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       Abstract 
 
The objective of this study is to examine the implementation of the first Chinese Anti-
domestic violence law at street-level in three cities located in central China. This study aims 
to document street-level workers’ experiences with domestic violence law, particularly the 
efforts they have made against domestic violence, as well as the challenges they face in their 
daily work. Sixteen qualitative interviews were conducted with nineteen street-level 
bureaucrats who work in judicial functionary (civil court), law enforcement (police), All-
China Women’s Federation and residents’ committees (mass organizations). The results are 
analyzed with the theory of bottom-up implementation (Lipsky, 2010; Matland, 1995) and 
street-level bureaucracy (Erasmus, 2015). The study found that most Chinese street-level 
bureaucrats commonly believe that the first Chinese Anti-DV is characterized by ambiguity of 
goal and ambiguity of mean. Such vagueness causes frustrations, confusions and conflicts 
among these workers. Additionally, based on their experiences, these street-level bureaucrats 
reflect that they do have some degree of discretion, but they are constantly under the pressure 
and limitation of time, resource and heavy workload. All these factors tend to indicate that the 
implementation of the first Anti-DV law in China still has a very long way to go. However, 
the result also show that the Chinese street-level bureaucrats are working diligently to ensure 
the successful implementation of China’s first Anti-domestic law, while actively coping with 
the challenges mentioned previously and developing their own ways to cease the violence. 
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1. Introduction 

The traditional Chinese definition of family boundaries is characterized by conjugal (husband-
wife) and male-centered relations. Patrilineality, the unbroken male lineage is believed to be 
vital to a family's survival. As a consequence, married women are subordinate and considered 
as properties of their husbands' families (Baker, 1979; Hu and Scott, 2016). The history of a 
thousand years of patriarchal value system perceives domestic violence (DV) as acceptable 
(Kartas, 2017). In modern China, "family harmony" is one of the most important cornerstones 
of the State's political priority to maintain social stability: it reflects the strong traditional 
belief in family unity over separation. Therefore, in family disputes, the goal of promoting 
harmony and social stability is prioritized for the protection of victims; mediation often 
considers DV as an only interpersonal conflict to maintain a marriage (Han, 2017).  
      
All-China Women’s Federation (ACWF) is a Non Governmental Organization (NGO) 
striving to transmit and implement state policy while representing women’s interests to the 
State. Yet, the label NGO differs from the understanding of NGOs in Western Europe; each 
administrative tier of ACWF is under the direct supervision of the Chinese Communist Party. 
According to the ACWF, a big part of Chinese women suffers from violation such as abuse, 
rape, and are forced to marry (Kartas, 2017). Around a quarter of all married women in China 
have suffered violence in their marriages, while only 40,000 to 50,000 complaints are 
registered by the ACWF annually (Chen, 2016).  
 
Judicial organs were absent in DV cases due to the lack of a national law against DV. In 2016, 
the first-ever national law against DV was enacted in China. The new law, which is a 
framework law, defines DV as physical, psychological abuse of family members and 
cohabitating non-family members (Chen, 2016). It declares that relevant departments in other 
organizations such as people's governments at the county level or above (similar to Swedish 
municipal council), judicial organs, social organizations and residents' committees (urban 
self-management grassroots organizations working with e.g. mediation) have the obligations 
to work to cease DV. Yet, the law only stipulates soft sanction for those guilty of DV. For 
instance, violation of a protective order is not a crime unless it also violates criminal laws. 
Penalties for violations are inadequate; e.g. administrative detention can be 15 days or less 
(Han, 2017).  
      
The ACWFs’ parent-organization, the Working Committee on Children and Women 
(WCCW), is declared as the primary law enforcement organ and coordination agency of 
China’s Anti-DV law. WCCW is in charge of government work related to women and 
children and has a leading role in propelling the establishment of a multi-agency anti-DV 
mechanism. However, WCCW doesn’t have any substantive compulsory power (Wang, 
2017). The introduction of guidelines for the law’s implementation would enhance ACWF’s 
ability to formalize a multi-agency mechanism to combat DV cases in the future. The lowest 
level of law-implementation agency is Residents’ Committees (RC), an autonomous 

http://society.people.com.cn/n/2015/0825/c1008-27510382.html
http://society.people.com.cn/n/2015/0825/c1008-27510382.html
http://society.people.com.cn/n/2015/0825/c1008-27510382.html
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grassroots organization under the leadership of a higher-level government. RC has the 
responsibility to promote the laws and to carry out the mediation of civil disputes. However, 
RC does not handle community affairs independently: its funds and sources of work are 
prescribed and allocated by higher-level government agencies. 
 
