CWRC (in cooperation with the Canadian
International Development Agency through the Yangtze Joint Venture [CYJV]) indicated that
there was ample "wasteland" in the TGRA that could be opened for resettled farmers. 136 While
the earlier policy makes superficial mention of other employment options for resettlers, it shows
the confidence (or lack of foresight) planners and policy makers maintained in resettling the
displaced without major upheaval. The 2001 iteration of the policy, through added emphasis on
other paths to development as well as on the significance of distant resettlement, tacitly
acknowledges this error in judgement. 137 it also recognizes growing conflicts over the shrinking
land base by giving anew mention of the use of "flood land" for resettlers. 138

it explains that

farming may be done seasonally with the permission of local governments on land seasonally
flooded by the reservoir, but that no resettlement compensation will be provided for such
seasonally flooded land.
The new policy places greater emphasis on creating employment for even rural
resettlers by calling for priority given to resettlers for jobs in the region, and in making reference
to the dui kou zhi yuan, or the Partnership Support program, in calling for the assistance of
"famous companies" from more developed provinces to assist in structural reform and in setting
up branch factories to employ resettlers. The Partnership Support program "encourages
development support links between Three Gorges and other regional governments" 139 in one to
one relationships that facilitate distant resettlement and the economic development of the TGRA.
On the other hand, greater emphasis on environmental protection is explicit in the
stipulation that inefficient and polluting enterprises be closed, rather than resettled under the
same operating conditions. These environmental considerations reinforce the reduced
Jackson and Sleigh: 234.
1993 Clauses 3,8,9.
136 CIPM Yangtze Joint Venture.; Fu Xiutang, CWRC, interview by the author, June 2001.
137 2001 Clause 13.
138 2001 Clause 32.
139 Shawn Steil and Duan Yuefang, "Policies and practice in Three Gorges resettlement: afield account,"
Forced Migration Review 12 (2002):12.
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emphasis on agricultural resettlement as well, limiting the expropriation of land for
resettlement 14° and referring to the Return Cultivated Land to Forest (Reforestation) Policy of
2001. Referring to the Reforestation policy, the 2001 resettlement policy forbids the opening of
slope land with the gradient of 25 degrees or greater for resettlement. While placing greater
restrictions on the provision of new land for resettlers, the 2001 resettlement policy encourages
the construction of terraces and irrigation installations for slope land below 25 degrees in
gradient. But it there is no concomitant provision for the additional resources required for such
land reform .
141 Remarkably, the new policy also provides for punishment for causing soil
erosion, but there is no clarification of how and to whom this regulation will apply. 142 One of the
most severe causes of soil erosion in the TGRA is the resettlement itself. The construction of
new communities and roads on the cliffs above the river provides visible evidence of major soil
erosion that is not only increasing siltation in the river, but effectively ruining arable land on the
slopes.
The 1993 policy provides general principles for relocating communities, providing a
tentative, nebulous bridge between broad policy goals and implementation plans. 143 But any
planning guidance is overshadowed by the limitations placed on official resettlement. The policy
places limitations on the expropriation and opening of land, as mentioned above, further
squeezing rural resettlers out of limited land resources. Second, the policy notes that any
improvements in the scale and standards of resettlement projects (including towns and cities,
factories, infrastructure) over the original scale and standard must be paid out of the regular
budgets of local governments. It further indicates that any construction or renovation after the
cut-off date in 1992 will not be eligible for any compensation, and that any new construction
below the 175m inundation line is forbidden. 144 The issue of the "planning blight" 145 or achill on
investment in the Three Gorges became framed in policy in 1993, but it almost certainly was a
factor in the decades that preceded when the Three Gorges Project was still in the discussion
stages. For example, Wanxian, one of the counties being most affected by the reservoir and
probably one of the poorest in the region according to local experts and officials, received only
an estimated US$72 million in government investment since 1949 because of plans for the
project. 146 Given that resettlement compensation is only provided for the current value of assets

140
141
142
143
144
145
146

2001 Clause 11.
2001 Clause 26.
2001 Clause 62.
Clause 14.
2001 Clause 57.

World Commission on Dams, Dams and development, 99.
"High, dry and ready to thrive in Chongqing," China Daily, July 22, 1998.
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that were forbidden from improvement since 1992, the prospect of building modern cities and
facilities with only resettlement compensation must have been daunting for local officials.
The 2001 policy goes even further. Throughout, there is mention of "the budget
responsibility system" 147

-

perhaps as opposed to, or in place of, the 1993 reference to paying

for greater scale and standards of resettlement infrastructure out of ordinary county budgets. 1413
One of the most significant changes to the policy in 2001 is the addition of the new chapter on
the use of resettlement funds. The addition is aclear response to widespread and growing
reports of corruption and misuse of resettlement funds, featuring afew large-scale wellpublicized reports of embezzlement. 149 The chapter attempts to layout guidelines and
restrictions on the spending of resettlement funds, and punishments for their misuse. At the
same time, Clause 34 raises the principle of static budget with dynamic management. The idea
being that central control of budgets still allow acertain degree of flexibility at the local level.
But while the fixed budget of Three Gorges resettlement has always been maintained, the 2001
policy provides limited allowances for budget increase, though where and by what means new
funds will be raised, is not specified. In clause 35 however, the policy notes that budgeting and
investment plans can be made at no level lower than the county level. The possible reasons for
budget increase are: 1) policy adjustment; 2) change of the price index (from 1993); and 3) force
majeure. 15° While ostensibly opening the door to flexibility in the resettlement budgets, the
clause has the affect of pre-empting any justification for greater expenditures on essential
services and infrastructure at the local level.
For example, in 2001 the Kai County government had plans to be the only resettlement
city with asplit sewage and runoff water system, agiven in most cities of developed
countries. 151 But the regulations now clearly stipulate that such initiatives cannot be considered
eligible under resettlement budgeting. Only the central government can adjust the policy, and
the price difference is fixed. 152 Among other supervision and auditing measures, the new policy
refers to reporting the use of funds to resettlers "so as to accept the supervision of the

147 According to officials of the Zigui County Planning Commission (Jihua Weiyuanhu,)interviewed by the
author, June 12, 2001, the revised resettlement policy commanded clear divisions of responsibility for
resettlement tasks and budgets, emphasizing hierarchical supervision of budgets.
148 Clause 23 in the 2001 policy, however, details this expanded scale and standard issue.
149 Aslam and Bezlova; Dal Qing and Adams, "New premier Zhu Rongji poised to topple Three Gorges
dam."; "Dam cadres steal $217 rn.."; "Damming evidence."; John Pomfret, "China's Giant Dam Faces
Huge Problems," Washington Post Foreign Service, January 7, 2001; Three Gorges 'black hole of
corruption'.
150 2001 Clause 34.
151 Officials of the Kai County Environmental Protection Bureau, interview by the author, July 2001.
152 According to officials in Quyuan Township, the price difference was 1.53 in 2001.
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resettlers". 153 But at the same time, the new policy distinguishes between "administrative
punishment" and criminal responsibility: meaning that abuse can be dealt with internally, and
kept at local levels. While Iwas conducting research in Quyuan Township in 2001, members of
the county auditing department visited, and joined the banquet table of government officials as
guests of honour. The new policy had prompted the visit, but the county auditing department
was still directly under the supervision of the county government, which approves township
resettlement plans and expenditures before reporting them to higher levels. If the auditing
department were to find fault in the way the Township was dealing with resettlement funds, the
report would not likely go higher than the country government.
In terms of eligibility, certain people are also excluded from resettlement assistance in
the 1993 policy. According to the policy, migrant workers, and in fact, anyone without official
registration in the affected areas was neither recorded in official resettlement statistics, nor
eligible for resettlement.' 14 in both the 1993 and 2001 versions of the policy, there is reference
to population control that might encourage underreporting of population statistics to show that
the policy is being met. This is one example where both versions of the resettlement policy
emphasize control of resettlers rather than encouraging their greater opportunities and
participation. On the other hand, officials at the CWRC and other researchers interviewed have
referred to the practice of "sharing children" between households in order to show higher
numbers of family members and receive greater compensation.' 55 But at least one critic of the
new policy is concerned that the policy regulations that stipulate who and who may not be
eligible for resettlement compensation increases the chances of "fake" resettlers by allowing
returning government employees, soldiers and convicts to be eligible for compensation.' 56
Those responsible for environmental damage, misuse of resettlement funds and illegitimate
claims to resettlement compensation are not the only ones subjected to greater punishment by
the new resettlement policy. The revision also contains greater punishment for resettlers who

2001 Clause 43.
Estimates of the size of China's "floating population" (migrant workers from rural areas seeking jobs in
larger centres where they are not officially registered) are rising from more than 80 million according to
Loraine A. West, "Shifting Boundaries: the lure of the city is reshaping rural China," China Business
Review 24 (1997). Estimates reach 100 million in Chan Kam Wing and Zhang Li, "The Hukou System and
Rural-Urban Migration in China: processes and changes," The China Quarterly 160 (1999). More recently,
estimates are placed at 120 million in "World Watch," Wall Street Journal, April 3, 2003.. An account of
how the hukou system, different definitions and other statistical discrepancies make such population
estimates problematic is found in Daniel Goodkind and Loraine A. West, "China's Floating Population:
Definitions, Data and Recent Findings.," Urban Studies 39, no. 12 (2002).
155 Fu Xiutang, interview by the author, June 2001; Professor Wei Tingliang, consultant for the Kai County
?
overnment, interview by the author, July 2001.
56 Wei Yi.
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do not relocate or do not fully comply with resettlement orders, and allows for enforcement of
resettlement plans by the public security system.

1,57

While espousing resettlers' rights, the

policy provides for legal enforcement of possibly arbitrary resettlement plans rather than the
enforcement of public laws or rights. The policy further undermines its own efforts to control
resettlement investments by ensuring that those who are most impacted by abuses are unable
to protest.
In recognition of the pressures that are mounting for fewer employment opportunities
and even less arable land, the revised policy strengthens the call for distant resettlement. The
1993 policy included provisions for distant resettlement if actual implementation shows that the
land-base and employment options are demonstrated to be inadequate. Judging what might be
encountered as "inadequate" rests on establishing a"TGRA index" for population levels. The
implication is that the choice of whether or not to evoke distant resettlement is based on
aggregate statistics rather than local conditions. The technicalities (and complexities) of
transferring the household registration (hukou) of aresettler from one jurisdiction to another is
referenced in the context of maintaining the baseline TGRA index. The policy establishes that
the transfer of aresettler's hukou entails the transfer of responsibility for the resettlement to the
host jurisdiction. 158 The emphasis is plainly on government responsibility and control of
resettlers rather than on the resettlers' choice. The new policy goes further in emphasizing
distant resettlement, and unlike the previous policy, outlines specific measures to encourage
it. 159 Where the previous policy had framed distant resettlement in terms of group resettlement
arranged by the government, the new policy opens the door to individual resettlers arranging
their own distant resettlement. While creating more choice for resettlers in aclear bid to
augment distant resettlement, the policy removes the onus from the shoulders of government
officials to provide suitable arrangements to keep communities together. As my fieldwork
showed, the revision is aclear response to the experiences in resettlement and agrowing
awareness of the lack of resources within the TGRA, and an attempt to increase distant
resettlement where arranged initiatives had failed.
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2001 Clause 58.
1993 Clause 13.
2001 Clause 17.
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The Resettlement Planning Model
One aspect that remains consistent through the resettlement policies is the emphasis on
"unified" planning. 16° The model, repeated explicitly in both resettlement policies as well as the
Returning Cultivated Land to Forest (Grasslands) policy gives pre-eminence to central planning
and control, as well as acommon standard by which all resettlement, regardless of particular
circumstances, will be measured. The Three Gorges resettlement policy makes the planning
and implementation model explicit, establishing line control from a) the ("unified") leadership of
the central government to; b) planning by the provinces to: c) "execution" (implementation) by
the county 161 .The first mention of the role of township and village governments is in outlining
their responsibility for local reconstruction (housing, infrastructure, etc.). 162 The model stipulates
that the responsibility for directing the resettlement lies with central agencies, which informs the
overall planning of the provinces who manage, in turn, the individual plans of counties and
municipalities, adopting the staple Chinese management system "guided by the central
government, in the charge of the provincial government and implemented by the county
government". 163
While the county is officially considered the basic unit of detailed resettlement planning
and implementation, it is not until the township and village level that the "duties and tasks" of
actually meeting the planning requirements and targets of the various layers of higher
authorities are taken up. There is some argument in the Chinese literature on whether the
township, instead of the county, should be considered the basic unit of resettlement policy
implementation. 164 Yet, nested in this hierarchical directive is the practice of setting, monitoring
and evaluating targets at the macro-level. Local governments are therefore given plans and
tasks by higher authorities, and then answer to those same authorities in terms of how well they
met these objectives, rather than answering directly to resettlers on how well their standard of
living has been maintained or improved. The result is that there is no mechanism for local
governments or resettlers to modify resettlement plans or make appeals in their own interests.
Interviews with numerous officials at various levels of government reveals that there is agreat
proclivity for reporting on aggregate statistics for agiven policy priority. As the fieldwork
revealed, counties rather than villages or even townships established baseline statistics for land
per person. Based on these statistics, the total numbers for distant resettlement were
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163
164

1993 Clauses 3, 4, 6, etc.
1993 Clause 6.
1993 Clause 14, 15.
1993 and 2001 Three Gorges resettlement policy; Reforestation policy.
Duan Yuefang, researcher, interview by the author, April 19, 2001.
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established. County officials were obviously more concerned with meeting these aggregate
targets than listening to the particular difficulties individual resettlement communities were
having with persuading resettlers to leave their villages. It was at the most local level where
"the rubber hit the road" and friction between the resettlers and the government was the result.
According to the Three Gorges resettlement policy regulations, outline planning is the
role of the central government (and its agency, the Changjiang Water Resources Commission
under the supervision of the China Three Gorges Project Construction Committee). It is the
responsibility of the provincial government to "carry out" the centrally verified plans. 165
Therefore, each level of government follows the directives of the senior jurisdiction, and then
must have its responses to those directives verified before proceeding. There is evidence,
however, to suggest this relationship is more complex. Chongqing Municipality was given
special status in exchange for taking up the burden of the majority of the resettlement work and
used that power to negotiate ahigher reservoir that would allow large-ship navigation to its new
port. 166

Competition with the central government and between jurisdictions is not

unprecedented at the provincial level, however, and even within the hierarchical model of
Chinese administration, the expected subservience of smaller jurisdictions might not always be
the case, even at lower levels. Some have argued that in reality, because of the complex
system of collecting information and monitoring from above, there is agreat deal of autonomy at
the local level, where the actual resettlement work takes place not on paper, but on the
ground. 167 And there is also room for disagreement between levels, as evidenced by one village
government in Quyuan Township attempting to reclaim land against the township government's
advice. 168
In the 1993 policy, the role of resettlers is somewhat contradictory. Resettlers are
expected to be consulted in the planning process (at least in terms of surveying, aggregating
and reporting losses 169 )but also "should not refuse to move or postpone moving with any
excuse" 170 .And while the policy also makes reference to what OECD guidelines call "best
practices in such situations so that the population displaced by aproject receives benefits from

1993 Clause 7.
Volumes edited by one of the dam's most vocal opponents illustrate this dynamic. See Dai Qing, "An
Interview with Huang Shunxing," in Yangtze! Yangtze!: Debate Over the Three Gorges Project, ed. Dai
Qing (Toronto: Earthscan, 1994), 123; Dai Qing, ed., The River Dragon Has Come!, 14; Lu Qinkan, "Ten
Controversial Issues on the Three Gorge Project," in Yangtze! Yangtze!: Debate Over the Three Gorges
Project, ed. Dai Qing (Toronto: Earthscan, 1994), 223.
This was an assertion made by several Chinese researchers at the ISRSD in Nanjing, May 2002.
165 See Chapter 6for adiscussion of land reclamation in the Quyuan Township case study.
169 Clause 12.
170 Clause 25.
165
166
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W" 7'in terms of giving revenue from electricity generation back to the resettlement, that revenue
is directed to the provincial governments, and not directly back to resettlers. 172 The new policy
is somewhat more specific on the use of electricity profits, providing for an "assistance fund for
the later resettlement" 173 ,but the fund is again to be invested by higher level of governments
and the policy does not stipulate the use or means of dispensation. In addition, the new policy
gives priority to TGRA for use of TGP electricity 174 ,despite plans to transmit much of the power
to the Shanghai grid. 175

Organisation for Economic Co-operation and Development.
Clause 27.
173 2001 Clause 45.
174 2001 Clauses 48 and 49.
175 Patricia Adams and Gràinne Ryder, The Three Gorges Dam: A Great Leap Backward For China's
Electricity Consumers and Economy (Three Gorges Probe, December 16,1999): available from
www.nextcity.com/Probelnternational/ThreeGorges/tgp/tgpl 3.html; Qian Gang, "We Are Very Worried,
We Are Very Concerned; aconversation on the Three Gorges Project among Zhou Peiyuan, and Lin
Huan," in Yangtze! Yangtze! Debate Over the Three Gorges Project, ed. Dai Qing (Toronto: Earthscan,
1994), 141; Wei Yi, Major problems and hidden troubles in relocation of Three Gorges project (Three
Gorges Probe) [Probe International translation of original Chinese language article] (Strategy and
Management, May 28, 1999): available from http://www.threegorgesprobe.org/tgp.
171
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Figure 5: Decision making and Information Flows in Three Gorges Resettlement
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This simplified diagram illustrates the cycle of information collection and decision making
in the resettlement process, based on field observations and interviews between 1998 and 2002.
It is especially simplified because it leaves out many of the actors and influences that actually
impact on the end result of the resettlement in practice. For example, there are units of
organization between the village and household level, such as residents' committees (juweihui),
work units (danwei), and agricultural teams (zu) that are responsible for providing information,
organizing groups of resettlers to perform resettlement and other tasks, and have some very
limited latitude for making decisions. In addition, within each of these levels, different line
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ministries operate with their own mandates, policies and information gathering. 176 Furthermore,
in the early 90s at least, the CWRC inserted itself somewhere between the central and
provincial governments, and was primarily responsible for gathering the information and
designing the original policies and plans. The diagram does, however, depict the overall
decision making model outlined in both iterations of the 'resettlement with development' policy.
The 2001 policy, in prescribing aprocess of summarizing county, city and municipal plans in
overall provincial plans 177 suggests bottom up planning. However, given the power of
supervision granted to successively higher jurisdictions and the responsibility of local
governments to report up, as well as fixed budgets and targets set at higher levels (demanding
-

according to both versions of the policy

-

"static budgets and dynamic management"), the

overarching implication of the model is stereotypically top-down. For both versions, the policy
regulations are made, verified, monitored and interpreted by the state council of the central
government. 178
In 2000, Jackson and Sleigh predicted that the authoritarian decision-making structure of
the Three Gorges Project Construction Committee and the Three Gorges Resettlement Bureau
beneath it, in the context of market reforms and the high profile of the project, could turn in on
itself and lead to "major change in resettlement policy within China" .
179 In 2001 Zhu Rongji
indeed responded and instituted some changes to the policy. But Jackson and Sleigh would
likely agree with critics who claim that the change did not go far enough and indeed in some
cases, moved further towards authoritarian control. 18° The 2001 policy does make significant
improvements in principle, but while it applies measures to dissuade and punish the abuse of
resettlement funds, it does not alter the centralized planning model (by incorporating sufficiently
independent monitoring and evaluation, for example) that seems to encourage corruption. 181
Experience in the field, where the policy is implemented on the ground, suggests anumber of
potential impacts of the hierarchical planning model 182 :
Mounting weight and pressure on lower (especially township) jurisdictions to meet
external targets;

176 One striking example is in estimating the "floating population". The different methodologies used by
government departments such as the Statistical Bureau and the Public Security Bureau often result in
different numbers, explain Goodkind and West.
177 Clause 9.
178 1993 Clause 42.
179 Jackson and Sleigh.
180 For example, Wei Yi, Comments on revised "Resettlement regulations".
181 Jackson and Sleigh: 235-6.
182 These are discussed more fully in the following section.
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• Mounting pressure on local officials to "fudge" reports in order to gain favour and
promotion;
• Aggregation of statistics at successively higher levels hides discrepancies and particular
conditions;
o For example, distant resettlement quotas are met once the transfer of the
resettler's hukou 183 to outside jurisdictions is complete. There is atendency,
therefore, for local officials to determine the most efficient means of meeting the
fixed quotas for hukou transfer, in order to relieve pressure and meet fixed
quotas, rather than adapting to the particular situations of individual resettlers. 184
• Fixed budgets and compensation limited to original scale and function might encourage
corruption.
o Improvements and expanding scale of replacement projects (infrastructure
projects, for example) are not covered by the resettlement budget and so
alternate sources of local funding are required. But in order to meet overall
resettlement goals, and take advantage of the resettlement to improve
infrastructure, and implement impressive pilot or "experimental" projects, funds
might be diverted from the overall resettlement budget.
Market reform and trends toward downsizing government and relinquishing greater
control to local jurisdictions is placing new pressures on the authoritarian planning model. Yet
these changes have not been followed with greater political freedoms in the Three Gorges, and
the result is generally apinch on local governments and resettlement households to achieve
more with fewer resources. Even on its own, the resettlement policy is presented with
significant challenges to implementation. The situation becomes even more complex when
other, potentially competing policies are taken into account. The Reforestation of Cultivated
Land Policy is particularly significant in the Three Gorges, and its success will have agreat
impact on land-based resettlement. That success, however, will also be limited by the demands
for developmental resettlement.

The household registration, akin to an identity card or birth certificate that was originally introduced as
ameans to control movement, and remains linked to access to services. See, for example: Chan Kam
Wing and Zhang Li; Goodkind and West.
184 This discussed further in the section on "Practice".
183
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Reforestation of Cultivated Land
The Return Cultivated Land to Forest (or Grass), or "Reforestation" policy 185 is officially
acknowledged in the revised Three Gorges resettlement policy, and combined with the
challenges of resettlement, has aprofound impact on rural areas in the TGRA. It focuses on the
reservoir areas of the great dams on China's two great rivers: the Three Gorges Project on the
Yangtze River and Xiaolangdi dam on the Yellow River; and places an emphasis on ecological
protection to facilitate economic development. The policy requires that any land in the specified
middle reaches of the Yangtze and Yellow River sloped over 25° be planted with trees (or
grass). The emphasis is on cultivated land, and acompensation program to make up for the
lost food supply and income previously gained from reforested land is provided. The policy
provides for an annual subsidy of 300 fin 166 (150 kilograms) of grain subsidy for every mu (0.067
hectare) returned to forest in the TGRA. In addition, acash subsidy of 20 yuan per mu per year
is offered for expenses. The timing and the actual dispensation of the subsidies is to be
determined by the county government.
Much like the "development oriented resettlement policy", the premise is that
environmental work serves the economy. Remarkably, the Reforestation policy is based on
overproduction of grain, as much as it is on protecting the environment for its own sake. The
policy explains that given overproduction of grain there is an opportunity to maximize, or make
more efficient, the economy by reducing the gross output of grain, while shifting to agricultural
practices that are less deleterious to the land. What drives the policy appears to be as much
the need for economic rationalization of agriculture as it does protection from soil erosion and
flooding. And also like the resettlement policy, the "responsibility" for planning, finding and
setting larger goals lies with the provinces, while counties and municipalities set specific targets
and finally, townships and villages are responsible for the real duties and tasks

-

implementing

the plans and meeting those targets. For the Reforestation policy, this implies flexibility in which
areas to pursue the policy, but not in overall targets. The policy permits some degree of choice
to local governments in determining what model areas or projects will be given priority. But the
overall scope and goals of the policy cannot be altered. The minimum quotas are still set by
central authorities, and pressure to comply and to demonstrate success still exists. At the same
time, the Reforestation policy is much more inclusive in terms of its approach to participation
than the resettlement policy itself. Comparing the two policies, however, in terms of their
Tui geng huan fin (dap) translates most accurately as "Return cultivated land to forest (grass)", but is
henceforth referred to as the "Reforestation policy" for simplicity.
186 Afin is the most common unit of measure, particularly among foodstuffs, in China. It is equivalent to a
/ kilo.
185
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relative flexibility and inclusiveness requires acaveat given that while the Reforestation policy
stresses voluntary, flexible and persuasive rather than coercive measures, the resettlement is
inherently involuntary to begin with.
Implementation of the Reforestation Policy
According to the Reforestation policy, governments should follow aprincipal of
expanding steadily, and encourage farmers to not only convert their cropland to forest or grass
land, but also to endeavour to plant trees on barren waste lands. To do so, farmers could be
granted a30 year contract to look after the wasteland where trees are planted. In Quyuan
Township, land rights were moving from ashort-term lease to along-term contract basis. In
general, land that was to be inundated remained under ayearly lease based on yearly
production and under terms set by the local government. 187 Farmers had the right to farm land
above the inundation line on a30 year contract. The Reforestation policy itself leaves the
period of subsidy to be determined by the county administering the program, based on
requirements for preventing farmers from immediately cutting down trees and re-cultivating the
land. The policy does guarantee the quantity and the quality of grain provided as subsidy. 188
Yet in the Quyuan Township case study, almost all the farmers interviewed perceived the grain
subsidy to be too low. Not only was the 300 fin per mu considered inadequate, but in addition,
farmers complained that the allowance was given in gross, unprocessed weight and therefore
amounted to much less in terms of edible foodstuffs. In Zigui County, the limit on the subsidy
provided for land converted to natural forest was 8years. 18 ' As an experimental area forging
the implementation of the new policy, Zigui County (Quyuan Township) had approved a
relaxation of the policy's goals by aiming for reforesting 80% of the required land to natural
forest, but allowing 20% for rearing economically viable fruit orchards. 19° The standard subsidy
for exchanging cultivated land for orchards was the same, but limited to aperiod of five years
instead of eight.
Applying for reimbursement (and reporting the amount of land returned to forest) is, as
may be expected, done vertically up the chain of command through various levels of
government. 191 Subsidy grain supplies are to be guaranteed by the provinces concerned. The

Local Quyuan Township officials, in interviews by the author in June and July 2001, explained that
much of the land to be inundated remained under the old system of yearly leases, while land above the
inundation line (especially when redistributed) was being phased into asystem of 30 year leases.
188 Officials of the Quyuan Township Forestry Bureau, and from Changjiang Village, interview by the
author, June 2001.
189 Officials from the Zigui County Forestry Bureau, interviews by the author, May 2001.
190 Quyuan Township Forestry Bureau official, interview by the author, June 2001.
191 Ibid.
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result is to remove by steps the participating farmers from the benefits to complying with the
policy. There are no means for farmers to report and receive their compensation directly. Each
subsequent government official controls the applications for compensation as well as the return
to resettlers, creating ahigh margin of error. This system could result in local governments
having insufficient funds to pay subsidies to participating farmers and opens the door to the
possibility for corruption. In addition, the policy explicitly elevates leaders whose units
demonstrate successful experimentation with the policy. These leaders are evaluated on the
performance of their jurisdictions in implementing the policy, or more accurately, achieving their
targets for reporting.
At least two traits are common to the two main policies affecting land-based resettlement
in the Three Gorges. The first is aresponsibility or management model that encourages topdown direction, and bottom up aggregation of information. Explicit in these policies is the role of
the province to distribute goals, tasks and resources, and the role of municipalities, counties and
villages in fulfilling the goals and tasks. The resulting squeeze on local governments may be a
factor resulting in tension between local government officials and resettlers, and in creating a
propensity towards corruption. The second trait, perhaps more evident in the Reforestation
policy, is the idea of "demonstrating first and extending steadily". The common approach in
implementing policies gradually (a characteristic practice of former Premier Zhu Rongji) seeks to
affirm and self-perpetuate the policy. In principal, the goal is to learn from challenges to
implementation as well as to propagandize and build upon success. In practice, leaders at
various levels are under pressure to demonstrate success even if that success cannot easily be
repeated elsewhere or at alarger scale.' 92 This is asituation that is probably exacerbated by the
fact that leaders are evaluated and even promoted by demonstrating the success of the
policy. 193 Model Three Gorges resettlement projects demonstrating the resettlement policy was
something seen frequently in Zigui County. But the model areas or model projects are often the
result of pressure to showcase unrepresentative and unrepeatable successes, and they can
gobble up adisproportionate amount of limited resettlement resources.
The management model is similar in both the Three Gorges resettlement and the
Reforestation policies, including the demand for verification of implementation plans by each
subsequently higher level of government. Though the Reforestation policy is premised on
making farmers the beneficiaries of amore stable environment and agrowing economy, the
See especially paragraph 2.5 of the Reforestation policy.
This was implied in many of the interviews with local officials. One junior county level official in a
conversation in July 2001 suggested that his "activist" leader was working hard to secure foreign
cooperation to raise the profile of his policy work and gain apromotion.
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underlying message is that they are passive objects, and not active subjects of the policy. The
policy outlines various measures to be undertaken to inform and convince farmers of the merits
of the policy. Among these, the Reforestation policy states that "primary [basic or grassroots]
organizations in the rural areas", such as village work teams, are especially important vehicles
of persuasion and mobilization. In auniquely Chinese call to unity and collective goodwill, the
policy states that the "faith of the peasants" should never be influenced by problems in returning
cultivated lands to forest, presumably no matter how real those problems may be and in spite of
the common Chinese dictum of "seeking truth from facts".
The Return Cultivated Land to Forest policy states that grain compensation for land
returned to forest is held back to ensure that farmers do not cut down the trees to re-sow their
fields, much as housing compensation for resettlement is held back until new homes are built
and old ones are destroyed to "discourage" farmers from moving back. Such coercive delay of
compensation runs counter to policy guidelines for involuntary displacement established by both
the World Bank and the OECD.' 94 Not only is such treatment unfair, forcing resettlers to use up
precious savings or go into debt in order to comply with the policy, but it is also indicative of the
position to which such policies subjugate project affected persons (PAPs). In this scenario,
resettlers are not treated as full participants in the process, but as potential obstacles to
implementation that require incentive or coercion to comply. The development-oriented
resettlement policy still seems to be perpetuated on the model that the resettlers will be wards
of the state, and that "the resettlement program

...

should be actively in charge of [resettlers']

living and production ability."' 95 In some sense at least, these policies are symptomatic of the
traditional relationship between rural dwellers and the government in acentrally planned
economy.
The central planning and direction of policies means that resources can be mobilized
quickly and at alarge scale to achieve acentral government priority. But in this framework,
implementation relies on local governments to properly and fairly manage arelative windfall of
these resources. In cases such as the Three Gorges resettlement, and even the Reforestation
policy, the sudden influx of resources into one jurisdiction or another, for one line ministry or
another, can create an imbalance in local government structures, tension, competition, and
ultimately corruption. Despite the reforms taking place, there is still the perception that one's
position in the government and connections in the Communist Party probably determine, more
Organisation for Economic Co-operation and Development; World Bank, O.P. 4.12.
Wang Rushu, Weng Lida, and Y.C. Gene Chang, Some Issues Related to the Environment and
Resettlement of TGP (Yichang, China, 1997), 15., explaining the basic Three Gorges resettlement policy
(1993 version).
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than anything else, power and access to resources in China. According to the officials
interviewed for this project, local government officials are not particularly well paid, and are
sometimes compelled to use their position to call in favours or benefits. Even the most wellmeaning officials are under some pressure to gain status (or promotion) by taking advantage of
resources and showing proof of performance. Central policies, proof of the central
government's emphasis on certain goals, provide rationale and ajustification for prestige and
concentration of resources within certain departments at the local level. The Forestry Bureaus,
for example, in Zigui and Ka! Counties manifested elevated status incurred by the advent of the
Reforestation policy. An influx of funds from the state and German governments provided the
Zigul Forestry Bureau with aluxury

SUV for transporting officials. In Kai County, the new

Forestry Bureau offices imposed themselves in the form of the largest and most prestigious
building in the new county seat, complete with two empty floors waiting for the creation of aGlS
lab.

Comparison to International Policies
Despite adopting some of the language and general goals of international resettlement
policies, the Three Gorges policy is clearly less favourable for resettlers than the World Bank
and OECD policies, and much less so than the guidelines recommended by the World
Commission on Dams. 196 A brief comparison with the 'gold standard' World Bank policy
illuminates some of the shortcomings of the Three Gorges resettlement policy in some key
areas. The World Bank policy is aparticular relevant comparison, not just because of the
influence it has had on Chinese resettlement policy development, but also because of the
"resettlement instruments" it outlines. 197 For example, the World Bank policy describe the need
for aresettlement "policy framework

"

that applied to subprojects to be prepared during

implementation, particularly when the particular subprojects have yet to be defined. 198 Given
the size and scale of Three Gorges resettlement, the policy framework applies as much as the
In light of stories of corruption, mismanagement, coercion and other disasters surrounding the
resettlement, and campaigns of non-governmental organizations opposing the Three Gorges Project,
many readers will find this an understatement. The International Rivers Organization (lRN), for example,
provides acritical evaluation of the Three Gorges Project against WCD guidelines: Evaluating Three
Gorges Against WCD Guidelines (Beyond Big Dams an NGO Guide to the WCD) (International Rivers
Network, 2002): available from http://www.irn.org/wcd/threegorges.shtml. Our purpose in this section is to
begin with acomparison of policy. Actual implementation, based on acase study, is evaluated in the next
section of this paper.
197 World Bank, Operational Policy 4.12: Involuntary Resettlement: Annex (Involuntary Resettlement
Instruments) (2001), 1-6: available from
http:lllnwebl 8.worldbank.org/ESSD/sdvext.nsf/52ByDocName/lnvoluntaryResettlement.
198 World Bank, O.P. 4.12.
196

-

70

resettlement plan as an accurate depiction of the resettlement instrument employed in the Three
Gorges. The World Bank policy also notes that "resettlement instrument" refers to "a strategy
for achieving the objectives of the policy" in World Bank operational policies. 199 This would
seem to correspond to the "outline plan" at the level of the central and provincial governments in
theThree Gorges resettlement policy.
Goals
The Bank procedures refer to the "improvement or restoration of livelihoods and
standards of living" 200 ,similar to the Three Gorge policy of "maintaining or enhancing standards
of living". Even the World Bank policy has been criticized for withdrawing emphasis from
improvement of livelihoods in favour of merely restoration .
201 The criticism stems from the
belief that mere restoration of livelihoods will result in the same poverty that resettlers
experienced before re-settlement. Later, in paragraph 15, the Bank Procedures referred to the
feasibility of restoring their livelihoods "to pre-project or pre-displacement levels, whichever is
higher". 202 In the case of the Three Gorges resettlement, pre-project levels would be difficult to
ascertain in afair and meaningful way, because of the long period of conceptual planning. In
the addition, the stipulation "whichever is higher" is not provided in Three Gorges policy, and
given the 'planning blight' that has slowed or frozen investment in the Three Gorges for many
years, the standard has been set artificially low.
Impact Assessment
Both World Bank and the revised 2001 Three Gorges resettlement policies provide
guidelines and eligibility for benefits. One of the goals of both policies is to discourage or
prohibit the inflow of persons into the resettlement area for the purpose of claiming resettlement
compensation. World Bank policies do provide eligibility for migrants or inhabitants of the area
without legal title to land, but limits rights to full compensation to only those with rights defined
international law or in the resettlement plan. The Three Gorges policy, however, makes no such
provisions, and relies on the restrictive official household registration (hukou) system to
determine eligibility. A critique of the 2001 Three Gorges policy by "Professor Wei" (pseudonym)
suggests that the new policy will aggravate problems with 'fake resettlers' by providing

Ibid., 5.
World Bank, O.P. 4.12: Annex, 1-6.
201 For example, Theodore Downing explains: "While one section calls for the displaced to be project
beneficiaries,another allows borrowers the option of merely restoring pre-displacement livelihoods and
standards of living." "Creating poverty," 13.
202 World Bank, Bank Procedures 4.12: Involuntary Resettlement (2001), 5: available from
http://lnwebl 8.worldbank.org/ESSD/sdvext.nsf/52ByDocName/lnvoluntaryResettlement.
199
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allowances for certain post project migrants (such as retired soldiers, released convicts, and
new employees), while limiting the eligibility of long-term unofficial residents. 203
The World Bank requires that census taking for the resettlement plan should take into
account the special needs of vulnerable groups. Academics and even some officials
interviewed in the Three Gorges admitted that special provisions needed to be made for those
who experience the greatest difficult in resettlement, such as the elderly. However, within the
Three Gorges resettlement policy, no such provisions are found. As another example of the
flexibility required in assessing eligible losses, the World Bank policy requires that "non-titlebased usufruct systems (including fishing, grazing or use to forest areas)" be accounted in the
inventory at of lost assets in displacement. 204 The 2001 Three Gorges policy makes some
move towards recognition of "non-title-based" land assets by providing for local government
control of seasonal flood land for agriculture. The issue becomes more complicated because of
the collective ownership of land in China, where farmers may officially only usufruct rights, but
there are no provisions for compensation for loss to common assets, for example. 205 Finally, the
World Bank policy makes provisions for secondary resettlement impacts resulting directly from
project or resettlement implementation. At least in practice, the Three Gorges resettlement plan
did not apply to secondary impacts such as loss of land because of erosion due to road
construction, for example.
The World Bank policy requires an assessment of the environmental impacts of the
resettlement itself, as well as adescription of the measures taken to mitigate or manage the
impacts. The massive infrastructure development for resettlement in the TGRA, both rural and
urban, is having an enormous impact on environment. The large scale erosion due to road
construction is one of the most visible of these impacts. The 2001 resettlement policy does
contain added emphasis on environmental protection in the TGRA, but the impacts of
resettlement projects such as the reconstruction of towns, and construction of new roads, were
not given priority. For example, there are no mitigating measures in place to deal with large
scale soil erosion resulting from road construction, and (as will be discussed) in the case study,
resettlers, whose land and crops were buried by falling debris from road construction upslope,
were not compensated for lost production. In addition, the renewed emphasis on environmental

Wei Yi, Comments on revised "Resettlement regulations".
World Bank, O.P. 4.12, 2.
205 The issue of collective ownership as it applies to resettlement in China is discussed in World
Commission on Dams, China Country Review Paper, 99-100.
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protection, coming after resettlement work was already well underway, has resulted in conflicts
between environmental and resettlement policies in TGRA. 206
Compensation
World Bank and OECD policies alike provide for compensation for lost assets at at least
replacement cost. The Three Gorges resettlement guidelines allow for compensation only at
the same scale and standard, not the replacement cost. 207 The definition of replacement cost in
the World Bank policy has important implications for theThree Gorges. In the TGRA, land is
compensated according to its production value in previous years, and according to the 1993
price index. 208 For the World Bank, by contrast, the replacement cost of agricultural land is the
market value of "land of equal productive potential", plus the cost of preparation of that land,
plus the cost of any registration and transfer taxes. 209 In pilot land opening schemes, such as in
Yinxingtuo near the dam site, the cost of constructing terraces and transporting the fertile soil
from lower inundated areas is untenable, in part, because land is not compensated at
replacement value .
210 Likewise, the compensation standard for housing in the Three Gorges
falls far below the replacement value as defined by the World Bank. World Bank policies
require that the market cost of materials, the transport of those materials, and the cost of
construction be included in compensation. But in the Three Gorges, the fixed compensation
standard is based solely on the size and construction material of original homes. Examples
from throughout the Three Gorges area show that actual housing compensation standards
remain far from sufficient. 211 The prohibition on compensation for enhanced standard of assets
in the Three Gorges resettlement policy precludes any assessment at replacement costs.
Interestingly, the World Bank policy requires that compensation or other provisions be
made in advance of related resettlement activities. For example, it states that "taking of land
and related assets may take place only after compensation has been paid". 212 An example of
where this is clearly not the case in the Three Gorges resettlement is the stipulation that
The Reforestation policy of 2000, discussed more fully in the third section, is aprime example.
World Bank, O.P. 4.12: Annex, 2-3. Afootnote to paragraph 10 (p. 3) on the "Valuation of and
Compensation for Losses outlines the definition of "replacement cost".
208 Local officials in Quyuan Township, interviews by the author, June-July 2001, also Resettlement
Station official of Maoping Township, June 20, 2001. See also Table 5: Farmland compensation on page
91. The use of 1993 prices is discussed in various official TGP literature, including: CWRC; State Council
Three Gorges Project Construction Committee.
209 World Bank, O.P. 4.12: Annex, 3.
210 This is discussed in Opening New Land in Chapter 6.
211 Housing compensation is further discussed in Homelessness in Chapter 7. Other discussions of the
insufficient compensation standards for housing in the TGRA are found in Wei Yi, Major problems of
Three Gorges project; Xiong Jianli.
212 World Bank, Q.P. 4.12, 3, Par. 9.
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resettlers not be compensated for housing until they have moved out or even dismantled old
housing.

In the case study, resettlers were required to begin the construction of new homes

before receiving compensation for homes that were to be inundated. 213

At least the 1993 Three

Gorges resettlement policies seems to have incorporated World Bank guidelines in giving
preference to land based resettlement for land based resettlers. However, both World Bank and
OECD policies clearly state that replacement land must have at least equivalent advantages to
original land. 214 The updated Three Gorges resettlement policy avoids making any such specific
commitments. As the research will show, in the TGRA, where all of the best agricultural land is
to be inundated, and the costs of opening 'wasteland' is often prohibitively expensive, much of
the replacement land falls far short of the quality, location, and irrigation potential of the original
land.

Implementation
The World Bank policy addresses the institutional framework of resettlement and
suggests that capacity building is an important part of the resettlement plan .
21 ' in the case of
the Three Gorges Project, the creation of the new Resettlement Bureau

-

essentially aline

ministry responsible for resettlement at the central, provincial, county and even township levels

-

is in asense contributing to the institutional capacity for settlement in the Three Gorges.
Though the National Research Centre for Resettlement (NRCR), for one, does provide some
training for resettlement experts in China, few officials of the Resettlement Bureau, especially at
the local level, are resettlement experts. 216 In addition to building capacity for resettlement, the
fieldwork suggests that the creation of the Resettlement Bureau build may create complex
relationships with other government agencies, and with the resettlers themselves. Despite the
institutional capacity and experience in resettlement, there may be opportunities for enhanced
capacity building for resettlement in the Three Gorges, in particular with regard to public
participation.

Quyuan Township officials and various resettlers, interviews by the author, June-July 2001.
"Whenever replacement land is offered, resettlers are provided with land for which acombination of
productive potential, locational advantages and other factors is at least equivalent to the advantages of
the land taken." World Bank, O.P. 4.12, 3. "For rural resettlers, it is desirable to encourage "land for land"
approaches, providing replacement land of productive potential at least equivalent to the lost land."
Organisation for Economic Co-operation and Development, 8.
215 World Bank, O.P. 4.12,6; World Bank, O.P. 4.12: Annex, 2.
216 Shi Guoqing, Director of the NRCR, interview by the author, June 2001. This assessment is further
reinforced by my interviews with officials of various Resettlement Bureaus in the IGRA.
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Participation
The World Bank policy outlines requirements for resettlers' participation in "planning,
implementing and monitoring" 217 of the resettlement. It also calls for "appropriate and
accessible grievance mechanisms" 218 ,"the third party settlement of disputes" and "community
and traditional dispute settlement mechanisms"219 .In the Chinese political context, defining
appropriate and accessible mechanisms is agreat challenge. One could maintain that any
dispute mechanisms in place are both traditional and community oriented. It would be difficult to
argue, however, that any third party dispute mechanism exists. An elaboration on Community
participation, as elsewhere in the World Bank policy, reveals the importance of the role of nongovernmental organizations (NGOs) in resettler participation. 220 While referring to resettler
rights, the Three Gorges resettlement policy makes no provisions for resettler recourse beyond
ordinary official means. In the absence of civil society, Three Gorges resettlers are forced to
improvise their means of participation and grievance. According to my fieldwork experience,
there are various forms of local organization in the rural areas of the TGRA. All of the formal
organizations are subsidiary to the government and Communist Party. The primary form of
participation in resettlement planning in the Three Gorges was limited to responding to the
census and survey of inundation assets. 221 Any large-scale social assessment has not occurred,
in part because resettlement, like the construction of the Three Gorges dam itself, is seen as
largely atechnical exercise. 222 The focus of these consultations, and their official status,
restricts the reaction and response of resettlers and limits their participation in terms of reporting
fact rather than asserting preference. The Three Gorges resettlement policy implies that the
role of the resettlers in this process is defined not in terms of their rights, but in terms of their
contribution to aprocess imposed from above. In addition, the research suggests that the
relationship changes as resettlers begin to be pinched by personal needs and feel the full
impact of the resettlement. It is at this point that resettlers' feel the greatest need to participate

World Bank, O.P. 4.12, 3.
Ibid.
219 Ibid., 4.
220 World Bank, O.P. 4.12: Annex, 4.
221 Various presentations made at the ISRSD by Chinese officials and researchers underscored public
participation in terms of their verification of asset surveys alone. Written accounts of the resettlement
process in China (and the Three Gorges in particular) describe community participation in these terms as
well. See Shi Guoqing and Jin Zhongqing; Yao Songling, Wang Guosheng, and Shi Jianzhu, "Shuili
gongcheng yimin juece de fazhan xiantai (The Current State of Hydro-electric Project Resettlement),"
Yellow River 22, no. 10 (2000), in Chinese.
222 The problems with conducting social impact assessment in China is discussed in David Fu-Keung Ip,
"Difficulties in Implementing Social Impact Assessment in China: Methodological Considerations,"
Environmental Impact Assessment Review 10 (1990).
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on their own terms, but where the allowances for their participation are most restricted. Any
improvised mechanism for redress is then limited to the local level with established and verified
resettlement plans already in place.

The Impact of Market Reform on Resettlement
The Three Gorges resettlement policy does not match the international standards set by
OECD and World Bank policies, let alone the recommendations of the WCD. Particular
shortcomings are in terms of compensation standards and requirements for resettler
participation and oversight, but the policy reflects asubstantial advance in resettlement for
China. At the same time, market reform and economic transition is eroding the power of the
Chinese government to mobilize resources

-

both in terms of administration and direct

government funding, which has been the strength of Chinese resettlement.

223

As is the case

with the Three Gorges resettlement, the Chinese government is relying increasingly on the
resettlers themselves, or preferential policies and programs, such as the Partnership Support
program, to bear the costs of resettlement. "Resettlement with development" can been seen in
fact as ashift away from reliance on centralized compensation plans towards increasing macroeconomic approaches to development. Resettlement in the Three Gorges, for example, is
regarded as ameans of accelerating the general 'develop the West' policy of the central
government through rapid market reform and structural change, such as the amalgamation of
small towns into larger cities. 224 The revised resettlement policy itself embodies this trend by
stating that farmers should be encouraged to find their own jobs, and make contacts on their
own for distant resettlement. The impacts of the transition are not totally clear, but some
Chinese resettlement experts at the International Symposium on Resettlement and Social
Development in May 2002, suggested that many resettlers, already marginalized by
displacement, will be victims of increasing inequality and awidening income gap.
The transition may impact resettlement practice in other ways as well. Meikle and Zhou
describe the changing role of resettlement officials in Shanghai, who now must negotiate with
firms to accept employment of resettlers. 225 In the past, centralized command would permit the
government to effectively order enterprises to employ resettlers, but that influence is quickly
dissipating. Even in the Three Gorges, where market reforms have been much slower to take
hold, there are no guarantees that even those enterprises officially participating in the
Meikle and Zhu.
Asummary of Zhu Rongji's push or Western development was prepared by Ma. The relationship
between the "develop the West" policy and resettlement is discussed by Liu Zhuanjiang.
225 The impact of the transition in an urban resettlement case study is discussed by Meikle and Zhu, 139.
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Partnership Support program by setting up branches in resettlement areas will hire resettlers. A
pilot study conducted in 2000 included interviews with several such firms that had recently
established operations in Zigui County. While managers cited the call from the central
government as the main reason for establishing the enterprises in Zigul County, and claimed
that efforts were made to employ resettlers, some hinted that this employment was not
sustainable.
These and other peculiarities in the Chinese legal and policy framework shape, and
distort, the implementation of the broad goals of "resettlement with development", namely to
maintain or enhance the standard of living for resettlers. While market reform and "develop the
West" policies might have long-term positive impacts on the lives of Three Gorges resettlers, the
household registration, or hukou system, is an example of the remnants of the authoritarian
system, and areluctance to adopt political reform. The hukou system has been called China's
urban/rural apartheid, because it limits the movement of peasants to urban areas, as well as
their access to government services .
2'
6 For resettlement, the hukou system increases
resettlers' reliance on the government, and limits their options for reconstructing their own
livelihoods. As the case study will show, the hukou also defines rural resettlers' access to land
and resettlement compensation, and has an impact on which resettlers have been selected for
distant resettlement outside of their ancestral communities. All of these policies, formulated at
the highest level of government, are intertwined in local areas where resettlement plans are
adopted and implemented.
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Goodkind and West; David Lague, "The human tide sweeps into cities," Far Eastern Economic Review
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Chapter 4: Planning and Implementation
"Thinking about the future, /know the state will carry out the resettlement policy.
The central policy is one kind; the local policy is another set. The common people
doubt this resettlement policy."— Village official in Quyuan Township, Zigul County
In looking at impoverishment risks in resettlement, Cernea notes that there are important
distinctions between policies and planning procedures. 227 He argues that in most cases,
however, the policy itself is flawed. In the Three Gorges, central policies for resettlement might
have noble goals and intentions but the question of how the central government policies
translate into planning and implementation on the ground remains. Part of the appraisal
process for World Bank projects is to determine or assess "significant risks, including risks of
impoverishment, from inadequate implementation of the resettlement instrument". 228 One of the
issues flagged by the WCD report (and mentioned even in OECD policies as apotential risk) is
that with large-scale development induced displacement and resettlement projects, the larger
the scale of the resettlement the more difficult implementation becomes .
229 With the largest
single resettlement ever undertaken the Three Gorges project resettlement immediately raises
such flags. Though officials maintain that it has always been the goal of the Three Gorges
Project to proceed without significant international financial assistance, the risks inherent in
implementing such large-scale resettlement may have been one reason that the World Bank
abstained from lending to the project. 23° Part of the project appraisal procedure for the World
Bank

is to assess "the borrower's commitment and institutional and financial capacity to

implement the resettlement instrument". 231 Michael Cernea and Alan Rew have raised the
importance of understanding the institutional framework and culture in which resettlement is
enacted in order to make meaningful recommendations. 232 Good policies are only as good as
the mechanisms for and the environment in which those policies are implemented.
Understanding the institutional framework, clearly involves more than understanding an
organizational chart, but also the social, cultural and environmental factors that influence

Cernea and McDowell, eds., Risks and reconstruction, 13.
World Bank, B.P. 4.12, 3.
229 Organisation for Economic Co-operation and Development; World Commission on Dams, Dams and
development.
230 The World Bank's abstention from funding the project is discussed in Aslam and Bezlova; L. Fleming,
P. Waley, and P. Rees, "Reservoir resettlement in China: Past experience and the Three Gorges Dam,"
Geographical Journal 167, no. 3(2001).
231 World Bank, B.P. 4.12, 3-4.
232 Cernea, "Public Policy Responses."; Rew.
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behaviours and relationships between the "agent of change", or implementing agency, and the
resettlers.
The Three Gorges Resettlement policy designates the county as the basic unit for the
detailed ,planning and implementation of resettlement. The county resettlement plans are not
available to the public, but key items such as compensation standards are generally known. At
the county level, resettlement planning involves not only the Resettlement Bureau, but the
county government proper and the local offices of various central line ministries, with various
mandates and interests. Some of the key line ministries interviewed in Zigui County included:
the Economic Planning Committee, the Employment Bureau, the Forestry Bureau, the Town
and Village Enterprise Bureau, the Agricultural Bureau, the Tourism Bureau, and the
Environmental Protection Bureau. Each of these bureaucracies answers not only to the
localized demands of the county government, itself under supervision of provincial authorities,
but also to the mandates handed down from the higher leadership of their own ministry. While
fewer of these line ministries are represented directly at the township level, their interaction
becomes even more significant where policies meet the populace on the terrain in which they
must be implemented.
The revised Three Gorges 'developmental resettlement' policy outlines two major parts to
the resettlement work: 1) compensation and subsidies for lost assets, and 2) production
assistance and development plans to mitigate the lost livelihood opportunities. The first of these
seeks to apply resources, either cash or in kind, in order to, if not totally replace lost assets,
then balance the losses with some project benefits. The second consists of programs and
incentives designed to improve economic and environmental conditions and generate
sustainable development opportunities in the area. These constitute, at least in principle, the
major objectives of resettlement planning in the Three Gorges. But athird dimension, also
touched on by the policy, is the process of planning and implementation. That process begins,
in this case, with the central government through various government bureaucracies to the
resettlers themselves. But there are many elements in the process that are overlooked by the
policy. Not least of these is the participation and empowerment of resettlers themselves.
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PROCESS
Figure 6: Key Elements of Resettlement Planning

The process of implementation supports and determines the outcomes of compensation
and development plans. The fieldwork suggests that Three Gorges resettlement planning
remains ahierarchical process with only limited resettler participation. At higher levels of
authority, there seems to be an emphasis on planning as aprocess of determining overall aims
and statistical goals. Once these general targets are fixed, it becomes the role of local
governments to make their situations fit these broad plans and goals. In certain instances, such
as distant resettlement and providing land for rural resettlers, the result is aconflict between
planning and reality.
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The Process and Players in Resettlement
In prescribing the role of social scientists and governments in resettlement planning
generally, Cernea asserts that making recommendations for improving resettlement outcomes
"requires understanding the given government's or organisation's set of rules, values, internal
knowledge flows, incentives, every bit as much as grasping the field-level realities of the
displaced people". 233 Alan Rew argues that the policy and institutional frameworks and the
means of resettler participation in institutional processes are essential for effective donor
engagement. 234 A full understanding of these characteristics in the context of the Three Gorges
Resettlement, if possessed, would require afull volume to explain. But at least some
understanding of the institutional framework and culture is essential, particularly when
considering the possibility of international development assistance. Shi Guoqing, director of
China's National Research Centre on Resettlement (NCRC) provides abasic outline of the
complex legal and institutional framework and the common phases and principles of
resettlement in China, noting that the Three Gorges resettlement is unique for being directly
under the auspices of the State Council and governed by its own resettlement policy. 235
Underneath the State Council, the major players in Three Gorges resettlement are a
number of government, or semi-government bodies with their own particular mandates and
relationships. The proliferation of government departments at the local levels demonstrates the
complexity of resettlement planning and implementation on the ground. The result is that even
the compensation program is complex. Outside of compensation, the responsibility for
development assistance for resettlement is diffused even further among the many actors. The
county is charged with the responsibility of designing detailed resettlement plans for its
constituents, and is officially considered the basic unit of resettlement implementation. 236
However, according to the fieldwork research, it is at the township and village level that
government institutions and resettlers interact most closely in implementing resettlement plans
on the ground.

Cernea, "Public Policy Responses," 1516.
Rew.
235 Shi Guoqing and Jin Zhongqing.
236 According to the Three Gorges resettlement policy and Fu Xiutang, "Changjiang sanxia gongcheng
yimin huifu yu zhanwang (Retrospect and Outlook on Three Gorges Resettlement)," Yangtze River 32, no.
1(2001), in Chinese.
233
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Figure 7: Three Gorges Resettlement Planning
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In addition to interviews with the officials of various government bureaus, information in the table was
derived from: China Yangtze Three Gorges Project Development Corporation; Environmental Impact
Assessment Department of the Chinese Academy of Science and The Research Institute for Protection of
Yangtze Water Resources; He Gong, "The Implementation Plan of the Three Gorges Project and the
Characteristics of the Management System of Construction," in Hot Talks About TGP, ed. Liu Rongbo,
China Three Gorges Construction Supplement (Zhongguo sanxia jianshe zengkan) (Beijing: China Three
Gorges Project Corporation, 1996); Wang Rushu, Weng Lida, and Chang.

237

82

The major institutions involved with resettlement at each level, from State and provincial,
through county, township and village are all government bodies. In the Three Gorges, however,
even this arrangement is more complex than the chart suggests. At the provincial level, Hubei
Province and Chongqing Municipality are the two major jurisdictions. With the approval of the
Three Gorges project, Chongqing was carved out of Sichuan Province as aseparate
municipality with apopulation of over 30 million, making it China's largest city. It is now under
the direct governance of the State Council with all of the rights and preferential treatment
afforded to other jurisdictions of similar stature, such as Beijing and Shanghai. 238 Within
Chongqing, administrative arrangements changed during the research. For example, the city of
Wanzhou, once acounty, became adistrict with jurisdiction over several neighbouring counties,
yet under the direct supervision of Chongqing Municipal ity. 239
In absence of civil society as Western democracies know it, non-governmental
organizations are limited to research institutes and academic institutions that provide input into
the assessment and planning of resettlement through the government structure, usually at
higher levels. At the local level, at least in rural areas such as Quyuan Township, 'nongovernmental' groups are often considered village level organizations such as the Women's
Federation and the villager's militia. Groups such as these have some impact on resettlers
beyond that of the normal government structure, but remain affiliated with the Communist Party.
Semi-government consulting agencies, such as the Changjiang Water Resources Commission
(CWRC) are funded and supervised by line ministries, such as the Ministry of Water Resources,
at the highest levels. The CWRC played amajor role in formulating the overall resettlement plan
and budget. The Resettlement Supervision and Consulting Centre, based in Yichang and
belonging to the State Three Gorges Resettlement Bureau, is responsible for supervision of the
resettlement plan. This organization has the duty to supervise resettlement fund expenditures,
and resettlement project quality. As the chart shows, the Centre is hardly independent and its
operations are less than transparent. Despite several efforts, Iwas unable to get ameeting with
the Consulting and Supervision Centre.
At the centre of the project framework is the China Three Gorges Project Corporation
(CTGPC), the project owner and chief agent of change. There is some confusion over its
relationship with the Three Gorges Re'seftlement Bureau, both being directly under direct
management of the Three Gorges Project Construction Committee of the State Council. Official
Chen Amin; World Commission on Dams, China Country Review Paper.
Wanzhou government officials, interviews by the author, May 2001. Afaxed message from the
Wanzhou government offices, rejecting my application for research, also made reference to this
administrative change.
238
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diagrams show the two entities as separate and equal, but experts and officials interviewed
referred to the Resettlement Bureau as belonging to the CTGPC. 24° Even the resettlement
policy clearly agrees that resettlement should fit with the construction. 241
The Three Gorges Resettlement Bureau
The Three Gorges Resettlement Bureau has offices in four counties in Hubei Province
and 21 in Chongqing. The Resettlement Bureau functions, at least at the local level, in a
coordinating role in the resettlement work. It is the responsibility of Resettlement Bureau
officials to ensure that the resettlement plans are realized and specific resettlement projects are
implemented. Officially, the tasks of the Resettle Bureau include242:
• Supervision
• Implementation
• Instruction
• Coordinating Employment and Industrial development plans
The provincial or municipal Resettlement Bureau works under the direction of the policy from
the central government, and the plan or guidelines from the CWRC, and supervises the
implementation of the plan at amacro level. The county Resettlement Bureau is officially
responsible for the actual, detailed implementation of the resettlement plan, and before this
point, any "plan" could probably be considered aset of guidelines, as actual practice requires
some flexibility to actual circumstances. But there is reason to accept the argument that the
township, and not the county should be considered the basic unit for the implementation of the
resettlement plan and policy. At the township or village level, the stripped down offices of the
Resettlement Bureau are referred to as Resettlement Stations. Officials in the Resettlement
Stations have arduous, thankless work. Implementing resettlement plans now often seems to
mean convincing unhappy resettlers that they must leave their ancestral homes behind for

China Yangtze Three Gorges Project Development Corporation; He Gong.
The Three Gorges resettlement policy situates the resettlement work in terms of its role in
"guaranteeing the smooth construction of the TOP" (Clause 1). The pre-eminence of the construction
over resettlement work is also explained in Liu Zhuanjiang; Qiu Zhengguang, Wu Lizhi, and Du Jinping,
"Sanxia kuqu nongcun yimin anzhi moshi taolun (A Discussion of Three Gorges Rural Resettlement
Modes)," Yangtze River 31, no. 3(2000), in Chinese; Yao Songling, Wang Guosheng, and Shi Jianzhu;
Zhou Hengyong, Liang Fuqing, and Zheng Genbao, The Social Risk Cause-and-effect Tree Analysis of
Three Gorges Reservoir Resettlement in Village (College of Economy and Managment, Three Gorges
University, 2001): available from http://www.chinaresettlement.com/paper; Zigui xian yimin gongzuo
qingkuang huibao (Report on Zigui County Resettlement Work) (Zigui, China: The Chinese Communist
Party Committee of Zigui County, The People's Government of Zigui County, The Committee of
C.P.P.C.C. of Zigui County, 1999).
242 Duan Yuefang, researcher, interview by the author, April 19, 2001. See also Shi Guoqing and Jin
Zhongqing.
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another county or province. When tensions over resettlement rise, it was often outside of the
Resettlement Station or Bureau office that small groups of angry resettlers (usually women)
were seen congregating. Local officials have atremendous burden to meet the demands of
externally driven resettlement plans, and that might put them into conflict with the mandates of
larger bureaucracies such as the Forestry Bureau that is obligated to persuade farmers to stop
tilling cultivating their dwindling fields. But with this responsibility also comes agood deal of
influence and power over the lives of resettlers. Especially at the local level, the Resettlement
Bureau is an additional bureaucracy that creates new relationships with other government
departments and the resettlers themselves as well. As Elizabeth Colson describes,
resettlement institutions themselves can alienate and disorient resettlers from traditional
patterns of social resort. 243 The Resettlement Bureau has taken acentral role in the lives of
resettlers, and even daily problems can take on aresettlement dimension that requires redress
from the Resettlement Bureau. Ordinary paths of redress, through the village leadership or
smaller groups of resettlers are now undermined by the addition of anew power structure.
The Changjiang Water Resources Commission
Described as being under the "close leadership"2" of the Ministry of Water Resources,
the Changjiang Water Resources Commission (CWRC) was the principal partner in the initial
feasibility study conducted by the Canadian funded CIPM Yangtze Joint Venture (CYJ V). 245
Subsequently, the CWRC was responsible for:
• conducting investigations (on issues such as inundation losses) in cooperation with
different levels of government (province, county, township, village) and research
institutes and;
• making policy recommendations and guidelines for the central government.
After the initial surveys, the CWRC established the resettlement plans and budgets for each
jurisdiction, including the compensation budgets for county governments, calculating the total
resettlement budget of 40 billion yuan.
There are about 100 employees in the resettlement division of the CWRC.

The deputy

director of the CWRC, responsible for resettlement planning, was originally an engineer working
on dam design. In an interview in June 2001, he explained that when he was first assigned to
do resettlement work, most believe it was arudimentary task. Though the level of education
required to work in the resettlement division of the CWRC has increased, it seems that the
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Elizabeth Colson, "Forced Migration and the Anthropologists' Response," unpublished paper (1999).
Fu Xiutang, Deputy Director of the CWRC, interview by the author, June 2001.
ClPM Yangtze Joint Venture.
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required background remains engineering or another technical field of study. Earlier on, the
government emphasized dam construction, and not the resettlement work. Certainly, this
approach has changed, but the technical aspects, the engineering work, and raison d'etre of the
project still permeate and dominate the resettlement work. The CWRC suggests that the
Chinese government now emphasizes human rights in the resettlement plan. But during the
discussions with senior CWRC staff, it seemed that human rights were equivocated with
Is standard of living". Resettlement is often referred to as 'resettlement engineering' in China,
246
demonstrating the bias towards technical approaches, and the emphasis on resettlement as a
subsidiary component of dam development.
According to interviewed members of the CWRC, engineers actually used tape
measures to measure farmland losses. Village commissions, local governments and the
farmers themselves signed to verify the survey reports. As commentators at the ISRSD pointed
out, this important means for resettlers to supervise the village leaders and surveyors was
effectively the extent of resettler participation in the planning process. Some academics have
referred to the issue of fraud in this process, one university professor who had participated in
the surveys and planning for resettlement in one county commenting that the measuring tape
would be pulled in atug of war between officials and the farmers, one in order to deflate and the
in order to inflate the size of garden plots and subsequent compensation. 247 The same
professor also quite seriously claimed that because of the sheer numbers of plots to survey and
the difficult terrain, surveyors could not actual measure many plots, taking numbers on faith
from afar. Even the deputy director of the CWRC mentioned the problem of families "borrowing"
children to increase the size of their household and gain higher compensation and that
falsification of numbers at the county level was discovered during the process. 248 He also
confessed that during the initial investigation period, not much was known or considered about
the environmental capacity of the area above the inundation line. Despite these facts, he
believed that the investigation was 95 percent accurate overall. However accurate, figures for
population, housing and land losses were collected and aggregated. The resettlement plan was
based on these aggregate figures. The process took one-year between 1991 and 1992, after
which the central government entrusted the CWRC to set up the resettlement policy regulations
and the overall resettlement plan.

Shi Guoqing and Jin Zhongqing.
247 Wei Tingling, interview by the author, July 2001.
248 Fu Xiutang, interview by the author, June 2001.
246
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Overall Resettlement Plan
A description of the formulation of the overall resettlement plan by CWRC officials
illustrates the tensions between centralized planning and local conditions. The CWRC prepared
the overall resettlement plan according to auniform standard, and it was admitted that there
was not enough time to carefully consider all of the resettlement problems. Now, after the
planning had been finished, the CWRC was occupied with addressing some of the many
individual problems it could not consider before. In the beginning, auniform standard for
infrastructure compensation had been applied to areas with varying physical conditions, but
because of different geographies, later individual standards and budgets for infrastructure had
to be developed. For some county seats such as mountainous Badong, for example, higher
budgets to level ground and stabilize slopes was an essential consideration. Road construction
presents another example of complications to resettlement planning. While compensation for
new roads was originally calculated according to the losses of inundated roads alone, adapting
the infrastructure to higher levels often means increasing road area because of the need to
switchback on slopes.

In addition, with an emphasis on amalgamating smaller resettlement

communities into larger ones, new communities were planned to take up to 40 times the space
of the original communities. Officials were unclear on how these changes would impact fixed
resettlement budgets.
Overall, the preliminary resettlement plan was made between 1994 and 1996. County
level plans were ratified by the provincial government. While local governments appealed for
greater compensation in order to expand infrastructure, the CWRC was obligated to follow the
instructions and budget authorized by the central government. In cooperating with alocal
government to formulate resettlement plans, the CWRC was also positioned to ask
governments to stick to that plan. Farmers too, were often not satisfied with compensation for
housing, according to CWRC officials, wanting to expand the size of their homes. One example
of institutional competition in the planning process within government involved the selection of
new city sites. The CWRC described aprocess where the county and central governments
voted on the sites it recommended. The CWRC recommendation was particularly important
because deciding on the sites was adifficult process, subject to the competing demands of the
local governments who wanted to expand in the future, and the central government planning
department that wanted to remain within the resettlement budget as awhole. But even with
CWRC recommendations, the best sites are not always selected. According to local academics,
the site for the county seat of Badong in western Hubei Province was changed several times
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before construction began because of disagreements on the stability of the slope. 249 In 2001,
after construction was well underway, the site that was eventually selected was found to be
unstable.
The CWRC plan also provided for general resettlement targets and budgets, divided
between rural and urban resettlement with approximately 80% of the budget dedicated to urban
resettlement. Yet, experts with the CWRC agreed that agricultural resettlement presented one
of the more complicated problems. 25° Despite the fact that the feasibility study suggested that
40 percent of farmers would find employment in industry, feeling that industrial employment was
too risky aprospect, the resettlement plan later maintained that 90 percent should continue
farming, most on land near their original homes. But with the later realization that any available
land was not suitable for farming together with acknowledgements of the need for environmental
protection in the reservoir, the approved plan for land-based resettlement for 90 percent of rural
resettlers was finally abandoned .
251 The conclusion was accepted by the top leaders and
became the guideline for making the resettlement plans: 60% of the displaced rural population
was designated to continue their jobs in agriculture and 40% to enter into employment in
enterprises. 252 It was not until after the project and resettlement plan had been approved that
the mitigating solution to redistribute existing land, as well as opening certain land, for resettlers
was conceived. Now, it is not clear what proportion of resettlers will find work, but it the CWRC
suggested that industrial employment would only be found for 10% of resettlers in the latest
plans. 253
Another change to which the resettlement plan had to adjust, were changes to the land
administration law in 2001 that called for anationwide increase in compensation standards for
agricultural land, implying a recalculation of the Three Gorges resettlement budget. In the
summer of 2001, work on recalculating the compensation standard and budget had not yet
Professors at the Three Gorges University in Yichang, conversations with the author, April 2001.
In contrast to Xiong JianhiXiong JianlL, Fu Xiutang believes that town resettlement will be relatively
easy with most town resettlers keeping original employment. The particular problems of rural
resettlement are outlined in Chen Guojie; W. Gang et al., "Sustainable development pattern and the
strategy in the three Gorges Reservoir Areas," Journal of Environmental Science (China) 14, no. 1(2002);
Liu Zhuanjiang; Qiu Zhengguang, Wu Lizhi, and Du Jinping; Zhu W., "Pilot project on the resettlement of
out-migrant agricultural population in Yangtze Gorges Reservoir Area," China Population Today 9, no. 5
(1992).
251 According to Fu Xiutang, in his interview by the author June 2001, the CYJV study, in analysing aerial
photographs, determined that 200,000 mu could be opened. But in formulating the resettlement plan, the
Chinese expert group claimed 500,000 mu could be opened. This, while the CYJV recommendations
were based on adam height of 160 metres, and less loss of existing land, instead of the 175-185 metres
later approved.
The case study suggests that the proportion of rural resettlers relying on employment in enterprises for
asignificant amount of their income was likely much smaller than 40% in 2001.
253 CWRC officials, interview by the author, June 2001.
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begun, but the deputy director of the CWRC insisted that the fixed resettlement budget of 40
billion yuan would have to be raised. Weeks after my interview with the CWRC, an official of the
CTGPC insisted that the budget could not be increased, despite the allowances for increases
under special circumstances provided for in the revised resettlement

policy. 254

When experts of

the Huazhong Agricultural University were asked about changes to the land administration law,
they also believed that the reforms would result in higher compensation for resettlers. 255
COMPENSATION
Given the proliferation and complexities in compensation mechanisms, and a
subsequent difficulty in determining exactly how much compensation is owed to resettlers, it is
helpful to know that with astatic resettlement investment of 40 billion yuan256,and at the most
conservative estimates, at least one million resettlers, the maximum investment per resettler is
less than 40,000 yuan (less than $US 5,000). This fixed budget is based on 1993 prices. If the
amount is multiplied by the index in 2001 (1.53, as reported by Quyuan township officials), the
total amount of investment in resettlement rises just over 60,000 yuan /resettler. Considering
that an estimated 20% of funding is dedicated to rural resettlement, this figure drops to 12,000
yuan per rural resettler. But the vast majority of resettlement funds are not directly destined for
resettlers. Figures for resettlement investment encompass the total investment and include
reconstruction of towns and cities, roads, compensation for inundated factories and enterprises
and other resettlement investments, such as the rescue and restoration of cultural relics. An
estimated 7.5 billion of the 40 billion yuan is budgeted for the resettlement of 1599
enterprises. 257 300 million is dedicated to environmental protection in the rese rvoir area. 258
Though the amount would vary significantly according to the situation, acommon figure cited for
individual compensation is about 20,000 yuan.
259

During one of my informal visits to Wanzhou,

urban resettlers ranted that while government officials had announced that each resettler was
entitled to 20,000 yuan, they had never seen the money. Yet one resettler in the rural Quyuan
Township case study claimed to have received over 40,000 yuan in compensation. Since the
2001 policy changes, officials have been promising higher compensation for distant
resettlement .
260 But even the majority of this investment will never reach individual resettlers.
Wang Rushu, interview by the author, June 2001.
Interview by the author, June 2001.
256 Li Yongan; State Council Three Gorges Project Construction Committee.
257 Xiong Jianli.
256 Fu Xiutang, interview by the author, June 2001.
259 This was the figure most commonly cited by formal and informal interview respondents. Some
resettlers have been promised as much as 30,000 yuan, according to MacLeod.
260 Resettlers and local officials in Quyuan Township, interviews with the research, June
July 2001.
254
255
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The majority would be directed to host governments at the various levels responsible for
providing basic infrastructure and services to the community and individual resettlers.
Both versions of the Three Gorges resettlement policy make mention of the continuing
formulation of compensation standards, without referring to budget impacts other than reliance
on the principle of "static budgets and dynamic management". The deputy director of the CWRC
believed that there should have been abetter distinction between funds for compensation, and
funds for development .
261 As it stands, and with governments controlling all of the finances,
compensation funds can easily be diverted to cover runaway costs of development projects. On
the other hand, with increasing demands on resettlement funds for compensation, (as incentives
for distant resettlement, for example), funds originally designated for long-term development
might diminish. It is unclear where direct compensation for resettlers stands within the
competing demands for limited funds. The distribution of compensation from various sources is
acomplex process, with different standards and different mechanisms of distribution in the
different parts of the compensation plan. For example, resettlers could be compensated for
housing according to the standard of the construction materials of the original home, while
compensation for collective infrastructure such as aTownship factory is compensated according
to the value of the equipment and other assets to be inundated. In addition, compensation
could be dispensed directly to resettlers, or to local governments to invest on their behalf.
Major Forms of Compensation in Rural Resettlement262
Compensation standards and mechanisms, though vast improvements over previous
practice, remain problematic. The total compensation for the rural resettlers was divided into
several parts, the most significant of which are:
Compensation for farmland inundation losses is the most significant part of the compensation.
The compensation level was obtained by multiplying the total area of farmland to be inundated
in the TGRA by 6-10 times the value of the yield /mu based on average output between 1990
and 1992. The compensation standards (again calculated according to broad macro-level
averages) are illustrated in Table 5.
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Fu Xiutang, interview by the author, June 2001.
Adapted from Duan Yuefang and Steil.
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Table 5: Farmland compensation

Compensation Level (approximate)
Land use Type
Citrus orchards
Vegetable fields
rice paddies
dry cultivated land
Seasonal flood land

(yuan Imu)
10,000-11,000
12,000-14,000
7,000-8,000
5,000-6,000
2,500-3,500

US$/mu
1208.17-1328.98
1449.80-1691.43
845.72-966.53
604.08-724.90
302.04-422.86

The compensation for inundated land is generally dispensed to the village governments
who are responsible for providing compensation (replacement) land for the resettlers. If no land
is available, it is up to the village to provide alternative compensation. 263

Compensation for rural residential infrastructure is designated for use by the local governments
for land acquisition, site levelling, road construction, low voltage power transmission lines,
drinking water supply facilities etc. in the new rural residential quarters. The uniform
compensation standard is RMB 2600(US$ 314.12) per person.

Compensation for the losses of houses to be inundated comprises different compensation
standards according to the structures of houses (Table 6) at May 1993 price levels.

Table 6: Housing Compensation

Housing Material
brick/cement
brick/wood
clay/wood

Compensation
yuan/rn 2
185
135
100

US$/m 2
22.35
16.31
12.08

In addition, resettlers have been assigned acertain subsidy for transportation expenses and
labour costs during the period of house reconstruction. The standard subsidy for local up-slope
relocation is RMB 400 (US$ 48.33) and for distant relocation, RMB 870 (US$ 105.11) per
person. Housing compensation standards can vary according to urban and rural jurisdictions in
the TGRA264 ,and even Chinese authors began criticizing the standards as inadequate. 265
Investigators surveyed the size and material of homes to determine the level of compensation,
which does not include the cost of decoration. But it was difficult to estimate the costs and
263 Village officials in Quyuan Township, interviews by the author, July 2001.
264 Wei Yi, Major problems of Three Gorges project.
265 Xiong Jianli.
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distinguish from one home to another, and homes of similar size and make were slated for the
same compensation regardless of the age or condition of the home. 266
DEVELOPMENT ASSISTANCE
The limited land capacity and the subsequent emphasis on developing the economy in
order to increase livelihood opportunities for displaced farmers in agriculture as well as industry,
increases the significance of production assistance in Three Gorges resettlement planning.
Resettlement experts of the Huazhong Agricultural University in Wuhan agreed that enhancing
the industrial and technological based in the area was an immense challenge .
267 They cited
expanding production of high value crops such as oranges, vegetables, and tea, as well as
exploring technologies for methane production and food processing as examples of measures
to improve the livelihoods of rural resettlers. But establishing improvements in even these
simple areas would require great deal of work. In addition, officials at the CWRC admitted
closing factories for environmental (as well as economic) reasons on abroad scale would leave
an industrial vacuum be that would need to be filled with improved, non-polluting industries.
Overall, there were three strategies for dealing with inundated enterprises and
reinvested their compensation funds. In response to the increased emphasis on environmental
protection in the revised resettlement policy, the plan includes the closure of many polluting
factories. Seventy percent of the 1599 enterprises were destined to be closed permanently.

268

Of the remaining firms, some were eligible to be merged together to form larger, presumably
more efficient enterprises or acquisitioned by eastern companies with greater resources and
expertise. Finally, enterprises with potential market viability could be maintained, though
resettlement funds would not allow an expansion of their scale .
26 ' Beyond these stipulations,
economic development plans formulated at the county level become vaguer.
Production assistance for agricultural resettlers includes research and instruction in new,
more efficient and lucrative crops. A small research and instruction site near Quyuan Township
Ivisited during the fieldwork was used to raise less common fruit varieties such as plums, but its
impact on resettlers' farming practices and income was not clear. Some farmers interviewed in
the Quyuan Township case study were trying new varieties of oranges, such as the "Yangtze
navel", and anticipated higher incomes from these varieties .
270 But the effect of de-emphasizing

Fu Xiutang, interview by the author, June 2001.
Interview by the author, June 2001.
268 Duan Yuefang, researcher, interview by the author, April 19, 2001.
269, As mentioned in the previous section, the Three Gorges resettlement policy includes this stipulation.
270 Zigui County is credited as the "hometown" of the Yangtze navel, according to Zigu! County
Resettlement Work. Orange harvests are discussed in greater detail in the following section.
266

267
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agricultural resettlement in the revised policy is also shifting the focus away from agricultural
production assistance. When asked whether the resettlement of farmers to towns and cities
would increase as aresult of this new policy, the Huazhong Agricultural University professors'
reply was that although this had already begun to transpire, the hukou system was limiting this
effect. 271 The professors mused that amaximum of 200 million farmers were required to
cultivate all land in China, but eight hundred million resided in countryside. While exactly how
many farmers can be sustained in the TGRA is unknown, arable land per capita and average
incomes indicate the present number is already not sustainable. 272 Yet the hukou system,
limiting official mobility, slows an already alarming pace of urbanization. China is likely the only
nation in the world to use the household registration system, dividing rural and urban residents.
While the fact that many rural people travel to towns and cities to do business is apositive
development, the hukou system places unfair limits on their mobility. The resulting "floating
population" is ahuge dilemma for China. 273
Many high ranking officials interviewed over the course of the research claimed avery
bright future for tourism development in the TGRA, and some insisted that the inundation would
not influence the beauty of the gorges, and cited the many attractions that would remain above
175 m. Some academics interviewed believed the reservoir itself would become an attraction,
and was set to take advantage of government policies to encourage aholiday economy in
China .
274 According to tourism proponents, employment in the tertiary industry should increase,
and local governments should invest money to open the tourism industry to create more jobs. 275
The Huazhong Agricultural University professors believed that with standards of living and more
sophisticated demand from urban dwellers, opportunities for tourism development in the Three
Gorges is becoming more and more viable. 276 But developing cultural assets to satisfy this
demand will require at great deal of investment. The kind of investment needed would include
development/replication of cultural relics in the area, and extensive development of
infrastructure in the TGRA including financing of new roads (beyond those currently planned for
and resettlement budget). According to these experts, acomprehensive tourism plan to

Interview by the author, June 2001.
Chen Guojie; Zhu W. See Table 1p. 13 and Table 7page 115 for examples from the TGRA.
273 Fu Xiutang, interview by the author, June 2001 ;Goodkind and West; Lague.
274 Professors of Huazhong Agricultural University, interview by the author June 2001, and professors at
Three Gorges University, interview by the author May 2001.
275 These include Zigui County officials of the Tourism, Enterprise, Planning and Economic Bureaus,
interviewed by the author, May-June 2001.
276 Interview by the author, June 2001.

271

272

93

complement the Three Gorges resettlement plan has been completed by the Chinese Academy
of Sciences.
Distant Resettlement
Like many components of the development plans, any positive impacts on the lives of
resettlers, particularly those in rural areas, remain off in the murky future. The revised
resettlement policy has acknowledged both the lack of land and employment opportunities in the
Three Gorges by placing agreater emphasis on distant resettlement. The revision to the plan
occurred after the flooding of 1998 and revisions to the resettlement policy, when the number to
be distant resettled was increased from 80,000 to 125 ,000 .277 Experts interviewed agreed that
this estimate was significantly low given the reduced land-base after inundation.

278

Without

commenting on the difficulties of distant resettlement, most believed that agreater proportion of
distant resettlement was essential. They also believed that flatter land, better economies and
infrastructure outside of the TGRA meant that many local resettlers were willing to move out.

Conclusion
In China over the past 20 years, there has been amove from emphasizing project
construction with little or no compensation for the displaced to apolicy (given primacy in the
Three Gorges Project) of "resettlement with development" that under acomprehensive (and
complicated) legal framework, charges the government apparatus with the responsibility of
maintaining or improving resettlers' living standards. The responsibility for implementing the
policies rests upon local governments, and the local branches of various line ministries.

Over

the course of the International Symposium on Resettlement and Social Development (ISRSD),
for example, several commentators remarked that acomplex system of sometimes conflicting
policies and government departments contributes to agap between policy objectives and
implementation practice in Chinese resettlement .
21 ' According to these commentators due, in
part, to the complex policy and legal frameworks, and the nature of Chinese line ministries and
institutional culture, actual power is highly discretionary at the local level. Some Chinese
researchers at the ISRSD admitted there were insufficient monitoring and checks of power, and
no real means of ensuring either participation of resettlers or subsequent incorporation of their
Fu Xiutang, CWRC, interview by the author, June 2001.
Faculty of Huazhong Agricultural University and Three Gorges University, May-June 2001.
279 These observations are buttressed by L. Heming and P. Rees, "Population displacement in the Three
Georges reservoir area of the Yangtze River, Central China: Relocation policies and migrant views,"
International Journal of Population Geography 6, no. 6(2000); Heming, Waley, and Rees, "Reservoir
resettlement in China."
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interests in the planning and implementation processes .
280 But while the foreign and domestic
media alike commonly portray local officials as small-minded and corrupt, the fieldwork
suggests that the situation in the Three Gorges is as much acreation of the resettlement
structure mandated at higher levels as it is of weak moral fibre of local officials. 281
There is an emphasis in the planning structure on macro-economic approaches to
resettlement that limits resettler participation in determining resettlement plans. 282 The strongest
recommendations Chinese presenters at the ISRSD had for improving resettlement in China
included urging the government to focus more on providing services in resettlement, and in
doing so, improving the information flow (to resettlers, in particular) and transparency in
decision-making. But instead, as we shall see in greater detail in the following section,
authorities measure the success of the resettlement from amacro point of view based on the
scale of infrastructure development and evocations of prior poverty. According to officials at the
CWRC, for example, new, reconstructed cities are avast improvement of the original Three
Gorges cities with their narrow, rough, and steep, winding streets and old, decrepit buildings. 283
For farmers, the compensation and the opportunity to build new homes is an attractive prospect.
In addition, factories that would have gone bankrupt anyway now had the opportunity, at least,
to receive some compensation that might possibly help them avoid or delay bankruptcy. On
these bases, the deputy director of the CWRC estimated that 95 percent of resettlers feel
positively about the project because of the chance to improve on their low standard of living. 284
But the situation is much more complicated below the surface. Beneath the infrastructure
developments and physical development in the Three Gorges, the long-term viability of
resettlers' livelihoods is still at risk.

These concerns are echoed by Heming and Rees, "Population displacement in the TGRA."; Wei Yi,
Major problems of Three Gorges project.
281 This position is, of course, untenable for most Chinese academics. Examples, however, of veiled
criticism of the role of the central government in local problems include Xiong Jianli; Zhou Hengyong,
Liang Fuqing, and Zheng Genbao.
282 See Steil and Duan Yuefang.
283 Interview by the author, June 2001.
284 Fu Xiutang, interview by the author, June 2001.
280
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PRACTICE: A Case Study of Three Gorges Resettlement
Mr. Xiong was husking corn and spreading the kernels in the sun to dry. He and his wife
were not initially receptive speaking with us. It was not the first time that we had been greeted
with some hostility. The day before, we had approached ahome only to interrupt acard game.
The card players said they were not interested in participating in another "diaocha"; or
investigation, because they never ended up doing any good. If we were reporters, we should be
asking what was really happening and report corruption to the higher levels. But as it had the
day before, when Imanaged to explain my purpose, the hostility subsided and we were invited
inside.
The house had been built in 1990, after the rising waters behind the Gezhou dam in
Yichang flooded the family's 2mu of land and the old house. The couple agreed emphatically
that resettlement compensation was extremely low under the Gezhou project. The standard for
housing compensation was just 20 yuan/m2, and as their original home was just 60m2, the total
compensation of just 1700 yuan, was not enough for them to be able to afford to build anew
house. For the first year they cobbled together amodest dwelling of wood and clay. In 1990,
they invested more than 20,000 yuan to build their present home up around 150m above sea
level. With the construction of the Three Gorges dam, this would be their second resettlement.
They estimated that it would take at least 80,000 yuan to reconstruct ahouse of similar size
once they have to move again. But because they had already reached the point of poverty, they
knew that they would never be able to afford it.
The couple had ason and adaughter. The daughter had married and moved away from
the village, but the son had recently returned to live at home. After graduating from the Zigui
Technical School in the county seat where he had transferred to anon-agricultural hukou, he
had worked in an eyeglass factory in bustling Shenzhen, bordering Hong Kong in Guangdong
province. But the pay had been too low for him to support himself in an expensive city, and the
life was hard, so he made the decision to return. The job prospects were not better in Quyuan,
however, and he had still not found any work.
The Xiong family's main concern remained the lack of land. In 1995, the new Quyuan
Township seized an additional 3.8 mu of land for construction of the new town proper, leaving
only the father with just 0.6 mu. As compensation for the lost land, the mother, son and
daughter were each given alump sum subsidy of 5000 yuan and left to do business or find work
on their own. But the mother was exasperated. The search for work in the area had been
fruitless, and she had been unemployed since 1995. In 2000, the family did some business
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selling fruit from the area in the large city of Yichang. But with the price of oranges falling, they
could not make any profit as middlemen and without further capital to invest in employment
opportunities they were relying on the harvest of alittle corn and oranges. The corn, in fact,
was being grown illegally on the land that had only recently been expropriated. The mother was
beside herself with frustration in complaining that while the land sat fallow, they were being told
by the local government that they could no longer plant corn on the land. A village official,
present at the interview, defended himself by pointing to central government regulations. He
went on to explain that the government had provided the family with 15,000 yuan to start a
business, and was no longer obligated to provide any land.
Their income was so low that the corn was needed for their own consumption, and they
raised no pigs. 285 They relied mainly on brush wood collected from the mountainside for fuel.
Though they would have liked to contract additional land or find work, they lacked the
disposable income to get started. The father also complained that age and health were
affecting his ability to work. The family was desperate. The only way out seemed to be distant
resettlement, and the family had considered it in hopes that it would be ameans of obtaining a
greater supply of land. But distant resettlement would mean having to return the 15,000 yuan
"personal employment resettlement planning fee". The village leader present at the interview
stipulated that if the government was to provide land, even through distant resettlement, the
regulations required that the family return the money that was intended to help them start a
business.
While the Xiong family has been hit particularly hard by displacement, none of the
resettlement issues they face are unique. They believe what they hear and accept that the
resettlement policy made by the central government is good, but are convinced that the gaps
between the policy and its implementation at the county through the village levels are too large.
The exchanges between the couple and the village leader over the course of the interview were
indicative of the tensions between resettlers and local officials. Both groups are exasperated by
the dilemmas they face, and both agreed that they needed help.

On most farms in the region, according to those interviewed as well as my local research partner, the
primary use of corn was pig feed.
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Chapter 5: Local Contexts
The resettlement does not unfold abstractly in state policies, regional plans, or in the
bureaucracy itself. It is at the local level that the official apparatus meets the real constraints to
resettlement and impacts with such force on the lives of resettlers. In striking contrast to the
"uniform policy" 286 of the central government, resettlement on the ground is embroiled in a
diversity of local issues and circumstances. The diversity begins with the challenges particular
to urban and rural resettlement where different economic assets and community organizations
call for different compensation mechanisms and standards, and ends with the particular
hardships faced by resettlement families under individual circumstances. And each county, city,
town and village has its own unique challenges in displacement and resettlement stemming
from local history and geography.
The scale of the endeavour and complexity presented by this diversity is one of the
major reasons for shortcomings in the policy and practice of Three Gorges resettlement. While
field research and interviews were conducted in avariety of settings in the Three Gorges, both
urban and rural, the recommendations for international development assistance are based
primarily on arural case study of Quyuan Township that emphasizes the impacts of the loss of
land and the safeguards aimed at reconstructing the rural economy. Quyuan Township is a
rural community of 31 villages along the Yangtze in heart of Zigui County, Hubei province. The
case study, aresult of time and effort spent to establish good relations with the Zigui County
government, consisted of repeated site visits and interviews with township and village leaders,
and household interviews in three villages on either side of the river. While illustrating the gaps
between "uniform" mitigation measures and particular circumstances, the experience of
resettlers in Quyuan Township also typifies in many ways the problems facing rural resettlers in
Zigui County and the Three Gorges as awhole.
While one of the problems making the Three Gorges resettlement unique is the extent of
the urban resettlement, the challenges presented by rural resettlement are equally daunting.
Perhaps reflecting abias for macro-level planning and large-scale, high-profile projects such as
reconstruction of urban infrastructure, the Changjiang (Yangtze River) Water Resources
Commission (CWRC) estimates that while the rural population represents 40% of the total
resettlement population, less than 20% of the resettlement investment will be made in rural

When asked about how particular problems were being dealt with, officials interviewed at the various
levels would often refer to the "uniform policy" of the central government designed to address the issue.
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areas. 287 The experience on the ground shows that whether or not the discrepancy is merited,
the cost of reconstructing the livelihoods of rural resettlers has been undervalued. For rural
resettlement, the loss of agricultural land is the single most pervasive issue. Prior to the second
phase of inundation up to 135 m above sea level, the best rural real estate was closest to the
river. Close to the water's edge, transportation on the world's most travelled river was more
convenient

-

an important bonus when taking the mountainous terrain and lack of roads

upslope into account. And though the steep cliffs that define the Three Gorges preclude large
scale flood plains in the many areas, there has been just enough fluctuation of water levels over
time to create fertile lands near the river. After the Three Gorges reservoir fills, this narrow strip
of relatively flat, fertile land that has sustained adisproportionate segment of the population will
be lost forever. Figure 6depicts farmland just outside of the city of Fengjie at the western gate
of the Three Gorges in Chongqing Municipality in 2001.

This fertile farmland, well below the

135 m mark, was flooded with the second phase of reservoir filling in June 2003. According to
one Fengjie resident in 2000, low-lying lands such as this in the vicinity of Fengjie provided most
of the food for the city's inhabitants.

Figure 8: Riverbank Farmland near Fengjie.
287

Steil and Duan Yuefang: 11.
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The risk of Iandfrsns, one of the 8risks identified in Cernea's Impoverishment Risks
and Reconstruction (IRR) model, 288 is at the crux of the impending economic and environmental
impacts of displacement in the Three Gorges. While the resettlement policy emphasises
restoring the livelihoods of resettlers through land-based resettlement, or alternatively through
various forms of employment, other impoverishment risks have been left unmitigated or
exacerbated. Applying the model to the case study provides abasis for examining the
persistent gaps between resettlement policy and practice in all three of the areas of risk defined
by Koenig 289 ,and exploring the interactions between the various risks and their policy
responses in aparticular context.