The challenges at the moment are the implementation of the law (Chen 2016). Chen 
emphasizes that many practitioners still lack the knowledge and skills to intervene in DV 
cases. It requires significant investments of time and human resources to incorporate protocols 
of DV intervention into the professional training of practitioners - such as social workers, 
doctors, police and others involved in law enforcement. These street-level bureaucrats have to 
find out how much discretion they have in DV cases. Last but not least, for the first time in 
China, Anti-DV law promotes campaigns against people's conventional conception of family 
structure, norms, and values. The law is trying to convey to the public the message that DV is 
not acceptable, which can be extremely difficult because it challenges thousand years of 
patrilineality tradition in China. This thesis concentrates on the implementation challenge, 
particularly the implementation in street-level organizations that are of crucial importance in 
DV cases. We have chosen judicial functionary (people’s court), law enforcement (police), 
ACWF and RC. 
 
   
1.1 Purpose and research question  
Our study purpose is thus to study to what extent and how the Anti-DV law is implemented 
by street-level bureaucrats who work in very different and central functions such as judicial 
functionary (civil court), law enforcement (police), ACWF and residents’ committees (mass 
organizations) in central cities.  
 
Our study is guided by the following questions: 

1. Are there any new routines and organizational instructions since the introduction of 
the law considering DV cases in the organization as for example guidelines or 
procedures? 

2. What is the role of the street-level bureaucrats in implementation? Do they have any 
discretion?  

3. What are the main challenges for implementing the law?   
 

1.2 Limitation  
This study focuses only on DV that happens in marriage and only women as victims of DV. 
These boundaries are drawn due to a few reasons. Firstly, we are aware of the fact that men 
can also be victims of DV, however, globally speaking women are the victims in the majority 
of the cases. According to World Health Organization (2017), around 35 percent of women 
worldwide have experienced either physical and/or sexual violence in intimate partner 
relationships or non-partner sexual violence during their lifetime. Secondly, cohabitating 
relationship is not as protected as a legal marriage in China, premarital cohabitation is not 
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socially tolerated, and victims might hesitate seeking help from an external source (Yu & Xie, 
2015). Therefore, we think it would be easier to target on DV that happens in a marriage since 
it’s more noticeable. Lastly, homosexual marriage is not yet legal in China, so we only focus 
on male-female marriage (Wang, 2017). 
 
1.3 Disposition   
In Chapter Two we present a general background of the political and administrative structure 
and the earlier legislative regulations of DV in China. Chapter Three is a literature overview 
of earlier researches in the field. We summarize what empirical results these studies achieved, 
which method they utilized and the limitations of these studies. In Chapter Four, we present 
the selected theories: implementation theory and street-level bureaucracy. Chapter Five 
discusses the methodological approach, ethical considerations and limitations of this study, 
and is concluded with the discussion of validity, reliability, and generalizability of this study. 
In the following section, Chapter Six, we present the result based on interview materials with 
the theoretical interpretation. In the end, Chapter Seven summarizes the whole study and 
includes a final discussion of this study followed with suggestions for further studies in the 
same research field. 
      
2. Background  

2.1 Political and administrative structure of China  
The basic political system in China is the multi-party cooperation and political consultation 
under the leadership of the Chinese communist party (CCP). In other words, all parties, mass 
organizations and representatives from all walks of life must embrace and adhere to the 
leadership of CCP for consultations of the country's basic policies and important issues, such 
as political, economic and social affairs. The entire country is divided into provinces, 
autonomous regions and municipalities directly under the Central Government. Provinces and 
autonomous regions are divided into smaller units, such as autonomous prefectures, counties, 
autonomous counties and cities (Bell, 2016). 
 
Legislation at the national level in China is in most cases vague and simplified due to 
historical and social reasons, especially when it comes to social laws. It is the detailed 
interpretations of implementation regulation that actually carry out the implementation of a 
new law. Such regulation is issued by the State Council and local legislative bodies. The new 
Anti-DV law is of no exception. It is only a framework law, full of vagueness and lacks detail 
(Wang, 2017). As a result, the Anti-DV law gives space for regional and local variations, the 
range of interpretations between legal efficiency and legal validity is expanded.  
 