The discussion of the deterioration of the land base (Chapter

6) leads to an examination of how the "other" risks interconnect and fit into the web of
impoverishment risks in Chapter 7. Related to the loss of land, the second most readily
identifiable risk to the livelihoods of Three Gorges resettlers is found in the loss of employment.
Most participants in the resettlement, officials and the displaced alike, would agree that after
landlessness, joblessness is their most pressing concern.

Other risks, such as homelessness,

do not appear to be as great as other economic issues, but under the surface they work in
concert to undermine the long-term livelihoods of resettlers. In addition to the eight "cardinal"
risks identified by Cernea's IRA model, there are others significant issues that exacerbate the
situation, or constitute risks of their own. These are issues that in the Three Gorges case, at
least, result not only despite mitigation measures (resettlement policies and plans), but because
of them. They are negative "side effects" of gaps between resettlement risks and safeguards.
The conclusions and recommendations made in the final section flow from the real stories of
resettlement that demonstrate the importance of context and implementation on the ground.

The Setting: Quyuan Township in Zigui County
Zigui County is both typical and atypical of the 20 counties in the TGRA. It is atypical in
the fact that it lies near Yichang, one of the two ends and development poles of the TGAA, and
the dam site itself at Sandouping. In addition, its proximity to the dam site has resulted in some
trickle down effects from the investment, construction work and area infrastructure development,
and more importantly, promoted its position as amodel of resettlement for inspection tours. On
tours of the dam, officials including former President Jiang Zemin as well as visiting foreign
delegates and tourists, make astop in the new Zigui County seat, acity of approximately 40,000

288
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Cernea, "Risks, safeguards, and reconstruction."
Koenig., outlined in Chapter 2.
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built from scratch since 1994, and to surrounding rural communities."' Zigui County has
benefited from being one of the first sites to be resettled, a pilot and model for resettlement, and
as aconsequence, a recipient of adisproportionate share of resettlement resources. 291
Furthermore, the new Zigui County seat owes the development of relatively good linkages with
Yichang and markets outside the county for better prospects for developing industry. This and
the emphasis on developing Zigui County resettlement as ashowcase have lead to a higher
degree of success with the Partnership Support policy than with other jurisdictions. 292
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Figure 9: Zigui County in the TGRA 293
The advantages Zigui County possesses for resettlement have been illustrated in a
number of other ways, not all totally positive. One Zigui County government official recalled the
Photos shown by local leaders in Zigui County and posted in County and Village government offices
attested to the many high level visits. On occasion during the fieldwork, bus loads of foreigners pulled up
for abrief glance at the new roadside village of Yinxingtuo, not far from the Zigui County seat and the
dam site.
291 Evidence for the privileged status Zigui holds as amodel area for resettlement includes Fu Xiutang;
Zig ui County Resettlement Work
Zigui's relative success with attracting branch operations from successful east coast firms was
highlighted by the Xinhua News Agency in 2000 in Shi Yongfeng, Mingpian luoqi sanxia yiminqu (Namebrand companies begin to do some cooperation with the Three Gorges Reservoir Area) (in Chinese)
Xinhua News Agency, November 19, 2000): available from www.xinhua.org.
93 Atlas of TGRA.
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criticism levelled at city planners, by former Premier Zhu Rongji himself on avisit to the area, for
far exceeding the guidelines for new road construction in resettlement cities. Resettlement
plans, and subsequently resettlement compensation budgets, provide for awidth of new city
streets of 14 metres. The new Zigui City has constructed some thoroughfares at awidth of 40
metres, far exceeding the guidelines, and, according to local officials, prompting Premier Zhu to
ask "Did you think this was the Pudong?" 294 In outlying rural areas, some terraced fields have
been built and fertile soil from the soon-to-be inundated lowlands has been transported to fill the
terraces, at extraordinary cost. Local leaders admit that this is an experiment that cannot
feasibly be replicated elsewhere.
However, Zigui is more representative of the resettlement as awhole because of its
large resettlement population 295 ,the relative mix of urban and rural resettlement, the reliance of
the economy on agriculture and the geographic constraints on land use 296 .Approximately 10%
of the total estimated resettlement population and 10% of the inundated land is found in Zigui
County. 297 Quyuan Township lies to the west of the city of Zigui at the heart of the county,
straddling the Yangtze at a"gate" in the middle of Ming gorge. According to locals, Quyuan
Township was named after the legendary imperial official whose suicide gave birth to the worldrenowned Dragon Boat Festival. The Township now occupies the area formally called Xintan
Township. A monument is constructed at the point that forms the harbour for the new Quyuan
Township to commemorate aless well known event. It was near the township port that a
Portuguese sailor introduced the steamship to the region. But in attempting to navigate through
the treacherous waters of Ming gorge, his ship sank, and the monument honours the event.
Transportation from Yichang to Zigui County and Quyuan Township has improved since
the construction of the dam began. The new highway, burrowed through the cliffs between
Yichang and the dam site, has made driving all sorts of vehicles faster and more convenient.
And with the completion of the Ming Bridge at the dam construction site, the road continues on
from the town of Sandouping, the dam construction site, to the new Zigui County seat.
Proximity and infrastructure links do not mean good relations however. There was, at least
through 2001, no direct bus transportation between Yichang and the new Zigui. In order to
protect its mini or "bread loaf" (so-called because the tiny vans are shaped like loaves of bread)
Zigui County official, interview by the author, May 2001. The Pudong is Shanghai's new hyperdeveloping financial and business district.
295 Taking into account population growth over the resettlement period, the number of Zigui resettlers will
exceed 100,000 people according to official sources such as Zigui County Resettlement Work
296 These include the gradient of the land, deforestation and soil erosion, geological instability, etc. as
discussed in Chapter 6.
297 Zigui County Resettlement Work
294
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bus operators, Zigui County would not permit buses from Yichang to cross the county line .298
Getting to Zigui from Yichang meant taking abus from Yichang to atransfer station near the
dam site. At the transfer station, which consisted of little more than awall, and agate to walk
through to the next side, we often boarded one of the "bread loaf" buses. The drivers of these
vehicles had similar stories to tell. They had pooled their resettlement compensation money
together, maybe borrowed some extra money, and bought abread loaf bus. It was arisky
venture and the sole source of income for many resettlers after having lost land or employment.
The Song family noted in an interview on August 12, 2001, for example, that: "our son bought a
"bread loaf" bus, and spent more than 50,000 yuan, but the business wasn't any good and he
lost the money. The money to buy the taxi was borrowed." In preventing the big bus from
Yichang from coming all the way into the city (a mere 20 minutes further up the road), the
county government was protecting the ability of bread loaf bus operators to be bread-winners for
their families.
But many resettlers in the new Zigui city cannot afford the relative luxury of buying abus.
A testament to the problems of unemployment created by resettlement is the ubiquity of
motorcycles for hire in the region.

They buzz through Zigui like mosquitoes, and congregate at

Yichang-Zigui transfer station as around calves at dusk. Waiting for the big Yichang bus to
arrive and take my research partner and Iback, afforded me the opportunity to speak informally
with groups of these motorcycle drivers. They all had the same story. Resettlement had left
them with new places to live, but no livelihoods, and investing in amotorcycle was the only
option they could find.
Changing transportation at the transfer station might be asmall price to pay for anew
road between Yichang and Zigui. But getting to Quyuan Township is still not quite so simple.
The road does continue west on the south bank of the Yangtze River through the Three Gorges,
but not all the way to Quyuan Township. The extension of this road, like any in the Three
Gorges, is being made at enormous cost, as it requires long tunnels through cliffs of varying
geological stability. Government leaders interviewed for the pilot study in 2000 told me that
investment for major roads is made partially through national infrastructure development funds,
and partly through resettlement compensation, but the difficult geography and high costs have
made progress slow. And at any rate, the actual market town of Quyuan is on the north side of
the river, so even with the completion of the south bank highway, aferry will still be necessary:
The best mode of transportation to smaller communities such as Quyuan remains the Yangtze
itself. The most efficient means of getting from Zigui to Quyuan Township is a3hour voyage by
298

Zigui bread loaf bus driver, interview by the author, July 2000.
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small passenger boat. And once arriving at the makeshift port (a floating dock in high water,
and aflat piece of the shore at low water during the dry season) far below the cliffs where the
market town is perched, there remains abumpy, winding drive across the Longma (Dragon
Horse) River valley to get to the town. Though amere 250 km separate Yichang and Quyuan
Township, it takes along 6hours to travel the distance.

Figure 10: High Water Port at Quyuan Township

104

The bumpy dirt road up from the port reveals glimpses of some of the traditional "Gil' (or
"Xintan") architecture of the area. According to residents, some of the homes built in this
traditional style are well over two hundred years old. Many of them are located below the
inundation line and slated for demolition. Also revealed on the drive is how steep the terrain
really is. Quyuan Township, acongregation of villages dotting the mountainside on both the
north and south banks of the Yangtze, is typical for communities of the Three Gorges that are
located in any opening or flattening of the steep cliffs that characterize the gorges, and which
stretch from the Yangtze River to as high as 900 m above sea level. It is remarkable to see
cultivated land high above the river, far from any roads, where the slope is shallow enough to
trap even the thinnest layer of soil. In Quyuan township, officials estimated that at least 60% of
cultivated land is greater than 25° in slope (one official believed that 80% of the arable land is
on slopes with agradient of at least 40-45°), aproportion that will increase when flatter areas
near the waters edge are inundated.

Figure 11: The new Quyuan market town on the north bank of the Yangtze

The precipitous nature of the Quyuan geography is further evidenced by the nearby
Xintan landslide on the north bank, and Lianzi cliff on the south. In 1985, aformation near the
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top of the north gorge broke off and the crumbling rock that tumbled to rest in the Yangtze
destroyed the homes of 1400 people. As local officials described it, fortunately, scientists had
forewarned the villagers of the impending disaster, and while all the homes and land was
destroyed, no lives were lost. Extraordinary efforts by geologists, recognized in an etched
writing by Chairman Jiang Zemin himself on the cliff face, have been made to prevent asimilar
disaster on Lianzi cliff on the south bank, almost directly opposite. Pins have been drilled deep
into ahuge chunk of the cliff that has begun to break away from the mountain. Large chains
connect these pins to the larger mountain in order hold the cliff in place, prevent further slippage
and adisaster that would create ahuge tidal wave in the future reservoir, and block the Yangtze
River as efficiently as the great Three Gorges dam itself.
Quyuan Township Government
The revised Three Gorges resettlement policy of 2001 makes explicit reference to
mergers as ameans of dealing with inundated enterprises. This option had become de facto
policy for relocating towns and villages given limited compensation funds and economies of
scale, and geographic restrictions related to ashrinking land base. Before resettlement,
Quyuan Township consisted of 31 villages and 2"residents' committees" (Juweihul). Following
the model of developing larger towns and villages in the TGRA, resettlement in Quyuan
Township has emphasized the expansion of the market town and amalgamating villages to
number anew total of 12 villages and 1resident committee. 299 The amalgamation has also
seized upon resettlement as an opportunity to reduce the size of government and cut
administrative staff. The township government itself consisted of more than 50 members in
2001, but following the state's goals of reducing the size of government, there were plans to
reduce that number in the future to 38. There were 5national line ministries represented in the
township, including the Agricultural Bureau, Economic Planning Bureau, and Forestry Bureau.
The local Resettlement Station, which remains asemi-independent entity under the Three
Gorges Resettlement Bureau structure, is not included in this list of ministries.

299

Quyuan Township government leaders, interviews by the author, June
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August 2001

Figure 12: Quyuan Township in Zigui County.
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(Dark purple regions indication reservoir inundated areas.)
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Despite the emphasis on urbanization, Quyuan Township is overwhelmingly rural in
population. According to statistics gathered through interviews with township officials, 19,191 of
the 20,998 people living in the township were farmers. Village resettlement statistics, however,
suggest that the non-agricultural population might increase after resettlement. Officials
estimated that 7610 (more than athird of the total population) would have to be resettled, but
only 5839 would be agricultural or land-based resettlers. Considering that statistics are drawn
from the household registration or hukou, system, they underestimate the real proportion of the
population that relies directly on agriculture. Many of the victims of the Xintan Landslide of 1985,
300

Source: Atlas of TGRA.
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for example, lost their agricultural registration (hukou) along with their land, and would be
considered members of the non-agricultural population; yet remain dependent on agriculture or
land held by other family members .
301 As is the trend throughout rural China, it was common for
younger generations to leave the family farm to seek work in larger centres, often becoming part
of the estimated 120 million "floating population" of migrant, seasonal workers in many of
China's larger cities. 302 That trend was represented in the ages of the primary respondents
(heads of household) in the 21 household interviews conducted in Quyuan Township, which
ranged from 33 to 55, with amedian age of 48 and average age of 47. More than half of the
couples had sons or daughters of working age, but many of these had recently lost jobs. The
children of resettlers finding some form of employment during resettlement were generally
considered non-agricultural resettlers. Though Quyuan Township and its villages have tried to
develop local employment opportunities, there is wholesale acceptance by local leaders and
resettlers alike that land will remain the economic base for most resettlers remaining in the
township. Irrespective of discrepancies in the official statistics, the inundation losses for the
township will be severe. In the Xintan Residents' committee area on the north bank, seven
villages and two factories are located within the inundation area. The township estimated that
4679 mu of land (about 312 hectares) of agricultural land would be inundated by 2009, but this
estimate did not include land that was being lost for resettlement infrastructure development
such as roads and houses.
In addition to interviews with township government officials, local officials of various line
ministries and the Resettlement Bureau, interviews were conducted with residents from three of
the affected villages on both sides of the river:
Changjiang (Yangtze River) Village
Changjiang Village had been hit hard by the Xintan landslide in 1985. Many residents of
the village lost their land, were transferred to jobs in failing enterprises in the township, and lost
their eligibility to contract land from the collective as well.
Longmaxi (Dragon Horse Stream) Village
Longmaxi Village was particularly hard-pressed for land. The village was originally
located near to the site of the new town centre, and some Longmaxi residents had land
expropriated for the construction of the Quyuan town proper as early as 1985. One family had
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The Xintan landslide is further discussed in Chapter 6, on page 111.
Goodkind and West; "World Watch."
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moved into anew roadside house in town after having most of their land expropriated, but a
year later, the water and electricity lines ran just short of their house.
Xilingxia (Xiling Gorge) Village
On the south side of the river, Xilingxia Village had some of the steepest land in the
township, but benefited from the possibility of the road eventually extending from the new Zigul
County seat. Unfortunately, many of the farmers interviewed had land expropriated for the road,
or rendered useless by sedimentation caused by the construction.
Common to all of these villages were concerns for the loss of arable land, and the
inability to guarantee resettlers' astable and sufficient source of income after resettlement.
While interviews focused on agricultural production difficulties, the discussions revealed that
each of the impoverishment risks outlined in Cernea's IRR model, and other impacts of
displacement, were playing arole in increasing uncertainty and anxiety for the future.

Chapters 6and 7report on information obtained through the case study field work,
namely information gathered through interviews and observations in Quyuan Township in 2001.
As discussed in The Research Methodology section in Chapter 1, given the sensitive nature of
the research in China, the identities of the respondents has been concealed. Understanding
that the majority of the information is original, citations are provided as markers only, to avoid
redundancy.
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Chapter 6: Landlessness
Land resources have traditionally been the primary source of income for farmers in the
Three Gorges who are already among the poorest groups in the region, or the country. 303

For

Three Gorges resettlement, the problem of landlessness is particularly grave because all of the
best farmland in the region has long been cultivated. The low lying areas along the banks of the
Yangtze River have had the advantages of being: 1) relatively flat; 2) rich in relatively fertile soil
collected from run off and seasonal flooding; and 3) close to awater source for irrigation. Up to
2002, it was common to see peasants carrying two buckets of water, balanced on apole on one
shoulder, up winding paths to their fields. Since the closing of the river in 1997 and the increase
in the height of the reservoir in 2003, this best land for farming has already been lost, and the
new land can only be found high up the slope and far from the river. The Three Gorges
resettlement plan has sought to compensate lost land resources with equivalent quantities of
land for resettlers

-

at the aggregate level. 304 But the goal to maintain the same land per capita

after inundation fails to account for either the particular situation of individual households or the
production quality of replacement land, as recommended by internationally accepted policies
(such as World Bank and OECD guidelines discussed in the previous section). In focusing on
land area statistics, and attempting to ensure that each resettler with eligibility to contract land
(under the hukou system) retains some land after resettlement, project officials are officially
mitigating wholesale "land lessness". At the same time, the Three Gorges policy falls far short in
holding the agents of change accountable to maintaining an equivalent production capacity after
inundation, and ensuring that rural resettlers "maintain or enhance their standard of living".
The reconstruction of the land-base for resettlers in Quyuan Township is undermined by
both the quantity and quality of remaining or replacement land. The amount of replacement
land cannot match the amount of land inundated, reducing the relative quantity of land available.
But even if officials can claim success in maintaining aggregate land/ person ratios, the land
above the inundation line is characteristically of poorer quality, significantly reducing overall land
production capacity.

For adiscussion of the relative economic development and wealth of the TGRA see Chau Kwaicheong, "The Three Gorges Project of China: Resettlement Prospects and Problems," Amblo 24, no. 2
1995); Duan Yuefang and Steil: 429.
See discussion on the "Overall Resettlement Plan" in Chapter 4.
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Quantity of Land
The steep land that is available to these farmers is under intense pressure. According
the official statistics of the township government, the more than 19,000 farming residents of
Quyuan Township cultivated (at least at one time) atotal of 25,966 mu, an average of 1.27 mu /
agricultural resident. A mu is aunit of area measurement in China. It is often measured by
farmers and local officials by "eyeing it up", or estimating a mu of land visually. To be more
precise, however, one mu is approximately 1/15 of a hectare. Therefore, the total farmland in
Quyuan Township is approximately 1731 hectares. The average amount of land per family
interviewed in the three Quyuan Township villages was 3.5 mu or about aquarter hectare in
2001, before inundation. By comparison, in the same year, the average size of farms in
Saskatchewan was more than 2000 times that size.

305

Land Losses
Xintan Landslide

Figure 13: Xintan Landslide, Quyuan Township

The average size of farms in Saskatchewan was 519 hectares in 2001, according to the 2001
Agricultural Census (Statistics Canada, 2001): available from
http://www.statcan .calenglish/agcensus200l/firstlregions/farmsk. htm#2.
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Quyuan Township is typical of communities along the Yangtze gorges as arelatively
large settlement on asmall pocket of land, usually along atributary or natural bay where the
slope becomes gentler. But the Township has particular difficulties in finding adequate land for
resettlers because of some limited displacement and resettlement caused by Yichang's Gezhou
dam in 1989, and the destruction caused by the Xintan landslide in 1985. According to local
officials and families interviewed, alarge portion the non-agricultural population of the township
was aresult of the landslide, when employment and anon-agricultural hukous were arranged
for many of those who had lost land. Many of those displaced by the Xintan landslide in 1985
were being resettled again for the Three Gorges dam.
At the time of the Xintan landslide in 1985, many of the farmers who lost land were given
non-agricultural residence (hukou) and under the planned economy, set up with jobs in
enterprises. But with the failure of these enterprises they lost their jobs as well as their land.
Retaining the non-agricultural hukou, however, these people are no longer entitled to land from
the collective and remain landless, or rely on income from land "held" by family members. One
village leader admitted that these people were "not afew", and lamented that their resettlement
situation was very difficult. 306

When the Xintan landslide occurred, my agricultural hukou changed to anonagricultural hukou. The government immediately arranged my transfer to the village
construction company. In 1988, my hukou was changed to anon-agricultural hukou,
and Iworked in the village construction company for 7or 8years. Afterwards, the
construction company went bankrupt, and Ihad no salary— Ialso had no land. (The
Zhang family) 307

Mr. He was the only amember in ahousehold of four to still hold an agricultural hukou.
Like many who had been touched by the Xintan landslide, the rest of his family had been
compelled to transfer to non-agricultural hukou at the time. Benefiting from the 1999
redistribution, Mr. He held 1.5 mu below the 135 m mark .
30 "The family had originally cultivated
aparcel of land between 3and 4 mu above 175 meters, but was left with just 1.35 mu when

Quyuan Township official, interview by the author, June 2001.
Interview by the author, July 7, 2001.
308 Interview by the author, June 3, 2001. Local officials and farmers explained that farmland, which is
collectively owned, was re-parceled by the government for more equitable distribution among those
holding an agricultural hukou.
306

307
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members transferred to anon-agricultural hukou. 309 Mr. He had received no compensation for
the land to be inundated, and was concerned that what land remained above the inundation line
was of insufficient quality and quantity to sustain his family's livelihood. With the prospect of
losing almost all of his land, the farmer was resigned to relying on odd jobs to survive. He had
found work on construction sites and doing some plumbing for the village government in the
past, but at 49 years of age, feared his physical condition would not permit him to take on
further employment.
Inundation losses
According to statistics reported by local officials for the township as awhole, 4679 mu of
agricultural land will be lost to inundation reducing the total amount of arable land by at least
18%. If the population were to remain static, the per capita land for the population as awhole
would move from 1.27 mu /person to slightly more than 1mu /person. By comparison, the
arable land Icapita for the Three Gorges as awhole, was 1mu /person

-

20% less than the

national average. 310 That farmers in Quyuan Township cultivate more land on average than
their counterparts in the TGRA as awhole is surprising, but may say more about the declining
agricultural population than an actual abundance of land. Still, the potential level of inaccuracy
in the statistics seemed to rise with each level of aggregation, and there was adegree of
uncertainty surrounding statistics, particularly when both township and village leaders were
involved in discussions.
In any event, these statistics provide ageneral impression of the existing constraints on
land resources, and the possible impacts of inundation on farmers, but they distort the actual
situation and experience of resettlers in anumber of ways that have important implications for
resettlement policy and practice. First, in addition to effectively reducing the discourse on
compensation to quantity as opposed to quality of land for resettlers, the working definition of
"maintain or enhance the standard of living" of rural resettlers seems to have been largely
interpreted as maintaining the quantity of arable land per agricultural resettler. The convenience
of reporting on land Iperson statistics has made this simple statistic apowerful measure of the
success of resettlement. Officially, the Quyuan Township government aimed to maintain an
average of 1.5 mu person for villages capable of opening significant amounts of barren land for

The remaining land was returned to the village collective in exchange for the non-agricultural hukou, in
keeping with the official status required to contract land from the collective.
310 Zhu N. and Wang G.B., "An Analysis on the Land Capability and Resettlement In Fengjie County of
the Three Gorges Reservoir Area," Resources and Environment in the Yangtze Basin 5, no. 3(1996), In
Chinese. Cited in Duan Yuefang and Steil.
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resettlers, while maintaining the existing average amount of land in other areas. 311 Maintaining
existing land /person statistics has become the standard for determining the proportion of the
population to be resettled outside of their home communities (for waiqian yimin, or distant
resettlement). 312
For the Three Gorges as awhole, the goal of guaranteeing one mu per person was cited
by resettlement officials. 313 In addition, there is an assumption contained in this statistical
approach that existing land will always be equitably distributed: that if one mu per person is
available, then each person will have one mu. There is some foundation to this principle as land
in rural China is owned by the collective, and only leased or contracted by individuals or families,
enabling local governments to enact periodic redistribution. 314 According to officials and
resettlers interviewed, for example, the Quyuan Township government undertook in 1999 a
"readjustment" or redistribution of collective land, ostensibly to provide resettlers with an
equitable share of land available above the inundation line. But according to household
statistics collected in the case study, results were not necessarily as simplified or equitable as
the aggregate statistics might suggest. Furthermore, the working statistics are based on the
definition of the agricultural population. If a resettler's household registration card, or hukou, is
a non-agricultural hukou, that resettler was not included in land-based resettlement statistics,
nor entitled to land compensation or redistribution, even if relying on the land for their livelihood.
Nonetheless, examples of the amount of land /person before and after inundation provide a
relative measure of the pressure inundation will place on the remaining arable land in the
township.

Quyuan Township official, interview by the author, June 2001
Local officials interviewed in Yinxingtuo Village, Guojiabia Township and Zigui and Kai County, as well
as Quyuan Township, indicated that distant resettlement targets were based on land /person statistics.
313 Resettlers themselves had different ideas of what the minimum amount of land per person should be,
but even these generally ranged between 1and 1. 5mu, reflecting an acceptance of official policies (eg.
the Wei family).
314 'lao Songling, Wang Guosheng, and Shi Jianzhu. While officials in Zigui County referred to
determining the base land /statistics for distant resettlement at the county level, the village brigade
determines land /person levels for redistribution.
311

312

114

Table 7: Selected Land /Person Statistics

Land IPerson (static)
Before inundation
After inundation
1.01
1.27
0.89
1.28
0.74
1.14
0.58
1.2
0.6
0.8

Community
Quyuan Township
Amalgamated Changjiang Village
Former Changjiang Village
Longmaxi Village 315
Yinxingtuo Village, Maoping Township316

The ratios in Table 7were derived from land and population statistics reported by local
officials without taking into account planned increases in the opening of barren land and
decreases in resettlement population through distant resettlement. In general, the available
land per person, ameasure of the agricultural base of the community, becomes more optimistic
at higher levels of aggregation. If only the official agricultural population were considered, the
loss of land in Quyuan Township would reduce the average land per person from 1.35 mu /
person to approximately 1.1 mu! person

-

still even higher than the average for the Three

Gorges as awhole. But the problems and inconsistencies with these official statistics persist
and raise doubt as to their validity and effectiveness as abasis for policy and planning.
Resettlement statistics that had not been previously published and approved were very difficult
to come by in the research. And the reliability of available statistics is somewhat questionable.
In the case study, for example, the merging of villages had been followed with the appointment
of new leaders who had great difficulty in assessing basic population and land statistics. During
the interviews with village leaders

-

which were often more closely structured as meetings

between the researchers, village leaders, and accompanying township-level government
representatives

-

calculations and involved discussions or disagreements on past, current and

future statistics often ensued. Changjiang Village, for example, was formed out of the
amalgamation of 3separate villages, two of which will be affected by inundation. The merging
had taken place only in March, 2001

-

3months before the interviews

-

and even the village

committees and leaders of the new villages had difficulty getting ahandle on current situations
and statistics. The methods used to calculate statistics could also vary in important ways.
Representatives of the Changjiang Village committee, for example, tended to include the
quantities of land that the Village anticipated opening in overall land totals, while subtracting the
number of anticipated distant resettlers from the total resettlement population, maximizing

Duan Yuefang and Steil. This amount is likely not static, but rather based on estimated out migration,
etc.
316 Yinxingtuo is amodel resettlement village adjacent to the Zigui County seat. While not part of the
Quyuan Township case study, the author researched this village in 2000 and 2001.
315
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reported land/person statistics. Discrepancies could even occur at the household level, where
respondents sometimes exhibited adegree of uncertainty in their own situations. This
uncertainty only compounds itself as the statistics are aggregated through each level of
government hierarchy.
But even the most optimistic view shows that inundation will reduce the amount of land
per person in the township by about 20%.

317

In line with the original resettlement plan

developed by the CWRC, maintaining the minimum amount of land per person in the region
compelled government officials to open barren land at higher elevations for cultivation by
resettlers. But opening even 20% more land would prove exceedingly difficult, and the
resettlers appear to be bearing more than their fair share of the burden. In Quyuan Township,
all of the families interviewed faced the prospect of asignificant reduction in farmland after
inundation. 318 Including secondary losses (from ongoing road construction or the land
redistribution in 1999) these farmers anticipated having atotal of 66% less land above the 175
m mark. Among the 21 families interviewed, atotal of 48.26 mu would be lost to inundation,
and an additional 12 mu, mostly above the inundation line, had already been expropriated for
resettlement infrastructure projects or collective redistribution to other farmers. Without a
significant increase in compensated land, the average area of farmland will drop from more than
3.5 mu /household to 1.2 mu /household.
Ascertaining the per capita land distribution among those surveyed demonstrates some
of the difficulties with official statistics. On average, the number of family members residing
permanently in these households approached four. Extended family was not usually included in
collected statistics, though afew of the households were supporting elderly parents or
grandchildren. If dependents not currently living at home were taken into account, the average
size of families was nearly five. The average age of principal residents (heads of household)
was 47 years, and couples often had multiple children who had either married or sought work
outside of the village. Defining household sizes is aperennially important issue for determining
overall resettlement populations, and for determining pivotal land /person statistics. For these
purposes, only household members registered under an agricultural hukou in the township were
counted in official land /person statistics, and ultimately eligible for any land compensation. But
this definition ignores the reality of farming families in Quyuan Township, and underestimates
the number of people relying on the land for at least apart of their income security and

This is represented in the reduction of average farmland from 1.35 to 1.1 mu.
All of the 21 families interviewed were subjected to displacement. Only one family did not farm any
land below the inundation line, but had 0.5 mu expropriated for road construction.
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livelihoods. For example, among the 21 families of the Quyuan Township case study, only 57
members of the household had an agricultural hukou an average of 2.7 per household. An
additional 22 permanent residents, averaging at least one person per household, did not have
an agricultural hukou. As only one of these 22 persons had any steady employment at the time,
the majority relied on the land for their basic livelihoods, but were not entitled to land
compensation. Furthermore, many of the households interviewed had older children or
extended family members who did not permanently reside in Quyuan Township, but were apt to
return to the land when employment opportunities failed. 319
In 2001, the amount of arable land available per person in Quyuan Township was at its
peak, as land both above and below the inundation line was in use. This period of relative
abundance will continue for some until 2009 when the final phase of inundation begins upon the
completion ofthe dam. But for many, 2003 marked the beginning of tougher times, as only their
limited land above the 175m mark remained. According to the (official) standard of measuring
the amount of land per person, the average amount of arable land /person for resettlers with an
agricultural hukou will decrease from 1.3 mu in 2001, to just 0.47 mu at the completion of the
reservoir

-

a reduction of

64%.320

Determining the number of permanent members of the

household, or those relying on the family farm as asource of their livelihood was difficult
because of the changing situations of individual families, but with conservative estimates of
permanent residents, the amount of land per person in the households interviewed will drop
65% from 0.94 mu to 0.33 mu over the same period. Adding dependent children and other
family members not residing in Quyuan Township at the time of the interviews reduces the
average share of arable land to just 0.28 mu per person after 2009. One mu per person is
considered abasic threshold for survival in the area and some respondents who had not
received any land for compensation had appealed to the government to guarantee that each
person have one mu to farm. 321

319
320
321

The phenomenon of children leaving the farm to seek work is discussed further in Chapter 7.
Compare this with land /household figures dropping from 3.5 mu tol .2 mu (see page 116).
The Wu family, interview by the author, July 6, 2001; some of the officials interviewed agreed.
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Figure 14: Erosion from road construction near the site of the old Zigui county seat

Secondary Resettlement
Official land statistics obtained from interviews with officials during the research did not
generally include secondary losses, though potential farmland is being lost or appropriated
continually to housing and road development for resettlement. In addition, farmland is
consumed by erosion debris due to the construction of new roads and other infrastructure
projects on the mountainsides. It was clear from speaking with officials at various levels, and
the resettlers themselves, that this sort of extensive secondary loss of farmland was not taken
into account in the original surveys and plans, and as aresult, land was becoming more and
more scarce as resettlement proceeded, despite increases to the distant resettlement
population, and statistical improvement in the amount of land /capita in some instances. This
secondary resettlement is easily overlooked and unaccounted for in resettlement plans. In Kai
County in the north west end of the reservoir area in Chongqing Municipality, an elderly couple
was about to lose their home and rice paddy fields high on aslope above the Kai River (a
tributary to the Yangtze) in 2001

P
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Though their land would remain untouched by the reservoir,

they had been informed they would have to move to make way for the waste treatment facilities
322

Interview by author, August 2001.
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for the new county seat. One step removed from the official Three Gorges resettlement work,
they were further marginalized and completely unaware of any compensation for which they
might be eligible. At least six of the 21 of the respondents in the Quyuan case study were being
doubly hit with primary and secondary resettlement losses.

In Longmaxi Village, resettlers

were vulnerable not only to inundation losses, but also to the expropriation of land for the
expansion of the new Quyuan market town. For those such as the Xiong family, the additional
losses to resettlement projects can be particularly difficult because secondary compensation is
not adequately addressed in the "resettlement with development" policy.
Resettlers of Changjiang Village on the north bank of the Yangtze and of Xilingxia
Village on the south were both suffering losses due to road construction. A major road joining
the south bank of Quyuan Township and the Zigui County seat occupied 250 mu in Xilingxia
village. One of the families interviewed had lost land because falling debris from the
construction had rendered the land unproductive, but they had never received any
compensation. 323 One of the most visible signs of resettlement all along the Yangtze River are
the bleeding gashes cut into the rock for roads. The sediment causes major problems for
farmland and, given the steep slope one which they are constructed, minor landslides with
heavy rain. 324 The government's emphasis on curbing soil erosion and preventing siltation from
filling the reservoir and disrupting power generation, exemplified by the Return Cultivate Land to
Forest policy, are undermined by this large-scale sedimentation caused by new roads. While
several of the resettlers interviewed were familiar with compensation entitlements for land lost to
road construction, none who had all already lost land to infrastructure development had
received any compensation. The secondary losses of land are asignificant issue that has not
been fully dealt with in resettlement policy and planning.

One family complained that road

construction occupied more than one mu of orange orchards, and the trees had to be cut just as
the crop was about to be ready for haivest.
The compensation for the expropriation of land for roads is determined by the county
government, and at the time of the interviews was officially:
• 800 yuan /mu, for mature orange trees;
• 400 yuan /mu for seedlings (young trees);
• 250 yuan /mu for cultivated (crop) land.

The Lu family of Xintan Village, for example, lost 0.65 mu to road sediment but had not yet received
any compensation.
324 During the pilot study in 2000, moderately heavy rains had rendered new roads just outside the Zigul
County seat impassable.
323
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Resettlers complained that this standard for compensation was unacceptable. They have good
reason. According to statistics on orange harvests gathered in the interviews with resettlers in
Quyuan Township, one mu of orange trees can produce more than 3000 fin of oranges with an
average value of 1500 yuan. If the land had been lost to inundation, it would be eligible for
almost 10 times the compensation (albeit payable to the local government, not the resettlers
themselves), and provide acontribution to opening or improving compensation land. 325
Secondary resettlement continues to exact an unknown toll on resettlers as well as the
environment. It is unclear exactly how much, if any, of the secondary losses are being reported
in resettlement statistics, but as long as infrastructure development continues in the TGRA, the
land-base for resettlers will continue to shrink. Even those resettlers not directly affected by
road construction lamented that they were being squeezed between the rising waters below and
the construction going on above.
COMPENSATION: Cash vs Land
Despite general support for the central government policy, many farmers themselves are
openly critical of the compensation standards. According to the Three Gorges resettlement
policy, there are allowances for cash compensation where inundated land cannot be replaced.
But even the most well off of the resettlers suggested that compensation for land should be
based on the production value of the land, rather than aminimum standard based on acreage
lost. 326 There is little emphasis placed on cash compensation by either officials or resettlers,
because it closes the door on their long-term livelihoods. Though cash compensation was not
an emphasis of the interviews, only criticism of the standards, and no real examples of cash
compensation strictly for land came out of the discussions. The emphasis for all concerned was
finding replacement land for resettlers. However, very few resettlers in the Zigui case study had
actually received or anticipated receiving any land compensation at all. Most of the available
land above the 175m mark had been opened long ago, and was being farmed for many years
prior to the onset of resettlement work. The majority of resettlers interviewed would rely
exclusively on land above the inundation line that was already held and farmed before
resettlement. The families interviewed held smaller plots of land above the 175 metre line, in
amounts averaging 1mu less than land still farmed below. 327 After inundation, productive land
will decrease by almost 2/3 on average for the resettlers interviewed. The household interviews
were designed to inquire about "old" land (land below the 175 meter inundation line) and "new"
325
326

The compensation standard for inundated orange trees was 10,000— 11,000. See Table 5, page 91.
See also Croll.

The resettlers interviewed cultivated an average of 2.26 mu below the 175 m inundation line, and 1.26
mu above (including any land that had been compensated).
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land (land compensated above 175 meters). But there was very little "neW' land in use by any
of the households interviewed. In fact, in some cases households could also expect to lose
some of their higher land for redistribution to other resettlers. Among those interviewed in Zigui,
in fact, only four of the 21 families had received any compensated land in the Township, totalling
just over 4 mu. Two other families had made arrangements themselves to contract land from
other farmers in nearby counties. 328 At least three farmers interviewed claimed to have lost land
in the village redistribution scheme in 1999, but only one of the interviewees had benefited from
that redistribution.
When compensation was forthcoming, it was haphazard and uneven. The Zhang family,
for example, had 3mu below 175m on ayearly lease, and was compensated 1.25 mu on a30
year contract. The Song family expected to receive only asmall amount of land through
redistribution, despite standing to lose 9mu of land below the inundation line. Resettlers who
would lose similar amounts of land, but already held land above 175m were not compensated,
and most did not expect to receive any compensation at all. Others were not so resigned, and
demanded that there be a minimum standard of land compensation. 329 in Quyuan Township,
there is no such standard, and any scraps of land seem to be taken up as soon as they are
available by whoever is lucky enough to be considered eligible by the government officials. The
two main means of compensating land for land in Quyuan Township were: 1) the opening of
wasteland by the village collective for distribution to resettlers; and 2) redistributing existing land
within the collective.
Opening New Land
If the Quyuan Township case study is any indication, finding adequate replacement land
has been one of the greatest burdens on local governments in the Three Gorges. While the
original assessment of the project concluded that there was enough barren land to open for
most resettlers, the reality has proven quite different, with most of the suitable land already
opened. Where land can be found, the costs of opening it for cultivation are very high. The
reported costs of opening land in various jurisdictions could vary greatly, reaching as high as
20,000 yuan /mu when the cost of transportation, material and irrigation systems are factored in.
Demonstration projects, such as the new rock terraces Iwas shown around Yinxingtuo Village

The Huang family contracted 2mu of land through an acquaintance in Dangyang County,
neighbouring Yichang. The An family had made similar arrangements to contract 3mu from an elderly
farmer in Chenjiachong Village of Maoping Township (adjacent to the new Zigui County seat), but were
losing their agricultural hukou in the process.
329 "At present, compensated land still has not been given to our family. We demanded that the
government give us land, and demanded that each person have one mu of cropland." (The Wei family)
328

121

in Zigui County, are proudly shown as models for agricultural resettlement in the TGRA. But
even the village leader in Yinxingtuo admitted that such projects were models built at the behest
of the central government without consideration of the costs."' The area of terraced land was
solidly constructed and reinforced with large stones. But the existing soil was of such poor
quality that fertile soil from the river banks below had been trucked up and transplanted in the
terraces at an estimated cost of at least 2500 yuan /mu (approximately U.S. $4700 /hectare).
This had raised the cost of constructing the terraces to 12,000 yuan /mu, before an irrigation
system had been developed. Irrigation channels ran between the terraced plots, and in times of
drought could be filled with water brought by pipes from astorage pool constructed at higher
ground (though even the locals feared the pool could not hold enough rain water in adrought),
driving the cost to nearly 20,000 yuan /mu. With compensation for inundated land far lower
than the cost of opening equivalent land it was clear that most villages could not hope to repeat
construction of such terraces. 331

Indeed, if the resources were available to repeat such projects

throughout the resettlement area, some of the risks of landlessness might be mitigated, but
even if the funds were available, the low return on the investment would hardly justify the cost.

Interview by the author, July 2000.
The Yinxingtuo Village leader estimated that the 600 mu the village lost to inundation would receive
about 8000 yuan /mu in compensation.
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Figure 15: Model terrace construction in Zigui County

In other areas, more modest projects might be cheaper, but of much lower quality. A
pilot resettlement project in Shunxi Township of Zhongxian County in Chongqing Municipality
opened land at an estimated cost of between 5and 7000 yuan for every mu, but this did not
include irrigation systems, or transplanted soil. 332 Less lavish land opening schemes were also
planned for Quyuan Township. Already facing aland shortage of its own, the former
Changjiang Village (one of the original 3villages subsequently amalgamated into the new
Changjiang Village) had invested 270,000 yuan (approximately $32,500 U.S.) to try to clear 180

332

Duan Yuefang, researcher, conversation with the author, May 2001.
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mu of land from the Xintan landslide in 1988. The investment went towards physical
reclamation of the land, and implanting saplings, but the land remained without irrigation
facilities in 2001. The land was still mostly covered with large stones, and officials admitted it
was very difficult to raise any crops. With amalgamation, and increasing needs for new land,
the village was preparing to invest resettlement funds to reclaim an additional 300 mu (though
original plans were for just125 mu) of Xintan land above the 175m inundation line for distribution
to resettlers. Despite the assessment of the Township government advising against reclaiming
this land because it was considered rocky and infertile to the point of making cultivation
impossible, the plan was approved by the Zigui County Resettlement Bureau. Under the
original plan of distributing this land to resettlers, the village planned to transport soil from
outside the area at an estimated cost of 2300 yuan /mu and plant cash crop orchards. The
village had already opened more than 20 mu of the total 300, where they have planted Chinese
date trees.
In total, village officials estimated that opening the 300 mu will require an estimated
investment of 240,000 yuan to construct terraces, and afurther 250,000 yuan to set up an
irrigation system. To open the 300 mu and fill the land with relatively fertile soil would cost the
village atotal of 1,180,000 yuan or about 4000 yuan /mu (approximately 500 U.S. dollars). As
it is, the minimum investment of 490,000 yuan will be ahuge burden on village resettlement
expenditures. 333 To realize the plan at that cost, additional investment would include the pool of
mandatory "volunteer" labour farmers in Chinese villages are required to commit to the
collective. The labour is gauged on an annual basis, and is often used for road repair, flood
control, and in the event of local disasters. In addition, the village planned to achieve some of
the work by harnessing animals, rather than machines. Still, the village leaders recognized that
not all of the land could be cultivated. On the steeper of the 300 mu (gradient

>

25°), the

leadership plans to plant ecological trees. On flatter land, they are preparing to plant Chinese
date and loquat trees, 334 which they hope will generate income for some resettlers. They
believe that by planting ecological species of trees on terrace banks and in between fruit trees,
soil erosion can be mitigated.
Originally, the Township government itself considered using the land claimed by the
Xintan landslide for resettlement. In fact, some of the land had been contracted out to farmers
for use as orange orchards, and one orange field had already been planted. But as the 800 mu
under the landslide is mostly rock, with little soil left, the Township government had to rethink

333
334

At least partial source of investment for the plan was to be resettlement funds.
Loquat trees bear the loquat fruit, which shares adistant affinity with apples and pears.
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this offer, and now plans to return this land to forest in order to help meet the requirements of
the Reforestation policy

-

afurther example of the pressure to meet externally imposed quotas.

Even what land could be reclaimed from the landslide would clearly require significant
investment before being rendered arable. According to township government officials, some of
the land may still be suitable for orange orchards. The government hopes to combine economic
trees with protective trees on this land, in and apparent effort to compromise between both
agricultural and environmental pressures.
Experience elsewhere in the Township suggests that these land opening schemes are
overly optimistic. In 1995, under the original Three Gorges resettlement policy that demanded
new land be opened for resettlers, before the promulgation of the Reforestation policy,
Longmaxi Village invested 1.6 million yuan, not including labour, to open 1300 mu on a
treacherously steep slope. According to one government official, though orange trees had been
planted, the yield was extremely low on any of the patches of surviving trees. Some of the
resettlers interviewed concurred with this official who claimed the land was rejected because of
its low quality, and because of it was located on aslope almost 4kilometres from resettlers'
homes. All but 500 of the original 1300 mu had been discarded. On our inspection of these
orchards, we met one man tending some of the remaining oranges on the slope. He lived in a
makeshift shack just down slope from the orange trees near the path from the market town.
With resettlement, he would have no means of building anew home and was willing to lease the
land because even if it was risky, he had no other choice but to gamble to increase his income.
The village committee of Longmaxi Village had gambled on opening the land, and had
lost. The final blow to their investment was the Reforestation policy. With an average slope
between 30

-

50°, the land that had been opened for resettlers should be returned to forest

altogether. Even so, with an enormous amount of resources already put into the land, the
village hoped that some resettlers might eventually accept the land as compensation. The blow
to the resettlement budget left Longmaxi Village in avery difficult situation. One.village leader
confided that of the 35 million yuan total resettlement budget for the village, only 7million
remained in 2001, with the majority of resettlement work remaining. This may be the type of
loss of resettlement funds to be labelled as misuse and corruption in the press. But the village
government has been acting under the influence of changing and inappropriate direction from
the central government, exemplifying that with the complexities of resettlement in the Three
Gorges, one size does not fit all.
Despite the limits, costs and risks inherent in the marginal quality of the land, the
resettlement plans for Quyuan Township continue to rely on opening new land to approach land

125

/person targets. For example, the on-the-spot estimates made by village and township officials
indicated that plans to open new land would leave the original (before being merged)
Changjiang Village with more land per person after inundation (0.9125 mu! person) than before
(0.69 mu! person). When discussion turned to the newly amalgamated Changjiang Village
(which had already subsumed the former), the estimated land and population statistics suggest
that even more land (1.1 mu! person) would be available with the opening of new land. 335
Having reached this conclusion, the village leadership insisted that while the average amount of
land per person might increase, the productivity of the remaining land would be very low, and
the living standards of the local resettlers could not be guaranteed.
Redistribution
All of the resettlers interviewed in the three villages of Quyuan Township who had
received any land compensation at all had done so through redistribution. There was
recognition among many of the officials interviewed that the plans they had for opening land
were just plans, and that without adequate investment, would fail. Redistribution of land was the
most significant form of land compensation, but in order to continue the program after the initial
redistribution of 1999, officials were relying on increasing the proportion of distant to local
resettlers, encouraging more and more farmers to leave their ancestral homes. But with many
resettlers refusing to resettle outside of the township, redistribution was having anegative
impact on as many resettlers as it was helping. Some farmers, such as the Wu family, could
expect to have land taken for redistribution despite having already lost land to resettlement
infrastructure development. "After resettlement, the readjustment of excess land will happen,
dividing 2mu where our orange and peach trees are planted."336 The Tang family lost land
both below and above the inundation line to the 1999 redistribution. Despite fact that less than
four years of cultivation were remaining, 1.5 of the 3.4 mu the Tang's farmed below the line was
returned to the collective. One of the more than four mu above 175 meters was also returned,
meaning that the Tang family relinquished more than athird of his land even before inundation.
While only 4of the 21 respondents had benefited from land distribution, at least 3other were
resting their hopes on eventually receiving redistributed land.
According to one female resettler: "If every person had 1.5 mu of orange orchards, and
the irrigation problem was resolved, life from now on would be able to be assured. At the same
time, we have to adopt and use the newest techniques to improve our orange output."