2.2 DV in China  
Legislative treatment of DV exists in two laws before the Anti-DV law passed. The first law 
is the Chinese Marriage law and the second is the Law of the People's Republic of China on 
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the Protection of Women's Rights and Interests (2005 Amendment). In 2001, the Chinese 
Marriage law was revised. It stated that family violence should be prohibited (here family 
violence means physical/psychological violent acts between family members). Article 32 and 
46 state that divorce shall be granted by a court if there is DV and if mediation fails (He & 
Hang Ng, 2013; Runge, 2012). However, the law did not provide an official definition of DV. 
As a result, these provisions lack enforcement mechanisms. The same problem occurs to the 
other law as well (Runge, 2012). 
      

Chinese society has a culture that tolerates DV (Han, 2017). According to He and Hang Ng 
(2013), the presumably most conspicuous development in the Chinese judicial reform in the 
last decades is the return of judicial mediation. This return aims to contribute to social 
harmony, which is the paramount goal pursued by the ruling communist party. In family 
cases, judicial mediation remains a compulsory procedure that litigants have to participate. 
The amount of civil cases resolved through mediation saw a significant increase. By the year 
2010, official statistics shows that more than 65% of civil cases were solved through 
mediation (ibid).  
      
Residence in regions outside of South and Southeast China is namely among risk factors for 
violence (Parish et al. 2004). The ethnic minority is also a factor that’s related to DV. China is 
an ethnically diverse country. These ethnic minorities live in different provinces in China. In 
Chinese-Muslim families, for instance, the traditional Islamic gender roles and religious 
beliefs are still followed. In such families, DV rate against women is high but remains 
unknown since DV is conventionally perceived as a norm (Niu & Laidler, 2015). Residents in 
those three cities we have chosen are mostly not minority groups. 
      

3. Literature Review 

3.1 Search Process 
We began with searching for relevant researches and articles related to our research purpose. 
We found articles and thesis by searching keyword on Google Scholar, China Journal, DIVA 
and Stockholm University database. Our keywords are Chinese domestic violence law, 
implementation, intimate partner violence, and street-level bureaucrats. In general, there has 
been no systematic study of street-level bureaucracy in China (the earliest record in China 
Journal is 2003) and Anti-DV law is relatively new. We chose articles that focus on how 
street-level bureaucrats implement the law and we managed to find a total six relevant studies.  

      
3.2 Implementation Agencies 

3.2.1 WCCW and ACWF 

Wang (2017) examined the implementation mechanism of the first Chinese Anti-DV law and 
how its design affects its feasibility. Wang investigated how different institutional designs 
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affect the efficacy of formalizing a multi-agency counter-DV mechanism. Wang used a 
literature research methodology and looked into the extent mechanism are used in different 
models. Then the author selected random provinces as an evaluation target. Here we only 
discuss one of the three discussed institutional designs commonly seen in local practices, the 
WCCW-led design, since it’s most relevant for this study. Another model, Political-Legal 
Committee (PLC) design is discussed in possible way out.  

Wang found that WCCW’s capacity is limited in formalizing a multi-agency counter-DV 
mechanism, and its leading role of such a task is questionable in many regards. WCCW is 
entitled to inspect and monitor various government agencies on their performance regarding 
women- and children-related issues. It might have the broadest coverage of several organs for 
the making of anti-DV mechanism, however, WCCW can only suggest the respective 
department to impose punitive measures on responsible entities. It can only act when the 
consequences of a women’s right violation are “severe”, which is a vaguely defined word.  

Meanwhile, ACWF, the representative organization of WCCW, has carried out work on DV 
issues (ibid). As a party-led mass organization, it has no executive power as other government 
organs at the same level, ACWF keeps a professional relationship and limited power in 
pushing its agenda among government organizations. Although ACWF has a close connection 
with women, their influence on the formation of the mechanism is indirect and insufficient. 
Furthermore, it is weakened by its financial and staffing condition. In Wang’s (2017) opinion, 
it is not competent enough as a leading organ to efficiently build a multi-agency Anti-DV 
mechanism.  
 
3.2.2 Civil Court 

Civil protection orders were already enforced before the national Anti-DV law was enacted. 
He & Hang Ng (2013) studied how pilot-test civil courts of protection order handle 
divorcement cases that involve DV. They collected data from different sources. The main 
source of data is direct observations of civil courts that take part in China’s national pilot 
program for protecting women against DV. They were not allowed to use tape recording in 
courtrooms, instead, they relied mostly on written notes. Luckily, they also got access to 
official court transcripts. The second source of data is interviews with experienced judges (in 
person and by phone). In addition, they also interviewed court administrators, researchers who 
provide information about the new judicial initiatives.  
 
In their finding, He and Hang Ng (2013) strongly concern about the judicial mediation that 
they find is considered as an almighty solution for all spousal conflicts, even when violence 
and abuse are involved. According to them, DV is erased in the stage of judicial mediation in 
Chinese civil court, judicial mediation is considered more important than adjudication. Han 
(2017) carried out a literature review to examine if the Anti-DV law really keeps victims out 
of harm’s way. Han found that judges define spousal abuse for judicial mediation instead of 
acts of violence (Han, 2017). Additionally, Kartas (2017) took a discourse analysis approach 
with a radical feminism perspective to study DV against women in contemporary China. 
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Materials in this study are extended literature and Chinese legal documents, including the 
Anti-DV law. This study has shown that the Chinese government does not take DV as a 
serious issue. Kartas pointed out that, Chinese society is a male-dominated society and men 
have bureaucratic control over the politic and legal system. Chinese policy rulers instill family 
harmony strongly and do not consider DV as a general crime, which has caused the failure for 
judges to make the appropriate decision.  
 
As for court protective orders, Han (2017) studied several Chinese women’s journal and 
previous researches about the court protective orders to find out if these orders are actually 
working in practice. Han points out that these orders are not fully functioning due to the lack 
of police enforcement and criminal sanction against violators. The court, as the primary 
enforcement agency, doesn't have the ability to fulfill the task due to limited court 
enforcement resources. Miller (2004) took a discourse analysis approach to examine how law 
enforcement and judicial functionary respond to DV cases according to state legislation in 
America. Materials includes literature comparison and several state's law in USA. In his 
findings, many states’ civil protective law has integrated with the criminal law to improve the 
protection for victims. Severe punishment of DV offenders and violation of court order such 
as protective order is also criminalized. As a result, some violation could be treated as a 
felony in some states.  
 
Trials in China are judge-centered, judges have the responsibility to take proofs that could 
validate the claims (He & Hang Ng, 2013). Runge (2012) provided an analysis based on 
literature research. The analysis has the focus of the implementation of the civil protection 
order by comparing it with the U.S. version (North Dakota statute). Runge found that judges 
in China may conduct a factual investigation of cases to gather information. He/she could 
contact persons who potentially know the situation of the family. In reality, however, it has 
been noted that judges without any training about DV or gender awareness tend to not 
conduct investigations and seek evidence of DV appropriately (ibid). The centuries-
dominating Confucian value of family harmony prevents those who are aware of DV to testify 
against abusers in court. Yet, judges in lower-level trial court take a self-preservation attitude 
and try to avoid issue any decisions without the victim providing strong evidence such as a 
medical certificate of injuries (He & Hang Ng, 2013). 
 
3.2.3 Police  

Both Han (2017) and Kartas (2017) found that mediation remains as the cornerstone of 
China’s DV intervention strategy. As a result, when it comes to DV cases and conflicts, police 
might refuse to intervene because they perceive this as only a family matter, not a crime 
(Kartas, 2017). They prefer to solve them through “criticism and education” instead of taking 
coercive action against abusers (Han, 2017). Han (2017) also points to a number of legal 
hurdles that will be up against police arrests if the perpetrator is a family member. Firstly, 
except for death or serious injuries, few arrests are made in DV cases. Even the Opinion on 
the Handling of criminal DV Cases in Accordance with Law in 2015 failed to provide clear 
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legal guidance for police so that they can determine which acts of DV constitute a crime when 
the act itself does not result in death or serious injuries. Another barrier of victim protection 
are the victims themselves. When it comes to misdemeanor domestic assault cases, the police 
cannot detain abusers in such cases unless administrative detaining is initiated by the victim 
himself/herself. Victims often change their minds after making initial requests. The last 
barrier is the officers’ perceptions of DV. Some officers who work in law enforcement don’t 
take DV seriously, they classified domestic violence complaints as merely “family trouble” or 
“spousal quarrels” (ibid). Victims failed to receive the proper attention from the police when 
they call for protection from DV. Police try to either mediate or refusing to respond to calls at 
all. Police have stated that they do not want to get involved in family issues (Runge, 2012).  
 