By 2001

Including plans for resettling some families outside of the area to redistribute their land, officials
estimated that the former Changjiang Village would have 1.39 mu /person and the new, postamalgamation Changjiang Village, 1.58 mu! person.
336 The Tang family, interview by the author, July 6, 2001.
335
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the village governments were preparing everyone to go through a readjustment again, and
officials estimated that through anew land readjustment, they might be able to guarantee one
mu of land' for every person, but 1.5 mu per person would be difficult. Another family (the Heng
family) expected to receive land through readjustment in the amount of 0.8

-

1mu per

person. 337 All three members of the family had agricultural hukous. Together they farmed 3.3
mu below the inundation line, and nothing at all above. According to their expectations,
redistribution would leave them with almost as much land above the inundation line after
resettlement. This will mean that the pressure on local officials to persuade more resettlers to
accept distant resettlement will increase through the final stages of resettlement. As land above
the 175 m line is already being contracted to farmers for up to 30 year periods, redistribution will
become an increasingly less viable option for local governments.
Farming more with less...
For now, the reality is that farmers must get used to farming more with less land. The
summer of 2001, when the research in Quyuan Township took place, marked one of the last
years of relative abundance for the farmers of Quyuan Township. In June of 2003, the reservoir
rose 60 meters to anew water level of 135 meters above sea level, submerging the best
farmland in the region and throughout the TGRA. But in 2001, some farmers enjoyed the
harvest from land both above and below the 175 m mark. Many of those interviewed expressed
agreat deal of concern for their ability to maintain their livelihoods after 2003. This was a
particularly serious problem given that the relatively poor soil conditions of land above the
inundation line, and pressure to comply with the 2001 Return Cultivated Land to Forest policy
meant that fruit trees had only recently been planted on the higher land, requiring, according to
local officials, at least five to eight years before bearing fruit. This is in contrast to the example
of success in Chinese resettlement cited by Cernea, where trees were planted in advance of
resettlement. 338 For afew of the Three Gorges resettlers interviewed, the only mitigating factor
in the adjustment was the fact that newer varieties of trees were being planted at higher ground.
Though the poor quality of the soil meant lower yields overall, new varieties such as the
Yangtze navel orange could, at the time, fetch almost double the price of the older varieties. 339

The family, with one daughter aged 8, farmed 3.3 mu below the inundation line, with nothing above,
and had not yet received any compensation.
338 Cernea and McDowell, eds., Risks and reconstruction, 36. Cernea's observations were made on the
World Bank financed Shuikou Dam Project in China's Fujian Province, were an estimated resettlement
opulation of 67,000.
39 While common varieties were sold for 0.4 to 0.5 mu /in, varieties such as the navel orange were sold
for as high as 0.8 mu/fin, though prices may well fall sharply. Respondents also implied that higher
inputs were also required for the navel variety.
337
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Some farmers had no land between 135 and 175 meters, meaning that the 2003 phase
of, inundation would hit particularly hard. This sort of situation is particularly difficult because of
the tendency to plant new varieties of oranges on land above the 175 m inundation line. The Lu
family, for example, had lost 0.4 mu below 90 meters in 1997, and was about to lose an
additional 0.46 mu below 135 meters in 2003. After June 2003, only the remaining 1.35 ML?40
above 175 meters was available to support the family of 6, necessitating amore rapid transition.
On that land, the family was still waiting its first harvest of oranges and earning adequate
income in the transition period would be difficult. In the past, both the eldest son and the father
of the family could earn income in the sideline fishing and boating industry. While less land to
farm would free more time for sideline work, they estimated that opportunities to do such work
were actually decreasing. 341 The Heng family and the Xiong family did not previously farm any
land above 175m, and had not received any compensation. Because the Xiong family had most
of their land expropriated for town construction in 1995, and had been given cash compensation
for employment, they did not expect any land compensation. Families such as these are at the
greatest risk of impoverishment, because unless their situation changes, they will be completely
landless after resettlement.

Quality of Land
Problems in implementing resettlement plans risk leaving some resettlers utterly
landless, but there is still astrong focus on ensuring that all resettlers have some land. How
well this approach succeeds in mitigating resettlement impoverishment, however, depends on
the quality of what land remains. The quantity of land above the inundation line in Quyuan
Township will be reduced and it will be of significantly lower quality as well. Natural conditions
such as the slope of the land and the quality of the soil are certainly major issues. But in
addition, the location of the land relative to human settlements and water sources together with
the lack of irrigation conditions also present problems.

340 The

family originally farmed 1.5 mu above 175 meters, received 0.5 mu and compensation, and lost an
estimated 0.65 mu to sediment from road construction.
341 See also uDagongl: Sideline Work on page 146, Chapter 7.
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Slope
Figure 16: Opened land for Longmaxi Village

Nestled in on the slopes of Ming Gorge, much of the existing land in Quyuan Township
already exceeds 25° in slope. 342 The higher slopes at elevation exacerbate anumber of other
problems with the land. According to locals, soil becomes increasingly instable and subject to
erosion. Sudden erosion in the form of small landslides is common in the area. At its worse,
large scale landslides such as the Xintan slide of 1985 can occur. Increased rates of runoff
make retaining water more difficult. 343 Constructing terraces and irrigation systems at higher
elevations becomes more expensive. Transportation is more difficult, and relying on traditional
Visual estimates confirm statements made by officials and resettlers' estimates of the slope of their
own land.
343 Witnessing rainfalls in the region, I
noted that small streams and drainage ditches fill almost
immediately, and dry up quickly after rainfall events.
342

129

methods of irrigation

-

lugging water up in buckets

-

becomes less and less feasible. Even

ordinary access to the land becomes more demanding. Over all, the greater slope of the land
requires greater inputs, in terms of time, labour and financial investment.
All but one of the resettlers interviewed agreed that their land after resettlement would
be of significantly greater slope, generally twice the gradient of former, lower lands.
government official estimated that 80% of the arable land in the township was over

One
400

in slope.

On average, the respondents agreed, roughly estimating that resettlement land would exceed
40°.

The Chen family was facing particularly tough times because of the slope of their "new"

land. In fact, only their home was to be lost to inundation, and all of their land was already
located above 175 m. They were being compelled to return such steep land to forest, but knew
they could never afford to plant protective trees. In fact, they could not earn enough cash to buy
rice and depended wholly on their land to feed themselves. It might have made sense for the
family to relocate their homes closer to their land, but defying this logic, the family was targeted
for distant resettlement. Their existing home was small, however, and would not receive much
compensation. Because of this, heavy debt and the husbands poor health (despite being only
43) they were fighting distant resettlement. At the end of their rope, with an annual income of
just 2,000 yuan, the family blasted the local government for not meeting resettlement
regulations and providing better compensation. Their case underscores the colliding priorities
for resettlement in the region, and the limitations that the steep slopes place on resettlement
opportunities and the reconstruction of livelihoods. Almost all of the resettlers interviewed
confirmed that land above the inundation line was greater in slope than land below.
Access
According to interviews and observations in several areas, including Quyuan Township,
prior to resettlement, villages consisted of loosely clustered homes surrounded by fields. In
most cases, farmers had only to step out their front doors to tend at least aportion of their land.
Most farmers now have alonger distance to travel to tend their fields

-

often aresult of roadside

resettlement plans that are creating more centralized housing. The elevation of respondents'
resettlement land ranged from 190 to 360 metres above sea level

-

high above most

communities. Most of the resettlers interviewed faced longer distances between their homes
and their land after resettlement, many having to travel several kilometres to remaining fields.
In some cases, farmers anticipated that it would take more than one hour to travel in one
direction to their "new" fields. The costs and energy required for regular maintenance of the
field, particular in completing tasks that require material inputs, such as fertilizer, pesticide and
water is becoming higher for resettlers, many of whom have complained of age and failing
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health to begin with. In addition, fields higher upon the mountainside, farther from aggregated
community centres and services also means that transporting the harvest to market may be
more difficult and costly. The result is that farming takes more time per unit of land than ever
before. Recognizing the hardships that come with distant fields, many resettlers in Longmaxi
Village rejected the compensation land opened by the village government in 1995 .
344
Even the most well off of rural resettlers can experience problems in adapting to life far
from fields. In apilot study in the summer of 2000, one family in the model resettlement village
of Yinxingtuo invited us into their new home along the highway west from the Zigui county seat.
Despite the new furnishings and electricity supply to power anew television, the couple
complained that they had less leisure time now that their home was far from their fields and
sideline employment was needed to their supplement income. While few resettlers can be
declared officially landless, changes in dimensions of the quality of resettlement land such as
access will have profound impacts on the quality of life of resettlers. Basing resettlement plans
and mitigation measures on statistical goals is missing key elements of changing household
economies and reducing the view of resettlers' standard of living as awhole.

344

See Figure 16: Opened land for Longmaxi Village.
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Soil
Figure 17: Resettlement orange tree planted in coarse soil

The greater slopes increase the problems with soil erosion. Even on lower, flatter land,
one farmer claimed he had seen the depth of his soil reduced from adepth of 100 cm to 20 cm
in his lifetime. The rate of erosion, particularly where the land requires higher inputs and greater
cultivation will only increase and without significant mitigation measures, the life span of
resettlement land will be tragically short. The Reforestation policy is just such amitigation
measure, but even planting trees on some of the slopes is adifficult process because the
composition and fertility of the soil will not easily support saplings. Officials agreed that some of
the initial attempts to plant orange trees on land reclaimed at higher elevations have not been
great successes. The 1300 mu opened by the Longmaxi village in 1995 is just one example. 345

345

See Opening New Land page 121.
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Elsewhere, saplings are growing more slowly and taking longer to produce fruit on new plots of
land.
Most respondents could easily differentiate the soil quality of their land above and below
the inundation line. Soil at lower elevations was described most often as "good" or "quite good"
with a"sandy l
oess" composition. Above the 175m mark, respondents found the soil composed
of stones and shale fragments, and referred to the soil conditions as "lacking" and "not
workable". Officials estimated that the fertility of the soil overall was 50% less on land above the
inundation line. Because of the lower fertility, the soil is less conducive for growing crops such
as corn and other vegetables upon which the resettlers have relied as important sources of food.
Irrigation
According to interview respondents, seasonal drought is aserious problem in Quyuan
Township.

The drought usually occurs in the hot summer months when temperatures often

approach 40° C. Many of the farmers and government officials interviewed recalled the drought
of 1990 when no rain fell for more than 90 days. Many recalled that there was not even enough
water to drink, and some farmers' orange crops became desiccated and died. Other farmers, it
was recounted, had only staved off the total loss of their crops by hauling water up from the
Yangtze River on their backs.
"Around here, there normally occurs asummer drought. In
1990 it reached 90 days. In 1956, it reached 3.5 months: 105 days,
and the oranges all dried to death. Opening slope land, we fear
drought." (The Dai family)
"In the big drought of 1990, there was no water to drink, no
water for irrigation. One farmer's oranges dried to death. My own
ran up against the wall of death [almost died]. There were few
farmers that only avoided total loss by carrying water on their backs
to irrigate the orange orchards." (The Heng family)

According to one government official, the 1990 drought had stretched drinking water supplies
as well, and there were serious conflicts between farmers over water. At the time, the township
government had looked into constructing awater tower and piping water up from the river, but
the cost would have been enormous; well beyond the resources of the township government.
As with many problems, the government had plans, but no money to invest.

133

The increasing cost of irrigation at higher elevations is making the prospect of ensuring
crops against seasonal drought more and more difficult. Higher up, resettlers claimed there are
fewer natural sources of water. Before displacement, more than half of the respondents
claimed to irrigate their fields by channelling or carrying water from nearby water sources such
as brooks, and springs. One respondent had success with digging awell.

But the picture

changes dramatically above 175m, where fewer sources of water and almost no irrigation
infrastructure exist. The lack of irrigation on resettlement land joined the lack of land as one of
the greatest single concerns of interviewed resettlers. Almost all of the respondents had no
idea how they were going to address the problem, and knowing that the higher land would be
more susceptible to run-off and drought to begin with, they feared that they would not be able to
defend their crops. Only three of those interviewed could identify asource of water for their
resettlement land. And in these cases, they still recognized that bring that water to their fields
would be abigger challenge than they had experienced before.
Output
Perhaps amore objective measure of the quality of land before and after resettlement is
the yield and income generated by the land. Because some land above 175 m is already in
production (and had been for some time), acomparison is possible. The higher yields on land
below the inundation line (at 175 m above sea level) represents the relative fertility and overall
quality of the land compared to the land above the inundation line. The higher yields per
household below the line represent both the relative abundance and quality of land cultivated by
each household on average. The average yield per mu provides an indication of the real
production capacity of the land at each level. The "Combined" yield shows the total yields
farmers could expect at the time of the interviews in 2001 (based primarily on experience in
previous years), while they had land both above and below the inundation line to cultivate.
Measuring the potential income generated by respondents' land is based on the orange
output alone. While farmers on the whole do grow other fruits (peaches, grapes, pears) for
market and even sell small quantities of vegetable harvests (such as corn and sweet potatoes),
oranges are by far their largest yielding crop and most important income source. The market
price for Quyuan Township oranges averaged 0.5 yuan/fin (about CDN $0.20! kilo), though
some farmers hoped to earn as much as 0.8 yuan /fin (CDN $0.32 /kilo) for newer varieties.
Most of the newer varieties had been planted on land above the inundation line.
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Table 8: Productivity of Land Above and Below the Inundation Line

1,996.43

1,181.00

3,177.43

59.2%

Productivity
After
Resettlement
Compared to
Present (Total
Land)
37.2%

950.68

803.40

887.56

84.5%

90.5%

1,119.64

540.00

1,659.64

48.2%

32.5%

533.16

367.35

462.10

68.9%

79.5%

1,080.36

538.67

1,619.02

49.9%

33.3%

514.46

366.44

451.02

71.2%

81.2%

Below

Total Average Yield/
Household (kilos)
Total Average Yield /Mu
(kilos)
Average Orange Yield /
Household (kilos)
Average Orange Yield /
Mu (kilos)
Gross Orange Income /
Household (yuan)
Gross Orange Income!

Mu (yuan)

Combined

Above

Productivity of
Land Above in
Comparison to
Land Below

The table also includes only those resettlers able to provide a comparison of land productivity

below and above the 175 m inundation line, representing the real anticipated differences in
productivity for each household after resettlement.' What is most striking about the data is
that average yields and absolute income of land remaining after resettlement is anticipated to be
only 70% of that obtained on original land below the inundation line. This suggests that, at best,

the land above the inundation line is only 70% as productive as inundated land, even when
improved varieties of oranges are taken into account. When factoring in the reduction in the
quantity of land available above the inundation line (the yield and income per household)
productivity and income is expected to drop by 50%.
One village leader summed up the issue in ademand for higher compensation of the more
productive land below the inundation line:
"The output from the orange trees above the inundation line is not high. The
production from the trees below the line is (pretty good) better.

The state

compensates according to the inundated acreage, and the standard is low. (They)
should compensate according to the orange production value of each mu." 347

Excluded from the table statistics were respondents who had arranged Distant Resettlement (2), would
lose only their house and not land below the inundation line (1, included only in average "below line"
statistics) and cases where anticipated output of land was not provided.
347 The He family, interview by the author, June 3, 2001

346
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PRODUCTION ASSISTANCE
The most striking aspects of the low quality of land have not gone unnoticed, of course,
at least not at the local level. And the resettlement policy alludes to the provision of production
assistance in both agricultural and industrial production, but does not elaborate. Agricultural
production assistance consists of strategies to improve the quality of land available to resettlers
and to improve agricultural practices. According to local officials, Quyuan Township has three
strategies for dealing with the problem:
1.

Improve the effectiveness of agriculture by further protecting against soil and water
erosion, and maintaining the fertility of the soil.

2.

Recover vegetation, plant economical and timber trees, and return cultivated land to
forest.

3.

For the drainage problem, construct small-scale irrigation canals to prevent
landslides.

For the Resettlement Station of Quyuan Township in particular, the only way out of the conflict
resulting from severe shortage of quality farmland was to continue to improve the efficiency of
the existing land through environmental protection, the construction of terraced fields and the
installation of complete irrigation schemes. One official estimated that the cost to irrigate
existing fields, and mitigate erosion would be 8000 yuan /mu. A pilot project in Xilingxia Village
cost 5000 yuan /mu, but did not include the construction of needed water storage ponds and
irrigation systems. 348 The estimates of the costs of these initiatives are likely conservative, or
the initiatives themselves overestimate their potential impact on improving agricultural output.
In any case, with the emphasis now turning to cash cropping on land of marginal quality,
it is the resettlers who will bear the brunt of increasing costs. First, with an increased
dependence on economic trees instead of food crops, the costs of living will be rising for
resettlers who have typically depended on raising at least aportion of their own food. Second,
resettlers will be responsible for the greater labour and material inputs required by fruit trees.
While the increase in expenses is virtually assured, there is no guarantee that income will
increase as well. Some of the interview respondents noted that by switching to newer fruit
varieties with higher prices, they could be able to eventually derive higher incomes from the land.
But in the short term, the transition period will be difficult, and in the mid to long-term, there is no
guarantee of either consistent harvests, particularly on inferior land with reduced access to
irrigation in times of drought, nor aguarantee of consistent markets for the produce. From a
macro point of view, planting more trees on arable land in Quyuan Township may be the best
348

Xilingxia Village Committee member, interview by the author, July 2001.
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solution. But farmers have little choice, and are being compelled to adapt by not only the
limitations of resettlement plans, but by the Reforestation policy as well.

Returning Cultivated Land to Forest (Grass) policy
Exacerbating this shortage of quality farmland for resettlers are the requirements of the
Return Cultivated Land to Forest (Reforestation) policy. At least 60% of farmland in the
township exceeds 25° in slope.

9

As aresult, the Resettlement Station (the local office of the

county Resettlement Bureau of the Township government) is in conflict with the local Forestry
Bureau over not only opening new land for cultivation, but in maintaining much of the land
above the inundation line that is currently being cultivated. The Forestry Bureau, following the
Reforestation policy, insists on returning all land with aslope greater than 25° to forest, but the
township government and Resettlement Station maintain that they cannot afford to halt
cultivation on the best remaining farmland.
Not only is the opening of new land now seen as more deleterious than beneficial, 3'
0 but
interviews with resettlers and both Resettlement Bureau and Forestry Bureau officials reveals
mounting pressure, as well as institutiónal competition in applying strict compliance with the
Reforestation policy on existing lands. The local government officials interviewed recognized
the importance of environmental protection and had witnessed growing problems caused by
increasing soil and water erosion. One official recalled atime when forests of large trees
covered the hillsides and the water was periodically clear enough to see fish. Others
recognized, however, that in the short-term, there was no way farmers could afford to sacrifice
any productive land after resettlement. The compromise solution, thus far, has been to allow, if
not to encourage, farmers to at least replace garden plots with fruit orchards. The result is a
large-scale, almost wholesale shift from intensive, but diverse agriculture, to near monoculture
cash cropping. Growing oranges is nothing new for the Three Gorges, but now livelihoods, and
food security is being shifted from more direct reliance on the land to external markets that are
about to be flooded with oranges from resettled Three Gorges residents. 351 Not only that, but
there have been arguments that moving the orange production to higher altitudes will impact the
reliability of the harvest, as oranges are more susceptible to frost and cooler temperatures at

See discussion on Quality of Land, page 128.
Noting here the original policy that most resettlers would be looked after by opening "wastelands"
(which were just that) higher up the slopes, as well as some of the earlier experiments with opening such
lands that failed, and subsequent policy changes in 2001.
351 The emphasis on orange production is for resettlement is discussed in Chau Kwai-cheong; Qiu
Zhengguang, Wu Lizhi, and Du Jinping; Zhu W; Zigui County Resettlement Work
349
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higher altitudes. 352 Furthermore, the defence against drought is much more difficult on the lands
that will remain after inundation. There are fewer natural sources of water on higher lands
where irrigation is much more difficult and expensive. With an entire region shifting its focus to
asingle crop (fruit production), the regional economy will be much more susceptible to
environmental factors such as drought, as well as market factors. Without the economic buffer
of diversity, or even atraditional degree of (food) self-sufficiency, it will be difficult for the region,
and its farmers, to recover from abad orange season.
While most of the farmers interviewed understood the Reforestation policy, and agreed
with its basic premise, few could accept the subsidies offered as adequate compensation for the
reduction in food and income security, particularly under the demands of resettlement.
According to the Quyuan Township leadership, some farmers possess more arable land than
others as aresult of having had larger families. When land becomes available or is
redistributed in the village, it is allocated to families according to the number of people in the
family -or more specifically, registered under the same agricultural household registration or
hukou. The land is now commonly contracted for 30 years, so when daughters marry and leave
the family, or sons find permanent work and move off the farm, the amount of land per person
increases for aperiod of time. For those families who have accumulated more land, the subsidy
allowed for returning aportion of their cultivated land to forest is ultimately amore significant
factor in determining their decision. However, with families whose sons marry and stay on the
farm, the members of the family increase, the amount of land per person decreases, and there
is much less "surplus" land. In these cases, the subsidy of 300 fin of foodstuffs is insufficient
incentive for returning any cultivated land to forest. This sort of family constitutes the majority in
Quyuan Township, and one government official estimated that only ten per cent of families were
in asituation where the amount of land per person would permit any consideration of
exchanging cultivated land for the food subsidy under the Reforestation policy. 353
A third sort of family might rely on certain members to find work and bring in income from
off the farm, through small business, or paid work in larger centres such as Zigui or even
Yichang. According to the Township officials, the subsidy does not make adifference for these
families

-

again aminority, accounting for an estimated ten per cent of the total. In general,

while farmers recognize the importance of the Reforestation policy, amajority of them (the
officials estimated 80 percent of the population) have no capacity to risk their income or food
supply in order to participate in it.

352
353

Officials expressed that for farmers who agree to replace

Chau Kwai-cheong.
Interview by the author, May 2004.
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cultivated crops with orange orchards,the transition period before orange trees produce crops,
is particularly important. Fruit trees require at least four to five years to bear fruit, probably
longer on marginal land. In that period of time, farmers forego any income or food supply they
might have harvested from the land and the subsidy provision of the policy is insufficient to
guarantee their livelihoods in the interim.
According to resettlers' responses, relative abundance of land would appear to be the
major factor in determining the willingness to comply with the policy. But in uncertain times
some of the farmers interviewed also welcomed the guaranteed food supply that returning
cultivated land to forest would bring. The common concern remained in what would happen
after the subsidy had run out. "After the resettlers' land is submerged, above the inundation line
there is not sufficient land. If there were comparatively more land, we could readjust, but the
difficulty is huge, and five years after returning cultivated land to forest, there will be no way for
us to live." 354 Because subsidy is so low, one questions how much of an incentive it could be at
all. At best, it could only partially supplement afamily's food needs. One family estimated that
they consumed 600 fin of rice between two people in ayear .
355 For them, the subsidy of 300 fin
of rice per year for every mu would last only half ayear. The Reforestation policy aims to return
land to "natural" forest conditions. But the pressure on farmers' livelihoods means that
cultivating orchards on "returned land" is the rule rather than the exception. The issue for
resettlers is not simply one of exchanging productive land for afood subsidy, but also of
exchanging food supply for income. The subsidy then would have to assume the risk of greater
reliance on cash crops, but this 'social' impact has not been taken into account.
Only one of the interviewed resettlement households had returned any land to natural,
protective forest rather than economic trees, and this was done on only asmall portion of
unproductive land .356 In total, seven households

-

one third of those interviewed

-

had

exchanged at least aportion of their cultivated land to fruit trees, something they may have
done even in absence of the Reforestation policy subsidy. On average, these families did hold
0.5 mu more land above the inundation than those who were not prepared to return any land to
fruit trees. 357 Those families with greater economic difficulties or less available land were not
willing to participate in the program. For example, none of the respondents in Longmaxi Village,
close to the new market town centre, were prepared to cease cultivation of any of their land,
354
355
356

The Wang family, interview by the author, July 6, 2001.
The Wei family, interview by the author, August 3, 2001.
The Tang family claimed to have return 0.61 mu to protective trees, interview by the author, June 3,

2001.
The average amount of land/household interviewed wasi .26mu; for only those families participating in
the Reforestation policy it was 1.75 mu.
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perhaps because Longmaxi Village suffered from aparticular shortage of land after the market
town expropriated large amounts of farmland.
Even local government officials agreed that the subsidy was insufficient incentive for
compliance to the Reforestation policy. But the subsidy was not designed as an incentive at all.
The flexibility built into the policy is not designed to provide farmers with achoice, but rather to
allow the policy to be implemented in phases. Members of the Forestry Bureau admitted to the
pressure they were under to increase compliance with the policy in Quyuan Township, but
recognizing the hardships of resettlement, they were resigned to continue persuading farmers to
plant trees and hope for the best. One government official outside the Forest Bureau confessed
that it would be impossible for Quyuan Township to reach its quotas. He was not alone in
privately calling for an increase to the subsidy. But while calling for increased subsidies to
guarantee farmers' livelihoods and their participation in protecting the fragile Three Gorges
environment, officials also recognized that the state would not, or could not augment the
subsidies. Certainly, local governments such as that of Quyuan Township do not possess the
resources to make the policy work. 358
The decision to increase the proportion of land given over to orange orchards rather than
other crops is based on anumber of factors. First, there is agreat deal of pressure placed on
farmers in Quyuan Township to comply with the national policy, particularly when it is difficult to
raise crops on the steepest of land. Second, decreasing land and increasing uncertainty due to
resettlement has the double effect of making aguaranteed supply of food very attractive, but at
the same time risks greater economic fallout in times of drought or poor market conditions.
Because the subsidy is far too low, even as asupplement for food security, farmers with greater
concerns about cash flow are unwilling to commit extra land to fruit trees.
One family in Changjiang Village had actually committed asmall portion of their
resettlement land to raising environmental "protective trees". On the 3.15 mu available, the
Tang family had halted cultivation on atotal of 2.61 mu leaving just over 0.50 mu to continue
raising foodstuffs. They had planted two mu of oranges and the remaining land (0.61 mu) was
used to plant non-economic, protective trees.

Before turning some of the land over to forest,

the family had used it to raise acombination of oranges, corn, potatoes, legumes and sesame.
The land could produce an output worth almost 2,000 yuan at market, with aguaranteed supply
of food. But complying with the Reforestation policy, the Tangs made the decision to clear the
The pinch on government resources is evidenced by the lack of funding to pay basic salaries for
government employees. Ateacher interview in the Zigul county seat complained that his salary had not
been paid for months. One government official in Quyuan Township complained in July about having not
received any salary since March.
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land and start over with the new variety of orange tree

-

the highly-valued Yangtze navel. The

Tang family admitted to having had placed all of their eggs in one basket by committing so
much of their remaining land to oranges, and were equally committed to putting all of their
energy and resources into the orchard. But they also lamented the inadequate compensation
for ceasing cultivation and knew that the family's livelihood was at risk.
Though the trees were planted on the steepest of land (some exceeding 40 degrees in
slope), the half mu remaining for crops had poor soil and was too little to sustain his family.
Fortunately, for the time being, the family could depend on aplot of 1.9 below the inundation
line for food. But with aloss of this land, the family would depend on income from the oranges,
and the Return Cultivated Land to Forest subsidy. The Tangs complained that the yearly
subsidy of grain was neither sufficient to sustain the family after 2003, nor was the duration of
five years long enough to establish income producing trees. They estimated that even with all
of his energies put into the small orchard it would be eight to ten years before the trees bore fruit.
With their livelihoods at stake, farmers in the Quyuan Township case study seemed to
be increasing the inputs into their orchards whenever possible. This means two things: 1)
farming expenses are increasing, as is farmers' reliance on cash flow as aresult, and; 2)
pesticide and fertilizer use will have an increasing impact on the environment of the land and
water of the Three Gorges reservoir area. In attempting to curb soil erosion (and prolong the life
of the reservoir and the dam turbines) the Reforestation policy may have nefarious
environmental impacts elsewhere. In addition, there is not yet any evidence that the policy will
have significant positive results on soil erosion. Orchards are far from the ideal intentions of the
policy, and the experience in Quyuan Township suggests that if income cannot be guaranteed,
farmers will return to cultivation, especially after the five-year subsidy has run out. 359 Already,
some farmers, such as the Zhang family, claimed to have begun to plant corn in rows between
the trees to meet immediate needs .
360 The repeated cultivation required to raise corn would
contradict the protection from soil erosion provided by the trees.
Corn is primarily used as pig feed, but is sometimes consumed or sold. Pigs themselves
are avery traditional and mainstay commodity in the area, and are themselves raised for sale or
consumption. In some cases, the sale of pigs can be an important source of income. The
tendency to raise pigs has an important impact on the potential success of the Reforestation
policy. For example, the Liu family seemed relatively well off, though how their circumstances
might change after inundation takes 70 percent of their land is uncertain. The family had

360

This was aprospect raised by resettlers and officials alike in Quyuan Township.
Interview by the author, July 7, 2001.
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already received 1.25 mu in land above the inundation line left by distant resettlers. The land
was dedicated to orange and peach trees entirely, which had just been grafted. 0.36 mu had
been returned to forest, having previously being used for sweet potatoes and corn. The family
sold two of the three pigs they raised, asource of food and income that would be in jeopardy
after inundation.
The Gao family had moved to their present location in 1985 after the Xintan landslide.
The 2.2 mu below the inundation line was used to grow crops, which served as feed for the pigs.
The pigs, in turn, were an important part of the family's income. The 1.1 mu above the
inundation line was contracted at the 1999 adjustment, and was used exclusively for oranges.
The family was being encouraged to convert this land with sloped well over 25 degrees to
protective "pagoda" trees. The land had previously been used for corn and sweet potatoes, and
in exchange for converting it to the orange trees, the family received just 150 fin of rice, and 19
fin of wheat, and no cash subsidy exemplifying the irregularity in compensation for the
Reforestation policy in Quyuan Township. 361 The family worried that with the loss of the 2.2 mu
for crops to inundation and returning the 1.1 moved to fruit trees, they will lose the source of
food for the family and fodder for the pigs. They were further concerned about the falling price
of oranges

-

the principal source of their livelihood

--

and worried about competition from

"American oranges". Under pressure to convert some of the land to protective "pagoda" trees,
the family feared losing all of their income. Because of the shortage of land and income, they
would have chosen distant resettlement. Unfortunately they were unable to sell off the house.
In 2000, the price of oranges had already dropped by 50 percent since the 1990s. 362
With increased orange production encouraged throughout the Three Gorges reservoir area,
many of the experts Iinterviewed at the Three Gorges University in Yichang and the Huazhong
Agricultural University in Wuhan believe the resulting flood in the market is bound to drive prices
even lower. Early pilot projects demonstrated to the Resettlement Bureau that farmers could
not obtained an adequate return on oranges. The emphasis, therefore, turned to self-sufficiency
in food production. The Resettlement Bureau began to encourage farmers to produce crops,
such as rice and wheat. But the land and soil conditions in the Three Gorges are not suitable
for the production of rice wheat, and the issue was never really resolved. Now, with the
promulgation of the Reforestation policy, fruit trees are again being embraced as the ideal
compromise solution.

Both the Zhangs and the Lius expected to receive a20 yuan /mu subsidy for land returned to forest,
but when interviewed in June and August, neither family had received any cash.
362 Duan Yuefang, research, interview by the author, April 2001.
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When taking into account the loss of land to inundation, infrastructure development and
reforestation, not to mention the other struggles that come with resettlement, it is clear that an
enormous amount is being asked of resettlers. Those that are willing, able, or otherwise
compelled to comply, are placing their trust and their livelihoods in the hands of local cadres.
The longer resettlers are forced to sacrifice, the harder it will be for them to cooperate.
Nonetheless, reforestation of the reservoir area is essential for reclaiming environmental
integrity and protecting the quality of water in the reservoir itself.
Quyuan Township in particular, urgently needs to implement measures to conserve soil.
The problem has become so serious in Quyuan Township, that some officials interviewed
insisted that some farmers must be removed from land altogether, and settled in areas with
better natural conditions. In some cases, the soil conditions are so bad that farmers struggle to
harvest any crop at all, and only aggravate soil conditions in the process. Officials estimated
that in Quyuan Township, only 10-20% of the total land cover is forest. 363 Resettlement experts
of the Huazhong Agricultural University in Wuhan believed that if the serious soil erosion
problem in the Three Gorges is to be solved 70-80% of the land should be forested. But in the
four counties of Hubei province, the overall average coverage is 40 percent, while in Chongqing,
forest coverage is less than 30 percent.
One of the big problems facing forced protection in the area is the need for cooking fuel.
Experiments with methane gas in model areas such as Yinxingtuo provide evidence of cheap
alternatives to brush and firewood. 364 But like atypical model, the methane projects are not
easily repeatable at alarge-scale. According to Three Gorges agricultural experts, setting up
methane pools is not easy and requires adaily supply of fresh vegetation from the mountainside
to feed pigs, the most common source of methane. In order to make methane pools viable as a
source of fuel, at least three pigs are required, and those pigs require great deal of feed, and
cultivated land, aphenomenon that might contribute to soil erosion.
In places like Quyuan Township, the solution is more about encouraging farmers to
adopt new agricultural techniques. The shift to orange orchards instead of protective, noneconomic forest is the default compromise for meeting some definition of the Reforestation
policy requirements. But even this compromise solution for protecting the environment is at risk.
Not only do farmers threaten to cut trees and replant crops when the meagre subsidy runs out,
but inter-planting crops, especially corn, between orange trees is primed to further compromise

According to some officials, the figure becomes much smaller as one approaches the banks of the
Yangtze where less than 1% of the land is forested.
364 Personal observations and interviews, pilot study in July 2000.
363
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any positive impact on the environment. Cultural norms in many Three Gorges communities
compel farm families to raise pigs, usually for consumption, but often for sale as well. 365 Raising
pigs means that farmers grow corn on steep-sloped land, which requires heavy cultivation and
contributes to erosion. Government officials in Quyuan Township acknowledged that
encouraging farmers to stop raising pigs is more than apolitical or economic issue.
Under the present system, the gap between economic and political reform is
undermining conservation as well as resettlement efforts. Changes in land law introduced in
2001 had yet to take effect, though some experts maintained that compensation for inundated
land would have to be increased as aresult. 366 These sorts of broad reforms may be coming
too slowly to have apositive impact in the reservoir area. In the case of the Reforestation policy
in the Three Gorges, governments can afford to offer meagre subsidies and still rely on coercion
to implement conservation. It is not just aquestion of fairness in asking resettlers to pay for
environmental deterioration, but also effectiveness. Without sufficient subsides or creative
alternatives for livelihoods, the aims of the Reforestation policy are not likely to be met, as
resettled farmers are forced to eke out aliving on reduced and degraded land. Given the
extreme situation for rural resettlers in the Three Gorges, the general approach to soil
conservation espoused in the Three Gorges resettlement and Reforestation policies may be
missing the mark. Local governments like Quyuan Township already seem to be exploring
minor variations on the policy pushing the boundaries defined by the limited wiggle room of the
Reforestation policy and allowing, at least for the time being, most farmers to plant orchards
instead of protective trees on slope land exceeding 25°.
Finally, distant resettlement is necessary to alleviate the human pressure on the land,
certainly, but officials in Quyuan Township downplayed distant resettlement as acure-all,
insisting that both distant and local resettlement required approximately equal amounts of
investment. Despite new homes and better roads, resettlers staying in the area are still left with
steeply sloped, infertile land. While officials claimed that distant resettlement would rectify the
land holdings per person to meet the statistical targets, they admitted that not only was the
remaining land of poor quality (with what officials estimated to be 30-50% less fertility than the
land to be submerged) and subject to drought and erosion, but that the ji availability of land
continued to diminish as well with secondary resettlement.

Several respondents revealed that the sale of pigs was an important part of their income, and one (the
Dai family) admitted that raising and selling pigs was the family's primary source of income.
366 Fu Xiutang, CWRC Deputy Director, interview by the author, June 2001.
365
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Chapter 7: The Web of Inpoverishment Risks
Joblessness
The governing principle for maintaining or enhancing resettlers' standard of living has
been that the average amount of land (as opposed to quality of the land) per household should
remain at least as high after resettlement.

Recognizing that with physical limits and those

imposed by the Reforestation-policy neither opening nor redistributing land can contribute to this
goal, the government has encouraged farmers to:
1) find (entrepreneurial) employment or;
2)

resettle outside the area (distant resettlement)

In most cases farmers in Quyuan Township have been already begun to seek part-time work
and odd jobs off the farm or in the off season to supplement their farm income. In other cases,
resettlement compensation has been diverted from agriculture towards the development of
enterprises in the area. At alarger scale, the county government is looking at macro-economic
means of generating employment through attracting outside investment (through the
Partnership Support program), or developing tourism in the long-term. The "planning blight" 367 ,
or chill on investment, has helped make the prospects for sustainable employment opportunities
in the Three Gorges difficult. In Quyuan Township, local leaders also fear that the dwindling
land base alone will not be able to support resettlers' livelihoods. But replacing land for jobs
presents as many challenges to sustaining livelihoods as does finding more land for resettlers.
There is an increasing reliance on resettlers to find their own employment to augment or replace
falling agricultural or land-based incomes, but success is limited by inadequate planning and the
external environment as well as by the individual situations of resettlers.

367

World Commission on Dams, Dams and development.; see also discussion on page 39.
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"Dagong": Sideline Work

Figure 18: Farmers take on sideline work in resettlement construction

A Quyuan government official estimated that ten per cent of households relied on one or
more family members to bring in income from off the farm. 368 While it was common for the men
of the household to find part-time work off the farm in the case study, it was equally common for
respondents to express concern for their ability to continue doing so because of age or failing
health. While many of the children of the resettlers interviewed had left to seek work elsewhere,
they often had difficulties of their own. Over the past year, Mr. He had been fortunate enough to
find work as aconstruction labourer and repairing the village water supply system. The relative
windfall had brought him 3,000 yuan (approximately 350 U.S. dollars) in employment income for
the year. He acknowledged that while agriculture would remain his base, employment income
would be ever more important. But because of his age and physical condition he was not
confident of finding much work in the future. His best hope was to carry on with construction
work as long as the resettlement construction boom continued. Not all farmers were able to find
work part-time work off the farm. No one in the Liu family, for example, was presently working
and they complained that with so many people losing jobs, it was nearly impossible to find any
work in the vicinity. Even the resettlement construction boom was not having the expected
368

Interview by the author, June 2001.

146

impacts on employment in the area. Zigui County officials in the Employment Bureau admitted
that farmers from Sichuan, working for less, were filling most of the local construction jobs. 369
A number of the case study respondents claimed to have earned some money working
on the river, through fishing or operating boats, to supplement farming income. But these
opportunities were becoming harder and harder to come by. Mr. Wang, for example, had at one
time worked as alabourer and fisherman, but insisted that there were now only sporadic,
unreliable opportunities for part-time labour, and oranges remained the main source of family
income. At one time, the river was an important place of part-time employment for farmers, but
with the construction of the Gezhou dam and adeteriorating environment, fishing and related
industries has become less and less viable.

Fishing in particular was once an important activity

for residents of Xilingxia Village on the south bank of the river .
370 Fish would slow their progress
or die in the effort to pass through the rough waters of Xiling Gorge, and the catch would be
plentiful. But with dwindling fish stocks, officials estimated that only 30 people now bothered to
fish at all.
Many resettlers were most concerned about employment for their children and how they
will survive after resettlement. Like many resettlers in larger centres, the son of the Song family
had borrowed 50,000 yuan to invest in a"bread loaf" bus.

On trips to Quyuan Township, as in

the Zigui county seat, these kinds of buses were our most common mode of transportation up
the mountainside from the harbour. But there were not enough passengers to make the
business profitable and the son was losing money. Several other resettlers told stories of sons
or daughters being recruited for factory jobs or finding work on their own, transferring to nonagricultural hukou under the factory work unit, and being laid off soon after. The youngest son
of the Li family transferred his hukou to the Yichang Yangtze River Machine Tool Factory. He
started work in the Tool Factory as an operator in 1996 along with as many as 200 others in a
mass recruitment. The wage was 270 yuan amonth. In 1998 he returned to Quyuan Township,
but without an agricultural hukou, he was not entitled to any land. With his official registration
outside of the resettlement area, the son is effectively considered "resettled", no longer the
responsibility of any resettlement jurisdiction, and no longer eligible for any resettlement
assistance.
More appropriate opportunities for entrepreneurial employment for Quyuan Township
resettlers might be found in agri-business. Most farmers sold their oranges locally to orange
"brokers"

369
370

-

middle men who ran businesses selling the oranges in larger centres. According to

Interview by the author, May 2001.
This was corroborated by aXilingxia Village leader in an interview by the author in July, 2001.
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amounts reported in the case study, the same oranges could fetch abetter price in places like
Yichang, and some farmers would endeavour, on occasion, to transport the oranges themselves.
The Liu family, whose resettlement land was already entirely dedicated to oranges, transported
their harvest by boat for sale in Yichang where it was stored in their daughter's home. Several
other farmers credited better transportation conditions as an impetus for bringing their own
produce directly to market. Yet, planners in the Zigui county seat had anticipated an entirely
different arrangement. At the edge of new Zigui city, on the road to the new port, ahuge orange
warehousing and marketing centre was built. County leaders and resettlement planners had
envisioned abustling large-scale wholesale market, but despite the fanfare, the structure sat
empty and unused. One resettler (Mr. Tang), younger than most, summed up resettlers'
reasoning: "we sell our produce where it fetches the highest price." 371
These cases and others gathered from the interviews in Quyuan Township typify the
gaps in resettlement planning created by rural resettlers seeking work in the changing economy.
Market reforms are speeding ahead faster than political and social reforms in China, and the
lack of asafety net is increasing the risks of impoverishment, especially for resettlers. Children
leaving the Township for work outside are excluded from resettlement statistics and
compensation plans, and are left to fend for themselves when jobs are lost, even when the jobs
were part of aresettlement arrangement exchanging land for employment.
Village Enterprises and Employment
Local industry is becoming less viable in small rural areas such as Quyuan Township,
particularly when resettlement policies and plans favour reform towards large scale industry, the
closure of inefficient (and polluting) enterprises and the merging of small factories into larger
ones. 372 Without increased investment, it is difficult for Town and Village Enterprises (TVEs) to
remain competitive. In order to be competitive and viable, enterprises in the Three Gorges, like
anywhere else, need qualified, trained workers. Respondents in the base study were mostly
unskilled, or had some experience with machinery or doing small business (primarily selling
oranges). In interviews during apilot study in 2000, managers of branch enterprises
established by east coast companies near the Zigui County seat through the Partnership
Support program attested to the fact that it was difficult to find sufficiently skilled employees
amongst resettlers in the area. 373

Interview by the author, June 3, 2001.
The 2001 Three Gorges Resettlement policy. See Chapter 3: Policy Overview, page 51.
373 Pilot-case study, interviews by the author, July 2000.
371
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While Zigui County leaders expressed hopes to create more employment in local
enterprises, keeping existing enterprises afloat is becoming more and more difficult. 374
According to Quyuan Township government officials, in 2001, two companies in Quyuan
Township had recently gone bankrupt: the Quyuan Shale Brick Factory, and the Shipping
Company, leading to unemployment for many resettters. 375 Fifteen small-scale Town and
Village Enterprises had existed in Quyuan Township. Two of those enterprises would be lost to
inundation. The others risked being added to list of bankrupt enterprises that haunted the
township

-

in very real terms. According to village leaders, Longmaxi Village had at one time

secured afunding through aWorld Bank loan to set up acoal brick factory. But the factory had
utterly failed, and the village was still looking for ways to pay off the debt.

Officials of the Zigui County Town and Village Enterprises (TVE) Bureau, interview by the author, June
13,2001.
375 Interviews by the author, June 2001.
374
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The Changjiang Village Brick Factory

Figure 19: The Changjiang Village Brick Factory

With the impoverishment risks created by the displacement, other villages have not
given up hope to develop TVEs. The village leadership of Changjiang Village recognized that
even if it may be able to meet land per person quotas in the strictest sense, the huge investment
put into reclaiming land for agriculture will far from guarantee success for farmers. As aresult,
the village was developing asecond strategy for its economy, and like many resettlement
communities, taking advantage of the resettlement construction boom. 376 Outside of the Three
Gorges, particularly on the east coast, Town and Village Enterprises (TVEs) have been seen as
376

Changjiang Village leader, interview by the author, June 3, 2001.
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success stories of the new socialist market economy in China. Some of the east coast firms
providing "Partnership Support" in Zigui County (such as Senda Shoes) had begun as TVEs. In
1999, the UN reported that TVEs accounted for 26% of Chinese GNP. 377 Western China and
the Three Gorges Reservoir Area in particular have lagged behind in creating an economic
environment in which small-scale enterprises can prosper .
378 In the TGRA, the chill on
infrastructure development since the dam's initial conception may have rendered TVEs even
less viable. Yet, with the realization that, after inundation, resettled farmers will not be able to
make their living exclusively off the remaining slope land, Changjiang Village is relying on the
development of enterprises.
Changjiang Village already owns and manages aprinting factory and acoalmine. 379
According to village leaders, the 10,000 tons of coal mined allow the village to turn aprofit of a
reported 13,000 yuan each year. The mine management is audited each year, and pays 13
yuan for every ton directly to the village committee under acontract. This money, according to
the village leadership, pays the salaries of the cadres, and frees that burden from the shoulders
of the farmers. But these existing enterprises do not provide the whole solution for the shortage
of arable land. As aresult, Changjiang Village planned to purchase the bankrupt brick factory
from the Quyuan Township government.
In contrast to the optimism in Changjiang Village, the Township government officials
painted ableak picture of the brick-making factory. The factory, including the brickyard, factory
building, kilns, machinery and equipment, was opened in 1995 at acost of 4,920,000 yuan on
35 mu of land provided without cost by the government.

The original plan was to produce a

minimum of 20 million bricks with atotal value of 3million yuan (0.15 yuan /brick).

Township

officials blamed the failure of the enterprise on market saturation, higher than expected
production costs, negative environmental impacts and poor management. Failure due to market
saturation makes sense.

Stone may be the most abundant resource in the TGRA, and many

other jurisdictions have latched their hopes to the impending resettlement building boom.
Furthermore, the costs of production, including extracting the shale rock, and burning coal to
bake the bricks, was grossly underestimated. The average cost of production was around 0.18
yuan /brick in the beginning, but by the time the factory closed in 1999, it cost the factory 0.23
yuan to produce every brick.
United Nations Development Programme, The China Human Development Report (New York: Oxford
University Press, 1999), 77.
378 The challenges to TVEs in the Three Gorges are mentioned in Jackson and Sleigh; Wei Yi, Major
problems of Three Gorges project., and discussed by Heming and Rees, "Population displacement in the
TGRA."
379 Changjiang Village leaders, interview by the author, June 3, 2001.
377
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In addition, the greater attention being paid, nationally and internationally, to the Three
Gorges area has been followed with agreater emphasis on the environment, of which the
Return Cultivated Land to Forest policy is just one manifestation. When the new Three Gorges
resettlement policy (2001) instituted industrial reform in the Three Gorges, and stipulated that no
compensation would be granted to polluting or economically instable factories in the area, local
governments fell under pressure to halt support to polluting industries. The Quyuan Township
brick factory extracted shale from acliff face above the factory. Though the area occupied only
4 mu of land its location on aslope and the open-mining approach to get at the shale created a
significant erosion problem .
380 The factory also relied on burning coal as its major source of fuel
-

alow-grade, locally mined coal that emitted large quantities of sulphur dioxide. 381
Township officials argued that poor management, which was changed five times in five

years, was primarily to blame for the bankruptcy, as workers could not adapt to changing
assembly line methods. But according to aformer manager of the factory, it was the poor
quality of the raw material, and by consequence, the end product, that brought about the
ultimate bankruptcy. While controlled by the township government, the factory made red bricks
from the nearby shale deposit. The bricks were indeed of poor quality, and samples left over
during site visits in 2001 easily chipped and crumbled when dropped to the ground. Despite
having been closed for less than 2years, the factory grounds were overgrown with weeds and
grass during our visit, and much of the equipment was rusted, including the electrical equipment
inside the main building, which was missing part of its roof.
Despite all of this, Changjiang Village planned to purchase the factory at acost of
250,000 yuan, renovate and update the equipment, and use clay, instead of the shale, to make
higher quality bricks less subject to fragmentation. The Changjiang Village committee was
pursuing the plan in the beliefthat the clay would be cheaply obtained, reducing the cost of
production, and that the environmental problems of the previous enterprise would be mitigated
by using less coal (although coal dust would itself compose five per cent of the bricks fabricated
with 95% clay). 382 The plan was to harvest clay from areas below the inundation line before the
filling of the reservoir lending real urgency to implementing the plan.
The village leadership considered first securing adequate funding for refurbishing the
factory, and then mining and transporting the clay as the biggest risks of the venture. They
planned to economize by moving the village government offices to the brickyard, and then

380
381
382

See Figure 19: The Changjiang Village Brick Factory, page 150.
Quyuan Township official, interview by the author, July 2001.
Changjiang Village leaders, interview by the author, June 2001.
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diverting the resettlement compensation for the old government building, together with a
significant amount of other resettlement funds, 383 to the brick-making factory. The 1,120,000
yuan combined compensation funds would more than cover the cost of purchasing the factory
from the township government. With the displaced population of about 574 from the
amalgamated Changjiang Village, this investment represents approximately 2000 yuan/resettler
in resettlement funds

-

asignificant amount of estimated compensation available for each rural

resettler in the TGRA. 384
The village leadership claimed that if the project were to proceed as planned, a
guaranteed market would ensure the enterprise's viability. In 2001, resettlers building new
homes had to buy bricks from factories elsewhere in the county, from Maoping Township and
nearby Guojiaba Township, or from Yichang, at an estimated cost of 0.14-0.2 yuan per brick.
The added cost of transporting those bricks to Quyuan Township has lead Changjiang Village to
believe that they could take advantage of soon-to-be submerged clay deposits to produce high
quality bricks locally, at alower cost , with aguaranteed market in local construction. Many
resettlers in Quyuan Township, however, perhaps unlike in more affluent regions, are salvaging
the bricks from their former homes. Almost every day of the research in Quyuan Township,
teams of locals could be seen dismantling homes brick by brick, and carefully stacking them for
transport upslope. This tendency alone would eat into the profits of the Changjiang Village brick
making factory. Furthermore, because of "environmental protection requirements", the village
had not yet received approval to mine the clay below the 175 m mark. 385
Considering the situation as awhole, the plan to purchase the bankrupt factory outlines
the pressure facing resettlement communities like Changjiang Village, especially when looking
at the state of the factory and equipment the village is prepared to purchase. Resettled farmers
are increasingly without land, and without employment, and their leadership must act quickly to
provide immediate, and in cases such as this, probably short-term solutions. While the reservoir
will steal the village's best farmland, it will, perhaps, create temporary employment opportunities
in the construction industry. But even while the construction boom lasts, it is difficult to see how
the village will succeed where the Township failed and where it will turn when the resettlement
funds invested in the factory are lost. At least for the moment, without land to farm or jobs to fill,
the farmers working on cleaning up the brickyard had something to occupy their time and give
them some hope.

383
384
385

Specifically, the "village brigade sideline industry compensation".
See COMPENSATION section in Chapter 4, page 89.
Changjiang Village leader, interview by the author, June 2001.
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Employment in TVEs as compensation for land has proven to be risky business for other
resettlers in Quyuan Township. Those risks, and the potential costs are further illustrated in
Longmaxi Village where an estimated 230 people are "personally seeking employment". 386
Most of them were given little choice when the Quyuan market town occupied atotal of 367 mu
of agricultural land. One third of the Liu family's resettlement land (0.6 mu) was included in this
total; expropriated to build homes for other resettlers. 387 According to the family, the
government provided 500 yuan in "young crop" compensation and arranged for the son to work
in the Township cement factory. By 2000, the factory had gone bankrupt and the son was out of
land and work. According to the village leader present at the interview with the Liu family, many
resettlers in similar situations had been seeking first, areturn of the resettlement funds that had
been sunk into this and other failed enterprises promising employment and second, land as
compensation for that which had been taken.
The Partnership Support Program
The Partnership Support program is promoted as amodel to reform the industrial sector
in the Three Gorges and create more stable employment opportunities for resettlers by
encouraging larger enterprises from wealthier provinces to establish branch operations

in the

TGRA. 388 A partnership between Zigui County and Jiangsu province has brought anumber of
firms to the area, all located within the county seat. 389 Managers of three such firms interviewed
during apilot study in 2000 were unanimous in declaring that the main reason for setting up
these branch operations was to respond to the central government's call for support of the
resettlement work. But at the same time, Zigui County government officials suggested that tax
breaks and other means of preferential treatment were also important incentives. In any case,
with China's movement towards a'socialist market economy', profit will play apowerful role in
the success of the Partnership Support program and its impact on employment for resettlers.
Already, in 2001 the Program had shown limitations. Zigui remains arelatively attractive place
to invest given its proximity to the dam site and good transportation links to larger centres. But
in Kai County, amore remote jurisdiction, 390 government officials complained that finding
Partnership Support partners was difficult. 391 Even the managers in Zigui, interviewed in 2000,
Longmaxi Village leader, interview by the author, August 2001.
Echoing the frustrating situation of the Heng family (see preface to, page 5), construction had begun
and aconcrete wall reinforcing the slope had been built before it was discovered that the site was on a
landslide. The homes had never been completed, and the site lay vacant.
388 Steil and Duan Yuefang.
389 Interviews with Zigui County government officials, July 2000; June 2001.
390 See Figure 2: Map depicting the Three Gorges Reservoir Area, page 13.
391 Interviews by the author, August 2001.
386
387
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hinted that employment opportunities for resettlers were limited because of alack skills and
education. The son of one of the Quyuan Township resettlement families interviewed in 2001
had found employment with one of these firms in Zigui, but the extent to which employment will
be generated for rural resettlers and relieve the pressure on the land is questionable.
Tourism development
The involuntary exchange of land for employment is aprecarious proposition, as the
government is relying increasingly on "socialist market" forces and macro-economic plans to
provide employment. Evidence of this is seen not only in the Partnership Support program, but
also in the county development plans outlined by various bureaus interviewed in Zigui County,
as well as Kai County and Wanzhou. There is ageneral assumption that large scale
development plans, such as tourism development in the new reservoir, will lead to atrickle
down of employment opportunities for poor landless farmers. However, while some officials
proclaimed the panacea effect of tourism, others (in Zigui County as well as Quyuan Township)
admitted that tourism income was more likely to befall laid-off government cadres than
uneducated farmers. Self-interest in developing tourism opportunities was evident in some
government officials interviewed, particularly in light of plans to downsize government. 392
Government officials interviewed in each of the counties or districts, as well as the Hubei
Province Resettlement Bureau were eager to describe planned projects for tourism resource
development in their areas. Quyuan Township has some potential, located at aparticularly
scenic and famous point of Ming Gorge, and as the namesake jurisdiction of afamous historical
figure. But Quyuan's actual hometown is located at least two hours from Quyuan Township
along arough road that was hardly passable when wet. Resettlers themselves did not have any
idea of how to take advantage of the promised tourism boom, still many years off, and left it to
local officials to take the leadership role. Local officials, in turn, did not have specific plans for
developing tourism in the area, and deferred to the county government to provide direction.
Even the most well intentioned plans, especially when directed from afar and above, can be hit
or miss. In anticipation of atourism boom based on the construction of the dam itself, the
central government invested 40 million yuan in amodel of the Three Gorges near Yichang and
avenue for performances showcasing the culture of the Three Gorges. 393 on avisit to the site
in 2001, an admission was being charged, but the entire model was collapsing and few people
were bothering to visit. One local resident laughed at the idea of people going to see amodel of
392 Officials with the Zigui County Tourism and Employment Bureaus, interviews by the author, May
June 2001.
393 Professor of the Three Gorges University, interview by the author, April 2001.
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-

the dam and the Three Gorges when the real thing was so near. The dramatic failure of this
project is afurther example of the gap between central planning and reality, and the precarious
nature of tourism development plans.
Experts interviewed underlined the limitations that lack of training and education placed
on the spin off benefits of tourism development. 394 Long before the Three Gorges Reservoir
Area becomes atourism attraction for anything other than cruise ships, farmers will still be
relying on the land for their livelihoods. If spin-off employment for resettlers is viable in the
medium term, it is more likely to come through ventures in agricultural products, such as food
processing industries. 395
Conclusion
The transient nature and fragility of employment created by investment in the
construction of the dam and resettlement construction projects raises concerns about its
impacts on the long-term livelihoods for resettlers. The predicted employment boom had not
had alarge impact on Quyuan Township. 396 Still, the initiative taken on by Changjiang Village to
take over the bankrupt brick making factory demonstrates the desire to take advantage of any
opportunities the resettlement might provide, and the need to generate short term employment
for rural resettlers who are losing their land. Many of the resettlers interviewed expected that
they would have to rely on some employment to survive. While the trend towards "dagong", or
finding part-time work had been increasing over the previous decade, 397 the resettlement has
seemed to disrupt rather than create employment opportunities. Whatever the prospects for
employment in Quyuan Township, farmers are being forced to adapt to rapid change in the
patterns of their life and work. The need to supplement farm income with employment and the
squeeze into greater reliance on economic crops and cash flow is thrusting resettlers away from
traditional means of survival into amarket economy for which individual households and
communities are not yet adapted. Tourism and other employment generating industries will
take along time to establish themselves and even longer to produce spin-off effects for rural
resettlers. The experience of the resettlers in Quyuan Township suggests that without better
assistance the impoverishment risks remain high.

Professors of Huazhong Agricultural University, Wuhan, interview by the author, June 2001.
Professor Tao of the Three Gorges University, interview by author, April 2001; and professors of the
Huazhong Agricultural University, interview by the author, June 2001.
396 World Commission on Dams, Dams and development, 101-02.
394
395

,997

Though some of the resettlers interviewed claimed that opportunities to work were recently in decline,

most interviewed gave the sense that the need work to supplement farming incomes was on the rise
since the 1990s.
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Homelessness
Housing is among the most significant problems in development-induced displacement
and resettlement schemes. 398 According to Cernea's IRR model, however, housing is one of
the most easily addressed risks of impoverishment. 399 While on the surface, this may be the
case in Three Gorges resettlement as well, the case study revealed that insufficient
compensation for housing, based on replacement costs and resettler propensities to invest
disproportionately in improved housing. The result may be that efforts to solve the housing
problem create new problems, primarily in terms of debt. Almost anywhere one travels in the
Three Gorges Reservoir Area (TGRA), massive infrastructure development is visible. Travelling
by boat through the Gorges entire cities replete with new apartment buildings painted in bright
pastels and imposing government buildings can be seen towering over the river below. Even in
the many rural areas Ivisited from 1998 through 2002, where infrastructure development might
not be so abundantly apparent, farmers are building new, larger, more comfortable homes. But,
as the Quyuan case study showed, underneath the surface, the new houses are atremendous
burden for resettlers. It is somewhat true that resettlers now have some choice in making such
large investments in new homes, but it is also true that "developmental resettlement" was never
intended to incur unsustainable levels of debt for villages and farmers.
There is some evidence to argue that the choice of resettlement housing is limited for
resettlers. According to my observations and informal interviews, it seems the supply is largely
controlled by the government, especially in urban areas where large apartment complexes are
being built. In years previous, many resettlers were not willing to wait for housing supplied by
the government, and if they could, borrowed money to buy or build houses in order to guarantee
that no matter what happened with resettlement, they would have asuitable place to live .
400 In
the Zigui county seat, construction companies took advantage, of this propensity by building an
entire neighbourhood of relatively luxurious apartments .
401 This pattern seems to be repeated
throughout new resettlement cities. And it is apattern that is driving housing costs higher. I
visited afamily run teahouse in Fengjie regularly between 2000 and 2002, and the family's
ongoing story illustrated some of the housing challenges for resettlers. Neither did they want to
Cernea and McDowell, eds., Risks and reconstruction; Heming, Waley, and Rees, "Reservoir
resettlement in China."; Koenig; Scott Leckie, "Towards aright to security of place," Forced Migration
Review 12 (2002); Oliver-Smith; Robinson.
399 Cernea, "Risks, safeguards, and reconstruction."
400 M. Boyd, Canadian Consulate in Chongqing, personal communication with the author, October 1998.
401 I
toured this housing development in 1999 with alocal resident, whose parents had bought
resettlement housing before it could be assigned by the government.
398
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wait for the government to arrange housing for them, nor could they really afford the cost of new
homes being built in the new city several kilometres west

-

particularly when the compensation

for the teahouse would be so low, and their post-resettlement employment prospects were
uncertain.
The situation in rural areas is somewhat different because farmers are probably more
likely to build homes of their own, but the emphasis on improving housing conditions through
resettlement is the same. In Quyuan Township, one official offered asaying that summed up
the local emphasis on homes by declaring that while having ason was afamily's greatest desire,
having agood house was more important still. 402 Most of the respondents of the case study
expressed that the shortage of land was their greatest concern because most of them had
houses. The house was agiven no matter the cost.

Even poorer resettlers, unsure of how

they would pay for ahouse, already had plans to build. Concern for housing came up most
when distant resettlement was discussed. In considering distant resettlement, respondents
seemed especially conservative when it came to housing, and for some, the perceived or
unknown costs of building or buying ahome outside of the township was arisk they were
unable to take. A few respondents revealed that the higher cost of housing outside the
township was an important factor in their decision to reject distant resettlement. By contrast,
one family accepted less land outside the township because they had found acheaper house
on their own initiative. Whatever the particular situations of the resettlers interviewed, their
home was afundamental underlying motivation for their decisions.
With arenewed emphasis on distant resettlement in the 2001 policy, higher
compensation was sufficient incentive for some families to reconsider moving outside. Two
such families interviewed had already bought new homes in the township, however, and unable
to sell the new homes, were compelled to stay. A third family cited low income and debt as their
main reason for going ahead and selling their house in Quyuan Township to move outside. At
the time of the interview in August 2001, the family had completed the formalities for their move
as distant resettlers to Dangyang County, but were waiting to finalize the sale of the house.
They were selling the house back to the Quyuan Township government. Early on in the
resettlement process the township government had built housing for sale to resettlers. With an
anticipated 4556 yuan in compensation for the old house, The Huang family had snatched up a
small "roadside development" 403 townhouse provided by the government. Having already made

Interview by the author, August 2001
The yitiaojie model, alternatively translated as the "concentration model" for resettlement is prevalent
wherever roads have been constructed in resettlement areas. In line with the Three Gorges resettlement

402
403
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a70% down payment of 21,350 yuan on the home, the family had replaced any savings with
debt, and were struggling to get by. The Huang family was also the only household interviewed
that had no land above the inundation line, and the unreliability of land compensation was
certainly afactor in the reversal of their decision to accept distant resettlement. In Dangyang,
they had found 2mu of land through an acquaintance there and planned to build abetter house
at alower cost. With the cost of transportation, materials, and building afoundation cheaper in
Dangyang, the family estimated they could build atwo storey home for 20-30,000 yuan. 404
Unlike others who claimed that alack of money to build or buy ahouse outside was preventing
them from distant resettlement, this family felt that their high cost of housing in Quyuan
Township and the lack of income left them with no choice

but to distant resettle:

We don't want to move, but we can't build up ahouse. In Quyuan Township
building ahouse costs 50,000 yuan. We cannot endure the burden. The most key
thing is that we have no money to build ahouse, the land is secondary. Even if the
field was little lacking, and alittle further, it wouldn't be serious. If we had better
compensation, we would have the ability to build ahouse. (The Huang family)

The prohibitive cost of resettlement housing alone is not the only means by which
housing choices have been limited. Resettlers in Longmaxi Village who had exchanged land
expropriated for town construction for an employment subsidy complained that regulations at
the time did not permit them to choose the size of houses arranged for them.

405

These

resettlers had accepted the 5000 yuan employment subsidy in lieu of land because they were
desperate for money to cover the high cost of housing. The case demonstrates that not only
have the housing choices been restricted for resettlers by policy, but also that compensation
meant to safeguard against other impoverishment risks was being diverted to insure them
against homelessness.

policy, officials of the Zigui County Planning Commission interviewed by the author on June 12, 2001,
attributed this model with benefits for commercialization.
404 Local officials cited the high cost of a) transporting building materials (one reason for Changjiang
Village to take over the bankrupt brick factory) and b) building foundations on steep slopes at higher
elevations.
405 Interviews by the author, August 2-4, 2001.
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Figure 20: Roadside resettlement housing in Zigui County

Market forces seem to be increasingly responsible for driving the cost of housing higher,
even in Quyuan Township. Official documents from the Zigui County government refer to
resettlement as an opportunity to push the commercialization of housing, 406 and semi-private
housing developments in the county seat were clear evidence of this shift. But while costs are
rising due to market forces, compensation standards remain static. Not only are the costs of
inputs rising, but the emphasis resettlers place on the security of investing in better homes
translates into avery inelastic demand curve putting price control in the hands of few suppliers.
Resettlement policy and compensation plans have managed to almost completely ignore this
reality. First, compensation is based on conservative estimates of replacement costs based on
1993 prices. 407 Resettlers as well as local officials interviewed generally reported that the basic
compensation standard was multiplied by 1.5 to make up for the 1993 price difference. The
standard still appears to have no relation to market value and does not account for the type of
housing that is being supplied. Nor does it account for the increase in the cost of building
houses, due not only to market factors, but geography as well.

Houses being built at higher

elevations and on steeper slopes of varying stability require more labour, and materials than
constructing homes lower down.
406
407

One resettlement household estimated that it would cost at

Zigui County Resettlement Work.
See Table 6: Housing Compensation on page 91.
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least 17,000 yuan to build aproper foundation alone. Almost all of the resettlers interviewed
planned to upgrade the size (often from one storey to two storey homes) and construction (from
timber to concrete, for example) of resettlement homes. At least two families claimed that they
were moving into "mandatory" homes configured by the government. Whether permitted the
choice or not, farmers being compensated for awood and clay house that had sufficed in the
original location can hardly be expected to build awood and clay house along the roadside
higher up. But the housing compensation plan seems to assume just that.
The resulting investment gap is compounding impoverishment risks and long-term debt
for resettlers. Officials in Quyuan Township estimated that the minimum cost of building a
house for remaining resettlers ranged from 50,000 to 80,000 yuan. According to respondents in
the survey, the cost of building ahome in Quyuan Township averaged 49800 and, following
high variance in size and construction materials ranged from 15,000 to more than 90,000 yuan.
For those resettlers who had built or planned to build new homes in the Quyuan Township case
study, compensation for housing would be, on average, less than 40% of the total cost of
constructing new homes .
40 " The average compensation for inundated homes was under 18,000
-

barely enough to cover the estimated cost of building the foundation for new resettlement

homes. Although most resettlers' housing conditions have been improved significantly, the
investment has either consumed limited savings or forced families into debt. As aresult, they
may be unable to sufficiently invest in production activities such as purchasing seeds, saplings,
fertilizer, and pesticides, or invest in employment opportunities. Only two resettlement
households claimed that the housing compensation would cover the cost of the resettlement
home, but one of these was buying amodest house in anew jurisdiction for distant resettlement.
One other resettler managed to combine compensation with significant other savings as
sufficient investment in anew house. The remaining 18 respondents, even those that
confessed to funnelling other compensation funds into their homes, were all forced to borrow
money. According to local officials, on the whole resettlers often cannot afford the cost of anew
house, and at least 80% must borrow. Without bank savings or borrowing money from relatives
and friends, many families would be unable to own anew house. At least one resettlement
family interviewed confessed that they were unable to secure any loans to invest in a new
house, and as aresult had no idea how they would manage.

408 Removing the instance of the distant resettlement family whose new house was completely covered by
compensation, the average dropped to 34%. Compensation was 33,691.20 yuan less than the cost of
building or buying new homes among respondents in Quyuan Township.
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Temporary Housing
Resettlement experts such as Cernea, McDowell and Downey refer to the rate of
temporary housing as ameasure of the success of mitigation measures against impoverishment
risks related to homelessness. 409
housing in the summer of the

None of the resettlers interviewed resided in temporary

2001410,

but there is reason to believe that this may be aproblem

in the future for certain resettlers. First, there were resettlers in Quyuan Township that did not
believe they would be able to afford replacement homes, both among those participating in the
formal interviews, and those we spoke with informally. The risk of having to take on temporary
housing will increase, especially for these cases, as inundation approaches. About one third of
the respondents had either already moved or were in the process of moving into new homes.
Yet, according to one resettler:
Resettlers from the first inundation line had to adopt compulsory moving measures,
within afew days of their houses being torn down. These resettlers had only simple
houses to live in for more than ayear, and bear agreat deal of hardship.
(The An family)

The situation is especially risky under local resettlement policy that stipulates resettlers
are not entitled to any housing compensation until after their old homes are torn down. 411
Officials justify the policy because it ensures that resettlers will not try to stay or return to their
old dwellings after resettlement. But withholding compensation is an additional squeeze on
resettlers' limited cash flow. Having to search for additional funds to build up new homes
without compensation for the old ones further undermines their ability to invest in productive
assets and delays resettlers' ability to reconstruct their livelihoods and avert impoverishment.
This set back at akey period in the transition will be difficult to overcome.
Finally, "homelessness" refers not only to the impoverishment risks incurred by the
absence of adequate housing, but also to the risks that come with the destabilization of
communities. 412 Resettlement in the Three Gorges is altering the structure of traditional
communities in significant ways. The emphasis on building larger agglomerated communities
and aiming for efficiency through plans such as "roadside resettlement", have significant
impacts on social and economic organization. The modes of resettlement and the overall
Comments made at the international Symposium on Resettlement and Social Development (ISRSD),
attended by the author, Nanjing, China, May 2002. See also Cernea and McDowell, eds., Risks and
reconstruction; Robinson.
410 The Xiong family had lived one year in temporary housing after the Gezhou dam resettlement.
411 Quyuan Township government official, interview by the author, July 2001.
412 Cernea, "Risks, safeguards, and reconstruction," 25.
409
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development model for the region appears biased towards large scale, "modern" projects, such
as cities that are being built for automobiles when very few resettlers who inhabit these cities
can afford them. Those that can purchase motor vehicles do so as asource of income.

Wider

thoroughfares have certain advantages, but my observations show that communities in the
Three Gorges have been both physically and socially "tight knit". In avery real sense, proximity
facilitates social networks and reciprocity, even among business owners. The sense of
community in new cities like Zigui is being lost. Even as new businesses were establishing
themselves, the wide streets of downtown Zigui remained cold and distant. Old cities like
Fengjie were connected by narrow paths winding through the buildings where markets were
lively and communal gathering places. Shade from the buildings and trees offered awelcome
respite from the scorching summer heat. While aspects of traditional architecture have
sometimes been incorporated in the multi-storied buildings of the new cities, the physical, social
and economic advantages of the old towns had been lost.
In rural areas, the centralization of resources in market towns in place of dispersed
services throughout village communities may be aproblem. The ability of small entrepreneurs
servicing smaller communities is being undermined.

For rural consumers, travelling further into

town to purchase necessities might be aproblem. Some resettlers in Quyuan Township were
already complaining about having to pay 2or 3kuai for transportation into town to buy goods
including fuel

-

-

which was available nearby before all the infrastructure development began.

Stories like this underline the fact that some benefit more than others from the rapid change
incurred by development-induced displacement and resettlement. In general, the most
disadvantaged bear ahigher proportion of the cost of resettlement than others because
marginal increases in the time and money needed for subsistence hurts those who most rely on
their own subsistence.

Common Property
Even the resettlement experts interviewed in China did not consider the loss of access to
common property asignificant problem in the Three Gorges resettlement. 413 The collective
ownership of resources such as land in China might confuse the issue. This underlines the fact
that the loss of common property can present aproblem for resettlers because it is easily
neglected in compensation programs. The loss of environmental services in the TGRA can be

Academics at the Three Gorges University in Yichang, and Huazhong Agricultural University in Wuhan,
interviews by the author, April August 2001.

413
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seen as aloss of common property. For resettlers in Quyuan Township, the major sources of
common property (other than land) have been water and fuel.
Each village in Quyuan Township had typically been assigned an area of hillside where
brush wood could be collected for household fuel. 414 With both inundation and Reforestation
policy putting pressure on the land, farmers in Quyuan Township indicated that they had already
begun the shift towards purchasing coal as the major source of fuel. Some farmers complained
that with conservation policies, it was harder and harder to gather brush wood for fuel. The Lu
family, for example, claimed that whereas gathered brush wood previously had been the only
source of fuel, the family would now spend an estimated 350 yuan on coal each year. An
additional example came from the Wang family: "Now, with fengshan-yulin (closing the hillsides
to livestock grazing and fuel gathering to facilitate forestation), we are unable to chop trees."
Most farmers claimed to have begun to replace brushwood with coal as the most important
source of fuel within the last ten years. The choice between coal and brushwood, however, was
still dependent on income. The poorest of families (the Huang and Xiong families of Longmaxi
Village, for example) continued to collect wood because they could not afford to purchase coal.
The shift to coal as the primary source of fuel is another force increasing resettlers' reliance on
cash flow. The impact will be felt most sharply by those who are already disadvantaged.
Some of the most immediately impacted by the loss to common water resources are
resettlers who made aportion of their living off the river. A few of the respondents in the
Quyuan study supplemented their income or their food supply by fishing, or running boats on
the river. Access to the shoreline was akey element in their success in these businesses. The
loss of the common resource found in the Yangtze River and its fish has already begun. Locals
in Quyuan Township could remember when many farmers supplemented their income or food
supply with fish from the river. In 2001, with the Gezhou dam construction and the Three
Gorges dam already altering the flow regime and structure of the shoreline, the number of
fishermen had greatly declined. Officials of Xilingxia village estimated that only about 30
residents bothered to engage in fishing. 415 Those who had derived some income from fishing or
running boats on the river are under threat of losing access to the river after resettlement. But
individual access to and reliance on the Yangtze has not been figured in resettlement policy and
planning.
Water sources for drinking and irrigation are all in flux

-

people are being moved away

from traditional and natural sources of water such as springs and streams or these sources are

414
415

Changjiang Village official, interview by the author, June 2001.
Interview by the author, July 6, 2001.
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being polluted by construction. 416 For drinking water, resettlers are compelled to either dig wells,
or participate in village and town water supply schemes. Some resettlers were concerned that
the resulting price of water was too high. The Wei family was to pay 0.7 yuan for every ton of
water used. 417 They expected to use 15 tons every month. By contrast, water rates in Ottawa,
Canada were increased for the first time in 10 years on May 1, 2002 to 56.5 cents/m3, or about
0.10 yuan/ton. 418 While there may be merits in higher prices for water, resettlers are being
forced to adapt from paying nothing for water for their personal use to up to 10 times what a
relatively wealthy citizen of Ottawa pays.
Limited water resources in the Three Gorges are important for hydroelectric generation
as well as irrigation and household use. The inequity of the relatively wealthy Three Gorges
Project paying nothing for its water use is even more starkly underlined when considering the
price that resettlers pay for electricity.

Resettlers in Quyuan Township were paying 0.55 yuan

/kWh (about 11 cents Canadian) in winter and 0.75 yuan/kWh in the summer (about 15 cents)
for electricity in the new home. 419 In Ontario, after deregulation skyrocketed the cost of
electricity, public outcry in 2002 compelled the provincial government to freeze household
electricity rates at acost of 4.3 cents/kWh. 42° Struggling farmers in Quyuan Township pay more
than three times for their electricity than Ontario residents, despite the hardships they must
endure for the Three Gorges hydroelectric dam .
421

Food Insecurity
The Chen family was among the most disadvantaged of the resettlers interviewed
despite the fact that only their house would be inundated. Their only land was already at 360 m
above sea level. The family of four had lost some of that land to road construction and only 2.7
mu remained. The land was sloped at over 60 degrees and should be at least totally committed
to oranges (if not non-economic trees), but the family could not even afford to buy rice, and
relied completely on their own crops to feed themselves. Meagre housing compensation would
only cover ten per cent of the estimated cost of anew house. The children were still too young

Resettlers and officials of Longmaxi Village, interviews by the author, August 2001.
Respondents estimated the price of water to be 0.7 1yuan /ton. One thousand litres (one cubic
meter) of water weighs about aton.
416 The price before May 1, 2002 would have been less than 0.9 yuan/ton.
419 The Li family (corroborated by Longmaxi Village leader), interview by the author, August 2, 2001
420 Ontario Electricity Rate Freeze and Rebate (Statistics Canada, February 28, 2003): available from
416
417

-

-

http://www.statcan.ca/english/concepts/SNA/electricity.htm.

Of interest, the Three Gorges dam will have generating capacity of 18,400 MW, only about 2000 MW
less than the peak usage for all of Ontario one week after the blackout of 2003.

421

165

to work, and the father complained of failing health. They did not know how they would ever
pay for their home.
Most of the families interviewed could afford to buy some of their food, usually rice, to
eat. While debt and limited cash flow may put consistent household food supplies at risk, the
major source of food insecurity for Quyuan Township resettlers is resulting from the multifaceted
push towards cash cropping. The shift to cash trees on the higher land is transforming
household economies and diminishing the traditional food self-sufficiency of families. 422 There
is adistinct shift towards raising fruit trees, and away from grains and foodstuffs on the land
above 175 meters in Quyuan Township. Farmers complained that the land conditions (poor soil
quality and lack of irrigation, for example) were not suitable for raising grains and foodstuffs.
This, combined with the pressure to plant trees as acompromised fulfilment of the Return
Cultivated Land to Forest policy, is doubly reinforcing this shift.
Mr. He estimated that after expenses the net value of crops on plots of land both above
and below the inundation line was 700 yuan. Income on the higher plot of land was marginally
higher (grossing 800 yuan) because, aside from corn, it was dedicated almost exclusively to fruit
trees. On the land below the inundation line, he could afford to raise foodstuffs, and the gross
value of its production was estimated at 600 yuan. After inundation the family would rely
exclusively on the 1.35 mu above the inundation line and an expected net income of about 450
yuan. In 2001, the family raised two pigs for sale at anet profit of 150 yuan each, but were
contemplating complying with the Reforestation policy on the higher land and foregoing
production of corn, the main food supply for pigs. With the additional loss of income from the
sale of pigs, net income would drop from an estimated 1,000 yuan to 450 yuan after inundation.
The shift to reliance on cash cropping is undercutting the food supply of Quyuan Township
resettlers on two fronts by limiting the amount of food for consumption and for raising pigs,
either for sale or personal consumption.
Further, as the example shows, even while crops on the higher land are being used for
income rather than consumption, farmers income overall will be at risk along with less security
of food supply. Data from respondent interviews shows that the average income from farmland
for resettlers in Quyuan Township was expected to drop 78% from 2727 yuan per household to
595 yuan per household. 423 Because rice paddies are not viable in the area, most farmers in
Quyuan Township had always purchased rice. By contrast, Kai County resettlers have grown a

422
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Most resettlers interviewed expected to use less land for their personal consumption after resettlement.
For further discussion, see "Output" of land on page 134.
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significant portion of their own rice for consumption, and this staple food supply will be put at
risk with inundation. 424
Even for Quyuan Township resettlers, however, greater demands on cash flow and
falling incomes will make the purchase of additional food necessities more difficult.

The

consensus among those interviewed in Zigui County on the average price for afin (half kg) of
oranges was 0.5 yuan, but prices could range from 0.4 yuan /fin to 0.8 yuan /fin depending on
the variety and where the oranges were sold. Prices have been dropping and are bound to
continue to drop as more and more resettlement farmers increase their orange production. By
comparison, vegetable crops are generally more expensive. If orange prices continue to fall,
and vegetable prices stay high, the risk of food security will be augmented by both alack of
local supply and shrinking purchasing power. Resettlement experts at Huazhong Agricultural
University in Wuhan suggested that resettlers' income could be better guaranteed by vegetable
production, as well as providing afallback source of food. 425 But acombination of policy and
environmental constraints seems to have set the shift to orange production in irreversible motion.

Morbidity
The risks to resettlers' health have usually received attention in terms of inundation and
adeteriorating environment. Though increasing morbidity was not afocus of the research,
common factors aggravating this risk in resettlement are prevalent in the Three Gorges.
Increased morbidity risks are derived from the increase in other impoverishment risks. Less
food and income security combine to make health risks more serious concerns for resettlers in
Quyuan Township. Already, many of the resettlers interviewed complained of failing health
having an impact on their ability find employment. With fields generally being farther from
homes after resettlement, and requiring heavy labour to maintain, the risks of aggravating health
issues will increase for these resettlers. Most of the fleeting job opportunities available to
resettlers call for hard physical labour, and even if in poor health, resettlers will continue to feel
mounting pressure to take on employment. The incidence of tension, frustration and uncertainty
was high among the resettlers interviewed. The long term impact of the stress on resettlers is
unknown in this case, but the risk is present.
The risk of disease is also something of aconcern. Resettlers are living closer together
on less available space. Greater pressures on limited natural water supplies might also pose

424 Kai County government officials, interviews by the author, July 2001; corroborated by observations in
the field.
425 Interview by the author, June 2001.
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health risks, as resettlers in Longmaxi Village already complained that construction had polluted
one common source of drinking water. Because of its steep terrain, Quyuan Township might
escape some of the other risks created by flood waters. Kai County is preparing for an
altogether different situation. The county government expects water levels to fluctuate 30m
each year, even after,
inundation. Officials worry that the relatively flat land surrounding the
county seat will become aswampy breeding ground for disease vectors. There is arisk of
increased incidence of waterborne disease such as schistosomiasis and other parasitic
disease. 426 Given this serious risk, Kai County officials were looking for international assistance
in solving the problem.

Social Disarticulation
In an apparent acknowledgement of the impoverishment risks associated with social
disarticulation and fragmentation of resettlement communities, original Three Gorges
resettlement plans held that the overwhelming majority of resettlers would be resettled locally,
with communities remaining in tact. 427 Looking hard at the lack of land and employment
opportunities for resettlement, the nearly

1800

shift in Three Gorges resettlement policy may

seem justified. The new emphasis on distant resettlement in the 2001 policy was followed with
plans to increase distant resettlement targets from approximately 80,000 throughout the TGRA,
to

125,000.428

Most of the resettlement experts interviewed, even those officially affiliated with

the Three Gorges Project, believed that less than 10% distant resettlement was far too low.
Distant resettlement presents awhole new configuration and balance of impoverishment risks
that are not well understood. However, while distant resettlement might provide resettlers with
more land and better employment opportunities, the risk of social disarticulation is much greater.
But the risk of social disarticulation remains for local resettlers, in other forms. New
community organization, and community fragmentation, can still exist with the push for more
'efficient' agglomeration of communities, and modes of community resettlement such as 'roadside resettlement' that locates homes in linear developments rather than clustered around land
and common property. Old structural patterns of interaction and reciprocity are being disrupted
The risks of schistosomiasis and other diseases in the Three Gorges Resevoir Area are discussed in
Jackson and Sleigh; Gavan McCormack, "Water Margins: Competing Paradigms in China.," CriticalAsian
Studies 33, no. 1(2001); A. Sleigh and S. Jackson, "Public health and public choice: dammed off at
China's Three Gorges?," Lancet 351, no. 9114 (1998); Zheng Jiang etal., "Relationship between the
transmission of Schistosomiasis japonica and the construction of the Three Gorge Reservoir," Acta
Tropica 82, no. 2(2002); X. N. Zhou et al., "Application of geographic information systems and remote
sensing to schistosomiasis control in China," Acta Tropica 79, no. 1(2001).
427 Fu Xiutang, CWRC, interview by the author, June 2001; CIPM Yangtze Joint Venture.
428 Fu Xiutang.
426
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with new unfamiliar community designs. With fields further from homes, some resettlers
confessed to having less leisure time than they had before, which may have along term impact
on social cohesion in new communities. 429 More importantly, restrictions on resettlers'
participation in the process of resettlement itself are aform of social disarticulation when it
distorts familiar patterns of resort and social organization. The lack of resettler involvement in
the process is aproblem throughout the Three Gorges .
430 The Resettlement Bureau now plays
acentral role in the daily lives of resettlement communities where older relationships would
have served before. The new social dependence on the Resettlement Bureau was manifest in
tensions between resettlers and officials. Respondents commonly hoped for greater support,
financial or otherwise, from the government. Officials commonly complained that resettlers
demanded too much, and that is where the dialogue seemed to end. Alienation in the process
and loss of control can take on characteristics of social disarticulation, even in local resettlement.

Marginalization
Under Cernea's definition of impoverishment risks, marginalization, as an aggregate
condition of deficiencies in the safeguards for other risks, 431 is the greatest single risk for
resettlers in Quyuan Township. Strictly speaking, there were few resettlers in the Quyuan case
study who were likely to be absolutely landless. On the surface, particularly when viewed
through aggregate statistics such as land per person in the Three Gorges Reservoir Area, the
risk of impoverishment created by landlessness is being successfully mitigated. But the relative
reduction in the quantity and quality of land for resettlers poses risks for an economic
marginalization that may well launch a"spiral on a'downward mobility path" 432 into abject
poverty for many resettlers. If the situation in Quyuan Township is indicative of rural
resettlement as awhole, rural resettlers will suffer the long-term effects of both economic and
social marginalization.
As Cernea points out, marginalization can begin even before displacement, 433 and this
certainly appears to have been the case in the Three Gorges, as aresult of decreased
investment stemming from the 'planning blight' of decades of pondering the dam, and the

This was particularly evident among "roadside resettlement" families interviewed in Yinxingtuo Village
in Zigui County during the pilot study in July 2000.
430 Heming and Rees, "Population displacement in the TGRA."; Wei Yi, Major problems of Three Gorges
project.
431 Cernea, "Risks, safeguards, and reconstruction."
432 Ibid., 26.
433 Cernea, "Understanding and Preventing Impoverishment from Displacement."; Cernea and McDowell,
eds., Risks and reconstruction.
429
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officially mandated prohibition on local infrastructure development after 1992.

434

As noted in

Chapter 1, the result was to leave the TGRA as one of poorest regions of central China. During
the resettlement transition period, the risk of marginalization increases, with the lack of arural
welfare system to help carry the poorest of resettlers through. Only ameagre, one-time
transition subsidy is offered to resettlers, rather than atrue safety net or employment generator.
In addition, most respondents complained of aheavy tax burden and other expenses for
which they remained obligated regardless of the economic difficulties experienced in transition.
Despite receiving reduced government services compared to urban dwellers, inhabitants of rural
areas generally pay higher taxes and fees.

435

Resettlers interviewed were offered no significant

tax breaks, and the burden is contributing to marginalization by claiming higher proportions of
shrinking incomes. The impacts of marginalization are subtle and slow to manifest, yet the
signs are already showing for many in Quyuan Township. The resettlers who were struggling
most under the current circumstances are likely those who will continue the downward slide if
significant and directed measures are not enacted to help them break the marginalization trend.

The Web of Risks
Marginalization implies an embodiment of accumulated risks that feedback into the spiral
toward poverty. But there are additional factors that impact on the prospects of resettlers'
reconstructing their own livelihoods that do not neatly fit even within the category of
marginalization as it is set out in the lRR model. The immediate example that comes to mind in
the case of Three Gorges resettlement in Quyuan Township is debt. Koenig hints at the
possible impacts of resettlement debt in her description of "wastage" .116 in any large-scale
resettlement, some projects can be expected to fail and resettlement investments lost. In the
Three Gorges, the risk of wastage is compounded exponentially by the size and complexity of
the undertaking. 437 Resettlement enterprises have gone bankrupt. 438 Reclaimed land has gone

Stipulated in the Three Gorges resettlement policy, 2001
Respondents were asked to estimate their fees and tax obligations during the interviews, providing an
indication of the relatively heavy burden they face. Rural tax reform was acontinuing debate in China.
For example: China plans to cut half of all agricultural taxes (China On-line, May 16, 2001): available from
http:IIwww.chinaonline.com/topstories/01 0516/l/CO051401.asp..
436 Koenig: 5.
437 World Commission on Dams, Dams and development, 108.: "An inverse relationship between the
scale of displacement and the possibility of properly carrying out resettlement is evident." The risks
posed by the sheer scale of the Three Gorges resettlement are touched on by Heming, Waley, and Rees,
"Reservoir resettlement in China."; Liu Zhuanjiang; Yao Songling, Wang Guosheng, and Shi Jianzhu.
438 Interviews with county level government in Wanzhou District, Kai and Zigui Counties in 2001 (including
the bureau responsible for Township and Village Enterprises in Zigui County, interviewed by the author
on June 13, 2001) confirmed not only the practice of the principle stated in the Three Gorges resettlement
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to waste .
439 Resettlement funds have been embezzled .
440 Disproportionate amounts of
resettlers' compensation money and other money has been invested in homes and taken out of
productive use .
441 Resettlement debt can also be interpreted as akind of wastage because it
encapsulates the deficiencies of resettlement plans and losses incurred during their
implementation.
Resettlement Debt
Debt can be an important and insidious problem in resettlement because it postpones
payment of resettlement costs, distances that cost from the agents of change (personal debt
especially) and places it squarely on the shoulders of resettlers. Furthermore, the debt will
claim costs into the future and have important impacts on the long-term success of programs
that may look good and pass evaluation tests early on. The potential amount of debt far
exceeds the compensation packages of the policy

-

even if fully utilized, the land might not pay

off the debt. This includes first and foremost the debt for housing, but also for individual
business expenses (the purchase of a"bread loaf" bus, for example), and then village debt as
failed land reclamation and enterprise projects take up investment of resettlement funds, and
then cannot pay for themselves. The financial difficulties of Longmaxi Village is acase in point,
which was already in debt due to lost investments in failed enterprises, and large amounts of
resettlement funds had already been spent (on failed attempts to reclaim wasteland for
resettlers, for example). Changjiang Village was also in risk of increasing its debt, should the
brick factory prove unviable.
Debt disguises some of the real costs of other resettlement safeguards. Most houses
cost more than resettlers in Quyuan Township were capable of paying. Yet the physical
structures are tangible indicators that homelessness has been averted. Paying off the debt,
however, will impinge on resettlers' ability to invest in productive assets ar1d improve their
livelihoods into the future. It contributes to both economic and social marginalization. As
negative cash flow, it makes it more difficult for households to pull themselves out of the poverty
policy to allow inefficient factories to go bankrupt rather than be resettled, but also the high incidence of
bankruptcy of newly established enterprises intended to employ resettlers. Cases outlined in this chapter
further attest to this phenomenon, which is also discussed in Qiu Zhengguang, Wu Lizhi, and Du Jinping;
Martin Stein, "The Three Gorges: the unexamined toll of development-induced displacement," Forced
Migration Review, no. 1(1998); Xiong Jianli.
439 See "Opening New Land" on page 121.
440 Cases of embezzlement and financial corruption are outlined in Aslam and Beziova; Dai Qing and
Adams, "New premier Zhu Rongji poised to topple Three Gorges dam."; "Dam cadres steal $217 rn..";
"Damming evidence."; MacLeod; Pomfret; Three Gorges 'black hole of corruption'; Troubles Ahead; Wei
Yi, Comments on revised "Resettlement regulations"; Wei Yi, Major problems of Three Gorges project.
Some resettlers in the Quyuan Township case study, in fact, claimed to have funneled "production
assistance" compensation into investment in new homes.
441
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spiral, and deflates the outlook and ambitions of families for abetter life. Several resettlement
families interviewed were already in debt and complained that it was restricting their choices for
resettlement. Debt exerts aweight that affected their daily lives and interactions, and undercut
individual self esteem and productivity. Affecting the long-term economic prospects for
resettlers, debt might also contribute to afailure of the Reforestation policy. The case study
research suggests that farmers in difficult economic situations, characterized by increasing
reliance on limited income and savings, will abandon efforts to raise cash crops, and cut trees
for firewood and to raise foodstuffs.
Falling Between the Cracks
Marginalization, or social disarticulation, for that matter, might also describe the situation
of resettlers who are disadvantaged by rigid and awkward resettlement procedures, though
Cernea's definition of these risks may not go so far. Resettlement policies and plans formulated
at higher levels set blanket standards that do not always conform to real situations on the
ground. According the Quyuan Township resettlement officials, 800 farmers have land but not
homes beneath inundation line. While their homes will not be inundated, they have no choice
but to move house, either elsewhere in the township, or county, or as distant resettlers to other
parts of the country where land can be found.
resettlers" only

-

But as they fall under the category of "production

those whose land, but not homes will be submerged

-

these resettlers are

eligible only for aportion of resettlement compensation, the production compensation, and not
the housing or moving fees. While they will receive some monetary compensation for their lost
land, there is no guarantee that replacement land will be found, and they are not eligible to
receive any assistance for building, buying, or moving into new homes. Local officials claimed
that Quyuan Township pleaded with the CIRWC, which was responsible for general resettlement
planning, to give full compensation to these families, to no avail. 442 In the township
Resettlement Station's view, these 800 should have been considered for distant resettlement,
but they were not counted among the displaced in the resettlement plan. 443
The hukou system presents abarrier that also allows resettlers to fall through gaps in
resettlement planning. Resettlers accepting resettlement jobs, particularly single children, forfeit
their right to land when they transfer to anon-agricultural hukou. Land, collectively owned and
managed by the village government, is apportioned to farmers not on ahousehold but on aper
person basis. Being eligible for resettlement compensation and re-adjustment in Quyuan
Township required an agricultural hukou. Therefore, by exchanging ones agricultural hukou for
442
443

Quyuan Township official, interview by the author, June 2001.
Longmaxi Village leader, interview by the author, August 4, 2001.
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her ajob and in non-agricultural hukou, meant that one forfeited their rights to land. According
to the Wei family, for example, "if my husband had not transferred to anon-agricultural hukou,
then it would have been good, because we could have been allotted the land for four people."444
Split-hukou families, those having some members with agricultural hukou and others with nonagricultural hukou are further limited in their choice of whether or not to distant resettle. The
research revealed that, through no fault or action of their own, these families were often
prevented from choosing distant resettlement regardless or their economic prospects or
personal wishes.
Distant resettlement
Officials admitted that all of the good agricultural land in Quyuan Township would be
submerged. With employment opportunities too seldom and instable to pick up the resulting
income slack for resettlers, the only mitigating measure the township could adopt, is moving the
displaced out of the area

-

distant resettlement. In 1995, 1186 people throughout the township

were designated for distant resettlement. 445 But on the basis of secondary land acquisitions, for
projects such as the construction of roads and the new market town, the amount of land was
being further diminished. The growing recognition that land could not be found for resettlers has
led to an increase in distant resettlement to 2034 people .
44 ' According to officials, the policy for
determining the numbers of distant resettlers from Quyuan Township was based primarily on
the average amount of land per person and, officially in accordance with the general goals
outlined by the Three Gorges Resettlement policy, further based on the standard of living before
resettlement. First, in areas where barren slope land can be reclaimed, the Township
government officials aimed to maintain an average of 1.5 mu per person. In areas where no
further land can be reclaimed, resettlers should not, on average, be left with less land than they
possessed before resettlement

-

indicative of the tendency towards aggregating statistics, with

considerable impact on households and individuals.
Second, distant resettlement figures should be determined by the tandard of living

-

or

the average net income and overall social conditions of families after inundation. This last point
would officially consider first the housing conditions, then "life's articles of use" and finally, food
and clothing. 447 If all of these things were determined to fall short of acertain standard,

Interview by the author, August 3, 2001.
"s Quyuan Township Resettlement Station, interview by the author, June 2, 2001.

i"

The Resettlement Station, according to an official interviewed by the author in June 2001, was now
investigating the possibility of finding places for these additional distant resettlers in Zhijiang Township in
Hunan Province, where many of the original distant resettlers have already moved.
447 Quyuan Township Resettlement station, interview by the author, June 2, 2001.
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residents of the area in question would be compelled to move out of the area. However, there
was no indication of how this definition of standard of living would be measured, and to what
baseline (if any) it would be compared. While the Quyuan Township officials interviewed were
clear on the policy, they were much cloudier on its practical application. In practice it seems
that the civantity of land was the default basis for measuring "standard of living"; the central
tenet of the developmental resettlement policy to "maintain or enhance the standard of living"
was reduced to "maintain or enhance the quantity of land". Even determining existing land /
person was fraught with difficulty and varied methods created discrepancies that were
compounded as they were aggregated at higher levels. Yet it was at the higher levels that
distant resettlement quotas were determined. Township officials were familiar with the details of
the distant resettlement policy, but as the official basic unit for resettlement planning, it was the
Zigui County Resettlement Bureau that made the plans. Complicating things still further, the
county itself had to answer to distant resettlement goals set by the provincial and state
governments, which had revised the distant resettlement target of the Three Gorges to 125,000
people.448
According to officials, the government (specifically, the local Resettlement Station)
searched and conducted investigations to determine potential distant resettlement sites. Then,
delegations representing the government and resettler groups investigated the potential sites,
and subsequently wrote an application for distant resettlement. Officials claimed the
investigations were very specific, and included considerations of whether or not resettlers would
be buying or building new homes, assessments of transportation conditions, and even viewing
plots of land that would be assigned to resettlers. Following the application, acontract of intent
was signed dealing with the land, housing and schooling conditions. Thus, for Quyuan
Township, this process of distant resettlement formally began in 1996. Moving resettlers in
large groups or whole communities, even whole villages if at all possible in this way was
preferred because it maintained some sense of social networks and cohesion, reducing the
risks, of social disarticulation and increasing the chances that resettlers would accept and be
accepted by their new communities. 449
Yet any of the respondents who seriously considered distant resettlement had done so
on their own, not as part of any mass, government organized resettlement.

On the whole,

distant resettlement seemed to be going much less smoothly or consistently as sometimes

Fu Xiutang, CWRC, interview by the author, June 2001; and Fu Xiutang.
Wei Yi, Comments on revised "Resettlement regulations"; Zhou Hengyong, Liang Fuqing, and Zheng
Genbao.
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described. An official of the Kai County Resettlement Bureau, which was in the process of
resettling 9000 farmers outside the county, claimed the distant resettlement was the most
important and difficult work. 45° One village leader in Quyuan Township claimed that
implementing distant resettlement was more difficult than implementing the one child

policy. 451

Amongst respondents in the Quyuan Township survey, there were three sorts of
responses or situations concerning distant resettlement. The most common response was
outright refusal to resettle outside for various reasons. Though most of those who refused were
under some pressure to accept distant resettlement despite their objections, two families were
under particular pressure. 452 The second situation involved those who had received approval
and were already in the process of resettling. 453 All three of these families had made the
arrangements entirely on their own initiative and were preparing to move out individually. There
were an additional three families who actually elected to leave Quyuan Township, but were not
allowed. 454
Not Willing
One village leader in Quyuan Township confessed that persuading resettlers to accept
distant resettlement was even more difficult work than convincing them to adhere to China's
"one child policy". 455 Even in Yinxingtuo Village, the model resettlement site close to the dam
where local conditions and resettlement investment are relatively favourable, there was
mounting pressure between officials and resettlers. Despite model land opening schemes, 210
resettlers of Yinxingtuo were targeted for distant resettlement. June 20 in 2001, we
accompanied the resettlement station official on part of his mission to persuade some of the
families who were now refusing to leave. According to this official, only six people of the 80
households originally refused distant resettlement, but with time running out to meet distant
resettlement targets, pressure to follow through was creating friction between residents and
officials. In Quyuan Township, the Chen family, though only suffering the loss of the home to
inundation, was extremely poor. They were fighting distant resettlement, but were under heavy
pressure to move. With four members all holding agricultural hukou, they family brought down
the average land/person ratio and constituted aburden for the local government who was
responsible to provide land for each person. Rather than providing assistance, the most
Interview by the author, July 23, 2001.
Interview by the author, July 6, 2001.
452 The Chen family and Heng family.
53 The An family and Huang family.
'' The Wang family, Lu family, and Wei family.
455 Interview by the author, July 6, 2001.
450
451
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efficient means of resettling the family and achieving resettlement targets appeared to be to
include them in distant resettlement plans.
Many farmers in the mountainous Zigui area reject distant resettlement as aviable option
because they fear farming outside will be too labour intensive. This perception may be aresult
of the fact that the majority of distant resettlers from the region have moved to flatland areas
suitable for paddy farming that requires heavy ploughing. In fact, given the limited options for
distant resettlement, trading in their mountain fields for rice paddies may be the only distant
resettlement prospects. The fear also stems from health issues. About aquarter of all
respondents highlighted age or failing health as areason for refusing distant resettlement. The
average age of adult respondents (heads of household, not including children) was 47 years. 456
Others, cited not being able to afford to build ahouse in the new place as adeterrent. 457 In
addition, one resettler summed up the fears that many others harbour when it comes to distant
resettlement:
"The resettlers who moved to Dongshi City in Zhejiang
resettlers' things

-

-

the local people stole the

their food provisions, and the relations with the local people were

not very good. Some people wanted to come back, and quarrelled with the
government where they had first moved out. Finally, they came back all the same.
The popularity and relations of the local people of Zigui are good." (The Wu family)
Willing and Able
In July 2000, the An family began the process of transferring to non-agricultural hukou
residents of Chenjiachong Village of Maoping Township (adjacent to the new Zigui county seat)
on their own initiative by using relatives to make the acquaintance of afarmer with 'surplus' land.
Not wanting to wait for compensated land in Quyuan Township they contracted three mu from
the farmer in Chenjiachong Village, despite still farming 0.9 mu above the inundation in Quyuan
Township. The An family complained this land in Quyuan Township had poor access and no
irrigation. They did not want to resettle outside, but using personal connections to find available
land and acheap home (at an estimatedl5,000 yuan) made the difference. With changes in
resettlement policy and agreater emphasis on distant resettlement, the government had begun
to allow resettlers to resettlement hosts on their own. According to the An family, the 'host'
contacted in Chenjiachong Village was also asplit-hukou family with the husband doing work in
town with aboat shipping company. The host's wife held an agricultural hukou and had six mu
The average age of male heads of household was 48; female, 46.
One resettler, however, found abargain on ahouse through personal connections, and arranged their
own distant resettlement for cheaper housing.

456
457

176

of land, but with one child attending school and another working off the farm, the family lacked
the manpower to cultivate it all. The An family was able to effectively sub-contract two mu of
orchard and one mu of garden plot from this host family.
Distant resettlement, even for those who were permitted, and able to make their own
arrangements, was not so simple for everyone. At the time of the interview in August 2001, the
Huang family had completed the formalities for their move as distant resettlers to Dangyang
County, but were waiting to finalize the sale of the house. They were selling the house back to
Quyuan Township. Early on in the resettlement process the township government had built
housing for sale to resettlers. The Huang family had bought such ahouse (in the style of
"roadside development") with asignificant down payment. In Dangyang, they had found 2mu of
land through an acquaintance there and planned to build aone-story house. Unlike others who
claimed that alack of money to build or by house outside was preventing them from distant
resettlement, this family felt that their lack of income left them with no choice but to distant
resettle. And unlike others, the family was reversing their commitment (under new
circumstances) and seeking to sell their own resettlement housing. Though permitted to resettle
outside of Quyuan Township, they were having difficulty releasing themselves of their
attachments and obligations before moving.
Willing and Not Able
There were as many resettlers not permitted to distant resettle as there were those who
were. The Song family, for example was not permitted to arrange distant resettlement through
personal contacts:
"I wanted to distant resettle at once. Right away, /contacted Dangyang County, and
had already handled the formalities, but because this county didn't give the
Permission to Move Certificate, we didn't achieve the move. Because at that time,
they didn't permit resettling outside by personal connections, they only allowed
distant resettlement organized by the collective. Although they permit it now, we
could not accomplish the move." (Mr. Song)
It was too late for the Song family to make new arrangements for distant resettlement,
but other families were still not permitted to do so. Both the Wang family and the Lu family were
'split-hukou' households that were not permitted to distant resettle, even though they would
have liked to have done so. The Lu family considered the compensation for distant resettlement
much higher than that for local resettlement, and therefore was willing to move outside. The
Wang family had already built anew house despite having previously pleaded for distant
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resettlement. It may be that with only one member of the couple entitled to land, and therefore
land compensation, these families would be favoured to resettle locally rather than those with
larger land entitlements who would be encouraged to move outside and take the burden of
compensating land with them. The Wei family was in asimilar situation, but acombination of
his non-agricultural hukou and her poor health prevented the family from distant resettlement.
The changes in policy and treatment of distant resettlers were creating considerable
anxiety and tension between resettlers. Claiming that the compensation for distant and local
resettlement had previously been the same, many resettlers complained that distant resettlers
should not be entitled to any greater compensation than local resettlers. These respondents
included that, If anything, the compensation for local resettlement should be increased, a
measure supported by those who see distant resettlement as the only solution to Three Gorges
resettlement problems. 458 Yet while some of the few who were willing to distant resettle
advocated even higher compensation for distant resettlement, others admitted that when
compensation for distant resettlement had been increased, it became aclear incentive.

Overall,

there were evident misperceptions and areal sense of tension between those who had elected
or been selected for distant resettlement, and those who were moving upslope. The transition
living subsidy (600 yuan) limited only for distant resettlers was aparticular point of contention
between those accepting and those rejecting distant resettlement.
Furthermore, placing anew emphasis on distant resettlement has apparently resulted in
the channeling of adisproportionate amount of resources to distant resettlement. According to
one official in Quyuan Township, over 2000 homes for distant resettlers have already been
established, exceeding the requirements. According to the Resettlement Station in Quyuan
Township, because sufficient funding for distant resettlement had already been established, the
government ought to administer enough subsidies for participants of the Reforestation policy to
maintain aminimum standard of living.459

poli cies

coming from two different directions can only

be adjusted and harmonized at the local level, but the authority to do so does not exist at the
local level.
Finally, distant resettlement is necessary to alleviate the human pressure on the land,
but officials downplayed distant resettlement as acure-all, insisting that both distant and local
resettlement required approximately equal amounts of investment. From the beginning,
resettlement planners sought to limit distant resettlement because of its complications and
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Interview by the author, June 2, 2001.
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higher risks of social disarticulation and marginalization. 46° Now that distant resettlement is
being embraced, local officials are forced to face the dilemma that planners wisely feared.
Awareness and Expectations
The resettlement system

-

the resettlement program, the regulations and policies,

compensation standards and mechanisms, and institutions that implement resettlement

-

is

complex and difficult for most anyone to understand. Even leaders at the township and village
level had significant difficult in ascertaining how resettlement regulations and plans applied to
their jurisdiction. Most significantly, the interviews revealed the lack of understanding that
resettlers have of their entitlements. Many resettlers were resigned to not understanding, and
some showed disdain at the mere mention of the resettlement policy and regulations. The
awareness of the Reforestation policy seemed much greater than specific resettlement policies,
most likely due to the relative complexity and lack of transparency in resettlement planning.
There seems to be agenuine and stoic acceptance of the sacrifice resettlers would have to
make, and ageneral trust in the direction of the central government. The lack of trust is more
likely to emerge at the local level, where policies do not matter, but action does.
The lack of transparency in resettlement can lead to distorted expectations for resettlers.
In some cases, resettlers may be lead to expect too much from resettlement. In other cases,
the perceptions of differing entitlements for distant and local resettlement was creating tensions
between resettlers themselves as well as with government officials. One clear example of
differing expectations was found between officials and resettlers. While officials commonly
believed resettlers expected too much of the government, resettlers believed the government
was not doing enough to facilitate their resettlement. The Song family, for example, explained
that: "after resettlement, we will not have enough land. We can continue to cultivate some land.
But what will we do about work for our children? Iwish the policy would deliver asolution."
At times, the complexity of resettlement compensation and the government itself creates
false perceptions and high expectations. In arestaurant overlooking the river in Wanzhou,
diners and the restaurant owner pointed to the rooftops that would be submerged just below,
and complained in aheated discussion that public pronouncements had guaranteed each
resettler 20,000 yuan in compensation that never materialized. A report in the South China
Morning Post of asimilar case of raised expectations and corruption surfaced in Yunyang
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County where official documents promised 20,000 yuan in compensation for every resettler, but
officials offered only 10,800 yuan. 461
The expectations created by resettlement have an impact on the options, either real or
perceived, that resettlers have. While government officials complained that resettlers were
relying too heavily on the government to manage resettlement for them, the lack of information
and participation afforded resettlers in the planning and implementation process only reinforces
the expectation that initiatives should be led by the government. In addition, changes to
resettlement policy and plans at higher and local levels of government have left some resettlers
in Quyuan Township disoriented, and has eroded their trust for local officials charged with
responsibility for their resettlement. This erosion of trust was summarized by one resettler who
said:
"I merely believe Premier Zhu's speech; resettlers cannot carry on through eveiy
single change. My new house, /expanded the foundation by 10 cm, but the village
did not permit it, so Ihave no choice but to dismantle and re-do it over." (The Dai
family)
Conclusion
The greatest risk in dam reservoir resettlement is often the loss of land from
inundation. 462 The Three Gorges Project is no exception, and though the scale of urban
resettlement is unprecedented, the loss and real shortage of arable in the TGRA is arguably the
single biggest impoverishment risk. Landlessness remains alarge problem not because of an
absence of strategies to deal with compensation, but because the limited customary land rights
and lack of power of rural resettlers means that good land is replaced for less land of lower
quality: production assets and livelihoods are therefore undermined.
The loss of land perpetuates anumber of other resettlement risks and aggravates all of
them. With the realization that land based resettlement is becoming less and less viable,
supplementary forms of income and employment are being emphasized as options for rural
resettlers. Though astrategy to generate employment through industrial development has been
embraced by government officials in Zigui County, the challenge of structural reform and
economic development in the long neglected Three Gorges area has meant that the prospects
of compensating lost jobs with new ones, let alone replacing land with employment, is an
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extremely difficult prospect in the area .
463 There is an underlying recognition that agriculture will
remain the base of the Three Gorges economy for most inhabitants for some time to come.
Resettlement funds have been poured into enterprise developments in hopes of job creation,
but experts and officials interview corroborated agreed that these are often risky ventures in the
Three Gorges, even in the short-term. 464
By contrast, the impoverishment risks found in homelessness, at least as defined by the
IRR model, appear on the surface to be of much less significance in places like Quyuan
Township and new cities within the TGRA. For example, homelessness seems to have been
managed in Quyuan Township by acombination of housing compensation (though not at
replacement value, and certainly inadequate) and the ability and determination of resettlers to
improve their housing conditions before almost anything else. But the resulting hit on cash flow
is atrade-off in increasing other risks, such as unemployment and food insecurity.
Supplemental employment income and food supply are jeopardized by the loss of common
property as well.
The changes in the structure of the land and the water flow regime of the Yangtze River
risk the loss of access to common property and resources for many resettlers. Moving homes
and villages may disrupt access to traditional sources of water, notably the Yangtze River itself,
for irrigation and sideline fishing. Increasing land pressure and environmental concerns are
forcing growers to find alternative sources of household fuel, and changing basic household
economies. The amalgamation of villages and centralization of services is also increasing costs
for some resettlers and increasing reliance on cash income.
With the push away from subsistence agriculture and the loss of common resources,
rural resettlers are relying increasingly on unstable employment markets and less on their own
production to meets subsistence needs. The promotion of cash cropping (largely through
oranges and other fruit) is in part to realize an increase in rural incomes, in part to encourage
tree planting and mitigate soil erosion, and in part, the only option for poorer conditions at higher
elevations. Though resettlers shifting to cash cropping will remain in agriculture, there will be
increased risk to their food and income security.
The combination of even small declines in income and food security as well as a
deteriorating environment can lead to increased health problems and morbidity, especially in an
Officials interviewed in Wanzhou District in May 2001 complained of already high rates of
unemployment, pre-resettlement. The employment problems in Wanzhou are also underlined in Xiong
Jianli.
The risks inherent in resettlement enterprises in the Three Gorges are discussed in Heming, Waley,
and Rees, "Reservoir resettlement in China."; Jackson and Sleigh; Qiu Zhengguang, Wu Lizhi, and Du
Jinping; Wei Yi, Major problems of Three Gorges project; Xiong Jianli.

463

464

181

aging population relying on their physical labour for their livelihoods. The risk of increased
incidence of water-borne diseases such as schistosomiasis and the increase in other disease
vectors (including vermin) due to reservoir inundation is well-documented, if not well
understood. 465 But the subtle, cumulative impact on the overall health and wellbeing of rural
resettlers has largely been ignored in Three Gorges resettlement policy and local planning in
Quyuan Township.
Social disarticulation can be one of the most difficult, least understood and pervasive
risks to resettlement. 466 The risk of breaking down social relationships and networks, and the
loss of identity for resettlers was addressed, in part, by the original Three Gorges resettlement
policy (1998) that aimed to resettle amajority of the displaced as communities nearby on higher
ground. The difficulties in compensating land and finding employment have precipitated ashift
towards more and more distant resettlement and greater risk of social disarticulation. But even
for resettlers remaining within the TGRA, changes in the physical structures of communities and
amalgamation of villages are two examples that disorient resettlers from familiar patterns of
social organization. In addition, the establishment of new governing structures relationships,
resettlers risk being pushed further to the margins of the decision-making process than ever
before. The process of resettlement and the insertion of the Resettlement Bureau in almost all
aspects of the resettlers' lives may distort institutional relationships and altered power structures.
Resettlers have been kept outside of asystem that controls their fate.
As aresult, social disarticulation is closely linked to political and economic
marginalization. With informal mechanisms such as reciprocity undermined, resettlers are
forced to rely on formal institutions in which they are at adisadvantage from the onset. While
officials can claim that resettlers' entitlements are being met with marginal replacement land, or
temporary employment, increased income insecurity, and reductions in production capacities
send many resettlers on adownward development trajectory from which it is difficult to recover.
This economic marginalization had begun for many in advance of resettlement, and with
shrinking land resources, employment opportunities and household incomes, marginalization is
aserious long-term risk.
Official mitigation measures might respond adequately to certain risks and be the
obvious entry point for international assistance, but they may also have significant negative
impacts on other risks. International assistance in improving resettlement outcomes in one area
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alone, might contribute to long-term impoverishment overall. The final section discusses how
understanding impoverishment risks, safeguards, and the institutional framework interact under
real constraints on the ground is essential for formulating long-term, viable assistance strategies.
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CONCLUSIONS and RECOMMENDATIONS
The IRR model is intended to go beyond "diagnosing" aset of impoverishment risks in
resettlement to guiding action for safeguarding against those risks. 467 To do this, the web of
identified risks must inform policies and strategies (or plans) to reconstruct the livelihoods of
resettlers. But in our case, the focus is less on informing policies and strategies directly, and
more on informing strategies for intervention by international third parties, such as international
development agencies. This introduces added dimensions to recommendations and increases
the importance of understanding the existing policies, strategies and planning processes in
addition to the impoverishment risks .
463

First, recommendations for policies and plans to

prevent impoverishment in Three Gorges resettlement cannot exist in avoid, and must deal with
the policies and plans already in place. This implies recommendations (discussed in Chapter 8)
to improve Three Gorges resettlement policy, planning and practice. Resettlement practice
includes dimensions of the resettlement policy and plans that are not always accounted for on
paper, but are ultimately decisive in determining their success. The seconded added dimension,
raised in Chapter 9, comes from the focus on making recommendations for international
development assistance.
Can international development assistance have apositive impact in preventing
impoverishment risks in Three Gorges resettlement? This was the basic question asked by the
Master's Degree Project. This simple answer is "yes", and in fact, international assistance is
required to meet the minimum goals of resettlement, under any definition. The basic
recommendation to international organizations with astake in the Three Gorges Project is to
become involved. But becoming involved in the complex and politically sensitive challenge of
Three Gorges resettlement means facing significant challenges. The aim of these Conclusions
and Recommendations is to point towards the most effective and feasible opportunities. First,
proposals for effective intervention in the web of impoverishment risks flow from an identification
of the risks and the needs of resettlers. Second, strategies for feasible intervention are based
an assessment of the "openness" to and best prospects for international cooperation. 469 The
existing resettlement policies and plans, and more importantly, the institutional framework and
practices of resettlement provide the all important context in which the feasibility and
effectiveness of recommendations must be considered.

Recommendations for international

Cernea and McDowell, eds., Risks and reconstruction, 33.
The complexities of international assistance in resettlement is discussed in Rew.
469 This is the approach outlined in Figure 4: The Research Plan.
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intervention in resettlement should deal with existing policy, plans and practices along a
spectrum ranging from support to reform. Some of the existing policies, plans and even
practices require greater resources that might be provided through the support of international
development assistance. In other cases, systematic failure in resettlement mechanisms needs
to be treated with reform or achange in approach. The prospect of international intervention in
these areas is the most difficult.

Before discussing particular interventions or strategies for

international development assistance in supporting or reforming Three Gorges resettlement, we
will consider some of the gaps between the policy, planning and practice of resettlement with
development and their underlying causes.
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Chapter 8: Improving Policy, Planning and Practice
The Gap between Policy and Practice
If Three Gorges resettlement was proceeding according to the broad goals of
"developmental resettlement" outlined in the resettlement policy, there might not be aneed to
consider international development assistance, despite the international profile and commercial
involvement in the Three Gorges Project. The Quyuan Township case study shows that there is
some discrepancy between the broad policy goals and the reality of resettlement practice.
Despite praise for China's performance on resettlement, Cernea's 1995 outline of the causes of
resettlement failure describe the Three Gorges scenario very well. Elements of all these causes
were apparent in the Quyuan Township case study: policy, finances, methodology, weak
institutions and authoritarianism. 470 While the developmental resettlement policy is avast
improvement and places more emphasis on re-establishing the long-term livelihoods of
resettlers, it falls short in ensuring adequate compensation and participation for resettlers.
While the policy has made strides in accepting that "developmental resettlement" requires
development assistance in addition to one-off compensation, the positive goals run up against
the real constraints imposed by the environment and the institutional system. The policy also
falls short of realizing its goals because of alack of finances and an underestimation of the
costs of resettlement that, as Cernea points out, forces resettlers to "bear an undue share of the
burden" .
471 The lack of adequate financing for compensation or development assistance
programs is accompanied by aplanning and implementation methodology that over-generalizes
outcomes, and renders resettlers passive participants in reconstructing their own livelihoods.
The frustration with which resettlers in the Quyuan Township case study faced their futures was
evidence of their position at the bottom of the ladder in an upward flow of information. 472
Finally, Cernea identifies "weak institutions" and "authoritarianism" as common causes of
resettlement failure. 473 Government institutions responsible for the Three Gorges resettlement
might not be abjectly weak, but they are not well equipped to deal with the scope and scale of
problems incurred by such massive displacement and resettlement, especially at the local
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level. 474 Even officials of the Resettlement Bureau are more commonly trained as engineers
than as social scientists, lending the very real air of "resettlement engineering" 475 to the
undertaking that emphasizes technocratic fixes rather than socially negotiated opportunities.
Despite good intentions for the welfare of resettlers, the hierarchical and authoritarian nature of
resettlement planning is neither sensitive nor receptive to the full participation and
empowerment of resettlers, who find it difficult or futile to negotiate or resolve grievances in their
own interests. While some have argued that centralized power has been asource of strength in
Chinese resettlement476 ,China's market transition without concomitant political reform, along
with the sheer scale of the resettlement, are rendering control mechanisms less effective. In the
past, governments could balance control over populations with the power to mobilize resources
in the public interest. With market reform, the government's ability to control resources is
diminishing, but political control over the local populations remains.
Policy
The gap between policy (or more accurately, the policy goals) and practice, begins with
the formulation of the policy itself. It is also difficult to pinpoint exactly where policy failure ends
and other causes of resettlement failure begin. Furthermore, the interaction of what may be
seen as partial failures of policy, methodology, financing, weak institutions and authoritarianism
are more potent when combined. One example begins with the methodological failure in the
initial planning of the Three Gorges Project that saw agross underestimation of the
environmental capacity of the post-inundation Three Gorges Reservoir Area. This assessment
led to apolicy emphasizing local resettlement. Residents of Quyuan Township, however, can
attest to the flaws in the policy and the shortage of arable land after inundation. The Three
Gorges reservoir is flooding an area already stretched to its environmental limits. 477 In
recognition of the need for decisive action to preserve water and soil, the Return Cultivated
Land to Forest (Reforestation) policy promoted along-term view of sustainable development in
the region. The environmental limits in the TGRA have also been recognized in policies to curb
soil erosion and stem urban and industrial pollution ,
478 but the full costs associated with this ex
post facto realization of environmental limits have not been counted, and increased funding for

The struggles of local Resettlement Stations to meet distant resettlement quotas and the desperate
effort of the Changjiang Village to create employment for resettlers are just two examples from the
previous section.
Shi Guoqing and Jin Zhongqing.
476 Meikle and Zhu.
477 Chen Guojie; Qiu Zhengguang, Wu Lizhi, and Du Jinping.
478 In particular, the Reforestation policy, and the revised 2001 Three Gorges resettlement policy.
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compensation and development assistance have not appeared. In the short-term, the loss of
resources, particularly land, due to the Three Gorges Project is not being adequately
compensated, and rural resettlers are being squeezed
miscalculations from above

-

-

from rising waters below and policy

beyond their capacity to adapt.

The problem can be traced to poor policy
to institute adequate compensation

-

-

one that ignored physical realities and failed

but it also illustrates flawed planning methodology and

inadequate financing. In recognition that the original Three Gorges resettlement policy was
failing, the central government revised the policy in 2001. The subsequent increase in the
numbers of resettlers to be "distant resettled" out of the area is apressure valve of sorts, but
comes with its own complex configuration of challenges and impoverishment risks that are even
less well understood than in the case of local resettlement. The policy also propagates distant
resettlement on the basis of maintaining the statistical proportion of land per person, afact that
ignores the marginalization of resettlers resulting from the reduced quality of remaining land and
its long-term viability. Under the new policy, distant resettlement may relieve some of the
pressure on the remaining land in the TGRA, but it will not likely, on its own, contribute to stable
incomes. The plan for rural resettlement was built under the assumption that higher land would
sufficiently compensate inundated land. While it has been acknowledged that this is not really
the case, policy adjustments have .not been followed with sufficient increases in funding or
adequate alternatives for resettlement. If equitable resettlement is to occur in concert with
sustainable development of the region, the real costs of the Three Gorges Project must be paid.
Simply financing the massive project has become astruggle for China479 ,and international
resources and expertise are needed if resettlement practice is to be improved.
Financing
Despite good will and good intentions, the lack of adequate funding remains amajor gap
between resettlement policy and its practice. Improvements in regulations have not been
matched with increased resources at the local level, putting agreater strain on the resettlement,
and risking failure to meet policy objectives. Jackson and Sleigh suggest that with sufficient
resources, resettlement programs and incentives can shift involuntary displacement towards
voluntary displacement. 48° One of the assumptions in their model is that resettlers are capable
of negotiating their own resettlement compensation standards.

This assumption is largely

negated in the Three Gorges, however, as emphasized in the discussion below on
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authoritarianism as acause of resettlement failure. Even if resettlers were in aposition of
sufficient power to negotiate their own resettlement, affording the voluntary resettlement of over
one million resettlers without international support is adifficult prospect. Given the enormous
complexities involved, making the resettlement "voluntary", or simply achieving the minimum
standards set out in the Three Gorges resettlement policy, requires baseline studies and a
means of measuring and interpreting resettlement outcomes that do not exist in the Three
Gorges case .
431 Financing shortfalls may be closely tied to planning methodology.
Methodology
In spite of the lack of data and insufficient funding, there are enormous efforts being
made to help resettlement succeed, though the terms of success are reckoned differently, it
seems, by the government planners and the resettlers. There seems to be atendency to both
macro-plan and micro-manage the resettlement, resulting in acomplex and troublesome
resettlement methodology. Closely related to "authoritarianism", the resettlement planning and
evaluation methodology is centralized, and largely 'command and control'. Decision-making is
based on aggregate statistics and broad targets set by high level authorities. At the local level,
this translates to acertain degree of control over resettlers' choices.

Certainly, in rural areas,

resettlers have little or no manoeuvrability in their choice of land and most compensation is
administered by local governments .4112 The tendency toward micro-management of resettlement
is changing, as market reform is reducing the capacity of government to provide employment,
but the pressure to meet external goals still compels local governments to make decisions on
behalf of individual resettlers.

In current resettlement debate, resettlement planning is often

considered from two different positions. One is amicro-management perspective which
advocates expert planning to address the myriad problems that arise from displacement.
Environmental experts are employed to plan for resettlement with the least environmental
impact, agronomists to design agricultural development plans, etc. There is little doubt that
effective planning and preparation can reduce the hardships of resettlers, but when does too
much planning become invasive and prohibitive? A second method, based on abias for the
free market, argues against such aholistic approach. The macro-economic method, adopted
more and more in Three Gorges resettlement, 483 aims to simply create the economic conditions
in which resettlers can reconstruct their own lives. In this scenario, the risk of long-term
household or community debt, even if anticipated, is considered the free choice of resettlers.
481
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Three Gorges resettlement methodology seems caught between these two positions, having
adopted adangerous combination of macro-economic planning that hides inequalities and
leaves more and more of the poorest resettlers to fend for themselves, and authoritarian micromanagement that simultaneously limits the ability of resettlers to make their own best choices.
By micro-managing the choices of the displaced the debt being experienced by Three
Gorges resettlers can be recognized as an off loading of cost— passing the burden from the
agent of change to those involuntarily displaced. The full costs of the Three Gorges project as a
whole and the resettlement in particular are hidden behind the facades of new houses. 484 A full
accounting of the costs would obligate project proponents to absorb more of the eventual costs
now being passed to resettlers.

Full cost accounting as ageneral approach would not only

ensure more adequate levels of compensation (though compensation alone cannot address the
full costs of displacement) when development projects are undertaken, but would also provide
better information during the evaluation and decision-making process. For the Three Gorges
resettlement, this would involve adjustment of current practices, such as basing housing
compensation on actual replacement costs. It would alsq incur the consideration of costs in
whole new areas, and afundamental change in resettlement planning.
The cost of the resettlement transition is an example of the unaccounted
inadequately financed

-

-

and

costs in Three Gorges resettlement. Wastage' and losses due to failed

resettlement enterprises or other initiatives and household debt are among these transition
Costs. 485 In the absence of asocial welfare system in rural areas, resettlers who experience
even atemporary loss of production are at great risk of becoming marginalized and entering the
spiral of "downward mobility". 486 Quyuan Township resettlers complained that only distant
resettlers were currently eligible for any transition period subsidy

-

and this was limited to 600

yuan/year for just two years. 487 But even this meagre transition compensation is aone-off
measure rather than atrue safety net aimed at facilitating the reconstruction of lost production
capacities. The absence of such full cost accounting occurs in the methodological gap between
micro-management and macro-economic planning, and is reinforced by hierarchical institutions
and deficient policy.
Aggravating these factors is the absence of specific and effective baseline information or
measures of evaluating progress in resettlement. The case study in Quyuan Township affirms
The flaws of atraditional cost-benefit analysis of the Three Gorges project are discussed in
Huenemann. and more generally in Downing, "Creating poverty."
485 Koenig refers to the phenomenon of "wastage" of resettlement compensation, particularly among poor
households: 5.
486 Cernea, "Risks, safeguards, and reconstruction," 26.
487 Interviews by the author, June
August 2001.
484
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that the major basis for evaluating resettlement progress and making decisions was land per
person averages that obscured the real hardships facing rural resettlers. Local government
officials did not have the appropriate institutional capacity or authority to invent effective
monitoring on their own. Monitoring mechanisms are controlled by the Three Gorges Project
developer or government officials with apersonal stake in suppressing dissent and reporting
success. The lack of independent monitoring of the resettlement work is coupled with a lack of
resources for the monitoring. There seems to have been apositive change with the revised
policy in increasing the significance of auditing resettlement budget use. With even this auditing
remaining under the control of the county government, however, it remains to be seen what
impact this will have on the livelihoods of resettlers, or their access to recourse. 488 What is
certain is that without adequate information gathering and evaluation, it will be impossible to
assess the success of the policy or monitor problems with implementation.
'Weak' institutions
Besides policy weaknesses, insufficient resources for compensation and production
assistance, and skewed planning and implementation methodologies, the institutional structure
of resettlement itself presents abarrier to successful implementation. There is a risk that the
various offices of the Resettlement Bureau

,

presumably the organization responsible for

ensuring resettlers' rights, is compelled to bow to the concerns of meeting external targets and
the development plans of other government departments. There is also arisk that the
Resettlement Bureau

-

which has little independence

-

comprises an extra layer of bureaucracy

with its own pressures of self-preservation. 489 In the case of the Three Gorges, the lack of
expertise of resettlement personnel may be acomplicating factor. There is arelative
abundance of hydroelectric and engineering expertise on the project and the bias is clearly
towards engineering solutions

-

whether on constructing the dam or in the resettlement. The

National Research Centre for Resettlement (NRCR) promotes itself as the world's only national
institution dedicated solely to the study of resettlement, and is an unparalleled repository of
knowledge and expertise on resettlement in China .
490 But the NRCR trains very few
resettlement officials. The Three Gorges University in Yichang cut its resettlement training

See discussion on auditing and the budget responsibility system outlined in the Three Gorges
resettlement policy, page 57.
489 The distortions of additional resettlement bureaucracies are discussed generally in Colson; Rew.
490 NRCR Home Page [cited September 13 2003]; available from
http://www.chinaresettlement.com/eindex.htm.
488
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program over 10 years ago because of low demand .
491 The direction of NRCR believed that
very few working in the Three Gorges resettlement had any formal training. 492
The obvious improvement of modern resettlement programs over past resettlement
disasters in China is the large amount of infrastructure investment put into resettlement areas.
But anegative side effect is that areas that have been relatively cash strapped are now
experiencing asudden influx of finances without, at least until 2001, any significant change in
the accountability framework of local governments. Even after policy changes in 2001
emphasized financial accountability and auditing of resettlement expenditures, there remains no
independent evaluation of resettlement planning and budgeting. Exploiting the weakness in a
system where the salaries of government officials remain low, and even at risk with uncertain
government revenues, there is a'natural' tendency for officials to seek personal benefit from
their position. One government official in Quyuan Township complained in July, 2001 that
officials had not received any salary since March. 493 The more spectacular cases of corruption
in the Three Gorges have involved embezzlement of large amounts of resettlement funds, 494 but
misuse of resettlement funds might be more subtle, in investing in new vehicles and larger
offices for government officials, for example, or prioritizing improved infrastructure development
over fulfilling individual resettlers' entitlements rather than in projects directly benefiting
resettlers. It is an institutional weakness that local officials have neither the training, nor the
supervision necessary to ensure the best use of resettlement funds. At the same time, they are
evaluated and promoted based not on their management abilities, but on satisfying the (often
statistical) objectives set at higher levels.
Authoritarianism
Perhaps the most basic and pervasive cause of resettlement failures in the Three
Gorges is authoritarianism. Here, Cernea's full definition of authoritarian causes of resettlement
failure is instructive:
Both the displaced and the host populations are not empowered to
adequately participate in the planning and execution of the relocation especially in
negotiating viable solutions. Effective legal mechanisms for negotiating and
resolving grievances are often absent or subverted. 495
Duan Vuefang, researcher and lecturer at Three Gorges University, interview by the author, May 2001
Shi Guoqing, interview by the author, June 2001.
493 A teacher interviewed informally in the Zigui County seat in May 2001 complained about being in the
same situation.
494 The problem of corruption is discussed in Chapter 3: Policy Overview.
495 Cernea, "Understanding and Preventing Impoverishment from Displacement," 254.
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Under authoritarian control of the project, good intentions for resettlement are always
subjugated for the political imperative to proceed with the "bigger" issues of building the dam
and moving ahead. This position is enshrined in the premise of the Three Gorges resettlement
policy. The decision to go ahead with the project, and to continue with the project at every
stage is agiven, and does not bow to resettlement needs. The revised policy pays lip service to
the rights of resettlers without defining those rights, and then provides measures only for
enforcing compliance with resettlement plans. In keeping with this authoritarian emphasis,
resettlement must be configured to the realities of building the dam, and any recourse resettlers
have to redress their derogated rights is subjugated. The political power between developers
(the state) and the resettlers is disproportionate from the onset. The Three Gorges resettlement
planning model reinforces an imbalance of power between "project" and resettlement interests.
Financial resources and high-level political support is weighted in favour of the project
construction rather than the resettlement, and ordinary resettlers do not have sufficient means
of having their voices heard as resettlement proceeds according to the needs of that
construction.
Furthermore, the unidirectional upward flow of information means that resettlers are kept
off-balance in the decision-making process, and often fight battles that have already been lost
while missing opportunities to protect their own rights. One example of this may be found in the
local quibbles over distant resettlement, which became divisive distractions that prevented
resettlers from organizing and focusing on common goals. Some of the resettlers in Longmaxi
Village, for example, had fought to reclaim compensation funds from township enterprises after
the closure of the enterprise left them without jobs. 496 They were not aware of the operational
difficulties of the factory, nor of the consequences of its closure until it was too late. Jobless, the
villagers discovered that their opportunity for replacement land had passed, and they were
effectively living without compensation, while official records showed the government had met
its resettlement obligations to them. Many resettlers interviewed were not even aware of their
full range of entitlements under the resettlement policy. In general, they remained preoccupied
with immediate, personal concerns such as the survival of new orange trees or finding
resources to build new homes and were unable to organize acoherent negotiation or protest
position when resettlement plans or practices failed to live up to promises.
The 'authoritarian' limit on resettlers to negotiate or make informed choices has farreaching implications in the Three Gorges.

In addition to suffering from an imbalance of power

in the planning process, resettlers were not empowered to make viable and informed choices
496

Longmaxi Village resettlers and leaders, interviews by the author, August 2001.
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with the resettlement compensation they were to receive. The Quyuan Township case study
shows it is not enough to merely provide compensation for physical assets and leave resettlers
to make their own choices. Whether or not compensation is adequate is one highly relevant
and important question, but it is not the only issue. Some of the financial costs incurred by
resettlers cannot be remedied through compensation. And this is where the developmental
resettlement policy is supposed to begin. Related to the discussion on methodological cause of
resettlement failure, the costs of resettlement are first postponed and then forgotten by the
resettlement program in the form of resettlement debt, in part as aresult of inadequate
compensation. Many of the resettlement families in the Quyuan Township case study were
falling into considerable debt over the financing of new housing alone. 497 This is certainly a
result of inadequate housing compensation

-

compensation for the estimated value of old

houses, rather than at replacement costs, for example. In the transition to amarket economy,
while resettlers are still in many ways treated as wards of the state where control is convenient,
they are also left to their own devices where it is equally convenient. Responsibility for making
choices on where to invest compensation funds, and the repercussions (without asocial safety
net) is handed to resettlers. But the power and freedom to negotiate compensation, to lobby for
their own interests is not

-

and the scales are tipped towards 'disempowering' resettlers who are

given responsibility, but not privilege in managing their resettlement.
As China continues to shift towards amarket economy, political reform has lagged
behind, further limiting the choices available to resettlers. Just one example is the hukou
system that limits resettlers' ability to move freely. 498 Even within acompletely free market
economy, involuntary resettlement implies by definition that the political power of resettlers is
being undermined. It is therefore essential that compensation be followed with empowerment of
resettlers to combat inherent marginal ization. Options are being taken away from the
involuntarily displaced on several levels, and merely providing replacement resources does not
address this issue. This is one reason that resettlement most impoverishes the most poor .499
Paradoxically, while authoritarianism reigns under this scenario, macro-economic
approaches to resettlement are likely to only further marginalize resettlers, as they are not well
positioned to take advantage of general improvements to economic conditions. Overall, market
reform, while contributing to the reportedly consistent high growth in China's GDP, has

See the discussion on Resettlement Debt, page 171.
See the discussion on The Impact of Market Reform on Resettlement, Chapter 3, page 76.
499 Robinson, 10.: "Not only is development-induced displacement awidespread, and growing,
phenomenon, but evidence suggests that while the beneficiaries of development are numerous, the costs
are being borne disproportionately by the poorest and most marginalized populations."
497
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increased the nation's income gap. 50° Many Chinese experts remarked at the International
Symposium on Resettlement and Social Development, in Nanjing in May 2001, that resettlers
would be further marginalized by this increasing disparity. 501 In the Three Gorges, anecdotal
evidence supports the theory that general economic development passes over rural resettlers
who occupy lower economic and social positions. Case studies conducted by Meikle and Zhou
in urban areas confirm that market reforms are shifting the burden of resettlement from higher
authorities to local resettlement officials and resettlers themselves. 502 But while they assert that
centralized authority and collective ownership has resulted in equitable resettlement in China,
the Three Gorges case suggests that, in reality, aggregate statistics hide inequalities. My
research suggests that, especially in the changing economy, resettlement will result in
increasing inequality as the worse-off struggle under the worst conditions.
Development-induced displacement is nothing new. Nor is the concept that in
development, especially large-scale development such as hydro-electric dams, change
distributes costs and benefits unevenly. The Three Gorges dam is being built under the
premise that the costs borne by the few will be outweighed by the benefits reaped by many. Yet,
in recognition of the inequities caused, the Three Gorges resettlement policy is purportedly
designed to guarantee 'resettlement with development' in an apparent effort to balance costs
with benefits. The immediate problem with this equation is that when large projects evoke large
amounts of capital and mobilize large institutional mechanics, it becomes more and more
difficult to control the distribution of costs. The players in such ascheme are necessarily large:
large corporations and large government bureaucracies are called in to play to supply the
resources and manage the change. The power of dispersed, unincorporated populations with
diverse needs and varying situations, to balance their own interests against those of the large
and powerful entities is lost in the bureaucratic machinery. In the Three Gorges, the positive
intentions of benevolent policies from the central government to compensate those absorbing
the costs lose their impact as they filter through the system to implementation the local level.
Broad measures to compensate the displaced do not address the particular needs of people
without avoice. Local officials are compelled to meet the goals set by distant bureaucrats, and
fit the round peg of central policy and planning into the jagged holes of their local situations.

"Growing income disparity 'threatening development'," South China Morning Post, March 12, 2001;
Calum MacLeod and Lijia MacLeod, "China's 'apartheid'," South China Morning Post, Monday, July 2,
2001; "Widening income gap at danger level," South China Morning Post, June 20, 2001.
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See the discussion in Chapter 2on International Resettlement Policy, page 35.
Meikle and Zhu.
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The absence of civil society, and the prohibition on real organization outside of the
Communist Party apparatus creates asituation where there is little recourse for resettlers who
at best, in small ad hoc groups, negotiate with local officials with high pressures and limited
abilities. 503 The shift to amarket economy, without concomitant political reform, leaves
resettlers to rebuild their own livelihoods with limited fora to address their situations; no real
recourse for addressing the root causes of their dilemma. There is hubris in attempting to plan,
or make recommendations for improvement of resettlers' prospects, without considering how to
empower and enable resettlers to decide their own fate. Mere compensation for the
commodities lost, acomplex task in its own right, does not assist resettlers to reconstruct the
livelihoods they have lost. Likewise, the marginalization created by displacement prevents
those resettlers who need assistance the most from sharing in the benefits of broad economic
development strategies. Only with the sufficient knowledge, tools and resources can resettlers
begin to reconstruct their own lives. And only with their full participation in the process can the
reconstruction be sustained on their own terms.
One of the advantages of asingle party state, without the diversity of interests promoted
by acivil society, is the speed and efficiency with which resources can be mobilized, and the
unity of direction towards acommon goal. China does not have ahistory of grass roots debate
or opposition to central policies. Though the trend may be changing, rural areas still show a
great support for central policies and plans. According to interview respondents, rural resettlers
do not oppose the construction of the dam or the central government's resettlement policies, but
are instead critical of local government's implementation of those policies

-

further evidence of

the pressures on local officials. Resettlers are remarkably stoic, and willing, it seems, to bear
the burden under the assumption that the rest of the country will collectively gain. Rural
resettlers have said that they will bear any burden as long as they have enough food to eat. But
there is arisk that under aflawed model of resettlement and development that relies on top
down decision making, the lack of ownership and ability to make informed decision will only
disenfranchise resettlers.

There are already many stories of piecemeal opposition to

resettlement in the Three Gorges. 504 Local officials and resettlers in Quyuan Township

It was not uncommon during my meetings with local Resettlement Bureau officials to see individual or
small groups of women waiting patiently (and sometimes ready to dole out conciliatory cigarettes) to
lead their case.
Examples are found in Jasper Becker, "Dam protestor stabbed, robbed and arrested," South China
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Morning Post, March 27, 2001; P Bennett, "Voices of protest Outrage surges over Three-Gorges-Dam
(The dam will destroy the landscape of China's Yangtze River Valley)," Landscape Architecture 88, no. 6
(1998); China's Three Gorges dam resettlement turns violent; MacLeod, Sold down the river; Wei Yi,
Major problems of Three Gorges project.
-
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described similar ad hoc protests that had been staged and suppressed in Quyuan and
neighbouring Guojiaba Townships. Should the marginalization of rural resettlers exceed a
certain threshold, opposition may increase. Unfortunately for resettlers, the greatest pinch on
their livelihoods will be felt only after the reservoir is filled and their negotiating position is under
water.

Improving Policy, Planning and Practice

S

However difficult or implausible, recommendations for improving the resettlement can fall
in the overlapping areas of policy, planning and practice. The Three Gorges policy framework
provides the basic goals and definitions of "resettlement with development", as well as an
overall system of planning and implementing the resettlement program. Resettlement plans
largely consist of two parts: compensation and development assistance; but they also shape
resettlement practice by instituting aplanning process and arelationship with resettlers. The
actual practice of resettlement is where policies and plans hit the ground, and where the
participation of resettlers themselves finally comes to full fruition. Recommendations in these
areas are largely directed toward the Chinese government. The discussion on further improving
the policy, however, has two motives: 1) to acknowledge that the policy has faults and falls short
of international standards and to alert readers and international organizations of the poor
resettlement outcomes that only policy improvements can address, and; 2) to make acritical
contribution to dialogue on aresettlement policy that has often been praised from too far.
Given the relatively hostile environment to foreign intervention in the Three Gorges,
policy advice from outside is not likely to have an immediately positive impact. In spite of its
shortcomings, the Three Gorges resettlement policy has grown out of many years of experience
in resettlement and has evolved slowly. According to Michael Cernea, the influence of the
World Bank on Chinese resettlement policy in general has been the result of 20 years of
dialogue and cooperation on resettlement projects. 505 The 2001 revisions to Three Gorges
resettlement policy guidelines were amajor development, and aculmination of highly publicized
cases of corruption, the disastrous 1998 floods and the personal intervention of Premier Zhu
Rongji. The implementation and planning model of resettlement, at least at higher levels of
government, is affirmed in the revised resettlement policy and is therefore no more easily
addressed directly.
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Cernea, "Public Policy Responses."
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Advising on policy improvement is likely to go hand in hand with policy support. That is,
if advocacy for improved policy were to be acceptable to both Chinese and international
organizations, it would have to be in the form of adialogue and exchange in which improved
policy objectives were matched with the resources to meet them. Likewise, at the level of
planning and practice (implementation), capacity building follows project financing. The World
Bank has generally adopted such an approach, and employed it in financing the "Chongqing
Urban Environment Project"

-

the development of water treatment infrastructure for the city of

Chongqing which encompasses the western two thirds of the Three Gorges reservoir, and
whose effluent discharge will have aprofound effect on its water quality. 506 An important
component of the World Bank's financing program is building local capacity to manage the
infrastructure assets, considered an important part of protecting and maximizing the Bank's
investment.
Any strategy for implementing or encouraging policy change would be necessarily
incremental. With resettlement policy and practice already established and only the final phase
of resettlement remaining, the potential impact of policy advice is limited. Many of the policy
related problems in resettlement that have been discussed, such as insufficient compensation
and the hierarchical planning model, imply retroactive changes. Greater empowerment and
participation of resettlers, for example, is required in the earliest stages of resettlement planning.
Where there is still opportunity for enhanced resettler participation is in the implementation of
resettlement polices and plans at the local level on aproject or area specific basis. For example,
many resettlers are unaware of the regulations and any rights that might pertain to them, and
they are unaware of any potential mechanisms for real redress other than informal means at the
local level. Respecting the limitations on policy and planning advocacy from outside the
government structure suggests astrategy on promoting change from the ground up, with an
emphasis on practical solutions for improving resettlement outcomes. This is one essential
criterion for feasible and effective international intervention in Three Gorges resettlement.
Further discussion on the potential kinds of international intervention and possible actors follows
in Chapter 9. What follows immediately is an enumeration of some of the areas in which
resettlement policy, planning and practice can be improved in the Three Gorges.

World Bank, Chongqing Urban Environment Project: Project Information Document (World Bank):
available from http://www.worldbank.org/nipr/chinaIpids/chongue.htm.
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Reconcile policy with the reality of resettlement

• Acknowledge the real costs of displacement and resettlement
• Acknowledge potential conflict with other policies (i.e. the Reforestation policy)
• Incorporate baseline indicators to measure progress
• Develop independent monitoring systems
• Reduce emphasis on aggregate statistics in favour of household economies
• Mandate increased accountability and transparency in decision-making
The lack of policy coherence in the complex framework of policies and regulations
affecting resettlement does not become clear until policy is implemented at the local level. This
lack of coherence originates from both the vague definitions of the "resettlement with
development" within the resettlement policy, as well as its interaction with 'competing' policies.
The Reforestation policy, for example, has noble intentions but is creating tensions at local
levels between government bureaus and with resettlers who are being squeezed onto less land
of lower quality. In addition, the Reforestation policy may be having the unanticipated effect of
funnelling resettlers toward greater reliance on unreliable income from cash cropping. There
have been ad hoc efforts to reconcile resettlement and the Reforestation policy in practice 507 ,
but the tensions should be acknowledged at the highest levels, and the Reforestation policy
should be reformulated to reflect the particular situation faced by resettlers. This would certainly
include higher subsidies for longer periods given the time needed to establish new orange
orchards. It may also include outright exemptions for resettlers who depend on limited land
resources for food as well as income and whose livelihoods are at such high risk.
The resettlement policy itself defines the goal of "resettlement with development" as
"maintaining or improving resettlers' standard of living". This vague definition, unlike that of the
World Bank involuntary resettlement policy, does not define any baseline standard of living. 508
Ironically, while increased local flexibility in defining resettlement plans might produce improved
outcomes, there may be too much discretion in choosing and defining easily achievable goals.
As the research shows, aggregate statistics for land per person have become the default
definition of standard of living in Three Gorges resettlement. The definition, distorted by the

The de facto shift to allowing cash crops instead of protective trees in Quyuan Township is one
example. See the discussion Returning Cultivated Land to Forest (Grass) policy in Chapter 6, page 137.
508 World Bank, O.P. 4.12, 1, par. 2.c.: "Displaced persons should be assisted in their efforts to improve
their livelihoods and standards of living or at least to restore them, in real terms, to pre-displacement
levels or to levels prevailing prior to beginning of project implementation, whichever is higher."
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tying of land entitlements to agricultural hukous, ignores real indicators of standard of living
based on household economies. The resettlement policy itself should commit to amore
reasonable and representative definition of resettlement success, and provide means of
ensuring accountability to upholding minimum standards.
The definition of "maintaining or improving" is still problematic given the lack of baseline
indicators and independent monitoring mechanisms. Without such baseline data, most of the
Chinese experts and officials interviewed during the fieldwork resorted to the relative poverty of
resettlers immediately before displacement as the basis for justifying any improvements to their
livelihoods. Given the long period of the Three Gorges 'planning blight', resettlers livelihoods
were already depressed long before the resettlement began. Targets for resettlers' standard of
living, therefore, should take into account the effect of the 'planning blight' and guarantee that
investment in the resettlement allows resettlers to exceed their past standard of living and be
placed on atrajectory of development. 509 Indicators should be based on individual family
situations and household sustainability, not on aggregate statistics that hide inequalities, such
as land per person. Such indicators should also be monitored on aregular and on-going basis
in order to make necessary adjustments along with changes in the political and physical
environment and as new challenges to resettlement arise. Measuring the impact of
resettlement on an on-going basis rather than simply 'post-resettlement' is important because
after resettlement, the options for adjustment and recourse by resettlers will have been
eliminated. Ongoing measurement would also enhance the opportunities for meaningful
consultation of resettlers and greater incorporation of their active participation throughout the
process.
At present, there are no provisions for independent monitoring and evaluation of the
resettlement. The 2001 policy made moves towards establishing 'arms length' financial auditing,
but the auditing remains internal at the county level and does not aim to monitor the real
outcomes of resettlement. Given the absence of civil society and the Chinese political system,
atruly independent monitoring mechanism might be impossible. But acentral body, reporting
directly to the central government may be amove in the right direction by bypassing the flow of
information upward through the government hierarchy. Some, including the director of the
National Research Centre for Resettlement (NRCR) have suggested the formulation of a
national resettlement policy and the formation of anational resettlement agency to, amongst

Cernea, "Understanding and Preventing Impoverishment from Displacement," 255.: Cernea's
"Resettlers' Income Curve during Displacement and Relocation" depicts such atrajectory.

509

200

other things, monitor the implementation of policy. 510 One of the problems with implementing a
resettlement policy on the scale of the Three Gorges has been the lack of local expertise and
capacity. Such an initiative may provide the opportunity to improve consolidate the supervision
of the resettlement, as well as resettlement knowledge and expertise.
It may also be an opportunity to place resettlers at the centre of resettlement programs.
The Three Gorges resettlement policy treats resettlers as objects of resettlement that should be
compelled or coerced into following resettlement plans mandated from above. Even Chinese
commentators at the ISRSD suggested that the approach should be shifted towards one of
provided services for resettlers. 511 Such ashift must begin at the policy level, and facilitate an
increased focus on household economies and role for individual resettlers. An emphasis on
providing services for resettlers might lend amore significant role in the resettlement to
education, training and counselling programs for resettlers, and encourage agreater
responsiveness to individual circumstances.
The 2001 Three Gorges resettlement policy revisions did provide some improved
guidelines for resettlement, but was not necessarily followed with necessary increases in
resettlement budgets. The lack of transparency at every level of policy formulation and planning
means that even the most well-intentioned policy adjustments can have little or no effect on the
ground, because accountability is virtually lost

-

dispersed within the machinery of government.

The policy itself should reflect this difficulty and go even further to account for the full costs of
resettlement and with acommitment to provide necessary resources to achieve policy goals.
The bottom line contains adollar sign, and policy changes must be bolstered with clear
resource commitments. In the last few years, the central government has seemed to
acknowledge the constraints on funding the resettlement by calling, in muted voices, for
international support, and implementing favourable policies to attract international investment in
resettlement areas. 512 At the same time, however, there remains alack of openness and willing
to engage in meaningful cooperation from the outside. Central leadership must exhibit more
openness and transparency to potential international partners, or at least permit greater
flexibility for local jurisdictions to engage in foreign partnerships, if the call for support is to be
taken seriously and have effect.

Shi Guoqing, interview by the author, June 2001.
International Symposium on Resettlement and Social Development, Nanjing, China, May 2002.
512 Favourable policies for international investment are outlined in State Council Three Gorges Project
Construction Committee, 18-33.
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Incorporate resettler participation in resettlement planning
The Three Gorges resettlement policy enshrines ahierarchical planning process that
excludes the effective participation of resettlers. While the 2001 revised policy mentions, for the
first time, the rights of resettlers, it also adds provisions for enforcing their compliance with
resettlement plans. Specific roles are defined for the central, provincial and municipal, and
county governments, but not for the resettlers themselves. If meaningful change in the planning
process at the lower levels is to occur, it should begin with the centrally formulated policy. That
being said, there are significant roles for even county governments to play in improving
resettlement plans, particular in formulating responses to the two prongs of "resettlement with
development": compensation and development assistance.
Compensation
• Base compensation on qualitative as well as quantitative measures
• Provide compensation at replacement value to offset debt
• Compensate for productivity of land to promote economic recovery
• Make compensation direct and timely

-

in advance of resettlement

There is little doubt that Three Gorges resettlement compensation standards, despite
representing improvements over past standards and now entrenched in resettlement plans and
budgets, are far too low across the board to guarantee resettlers astandard of living better than
that experienced before resettlement. International resettlement policy is now almost uniformly
oriented towards an insistence upon compensation for lost assets at replacement value. For
compensation in kind, such as commonly the case with lost agricultural land, there is almost as
much unanimity in the call for replacement land of at least equivalent production quality, in both
cases, Three Gorges compensation programs fall far short of these international standards.
Housing compensation in the Three Gorges, for example, is based on minimum prices for the
material in which original homes are constructed. Given the official prohibition on new
construction since 1992, and the resettlement planning blight affecting investment in new homes
years before that, the average value of homes in the TGRA must be very low. As the case
study revealed, housing compensation is not nearly sufficient for investment in new homes, with
still uncertain but certainly profound impacts on resettlement households.
The Three Gorges resettlement policy betrays the fear that the propensity for
resettlement households and local governments alike to use resettlement as an opportunity to
upgrade will drive up the costs of the Three Gorges Project as awhole. But even amarginal
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increase in housing compensation standards will have significant, positive economic spin-off
effects by reducing resettlement debt and allowing resettlement household.economies to
recover more quickly from the displacement by having more funds to invest in productive assets.
Given the fragile state of the Three Gorges regional economy, an incremental improvement in
household economies will eventually pay dividends on the investment in compensation.
Providing resettlement funds directly to resettlers through compensation would also be one
means of limiting the 'wastage' of resettlement funds by way of corruption and failed enterprises
or other projects.
According to the firsthand information gathered during the research, land compensation
standards, cash or in-kind, were haphazard at best. Land for land compensation based on
aggregate land per person statistics hid individual and household inequalities, and ignored the
deteriorating quality and productivity of replacement land. As one village leader pointed out,
compensation should be based on equivalent production capacities of land, not simply the
acreage. 513 Given both the absolute shortage of arable land, and the prohibition on opening
slope land for cultivation, cash compensation and development assistance may have to play an
increasingly predominant role in the Three Gorges. But cash compensation for land, which
resettlers seldom if ever see because it is dispensable only to local governments, is based on
average production values for alimited period, not on the particular productivity of household
plots. Besides underestimating the productivity of the submerged land (particularly in
comparison to land available for replacement), the standard does not include the costs of
opening and maintaining new land. Because of the quality of remaining land in the Quyuan
Township, the costs to not only open the land for cultivation but to build up much needed
terraces and irrigation systems, investment far exceeded that allowed by compensation was
needed to make new land viable. In addition, many resettlers anticipated higher inputs and
overall less output from replacement land. The implication is that land compensation must be
more inclusive of the full costs based on productivity rather than the amount of land in order to
be equitable and effective, and that greater investment overall is anecessity.
While compensation standards undervalue the real costs of inundation losses on
resettlement households, the fashion in which compensation is dispersed subjects resettlers to
unfair conditions. According to case study respondents, compensation is officially withheld until
resettlers have completed their move .
51 ' Housing compensation, for example, is not paid until

See discussion on the Quality of land and its output in Chapter 6.
Late payment of compensation is acommon phenomenon in involuntary resettlement programs.
Koenig: 24.; for adiscussion on bureaucratic delays see also Rew.

513
514

203

original homes are destroyed. In World Bank policies, however, "taking of land and related
assets may take place only after compensation has been paid", 515 while the OECD resettlement
policy refers more generally to "the timetable and budget for resettlement and compensation". 516
In the Three Gorges, the delay in compensation, contradicting explicit requirements of
international resettlement policies, places additional pressure on household economies and
makes reconstruction of livelihoods all the more difficult.

Again, this tactic betrays an

authoritarian lack of trust of resettlers to oversee their own resettlement and aprioritization of
project costs over resettler benefits. But the real cost to resettlers, and eventually to
governments, is to delay if not spoil opportunities for resettlers to contribute to overall
development and recovery. Entitlements should be paid well in advance of resettlement, and
whenever possible, directly to resettlers. The benefits of reforming this practice will be reaped
by local economies as well as the resettlers themselves.
Development Assistance
• Provide development assistance early to maximize potential benefits
• Educate resettlers in entrepreneurship and investment planning
• Develop direct subsidies for resettlement communities and households
Timing is an equally important consideration in plans for development assistance in
Three Gorges resettlement. Typically, the timing of development assistance programs has
been too late to have asignificant impact on the recovery of resettlement household
economies. 517 While development assistance through the Partnership Support program was
just gearing up with its official recognition in the 2001 resettlement policy, investment in the
TGRA had been, in fact, declining. 518 The planning blight in the Three Gorges had chilled
investment when the government should have already been increasing it. While work to
research and train resettlers in improved agricultural techniques and products is on-going,
resettlers are waiting for new varieties of orange trees (for example) to reach productive stages.
Work to develop new industries for resettler employment, whether through investment in
Township and Village Enterprises or in attracting investment through the Partnership Support
program, appears to be last minute. Villages like Changjiang Village in Quyuan Township were

World Bank, O.P. 4.12, 3.
Organisation for Economic Co-operation and Development, 9.
517 Late investment in agricultural development is aproblem not only in the Three Gorges, but in all of
China as well, according to the World Commission on Dams, China Country Review Paper, 105.
518 Jackson and Sleigh: 231.

,915

516

204

desperately seeking to take advantage of the Three Gorges construction boom to provide
resettlers with employment, however short-lived. While the Zigui County seat seemed to be the
exception in attracting branch enterprises through the Partnership Support program, poor
infrastructure and human resource capacities were still delaying the program's impact in
jurisdictions further afield, such as Kai County. Development assistance must begin well in
advance of resettlement in order to have the necessary impact on resettlers' livelihoods.
Likewise, plans for the great hope in realizing tourism development were, in Zigui County at
least, still being formulated in 2001

519

.

Plans in these areas need to be accelerated and greater resources applied in order to
achieve positive results in time to assure the recovery of resettlers' incomes. In addition to
greater investment in infrastructure development and other means of encouraging enterprise
development in secondary and tertiary industries, more investment in the human resources of
the Three Gorges needs to be made. The Partnership Support program is an important and
novel model for resettlement development assistance, but the education level of many Three
Gorges resettlers is abarrier to the program's impacts on the neediest. There should be greater
investment in the education and re-training of adult resettlers as one means of facilitating their
adaptation to the new Three Gorges economy. In rural areas, where "dagon', or temporary
work, while maintaining aland-based income will remain significant, training for entrepreneurial
employment is required. Some resettlers are being compelled to reduce their reliance on
agricultural self-sufficiency and find work, but are not likely to find employment induced by the
Partnership Support program. Increasingly, some are through one mechanism or another
trading in land for cash subsidies intended to generate employment. But without clear
investment opportunities or entrepreneurial experience, the long-term impacts of such an
exchange are in serious question. In addition to skills training, resettlers such as these require
advice and counselling on how to make sustainable investments in their own livelihoods.
While shortage of resources and investment is amajor limiting factor for development
assistance as well, not all of the resources available to the Three Gorges Project are being
explored for their potential benefit to resettlers. More resettlers likely have electricity in their
homes than ever before, but the cost of electricity is expensive. Now that the Three Gorges
Project is on-line and generating electricity, officials should implement asubsidized supply for
resettlement households and projects employing or offering other benefits to resettlers. The

519 Zigui County Tourism Bureau officials, interview by the author, May 2001; professors of the Huazhong
Agricultural University interviewed in Wuhan in June 2001 referred to arecently completed study by the
China Academy for Social Sciences on tourism development plans in the TGRA.

205

/

revised resettlement policy outlines the provision that aportion of power revenues be
contributed to aresettlement fund managed by Hubei Province and Chongqing Municipality.
Concrete plans for dispersing these funds to resettlement households should be transparent
and implemented as quickly as possible. One possible use would be acredit fund for low
interest loans or grants to help resettlers out of personal debt and invest in employment projects.
Up to now, the planning process has produced a'one size fits all' approach that does not
adequately respond to the individual needs and circumstances of resettlers. Any move from this
'blueprint' to amore 'dynamic' iterative approach requires an acknowledgement of the patterns
of resort available to resettlers, such as the tendency to incur personal debt for improved
housing; and arecognition of the many resettlers who do 'fall between the cracks' of
resettlement planning and are further marginalized as aresult. Most of all, however, anew
approach to resettlement planning through the close of the project requires improving resettler
participation. This might begin with an open adoption of the resettlement household, rather than
the county, as the basic unit of resettlement implementation in resettlement policy and plans.
Incorporating the household or individual resettler in monitoring and evaluation indicators would
be an important step in improving resettlement planning.
Enable greater participation in resettlement practice
• Increase transparency and communication with resettlers
• Inform resettlers of all rights and resources
• Adopt amore flexible, consultative approach to distant resettlement
• Create independent outlet for local complaints and problem-solving
Resettlement policy and plans meet real constraints and particular circumstances in the
practice of resettlement. Resettlement programs overall can fail because of physical and
resource limits as well as for the various institutional idiosyncrasies outlined discussed in the
opening of this chapter. If one area could be named as the most important for improving
resettlement practice, it would the participation of resettlers and their role in negotiating their
own outcomes. Many of the resettlers interviewed felt that there was no use in making their
complaints known to local officials. The cycling unidirectional flow of information and decision
making stifles the ability of resettlers to make their own decisions. Local officials are under
pressure to resolve directly any grievances without reporting them to higher levels. Noting the
behaviours and informal recourse employed by resettlers at the local level implies aneed for
grass roots capacity building

-

aneed for aprogram to inform often illiterate resettlers of their

206

rights within the broadest policy and planning framework, rather than simple county level plans
or directives.
Foreshadowing the recommendations for international development assistance, this
might come in the form of consultations to inform resettlers, in direct, easy to understand terms,
of policies and standards, and address their rights within the policy framework. In the absence
of non-governmental organizations, potential partners with international organizations might
include academic bodies that have been involved, for example, in the planning process through
surveys. But such advocacy could certainly be perceived as inflammatory, encouraging unrest
and undermining stability and be opposed by the Chinese government. One potential solution is
to design such consultations with apractical, technical orientation. For example, rural resettlers
who have been provided the "personal employment resettlement planning fee" in lieu of
replacement land, require personalized advice on investing in employment opportunities in the
changing and uncertain economic environment of Three Gorges resettlement. Partnering with
academic or consulting organizations and working with local Resettlement Bureaus and county
level government departments such as the Employment Bureau might afford an opportunity to
analyze and inform groups of resettlers of their specific resettlement entitlements and avenues
of recourse.
Another area in which to encourage greater resettler participation is in distant
resettlement. Officially, distant resettlement from the Three Gorges is considered voluntary, but
in practice, despite revisions to resettlement policy that allow resettlers to seek their own host
communities, resettlement officials are themselves compelled to pressure selected resettlers to
move outside .
520 Further research on this real incursion on the choice of resettlers is required,
but there may be an opportunity to support the Resettlement Bureau in encouraging distant
resettlement by informing resettlers of the actual entitlements and experiences of distant
resettlement, while working with officials to explore new approaches to management of the
problem. For the Chinese government itself, añiore open and consultative approach to distant
resettlement, and resettlement writ large, is required. In order to facilitate resettler choice in this
area, arelaxation or the hukou restrictions, or special status for resettlers should be considered.
The recent decision to allow resettlers to seek their own distant resettlement arrangements is a
positive move in this direction, but taking distant resettlement from Quyuan Township as an
example, there are still too many restrictions on resettlers, and too large aportion of

Very few of the respondents in the Quyuan Township case study had volunteered for distant
resettlement. In Yinxingtuo Village, leaders admitted that not one of the more than 200 families slated for
distant resettlement had volunteered.
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resettlement compensation and assistance is tied to the hukou system. The Three Gorges
Reservoir area would seem an ideal region to pilot arelaxation of the restrictions imposed by
this household registration system.
A more drastic, but no less important step, is to reverse the policy of suppressing dissent.
An independent, or arms length, monitoring body with the unique responsibility of reporting on
and responding to resettlers would be one possible step towards encouraging greater
participation of resettlers in what remains of the resettlement work. By suppressing dissent,
officials are hopeful of maintaining stability in the Three Gorges. But without an outlet to
express concerns and negotiate improved resettlement outcomes, almost all of the
responsibility for maintaining stability falls on the shoulders of local officials who are thrust in an
opposing role to resettlers. Only by allowing resettlers full ownership of reconstruction of their
livelihoods, and incorporating their full participation, can cooperative relationships be built and
stability guaranteed.
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Chapter 9: Strategies for International Development
There is fine and often crossed line between recommendations for improving
resettlement policy, planning and practice and recommending strategies for international
development assistance in the Three Gorges resettlement. In fact, the main difference lies in
the intended audience and Ibegin the final chapter by outlining for the potential actors. While
the focus is on organizations involved in the traditional sense of international development
assistance (including researchers and academic organizations), there is important potential for
private investment in improving resettlement outcomes. More important than the type of
investment is the question of where it might be placed, and ideas taken directly from
resettlement experts, officials and resettlers inform the subsequent discussion on most likely
areas of international assistance in the resettlement.
The most important areas of need for international development assistance are, of
course, the impoverishment risks illustrated in the Quyuan Township case study, each with their
own particular importance and interconnection with other risks. The discussion here does not
intend to reiterate this risks and mitigating measures, but rather outline the general elements of
asuccessful strategy for international development assistance. A successful strategy must be
both feasible in the particular context of the Three Gorges, and effective in addressing the risks
of impoverishment. The first part, feasibility, consists of assessing the viability of international
intervention in assisting resettlement within the particular policy and planning context. The
second, effectiveness, is aconsideration of the means to mitigate impoverishment risks, both
individually and as awhole. The first begins with the subjective (man-made) reality of policy
and planning approaches in the Three Gorges. The second stems from the objective reality of
resettlement needs and impoverishment risks on the ground. In defining afeasible and effective
international development strategy, Isuggest the 'bottom-line' elements

-

or criteria

-

to

consider. After summarizing these recommendations, Iillustrate their practical application in
addressing two fundamental resettlement problems: restoring agricultural livelihoods and
reducing resettlement debt.

Potential Actors
The actors and the particular genre of international development assistance have been
kept intentionally vague, because the recommendations are intended for awide variety of
potential actors with awide variety of goals and mandates. Almost every strategy or
intervention discussed requires further investment of time and research if it is to be implemented,
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even on asmall scale. If the research has learned anything about the Three Gorges
resettlement, it is that broadly-conceived quick fixes will not have the desired impact on the
livelihoods of resettlers. In addition, the research proves that having an impact on resettlers
themselves requires asignificant investment of time to both build relationships with various
levels of government and gain ground level access. Ialso do not want to preclude the possible
impact of individual researchers on the long-term livelihoods of resettlers. Particularly given the
scale of Three Gorges resettlement, and the need for better knowledge on resettlement
practices and outcomes, research, especially with apractical focus, is avalid form of
international development assistance. The recommendations are intended to be useful for
individual researchers and academic institutions alike, as well as non-governmental
organizations with mandated stakes in the project and issues of development-induced
displacement and resettlement.
International development agencies or institutions are also included in this broad "target"
audience for the recommendations. These might include multilateral institutions such as UN
agencies or the World Bank, or bilateral development agencies such as the Canadian
International Development Agency (CIDA). The World Bank and CIDA are singled out because
of their initial and short-lived involvement with Three Gorges Project. While the World Bank has
continued to refrain from direct financing of the dam or the resettlement work, its recent efforts
to support the protection of the reservoir area environment show acrack in the wall of the
international boycott of the project. While CIDA itself has not officially re-engaged in the project,
Canada continues to support private investment on the dam and in the area.
With abroad range of potential international actors in mind, various sorts of international
development assistance can be considered. The possibilities range from assistance in
researching resettlement and development alternatives to infrastructure development and forms
of technical assistance. In general, management capacity building and policy for resettlement
are considered, as well as education and capacity building for resettlers themselves. The
research itself considered both overseas development assistance (ODA

-

international

development assistance in the strictest sense) and direct investment. The latter is generally
private investment, likely in resettlement area joint ventures, where the primary purpose of the
investor is to seek areturn. The former is financial assistance from foreign governments or
international organizations in the form of loans, subsidies or traditional "aid". World Bank and
OECD resettlement policies are indicative of the requirements attached to the investment of
these public funds. Whatever the form cooperation takes, its potential feasibility and
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effectiveness must be considered in terms of its impact on resettlers and the political,
environmental and economic context.
The Potential for Private Investment
While development assistance for resettlement generally implies non-profit activities,
some of the recommendations are valid for direct investment of acommercial nature. China's
shift towards amore open market economy means that "developmental resettlement" is relying
more and more on macro-economic development and investment by private enterprise.
Preferential treatment and other incentives, as well as the Partnership Support program are
calling for support of the resettlement from domestic as well as international investment in the
TGRA in hopes of creating direct or spin-off employment opportunities for resettlers. Private
enterprises, particularly those earning aprofit through dam construction and consulting
contracts, may be compelled to consider opportunities to invest in the resettlement as well.
Mention of direct investment is useful here, because there is greater acceptance,
generally, of this kind of international intervention in the Three Gorges, and precedence for
private support of the resettlement at the domestic level. Experts from HAU reflected on the
alternative possibility of international organizations making direct contact with enterprises with
which joint ventures are sought. But even here, the support of the government is always
required to guarantee cooperation, particularly because of the bad reputation of State-Owned
Enterprises. Given explicit policies and programs encouraging cooperation for economic
development, however, there is reason to believe that there would be official support for such
ventures. Preferred policies, for example, compelled Sun Life Canada to open head offices in
Chongqing in preparation for the opening of the Chinese insurance market to foreign
competitors. Though the company would have almost certainly preferred to establish in
Shanghai, China's financial capital, getting afoot in the door meant accepting the central
government's emphasis on developing the West, as well as Chongqing's new economic and
political status. In addition, Sun Life invested in the construction of anew school in the
resettlement area of Wanzhou District (in the greater Chongqing Municipality), illustrating an
indirect link between foreign investment and resettlement development in the region.
Despite open and preferential policies in the Three Gorges, resettlement experts believe
that serious barriers to economic cooperation remain, including narrow minded local leaders,
afraid of opening their domain to competition and outside influence .
521 Asa result, experts
perceived that cooperation at the county level would be arisky venture. In addition, the

521

For example, professors of Huazhong Agricultural University, interview by the author, June 2001.
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reluctance in western China to embrace economic reform and change remains abarrier to
investment and development. The experts interviewed also cited the lack of investment in the
reservoir area before project approval as an element contributing to the currently unfavourable
investment environment. Investment in employment opportunities and infrastructure has lagged
far behind because of this chill on investment.
The Three Gorges area has been one of the most reluctant to move away from StateOwned and Town and Village Enterprise dominance of the economy. While these state
enterprises are the most significant to the Three Gorges economy at present, the resettlement is
being regarded as an opportunity to accelerate structural change. Private enterprise and
investment is being encouraged vehemently in the area, and numerous incentives are being
pursued. At the heart of the resettlement with development strategy is economic reform policies
geared to opening the Three Gorges reservoir area (TGRA) to outside and foreign investment.
Both Yichang and Wanzhou joined Chongqing early on in receiving special status as open
market areas with preferential policy treatment similar to the open areas of the east coast. The
idea received support through the State Planning Committee and the State Council, which set
up a Foreign Cboperation Development Committee (FCDC) in 1996 with amandate to seek
funds and technology from developing countries in order to: a) enhance infrastructure
development; b) improve agricultural practices; c) assist with environmental protection; and d)
support the Three Gorges resettlement. 522 In 2000, the head of the State Three Gorges
Resettlement Bureau, Qi Lin, declared in aspeech that the Three Gorges resettlement needed
advanced technology from foreign countries. Officials interviewed throughout the fieldwork
remarked on the low competitive ability of enterprises in the region and the need for foreign
firms to offer assistance to local enterprises. In 2000, the government established apolicy to
assist enterprises in the Three Gorges to import equipment, machines, and technology. The
assistance came in the form of tax exemptions of up to 100 million U.S. dollars .
523
These policies and the call for domestic assistance in the Three Gorges resettlement
provide an official basis for international assistance in economic development of the region. In
addition to the Partnership Support program, which emphasizes joint ventures and private
partnerships in industry, donations of money and materials to the TGRA are also encouraged by
the government.

The dui kouzhi yuan, or Partnership Support program serves as amodel for

522 Qi Lin's statement is taken from "Three Gorges Resettlement
Summary of aState Council Meeting
on Three Gorges Resettlement and Domestic Assistance (1997, in Chinese)."
523 Duan Yuefang, research, interview by the author, April 2001. One potential problem with the
preferential treatment and tax incentives for large investors is the erosion of the local tax base, and by
consequence, the ability of the government to provide services to the poorest of resettlers. In the
meantime, agricultural taxes remain high and aburden for rural resettlers.
-
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public /private cooperation in Three Gorges economic development. The program is public in
the sense that governments form linkages to promote support of the resettlement from outside
the resettlement areas. But the program has been most effective in terms of regional economic
development in promoting investment and the establishment of branch enterprises and factories
that might provide employment to resettlers and economic stimulus to the area, though officials
either did not have, or were not willing to release statistics to determine its success. The
restructuring of the Three Gorges economy through resettlement would not be possible without
the support of eastern provinces such as Jiangxi that have the resources and expertise
necessary to transform inefficient State-Owned Enterprises into firms capable of competing in
the reformed economy. But agreat deal more cooperation of this nature is required in spite of
barriers, and there are opportunities for international cooperation in the transformation of urban
and rural economies and creation of future employment for resettlers through private sector
development.
Though the Three Gorges reservoir area is in no position to compete for foreign
investment with east coast, some experts interviewed believe that foreign assistance will be
important for developing tourism in the region. Other areas suitable for assistance are in food
processing and environmental protection. Of secondary importance is assistance in education
and training for resettlers and in infrastructure development. While focussing on employment
strategies and opportunities for resettlers, whether through agriculture, industry or tourism,
many government officials and resettlers were eager to discuss the needs for infrastructure
development in the Three Gorges region. The opportunities for international businesses and
non-profit organizations to have an impact in this area are great. With inundation, many Three
Gorges county governments are enacting plans for large-scale infrastructure projects such as
harbour development and road construction. The resettlement requires the construction of
whole towns and cities, the reconstruction of homes and factories, hospitals and communication
lines. The Three Gorges area has typically lacked the infrastructure necessary to be integrated
into the national and international economy, and the resettlement is seen as an opportunity to
invest in and enhance infrastructure and boost the regional economy. The success of these
plans, and their positive impact on the lives of different groups of resettlers, depends on timely
and sufficient injection of resources. The next few years are crucial to the success of the
resettlement, and according the research, there is agrowing acknowledgement of the need for
external assistance.
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Recommendations for Feasible and Effective Assistance
The most fundamental recommendation emerging from the research is for international
actors to become involved and play apositive role in improving Three Gorges resettlement
outcomes. But moving beyond this basic recommendation, it is necessary to establish some
'bottom lines' for successful involvement in complicated and politically sensitive area of China's
development. Some of the key criteria to be generally considered for feasible and effective
international development assistance in Three Gorges resettlement represent the minimum
requirements for consideration by international actors in contribution to improved resettlement
outcomes. While the content and focus of cooperation may vary, the research suggests certain
minimum criteria that should be followed to promote the success of international development
assistance:
• Feasibility
o Invest time to establish trust and local access
o Engage local partners
o Maintain atechnical orientation
o Focus on cooperation at the county level (and local level implementation)
• Effectiveness
o Adopt an holistic, comprehensive approach
o Incorporate and encourage resettler participation and capacity
o Identify the most marginalized

-

those who fall between the cracks

o Address the sustainability of communities and self-sufficiency of households
o

Address the long-term and systemic factors of impoverishment

Defining effective international intervention in Three Gorges resettlement relies on the
previous discussion of impoverishment risks. One of the key elements to consider is the interrelation of impoverishment risk as whole. Participation is the pillar of aholistic approach to
effective intervention that includes considering the interconnection between impoverishment
risks. But there is also aproblem: if aholistic, comprehensive approach is required to improve
resettlement outcomes, what are the opportunities for international assistance when Chinese
authorities are so reluctant to open and submit to foreign scrutiny? Strategic plans for
international assistance require an emphasis on technical solutions in key areas with social,
process-oriented spin-offs, as well as careful selection of local project partners to maximize both
feasibility and effectiveness.

214

Overall, determining the feasibility of any particular strategy or intervention requires that
we answer some basic questions. The first question is simply: "Is there any need at all for
international development assistance in Three Gorges?" Ihope that the review of the policy,
planning and practice of resettlement in the case study lead one to respond "yes". The next
question is whether or not the Chinese government is open to international development
assistance in the Three Gorges. The immediate answer here is "that depends", and forces a
third question: "where, or in what areas of resettlement, is there both aneed and an openness
to international development assistance?" This question leads to adiscussion of not only the
types of assistance acceptable to Chinese authorities, the gatekeepers to almost any foreign
intervention on the ground, but the best local partners with whom international organizations can
cooperate.
Some may still argue against the feasibility of international development assistance in
the Three Gorges because of alack of need. Many of the higher level officials and even
academics interviewed in China insisted that Three Gorges resettlers are relatively well off. The
comparison was always with past resettlement in China and the state of poverty in which most
resettlers found themselves before displacement. The Three Gorges Resettlement Area as a
whole was below the national average in at least two measures of wealth: income and land I
person. 524 And the amount of investment and planning put into Three Gorges resettlement far
exceeds that of previous resettlement schemes in China. Compensation standards are
generally higher. More money and attention is being paid to long-term development rather than
one-time payoffs alone.
But comparing present resettlement to past failures raises serious questions. First, does
'better' necessarily mean good enough? In terms of international best policies and practices:
certainly not. Second, using the poverty of resettlers to justify the resettlement as an
opportunity to improve is acircular argument that denies the influence of the resettlement
planning blight that contributed to that poverty in the first place. Third, while resettlement
policies and practices have changed from past practices, so has China. Housing compensation
might be higher than in the past, but so is the cost of housing. More and more, the cost of
replacement housing is subject to market forces driving them higher, but the compensation has
not reflected this fundamental change. The cost of resettlement to resettlers is higher now than
it has been in the past. The days fthe iron rice bowl have passed, even in the Three Gorges,
and the government is relying on resettlers to find their own sources of livelihoods more than
Table 1, page 13. See also Qiu Zhengguang, Wu Lizhi, and Du Jinping. :"And the average yearly
income is 1,200RMB (yuan), fewer than 60% of the average domestic peasants' income."
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ever. While reform speeds apace, and resettlers have to make new decisions and adapt
abruptly to the loss of traditional assets and ways of life, there has not been the necessary
political reform to allow resettlers sufficient control of their own options, nor asocial safety net to
help when they fail. The only rural safety net for is still land, but for resettlers, even that source
of security is being eroded with little to replace it.
The research itself was an experiment in international cooperation in the Three Gorges.
At first, many foreigners familiar with the Three Gorges Project believed the kind of research I
was trying to do was not feasible. One international consultant working at fairly high levels with
project managers wondered out loud how Iwould find any information when the lack of
transparency kept even him in the dark .525 Others insisted any thesis-based research on the
dam by aforeigner was not possible because it forced asking questions that authorities would
not allow answered. While reinforcing some of these perceptions, the research was also
successful in overcoming some of the barriers to international intervention in the Three Gorges,
and the experience is relevant not just as aroad map to any others who might make similar
forays into research in the Three Gorges, or China, but also as an indication of the strategies
needed to implement international cooperation.
Invest time to establish trust and local access
Access to information, whether in the form of official documents or interviews with
resettlers themselves, presented one of the single largest challenges to the research. The
difficulty in obtaining accurate statistics and planning documents is significant, because
determining the potential impact of any international interventions requires baseline data. 526
The political sensitivity of the Three Gorges Project, particularly in relation to foreign perceptions,
meant that negotiating access to information, or more accurately, preparing initial contacts and
building relationships and trust, was among the most important and time-consuming activities of
the project.
There is a"vicious cycle" of distrust between Chinese officials and Western researchers
that is difficult to break. The Chinese government, at all levels, is wary of the controversy and
bad image of the Three Gorges Project in Western media. Almost every negotiation for access,
even to government officials in Zigui, Kai County, Wanzhou and Chongqing, was prefixed with
an anecdote of some foreign journalist who had abused the trust of local officials and published
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Interview by the author, October 1998.
The household interviews provided ameans of assessing the situations and perspectives of resettlers

directly, as well as collecting basic statistics, but the sample was small and official aggregate statistics are
still required to broaden conclusions.
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damming reports on the resettlement. Government officials did not want to be responsible for
supporting such reports in the future, and my requests for interviews or information were often
passed on to another department or higher authority. Because of the difficulty in gaining access
to on-the-ground information, foreign media are inclined to believe there is something to hide,
and seek out the failures in the resettlement. Because of the tight control on access to
information, it is often only the bad news that leaks out. This in turn, perpetuates the restriction
on access to foreigners in the Three Gorges and completes the cycle.
Negotiating access for the research itself provided valuable insights into the potential
and strategies for implementing effective international cooperation in the sustainable
development of the Three Gorges. The establishment of familiarity and trust was integral to the
success of the research in obtaining access to awide variety of government officials at various
levels, as well as to resettlement households. Gaining access to information was acomplex
process involving approval from local Public Security bureaus and Foreign Affairs offices, and
seeking endorsement from higher levels. Having established relations with the Zigui County
government in apilot study in 2000 had an important effect on opening access to the county
government and local resettlement villages, including Quyuan Township, later on. Multiple visits
to Wanzhou City were, however, less successful than those in Zigui. Recent jurisdictional
changes in Chongqing Municipality had effectively demoted the influence of the Wanzhou
government, and in addition, presented problems for our negotiation of access to information.
While interviews with several government bureaus, including the Resettlement Bureau and the
Economic Development Committee took place, Iwas eventually referred to arecent policy
document issued by the Chongqing municipal government prohibiting individual research or
consulting in the Three Gorges reservoir area of Chongqing Municipality, whose jurisdiction
accounts for approximately eighty percent of the resettlement area.

Presenting the research as

an official cooperation with the Three Gorges University, and intervention by the Canadian
Consulate in Chongqing opened some doors for further research, but no other site presented
the freedom and access that was granted in Zigui County and Quyuan Township because of the
familiarity and trust that had been built.
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Table 9: Advantage and Disadvantages of Research Approaches

Approach

Advantages

Disadvantages

Official High-Level Approval

Access to important

Time: Due to various levels of

aggregated information on

bureaucracy, the process of

(cooperation with State or

policy and plans

gaining access takes time

Provincial/Municipal

Top-level approval opens

Due to sensitive nature of the

governments)

doors at lower levels

research, approval is not
guaranteed, and information is
controlled

County Level Cooperation

Less formal approach

Requires contacts and good

requiring less time

relations if not formal approval

County governments have

from above

some latitude in resettlement

Access to information and

and development and may

interviews may be limited

be eager to share plans and
cooperate internationally
Unofficial Research

Little or no prior approval

Information that can be obtained

required

is limited, unsystematic

(site visits, observations,

More control over

informal conversations and

circumstances of

interviews with resettlers)

investigation

Engage local partners
Working with solid local partners in researching, designing and implementing
international projects is crucial for establishing domestic ownership of the project, and gaining
access to information and local resettlement areas. Though academic or research institutes
have varying degrees of affiliation with governments, partners with some distance from the
government assist in maintaining an objective view of the process while lending legitimacy and
official status to the project at the earliest stages. Direct cooperation with government
departments might create adependant relationship and could limit options as the project
develops. Table 9outlines the advantages and disadvantages of seeking information at various
"official levels". While in reality, all of these approaches were employed simultaneously in the
research and complemented one another, the single most effective means of cooperation was
at the county level where officials were eager to discuss international development assistance
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and investment in local plans for development. In general, local flexibility and involvement in
decision making is increasing in China. 527

In the Three Gorges resettlement, the extent of that

flexibility is in question, as there are still many aspects of resettlement, such as distant
resettlement quotas, and policies on opening new land for resettlers that are controlled at higher
levels. Local governments, particularly the Resettlement Bureaus, are still under enormous
pressure to meet the goals and targets passed down frOm above. At the same time, there
seems to be increasing flexibility for the county, township and even village governments in the
economic development of the region.
Finally, the importance of having alocal partner cannot be underestimated. As an
official cooperation with the Three Gorges University, the research project had status and a
local advocate for seeking official access, and for establishing contacts with other researchers
and resettlement consultants. Academic institutions are likely the closest one can come to nongovernmental organizations in China, but many maintain important connections to government
organizations and representatives as well. Other semi-independent organizations such as the
Women's Federation, which also has national and local branches, are potential partners for
implementing resettlement with development projects.
There is apotential and even need for international cooperation to help guarantee the
success of the resettlement and development of the area, but openness to outside inquiry and
assistance, and the investment environment in the region remain serious hurdles. In a
hierarchical model of resettlement planning, the obvious entry point for international
development assistance would be through central bodies, such as the State Three Gorges
Resettlement Bureau. But despite initial suspicion of the motives of aforeign researcher, the
county level governments appear to be the most receptive to international development
assistance. Given their responsibility as the basic unit for detailed planning and implementation
of the resettlement, it is not surprising that county government welcome the idea of additional
investment and expertise in resettlement projects. Many local government officials revealed
plans for development projects that will require outside assistance, and expressed an
eagerness to cooperate with international organizations in achieving the development goals in
their locales. There is no substitute, however, for official high-level support of international
intervention in the Three Gorges, and some of the experts interviewed expressed doubt that
direct cooperation with lower-level authorities could be successful.
According to resettlement experts of the Huazhong Agricultural University (HAU), for
example, cooperation in international development assistance would best be conducted with: 1)
527
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the Resettlement Bureau; 2) the CWRC, and; 3) the Economic (Development) Planning
Committee at various levels .
12 ' For example, projects concerning creation of employment would
best go through the Resettlement Bureau. For projects or cooperation aimed at improving
environmental protection, the best contact would be the CWRC. For exploration of joint venture
opportunities, the Economic Planning Committee would be most appropriate. The CWRC,
however, with areduced role in the resettlement now that it is well underway, expressed less
interest as apartner in international development assistance, citing that either the provincial or
municipal governments of Hubei and Chongqing, or the Resettlement Bureau itself had taken
responsibility for implementing resettlement plans. 529 The means and potential success of
international development assistance would depend on the scale of the project. According to
these experts, the best approach would be to start with the central government (for example, the
Three Gorges Resettlement Bureau of the State Council) working through the system to specific
projects with local governments. However, the official restrictions on international assistance
and county level autonomy and responsibility for implementing plans means that cooperation on
practical county level initiatives might be the most feasible. The drawback is that such
cooperation requires agood deal of time to build familiarity yet would remain at asmall-scale.
In addition, county governments are still bound by the policies and plans devised by higher
authorities. Empowering local governments and building local capacity through pilot projects,
however, might help them compel the provincial or central government to provide more support.
Maintain atechnical orientation
There can be agreat deal of latitude within atechnically oriented, practical approach to
international development assistance. In an area as politically charged and internationally
sensitive as the Three Gorges, focusing on technical solutions to practical problems in Three
Gorges will provide the opportunity to establish trust. Officially, social research and rightsbased intervention are not welcome, and authorities will want to avoid contributing to direct
criticism. Even local officials admitted that technical problems have social dimensions, but a
practical approach that emphasizes the potential contributions and benefits to local
governments and resettlers opens doors into dealing with problems holistically. There are many
practical problems that require solutions in the Three Gorges, and these are issues in which
international development assistance is most likely to take flight.
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The scale and nature of any proposed program of international development assistance
is significant in determining the level of cooperation. An interview conducted with officials of the
Three Gorges Resettlement Bureau in Beijing revealed that academic or social research in the
Three Gorges (such as Ihad done) was not welcome and would not receive official support or
approval. 530 What would be considered, however, is support for research of atechnical nature
or other projects aimed at providing technical assistance to the resettlement work. These
officials expressed some cynicism for the feasibility of foreign aid in Three Gorges resettlement
because it came with "too many requirements". The obvious alternative, and one that
corresponds with the changing approach to economic development and job creation in the
Three Gorges, is direct investment through private enterprise. The debate in resettlement
science between "compensation" and "development" is instructive in asking the question of
whether or not international development assistance in the Three Gorges can benefit resettlers
without directly targeting resettlement. Though the Quyuan Township case study raises doubts
that 'rising waters will lift all ships' in resettlement, particularly in rural areas; the development
assistance portion of resettlement policy and plans requires agood deal of additional
investment from outside the TGRA in the short to medium term.
Evidence for the openness to international development assistance at the state level, if
not contradictory, demonstrates as many limitations as possibilities to potential cooperation.
Though there is an equal degree of wariness of international attention at the county and lower
levels, there is also evidence of willingness to cooperate in sustainable development through
environmental protection and employment creation. An illustration of how atechnical orientation
might facilitate international cooperation is found in local plans for environmental protection and
employment generation. County governments in Zigui, Kai County and Wanzhou all revealed
plans for development that lacked sufficient funding, from resettlement or ordinary budgets.
County level plans for environmental protection include implementation of the Reforestation
policy and additional initiatives aimed at preventing soil erosion on agricultural land, such as
building terraces and irrigation systems, all of which require additional resources and expertise.
Water supply, in general, is aproblem for some areas because of the steep mountain terrain in
the Three Gorges reservoir area, and the remaining arable land after inundation is high from the
river

-

the main source of water in the region. When droughts occur, it will be exceedingly

difficult to draw water up to solve the irrigation problem. Local governments expressed
openness to international development assistance in enacting such initiatives, whose costs,
outside of limited model projects, exceed their resettlement funds and the overall financial
°

Interview by the author, August 2001.
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capacities. Some jurisdictions also fear the impact of the reservoir on water quality. Both Zigui
and Kai counties were struggling to address the stagnation of the Yangtze River by seeking
alternative sources of drinking water for their constituents. 531
The increased emphasis on environmental protection in the revised Three Gorges
resettlement policy is also spurring local governments to ameliorate urban and industrial
pollution in resettled cities and enterprises. Of particular interest are the plans of local
Environmental Protection bureaus. In Kai County, for example, officials were eager to explain
urban design and plans for solid waste and wastewater treatment in the new county seat .
532 I
visited the site and interviewed one of several families that were being displaced for anew solid
waste facility. Neither the cost of the facility nor the resettlement of these families was covered
by Three Gorges resettlement budget. Officials also boasted that the Kai County seat was the
only resettlement city with plans to build infrastructure differentiating sewage and runoff systems.
These plans are beyond the resettlement standard, and therefore, cannot be adequately funded
by resettlement compensation funds. While the World Bank has stepped into to provide loans
and capacity building (in environmental management for example) in Chongqing Municipality,
the funds have not reached the smaller, less influential jurisdiction of Kai County. Yet with a
population of 600,000 and awater flow regime that will create anear swamp and increased
incidence of water-borne diseases in the region after inundation, the opportunities to make a
positive impact in the environmental infrastructure of Kai County are great.
Focus on cooperation at the county level (and local level implementation)
While there are advantages to high level approval for international projects, research
experiences attests to the fact that local, county level governments are the most prepared to
cooperate with international partners, likely because any benefits from the cooperation are likely
to take root at the local level. There can be fewer bureaucratic requirements and controls if
cooperation is pursued (with local, third party partners) at the county level. Access to township
or village levels is difficult without county support, but county governments generally have
sufficient autonomy to authorize international access to resettlement areas. Particular for
smaller scale projects, access to county level and lower jurisdictions is essential to ensure
effective implementation.
According to officials of Zigul County Economic and Trade Commission interviewed by the author on
June 12, 2001, special incentives were planned for outside firms to assist in development of anew water
supply. The Kai County government was planning to build anew reservoir to provide drinking water to
residents of the new city at acost of 930 million yuan, and was seeking international investment,
according to an official of the Kai County Planning Committee, interview by the author on July 22, 2001.
532 Officials of various government bureaus, interviews by the author, July 22-24, 2001.
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While there is evidence of the central governments willingness to cooperate with
international organizations for the betterment of the resettlement in ageneral and technical
sense, specific project support is still likely to come from the county or even township and
village level. Villages like Changjiang Village in Quyuan Township are moving ahead with their
own plans for maintaining the livelihoods of local resettlers, but are embarking in areas (such as
rebuilding the bankrupt brick making factory) with little expertise and scarce resources.
Township and village governments, while less advanced than county governments in coming up
with ideas for development, were equally open to receiving international development
assistance in their efforts. Resettlers themselves were aware of the limitations of local
resources for improving the viability of agriculture or creating jobs in Quyuan Township, and
believed that international development assistance could help. Almost all of the resettlers
interviewed were open and receptive to the idea of international development assistance in
resettlement and development. While it is noted that these responses might have been
influenced by the identity of the researcher as aforeigner, some resettlers were able to offer
specific ideas forinternational assistance, suggesting their responses were not mere pat
answers:
We request investment to make afactory. Relying only on one's own
strength, it/s very difficult to ameliorate the environment. Ihope someone
is able to provide support. (The Wang family)

Ihope foreign countries come to help us, invest to set up afactory,
reforestation, improve roads, develop tourism. (The Cheng family)

There is agrowing recognition, amongst local academics and experts at least, that
sustainable development of the Three Gorges resettlement area requires more than
environmental protection and macro-economic development. There is also afundamental need
to enhance the participation of resettlers in their own resettlement and development. An
immediate, direct impact on the resettlers was found in the opportunity the research gave them
to express and discuss their concerns for their future livelihoods with someone other than the
government agencies responsible for the resettlement. The resettlers we encountered did not
always easily grasp our purpose as researchers. Some families were suspicious of us and
reluctant to speak at first, because they assumed we represented the government. Others
thought we might serve as international journalists to raise awareness of their difficulties on
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television. When resettlers understood that we were there to collect their stories and opinions in
order to incorporate their views into recommendations for international development assistance,
they were impressed by the idea and encouraged to express their ideas. Many resettlers had
not been given such an opportunity to more or less freely discuss their situations. When
government officials were present during the interviews, resettlers frequently used the
opportunity to express grievances. In the context of seeking cooperative solutions to their
problems, the discussions could be aforum for constructive dialogue.
The research demonstrates that it is feasible, if not easy, for international intervention to
have some impact on the lives of resettlers. For international development assistance to be
effective, however, it must consider the challenges of intervening on both official and informal
levels, and the ways in which resettlers can be most involved in the planning and design of any
projects. There are real, earnest efforts being made at all levels of Chinese government to
ensure that resettlers really do "maintain or enhance" their standard of living after resettlement,
and it is important not to vilify the government officials. The research has, however, identified
some of the barriers to successful mitigation of impoverishment risks, and the systematic
obstacles to full resettler participation in the process. Moving to adiscussion of the potential for
effective international intervention in the resettlement requires consideration of improving
resettlement practice as well as supporting particular resettlement efforts to overcome
impoverishment risks.
Adopt an holistic, comprehensive approach
The various impoverishment risks of the lRR model serve as avaluable starting point for
identifying effective strategies for international development assistance in Three Gorges
resettlement. But the best strategies rely not on treating the risks individually, but on addressing
their impact as awhole. A one to one dialogue between some of the chief risks roughly defines
the existing approach in Three Gorges resettlement planning. In acknowledging and seeking to
mitigate the major risk of landlessness, for example, the government has set the goal of
ensuring that most farmers have some land after resettlement. Plans have relied primarily on
opening new land further upsiope in the past, but these plans are being undercut by the limits to
available land, environmental concerns and the Reforestation policy. Although falling outside
the immediate concern of resettlement, both in terms of immediate resettler needs and the
institutional framework, the reference to the Reforestation policy in the revised resettlement
policy underlines the impacts of soil erosion on the long-term sustainable development of
agriculture for resettlers. An approach to international development assistance focusing on the
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single risk of landlessness, while respecting the physical and political context, might seek to
work with provincial or county authorities to increase subsidies for the Reforestation Policy in an
effort to make the policy more palatable for resettlers. But this approach, on its own, runs into a
number of difficulties related not only to the Reforestation policy, but also to the wider context of
the impoverishment risks of resettlement as awhole.
Helping to make the Reforestation policy work in the Three Gorges, however the means,
does not necessarily address the immediate demands resettlers have for food and income.
Since the 2001 revision of the Three Gorges resettlement policy reversed the original plans to
open land for resettlers, officials have struggled to come up with alternative measures to
mitigate landlessness. The first, according to the CWRC, was to trade land for employment, but
it took relatively little time for officials to realize that this would not work. The next solution to
make an appearance was redistribution of existing land to guarantee that resettlers maintained
some land-base. But despite the advantages of sharing the burden, there are no winners in this
scenario, as everyone ends up with less land, and even those not displaced also risk
resettlement impoverishment through economic marginal ization. In this context, assistance in
promoting the more effective implementation of the Reforestation policy, however beneficial,
would not address the impoverishment risks associated with landlessness and marginalization.
Of the single impoverishment risks, landlessness remains the most significant and is
central to the entire interacting system of risks. As such, it provides an obvious and important
entry point into adiscussion of strategies for international development assistance in
resettlement planning and practice. Looking at the system of risks as awhole, from the vantage
point of individual risks, defines the function of the lRR model, and beginning with landlessness
makes sense. But mitigating single risks is bound to have an impact on other areas, and
interventions in any aspect should be designed within the broad context of impoverishment risks.
Incorporate and encourage resettler participation and capacity
The types of intervention, whether direct compensation or general economic
development, are determined by avariety of factors including institutional structure and culture,
available resources and available knowledge. Knowledge is often the weak link in resettlement
planning, especially in an undertaking as large as the Three Gorges resettlement, because the
scale and complexity of the resettlement makes outcomes all the more unpredictable. Ensuring
adequate knowledge requires expert studies, but most importantly the ongoing participation of
resettlers themselves, who have been largely positioned as passive participants in resettlement.
This would also emphasize adynamic process of participatory planning guided by iterating
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expert "blueprints" for resettlement. An inclusive process allows resettlers to define their own
risks and negotiate aresettlement program (compensation and production assistance) in their
own interests. When resettlers have ownership of the resettlement program, it is more likely to
receive their support, adapt with their needs, and engage their energies, thereby increasing its
chances for success. 533
Even local researchers are (in muted tones) criticizing the coercive measures of Three
Gorges resettlement, and calling for amore inclusive approach. 534 Resettlers can be
empowered in anumber of ways, both political and economic. Politically, the enhanced
participation of resettlers in the resettlement process is one means of empowering resettlers.
Economic empowerment derives from agreater ability of resettlers to rebuild their own
livelihoods, and become less marginalized. Technically oriented development programs do not
need to avoid the incorporation of resettler views and participation, but on the contrary, should
make special allowances to do so. Even the interviews for this research afforded resettlers a
rare opportunity to engage in the process. As the discussion on debt relief below illustrates,
proposals for technical development projects, if designed appropriately, can increase the
capacity of both local officials and resettlers to incorporate the participation of resettlers. The
most important challenge for international development assistance in Three Gorges
resettlement is to find means of cooperating with the officials who hold the keys to access, while
incorporating the direct participation of common resettlers. At the same time as informing the
intervention itself, such participation can contribute to building the capacity of resettlers to
manage the change incurred by displacement.
Identify the most marginalized— those who fall between the cracks
Resettlement policies and plans in the Three Gorges have taken a'one size fits all'
approach to dealing with the complex and diverse challenges of resettlement. The massive
scale of resettlement has created such an overwhelming task that resettlers may become
reduced to statistics. The efforts of the local Resettlement Station official in Yinxingtuo to
convince the last, reluctant families slated for distant resettlement in order to meet his quota
provides one example of the statistical imperative in managing resettlement. In Quyuan
Township, resettlers were divided rigidly on the basis of their household registration

-

or hukou,

an increasingly in appropriate and discriminatory mechanism of control. Many resettlers had
traded inundated land for jobs in Township and Village Enterprises as resettlement
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compensation, and by transferring to anon-agricultural hukou in the process, they forfeited their
right to land even when the enterprises failed and the jobs were lost. Moreover, the poorest of
resettlers received the least amount of compensation

-

because their original housing was of a

lower standard or because they already had marginal lands above the inundation line

-

or were

encouraged to move away from their homelands to start over. There appeared to be little
flexibility in resettlement policies and plans to provide assistance or extraordinary measures
where they were required. 'Exceptional cases' resulted in families who do not fit neatly into
administrative categories, and where resettlement measures (such as employment in enterprise)
failed. The result appears to be that many resettlers cannot benefit from compensation or
development assistance, and the poorest are at the greatest risk of worsening marginalization.
A number of resettlers in the Quyuan Township case study acknowledged that the
dwindling land-base would increase their reliance on part-time work (dagong), but many of them
-

because of age, health, lack of skills, or loss of assets

-

feared that they would be unable to

find paid work off the farm. Few of those interviewed in the case study were profiting from the
'resettlement construction boom', but even those who were will likely find these opportunities
short-lived. There seems to be an assumption that part-time work will pick up the slack left by
diminishing quantity and quality of land resources. But there are few measures set to address
the needs of those resettlers who lack the ability or skills to benefit from the new economy.
Macro-economic development assistance may give aleg up to those who have the education
and ability required for employment or self-employment in small enterprises, but many resettlers
are not well-positioned to take advantage of the new economy. These families need additional
training as well as the guarantee of some self-sufficiency and security to carry them through the
transition. The pressure on farmers to abandon self-sufficiency in favour of cash cropping may
undermine the ability of the most disadvantaged to avoid further impoverishment.
Researchers from the Changjiang Water Resources Commission (CWRC) and
Huazhong Agricultural University (HAU) now acknowledge the dangers of an over-generalized
and inflexible approach to resettlement in the Three Gorges and call for "resettlement according
to individual inhabitants' condition" .535 In order for international development to be effective in
aiding the poorest of the poor resettlers, it is insufficient to simply supplement existing measures.
Rather, development assistance must apply to those who passed over by existing measures. In
addition to the cases described above, these might generally include distant resettlers, who
have been selected for distant resettlement because their situations in the local jurisdiction are
particularly dire. While distant resettlement might provide such resettlers abetter land-base in
535
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their new communities, the poorest resettlers require additional assistance to make the
transition. By understanding the full context of displacement and resettlement in the Three
Gorges, international development assistance can, and should, focus on identifying the most
marginalized groups, and applying specific rather than generalized measures to assist these
resettlers avoid impoverishment.
Address the sustainabiity of communities and self-sufficiency of households
Cooperation at the county level is necessary to maintain abalance of the centralized
authority and local access necessary for feasible intervention, but in order for assistance to be
truly effective, it must address the basic units of resettlement work: communities and
households. County level planning appears to focus on macro-economic measures: such as
large infrastructure projects such as new ports, construction of the new large-scale county seats,
and the development of major tourism resources. These plans seldom incorporate the
individual interests of townships and villages. International development assistance could most
benefit communities at the township, and especially village level by piloting projects that
address the sustainability of individual communities.
The Changjiang Village brick-making factory underlines the importance of sustainable
community development in the TGRA. The village had purchased the bankrupt factory against
the best advice of the Township government in abid to provide work and income for farmers
who would be left with marginal land after resettlement. A tremendous portion of the
compensation and other resources were being invested in the enterprise at very high risk. This
investment represents aone-time only opportunity for Changjiang Village, and getting it wrong
will have significant consequences well into the future. The risk of making bad resettlement
investments is very high, particularly at the community level where resources are so limited, but
communities like Changjiang Village are faced with few options and little or no assistance from
outside. International resources and expertise can benefit Changjiang Village and other
resettlement communities by maximizing investments in respect to overall, long-tern community
development plans.
Individual attention is also required to address the particular cases of each resettlement
family

-

something that local officials under competing demands from higher authorities are ill-

equipped to provide themselves. "Resettlement planning" needs to be considered at the level of
households, not just counties, in much the same way families might consider financial planning.
Effective international development assistance will be flexible and adaptive the needs of
individual households. Rather than tying assistance to one's household registration or hukou,
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particular household economies should be considered. International assistance should provide
elective options for resettlers based on their real situations and not whether the hukou system
defines them as agricultural or non-agricultural. In any case, individuals as well as households
rely on both agricultural and non-agricultural livelihoods. Providing land-based assistance to
agricultural hukou holders and employment assistance to non-agricultural hukou holders alone
ignores the complexities and the choices made by resettlement households. More care needs
to be taken in analyzing the options exercised and available to individual households, and
international assistance is required to provide the attention and resources needed to effectively
address the reconstruction of household economies in the TGRA.
As with resettlement communities, the choices made now by resettlement families will
have far-reaching impacts on the future. While the absence of arural social security system is a
problem throughout China, researchers of the Three Gorges resettlement recommend that
resettlement planning incorporate asafety net for the displaced. 536 The resettlement would
seem an ideal opportunity to pilot reforms of the hukou and social welfare systems, but in the
short to mid-term, rural families will still rely on agricultural land as their main source of security.
Taking this into account, international development assistance should seek ways of maintaining
aminimum amount of self-sufficiency for rural resettlers. As the discussion above on identifying
the most vulnerable suggests, the shift away from food self-sufficiency toward cash-cropping in
the TGRA will put the most poor at greatest risk of further impoverishment. The competing
demands of self-sufficiency, cash-cropping and environmental protection on the marginal
agricultural lands after resettlement require creative solutions. A wholesale shift to farming for
export will put the sustainability of many resettlement households at risk. Maintaining alevel of
self-sufficiency on the land and in the community is essential to prevent long-term
impoverishment for many, and international development assistance might provide the expertise
and resources necessary to overcome this problem.
Address the long-term and systemic factors of impoverishment
Not all of the causes of resettlement impoverishment are readily identifiable. And some
may only manifest themselves in the long-term. Addressing the long-term and systemic factor
of impoverishment requires looking below the surface of discrete resettlement risks, their
corresponding mitigation measures, and the institutional system of resettlement implementation.
The discussion of Cernea's five causes of resettlement failure in Chapter 8illuminates some of
the areas in which international development assistance might have an indirect influence in
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improving long-term resettlement outcomes. Development assistance programs should be
developed to treat issues such as institutional weaknesses and the lack of active resettler
participation as well as the immediate needs of irrigation for marginal lands, and employment
income for resettlers.

These recommendations for improved policy, planning and practice can

also be applied generally to international development projects themselves, to ensure that the
problems caused by indigenous resettlement are not reproduced in cooperative projects.
Other causes of impoverishment, particularly for the most vulnerable, may be disguised
in the short time, behind the façade of the many visible infrastructure projects in the TGRA.
These include less tangible risks such as social disarticulation and marginalization, as well as
systemic causes of poverty not easily categorized, such as community and household debt, and
other forms of wastage. The research in Quyuan Township shows that these underlying factors
may be the most intractable, and effective international assistance will seek to address the
shortfalls in the existing resettlement practices. The importance of, and potential for, addressing
the problem of debt is illustrated below.

International Interventions in the Web of Impoverishment Risks
A discussion of examples will better illustrate the types of interventions that are implied
by feasible and effective international development assistance in the Three Gorges. It is
impossible to be exhaustive in recommending specific projects for international support, but as a
whole, the background on Three Gorges resettlement policy and planning, the case study
illustration of the interconnected risks of impoverishment in Three Gorges and the summary of
'bottom-line' criteria for feasibility and effectiveness aim to inform and improve potential
international interventions in resettlement in the future. Rural resettlement will, to one degree or
another, continue to depend on land as the basis for reconstructing livelihoods, and an example
of international support of restoring agricultural livelihoods is important. By contrast, debt
does not fit neatly into any of the risks defined in the IRR model, but is both the result of, and
impacts upon, many of them. Reducing resettlement debt demonstrates the importance of
the interconnection of impoverishment risks, and the need for creative solutions.
Restoring Agricultural Livelihoods
Some of the greatest impoverishment risks for rural resettlers in the Three Gorges stem
from the pinch on shrinking land resources. International development assistance in exploring
alternatives to environmentally sustainable opening of new land may be an option, but under
current policy and physical constraints, would have limited impact. Cernea cites the World Bank
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funded Shuikou dam project as an example of successful resettlement in China despite
significant decreases in land per person after resettlement. 537 The success is attributed to the
increased productivity and economic value of crops on post-resettlement land. A great deal of
investment, beyond the reach of township and village governments in places like Quyuan
Township, is required if similar success is ever to be realized in the Three Gorges. Resettlers
and local officials alike fear that the poor quality of the reduced amounts of land above the
inundation line will not be able to sustain the livelihoods of resettlers, and there was anear
universal call amongst respondents for contributions to enhancing the land's productivity.
According to one resettler:
(We need help to) build an irrigation pond, and resolve the problem of fighting
drought. On the economy, deliver asubsidy. Orange trees MUST ensure stable
yields despite drought or excessive rain; otherwise the problem will be very great. 538
Explore and invest in irrigation systems to increase productivity of marginal lands
International expertise and resources for establishing effective irrigation systems on
remaining lands in the Three Gorges is urgently needed to avert the impoverishment risks linked
to the eroding land base. While the Three Gorges region experiences abundant rainfall, and
even flooding during the rainy season, it is highly susceptible to seasonal drought. The
inundation of the dam reservoir will increase the stock of water (and likely alter the humidity and
rainfall patterns of the area), but the pressure on the water resources and land higher up on the
slopes will also increase. At higher altitudes and with steeper slopes, it will be more difficult for
farmers to reproduce the irrigation systems they have relied on in the past.
According to the report by the World Commission on Dams (WCD), one of the primary
means of sharing the benefits of large dams with resettlers is through improved irrigation. -539 But
despite the fact that the Three Gorges dam will increase the volume of water in the resettlement
area, there appears to have been little concrete effort to improve irrigation facilities in the
marginal farmland that will remain after inundation. Rural resettlers and local leaders lamented
that the cost of transporting reservoir water to higher land thwarted earlier plans for construction
of an irrigation water tower in Quyuan Township. 54° The 2001 revised resettlement policy
makes specific reference to constructing terraces and irrigation installations on slope land for
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resettlers, but makes no provision for additional resources .
541

This policy, however, might

provide the basis and open the door for international development assistance in community
irrigation schemes, designed with the full participation of concerned resettlers. At the local level,
international assistance to establish irrigation systems appears to be more than welcome.
International resources could be well used to leverage additional concessions for subsidized
power or other contributions from the Chinese government for irrigation development. Local
officials in Quyuan Township discussed the possibility of subsidized electricity to run irrigation
pumping stations. The costs of the proposal were prohibitive for Quyuan Township, and further
research is required to ascertain the cost-effectiveness of such an initiative. The lack of
irrigation was one of the major elements reducing the productivity of post-resettlement land, and
must be addressed if the risks of landlessness, marginalization and food security are to be
mitigated.
Provide local assistance to make soil conservation sustainable in the short term
While the Reforestation policy is applying added pressure on resettlers in the short-term,
soil and water conservation will remain long-term problems in the Three Gorges. Local officials
welcomed the idea of international cooperation in soil and water conservation, and suggested
that foreign aid might be asource of augmenting the Return Land to Forest subsidies.
International funding for increased Reforestation policy subsidies in of itself would mean
cooperating with provincial authorities who manage and supply the subsidy, and would not
address the potential problems created by the bureaucratic distance from resettlers.

On the

other hand, international assistance at the higher levels might be considered athreat or criticism
of decision-making at higher levels, and would require aconcomitant scale of authority and
resources from an international body. Given the degree of autonomy granted to county level
governments such as Zigui in implementing this central policy, county government officials
might be more receptive to cooperating with international organizations to adjust local
implementation plans. The Forestry Bureau of Zigui County, for example, had been the
recipient of funds from the German government to assist in reforestation of the area. 542
However, the funds had helped pay for needed saplings and anew SUV for the bureau, but did
not address the problems faced by rural resettlers and their need to make full use of shrinking
land resources. The "Reforestation' policy provides a50 yuan /mu subsidy for saplings. But
this subsidy is payable to the county or township government who in turn supplies the saplings
2001 Resettlement policy, Clause 26.
Officials of the Zigui County Forestry Bureau, interview by the author and personal observations, June
2001.
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to farmers to plant on their land. Providing additional funding for saplings may help the county
government save resources and invest in SUVs before it assists struggling resettlers commit to
reforestation.
Research alternative land-uses that maintain self-sufficiency
The research in Quyuan Township, however, suggests that the meagre subsidy does not
make adifference for all but the most desperate resettlers. In fact, most resettlers were
reluctant to turn any land over to forest unless its productivity was already low. Therefore, even
water and soil conservation efforts boil down to improving productivity on existing lands.
International assistance in researching and investing in alternative production techniques
remains aviable areas of potential cooperation, but the short and long term impacts on
household economies has to be taken into account. One issue to address is the cycle of
cultivated land to grow corn for pig consumption. Given the reduction in the quality and quantity
of arable land in the region, inter-planting between orange trees will remain common practice,
despite the Reforestation policy demands. Alternatives to corn, and perhaps to raising pigs,
could be researched or encouraged in the area. Local officials admitted that they had not
considered the impact of pigs, let alone adjusting this traditional practice, but the situation has
reached the point that more sustainable agricultural practices may merit attempting to change
cultural practices. For example, intercropping orange orchards and foodstuffs requiring less
cultivation might help to limit soil erosion while maintaining some degree of food self-sufficiency
and averting the growing risk of food insecurity in the Three Gorges.
Reducing Resettlement Debt

-

the hidden impoverishment risk

While landlessness and impoverishment risks most closely linked to the loss of quality
and quantity land for rural resettlers are the most obvious impoverishment risks, if the evidence
in Quyuan Township is an indication, debt is the hidden impoverishment risk in Three Gorges
resettlement. It insidiously represents the accumulated shortcomings in safeguarding against
other risks, and surreptitiously undermines the ability of resettlement households (and
communities) to avert impoverishment. As such, it is not only neglected in resettlement
planning, but is also symptomatic of the planning culture and biases. Zeroing in on astrategy
for assisting resettlers to overcome resettlement debt also demonstrates the institutional
understanding and political sensitivity required for international development assistance to be
effective in alleviating impoverishment in the Three Gorges.
One of the most significant contributors to household debt is new home construction.
On the surface, the obvious driving factor of housing debt is insufficient compensation. A
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possible role for international development assistance would be to encourage and support
greater levels of compensation. Such an approach, however, is fraught with difficulties because
it touches so closely to the political process that has produced the compensation standards.
While, in general, using any positive influence international organizations such as the World
Bank might have to increase compensation standards is worthwhile, the prospect of any
success is long-term. In addition, the Three Gorges project, already entering the final phase of
resettlement, has almost explicitly avoided such influence. A more feasible approach, avoiding
the political sensitivities of implying criticism of government policies, is to address the cost of
housing.
Design and develop low cost housing alternatives for resettlers
One means would be to help subsidize the Three Gorges housing market through a
program of low cost housing specifically for resettlers. A mote interesting approach is to
research and implement new housing design in the region. Building anew home in the Three
Gorges is more expensive than ever because of increasing market influences on labour and
materials, and because the steep terrain requires expensive foundations. While some resettlers
salvage all they can from existing demolished buildings to rebuild there homes, their propensity
to upgrade means that many materials are transported from outside at relatively high cost.
Changjiang Village's investment in the bankrupt brick factory was areaction to the high cost of
imported materials. Local building materials may be limited, but there is scope for further
investigation into more efficient home building in the area. The resources and expertise to
produce new housing designs do not exist at the local level where it could be most useful.
Consumed with addressing the immediate needs of resettlement, rural resettlers and local
governments alike rely on existing resources and knowledge to construct new buildings, and
have no capacity to consider alternatives on their own. Yet there is, at the local level, the data
to inform appropriate designs and skill and labour to construct them. A project to pilot low-cost
housing, even at small scale, might provide abasis for reducing the cost of home building
through the final phase of resettlement and alleviate some of the impoverishment risks created
and exacerbated by resettlement debt.
This technical approach to improving housing is arelatively innocuous one in Three
Gorges resettlement, in part because it does not directly address politically charged issues such
as compensation levels or resettler dissatisfaction. There is also areduced risk of the Three
Gorges Project and the resettlement work being shown in abad light. Because international
presence in the Three Gorges remains controlled, and is bound to produce some degree of
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suspicion, however, sponsorship or cooperation with an official host remains crucial.
Cooperation with adesign institute such as the CWRC may be one option, but with the reduced
involvement of the CWRC in resettlement implementation, the added encumbrance of high level
cooperation might not be justified. A better alternative would be cooperation with academic
design institutions or universities to cooperate in contacting county level planning departments
directly. If successful, such aprogram could be expanded to consider the design of new
resettlement communities to address issues such as social disarticulation and economic
marginalization through design.
Generate loans for resettlement communities and households
Housing, however, is not the only contributor to household debt, and even if
compensation and the cost of housing could be brought more in line, debt could very well
remain aproblem. For example, it was common in Zigui County as awhole, to encounter
resettlers who had borrowed money, in addition to compensation funds, to invest in "bread loaf"
buses or other forms of transportation as productive assets. One possible means of treating
debt itself is the provision of loans at low interest with flexible terms. The revised resettlement
policy is somewhat more specific than the original iteration in stipulating that aportion of the
revenues generated by the sale of project electricity should be managed by Hubei Province and
Chongqing Municipality as aresettlement fund. With the assistance of international expertise
and complementary resources, such funds could be used to provide preferred loans for
business development, home building, and as apotential means of financial assistance through
the difficult transition period.
Instituting such aprogram, at minimum, requires further research and careful planning.
For example, the nature of resettlement debt is not always clear and can vary from one situation
to another. For some resettlers, finances are borrowed from friends and relatives, incurring a
different form of social obligation than money owed to the government or socially detached
financial institutions. Institutionalizing such debt might not be able to compete with the
favourable terms offered by informal loans. Debt might be payable in kind, by committing labour
or helping to build aneighbour's house. More research is required to determine the social and
economic impacts of such 'friendly' loans on both the borrowers and lenders. For other
resettlers, the debt might be owed to the government in other forms of non-payment for goods
and services. Some of the families interviewed in the Quyuan Township case study, for
example, had only made down payments on homes constructed by the Township. In cases
such as these, the inability to sufficiently invest in one's own livelihood caused by debt is
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accompanied with apolitical obligation. In any case, the institutionalized loan programs might
threaten to create still another layer of bureaucracy competing for resettlers' attention and
further disorienting them from familiar patterns of recourse. One of the key features of
international development assistance in relieving resettler debt would be capacity building for
those managing the loans.
Incorporate credit counselling and capacity building
On the other hand, the simple provision of loans to ease the burden of debt does not in
itself address long-term development issues. Many resettlers were neither well-informed, nor
well-prepared to invest the suddenly large amounts of cash availed to them as compensation.
The uncertainty of the changing economy itself, let alone the overwhelming uncertainty
generated by displacement, is likely one reason that resettlers invest so heavily in the tangible
and long-lasting security offered by new homes. Farmers were advised to use what resources
they had to invest in oranges on higher ground. But this advice was more the result of political
imperative than wise investment planning. Other resettlers, not willing or not able to fall back on
farmland for some level of productive security, borrowed to invest in transportation services:

-

buses or motorcycles. The sense was that there was some security in numbers. If others were
investing in amotorcycle, it must be agood idea, and even if it fails, at least no one would be
alone. Aversion to risk, or rather, seeking security in very uncertain circumstances is not
uncommon among resettlers in early stages, especially rural resettlers .
543 In these cases,
however, the result is to flood the market and undermine the 'strength in numbers' approach.
There is arisk that the large-scale shift to orange orchard cash cropping in the Three Gorges
will flood the market and drop orange prices even more than they have already in recent years.
In case of investment in transportation services, the results of flooding the market were already
painfully obvious as many operators remained idle. Knowing that the investment of borrowed
and resettlement compensation funds is resulting in unsustainable debt that is at minimum,
contributing to the economic marginalization, there would seem to be some opportunity to
intervene.
The point here, however, is that the simple provision of funds is insufficient under
displacement and resettlement circumstances. Resettlers need to be empowered to make
better choices, and informed to take calculated risks. No one advised the many resettlers
investing in bread loaf buses or motorcycles that the local market might be saturated. The
resources to generate that sort of knowledge, and disseminate it in ameaningful way are not

543
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available. A loan program set up with sufficient expertise to provide individual counselling and
investment advice is needed to help increase the chances of resettlers' making viable
investments and reducing their overall debt, and is the kind of attention to individual resettlers'
needs and concerns that is currently missing in Three Gorges resettlement. International
development assistance to set up such aprogram could further empower resettlers by fostering
new approaches to their participation in resettlement. While focusing on technical solutions to
resolving debt and overcoming the risks of marginalization, unemployment and even
homelessness, loan programs with comprehensive counselling would help enhance resettlers'
awareness of their own rights and entitlements as well as providing better information on
economic prospects. In this way, it provides an example of how international development
assistance might be employed to address impoverishment risks as well as their underlying
causes by promoting, at least indirectly, better resettlement practices.
Partner with local agencies to develop collective credit systems
The best partner for such an initiative is the Resettlement Bureau. At present, the
Resettlement Bureau lacks sufficient financial or human resources to implement such aprogram,
but is most well positioned to coordinate with local governments in its implementation. Working
with the Resettlement Bureau would also contribute to building the capacity of resettlement
officials, and foster improved practices on the part of government officials. In rural areas such
as Quyuan Township, Resettlement Stations are present where other mainstay government
departments such as the Employment Bureau are not. The county level Employment Bureau
would be alogical partner in providing advice for individual investment in employment
opportunities in the region, for example, but the Resettlement Bureau's role of coordinating
information and advising resettlers at the local level could be greatly enhanced.
The problem of debt is not limited to individual households. Longmaxi Village was facing
debt due to lost investments in failed enterprises, and was reaching the limit of its total
resettlement budget in 2001. Similarly, Changjiang Village was making large investments of
resettlement funds in precarious land reclamation projects and in rebuilding the bankrupt brick
making enterprise. Lost investments are leading to debt with long-term consequences for
village governments and resettlers. Village and township leaders are equally in need of advice
and capacity building for management of the changes precipitated by resettlement and the new
economic reality. Along with local resettlement officials, they are caught between the often
dissonant demands of both the common resettlers and their superiors in government.
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One of the great difficulties faced by Three Gorges resettlement emerges from the
failure of political institutions and planning models to adapt to the market transition being
effected throughout the country. Some of the resettlers, particularly in Longmaxi Village, who
had been given employment in Township and Village Enterprises (TVEs) in lieu of replacement
land had seen their entitlement to cash compensation disappear with the failure of these
enterprises. In the new economy, particularly in the Three Gorges where the lack of historical
investment in the area has contributed to worsening economic conditions, local officials are
finding it increasingly difficult to guarantee employment for resettlers. Some resettlers were
provided adirect "personal employment resettlement planning" subsidy as compensation for lost
land, freeing local officials from the burden of finding employment. But where this occurs on an
ad hoc basis (as it did in the Quyuan Township case study), resettlers are left entirely on their
own to invent employment opportunities at the same time as unemployment increases. At the
moment, there appears to be no means to encourage or assist such individual households to
pool their resources and increase their investment power.
Considering the impacts of village, or collective debt suggests carrying the argument for
empowering resettlers further. There is some precedence in China and elsewhere for
establishing rural credit unions. While further research in the Three Gorges is required, there is
awealth of expertise now available in collective, small scale credit unions in rural areas. If
viable for the rural resettlement areas, such organizations could restore some of the cohesion
among strained groups and empower resettlers to take greater control of their own livelihoods.
But as with the proposal for individual loan assistance programs, expert advice on managing
and investing resources in the changing economy is required. By bringing such expertise and
resources to partner with local governments and academic institutions international
organizations can make avaluable contribution to resolving the problem of resettlement debt
and marginalization.
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The discussion on resettlement debt outlines some of the challenges and possibilities for
international development assistance in Three Gorges resettlement. It suggests that if careful
attention is paid to both the web of impoverishment risks and the existing policies, plans and
practices (cultures and behaviours) of resettlement, technical interventions can help empower
resettlers and begin to address some of the root causes of resettlement failure. The same
lessons can be generally applied to other opportunities for international development assistance.
Ongoing research is required to ensure that any interventions have the intended sustainable
impact on resettlement households, but the perseverance of resettlers through very difficult
circumstances is testimony to the merits of international involvement despite the potential
difficulties.
The Report of the World Commission on Dams makes specific recommendations for the
consideration of its guidelines by projects already "in the pipeline". 544 These recommendations
begin with the insistence that it is never too late to improve dam project and resettlement
outcomes. For projects already in the construction phase the Report recommends that the
project be reviewed for compliance to the guidelines and that "existing commitments for
resettlement and benefit-sharing are converted into formal contracts." While such amove is not
likely to occur before significant political change in China, there are still opportunities for positive
engagement, subtle improvement in resettlement policies and plans, and significant
improvements in resettlement practice and outcomes. But the speeding up of the inundation
schedule in October 2003 suggests that the pace of construction is speeding up and action is
needed quickly to take advantage of remaining opportunities to have apositive impact on the
lives and livelihoods of Three Gorges resettlers.
Even as the Three Gorges Project speeds ahead, China itself is planning for another
'hydro-project' whose scale will make the Three Gorges dam blush. The North-South water
transfer aims to dig channels funnelling water from the Yangtze to the and north at acost
doubling that of the Three Gorges. The impacts of displacement and resettlement of the almost
incomprehensible engineering scheme are unknown, but the experience of Three Gorges
resettlement will carry important lessons that should be heard before this new project begins.
Throughout the world, development projects continue to incur large scale displacement of
544
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people. As the largest scale resettlement ever undertaken, the Three Gorges resettlement
provides aunique opportunity to learn from its successes and failures for the benefit of
improved resettlement everywhere. With the doors on the resettlement so tightly shut to the
outside, many of those lessons may be lost to the international community. If they should
remain so, the resettlers in Quyuan Township such as the Heng family will also lose the
opportunity for the international community to give them amuch needed boost.
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APPENDIX Case Study Interview Form

:village, town, county
itJJ date
gender
1) Personal history:
a)
L'I*5(: How long have you lived in this town?
b) How long as your family lived in the area?
c) J1lWT: In what year were you married
R,V
ck age (female head of household)
k (male head of household
Nift other members of household
FF()-L'I: # of
children
-

%NR

# of males

J'D

JW

IJL

Hukou
type
Living
outside
Where?

# of females

A(JL'i')

age

4n>

education

-T-f1

Married?

IflE:

employment

NIM other

2) Resettlement history:
a) 1
-J{? When did /will you resettle
b) Inundation losses:
F? house?
jIk? business?

original situation
a) ±J1! old land
lt1 garden
JLii( -5t :total
plot
amount (mu)

±tJL

? farmland?(how many

3)

)iTh
Crop I
produce

Average
Yield
(fln)

I.

price

Jtft1 cultivated
land
icomments)

income

b) MRanimals raised) ?(fishing)?
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employment

mu?)

4)
post-resettlement situation
a) iWt1 new land
iIt cultivated
total
IflL3
,garden
land
plot
amount (mu)
comments)

JU
Crop I
produce

Average
yield

price

income

(tin)

b) MWanimals raised) ?(fishing)?

c)

I9?Where do you sell your produce?

d) ±JtiE land/soil characteristics
5±li!old land
total
income
M slope

5Jh soil
MIN
irrigation
Distance
from
home
(near/far)
elevation

M i
tnew land

5) IJ]J*

:part time work! employment (off the farm)
IE

1IrA

l::?where?

Male/female

Type of
work

income

How
many
days/year

RP'Xtrend) :part time employment trends
-I-J? 10 years before
?after resettlement (currently)

a)

2009EJU? after 2009 (prospects)?

D)

KlII5

e.g.

rja

empioymeni Skill, e.g. smati oi

g female

male

&)1i? do you often travel to city centres?

C)

t1 city

R& # of times

mode of

transportation

IJ5 Old city
new city
Big city?

6)

WJ&k other income
Type of Income:

Amount expected:

jj outside relatives

'JIk small business

243

siness skills

7) Expenses(5I%
Item
-

:

)
,
ew 9 1F

bitotaI
production
expenses
seeds
feed
Fertilizer

44personaI
expenses

,wJJ-

8) food self-sufficiency

Ju

VF93

9

9) fuel 2and *water (irriciation and household use):
Change?
Source
I
Cost/W,
1
,
131
Fuel:
Cooking
heating
Water:
consumption
washing
Irrigation

10)
a)

)Wfl

j4z

I
nI
Ea

c)

d)

JI1±1?

OM

e) fV1,M

11)

in

?

1compensation)

It
Nim

If
kiJ'(m2)

vaIue/cost)

MM
IrTiz
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12)
a) 1Ø*L1

13) expectations
a.
4f
) +?
I e.g.
b. What to you imagine you might do?
L Continue farming the same?
H. Work more?

c. TOURISM
I What do you know about plans for tourism development in your area?
H. Do you think that you can find work or income in tourism?
d. TVEs
L Do you know of plans to develop any TVEs in your area?
ii. Do you think you can gain work or income in aTVE?

14)

e.g.:
a. IjII
b. ±)II

assistance)

15) natural history t?J?
c. TM
d.
t(vegetation)
e. water and erosion
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