Another difficulty of police enforcement, Han (2017) identified, is due to the legal 
requirements that are imposed by the country’s penal laws for prosecuting crimes commonly 
associated with DV, which is caused by the failure to criminalize DV. The Anti-DV law is 
heavily relied on how much discretion police have to apply the appropriate civil, 
administrative and criminal responses. The main administrative punishment police could file 
is the written police warnings. However, violators of police warning and court protective 
orders only face fined up to 1,000 CNY (about $152), detained for up to 15 days, but no 
penalties if there’s no underlying act which also violates criminal laws. The light punishment 
connives abusers to act with impunity (ibid). In comparison, the violation of courts order is 
criminalized in USA. In this way, police and relevant organization’s duties toward victims of 
DV are specified (Miller, 2004). Training and guidelines give guidance for police to help 
victims and exercise their discretionary decisions to prosecute. As a result, the criminal laws 
have been successful in reducing DV and bringing justice to victims.  
 
3.2.4 Resident Committee 

In Han’s (2017) study, she points out the role of “People’s Mediation Organizations”, an 
organization within RC. According to Han, workers in “people’s mediation organizations” are 
typically untrained mediators works in RC. Mediation aims partly at preventing and reducing 
incidents of DV. However, by doing this, the negative impact of mediation on the safety of 
victims is not acknowledged. Without imposing restrictions on the mediation of DV cases, the 
law gives tacit approval to continue mediation of DV cases inside legal institutions. As 
meditation continues, the focus in DV cases is on conflict resolution, rather than to victim 
safety. Victims are suffering from injustice, there would be less application of the full range 
of civil and criminal sanctions against abusers, which will probably prolong society’s bias 
against legal interventions (Kartas, 2017). On the local implementation level, there are signs 
that mediation already began to incorporate into local DV procedure guidelines, such as 
making mediation a prerequisite to the issuance of written police warnings (Han, 2017). To 
solve this problem, Kartas (2017) suggests that it is essential to integrate women’s right of 
safety and freedom in legislation. They have the right to be granted instant legal remedy when 
they get beaten by their men. Anti-DV law requires justice and equality between men and 



      
                             

       

13 
 

 
 

women and states should promote justice as the goal of the rule of law. An institution such as 
RC should respond to women’s right and needs accurately.  
 
3.3 Possible way out 
Han (2017) suggests a few possible approaches to enhance the protection that the Anti-DV 
law should be offering to victims. The Anti-DV law relies heavily on police discretion in 
taking actions. There’s a need for clear legal guidance to help police determine in which acts 
of DV can consider as a crime when they don’t cause death or serious injuries. Police should 
be entitled with authority to take coercive actions to remove abusers from victims and have 
the discretion to make more aggressive criminal arrests against repeat offenders. Additionally, 
police need to enhance their professionalism in screening for high-risk victims who need 
acute assistance and protection concerning their health and safety. Wang (2017) wants to 
enhance public awareness of the causes and consequences of DV. Additionally, all officials 
and officers in the administrative, legislative, and criminal justice system should take part in 
gender sensitivity training. In civil court, a certain screening system can be used to screen 
cases involving DV and separate from mediation (He & Hang Ng, 2013).  
 
On a more overriding level, Han (2017) points to the establishment of a multi-agency DV 
response system focusing on crisis intervention in high-risk cases will provide the advantage 
to target the most vulnerable victims. Wang’s (2017) study shows that the Political-Legal 
Committee (PLC) has the ability to pose direct control over law enforcement agencies which 
provides it the capacity of providing critical legal remedies to DV victims. As an enforcer of 
the most powerful security maintenance strategy in China, PLC can introduce DV as a social 
issue to the “Comprehensive management of public security” (CMPS) system. CMPS can 
entail the broadest scope of both government and non-government entities, meanwhile 
provides incentives through its evaluation system. As a result, CMPS can most efficiently 
achieve a holistic multi-agency mechanism.  
 

3.4 Summary 
To conclude, China’s first Anti-DV law has a groundbreaking significance on paper. It’s the 
first statutory definition of DV. The efforts put out such as the availability of civil protective 
orders and prevention measures such as written police warning against abusers are valued 
(Han, 2017). However, due to the nature of Chinese legislation at the national level, the highly 
simplified and habitually vague social law has caused many barriers for street-level 
bureaucrats to implement the regulation (Wang, 2017).  
 
All of the previously mentioned researches, except for He & Hang Ng (2013), examine the 
implementation situation of the Chinese Anti-DV law. Even though He & Hang Ng (2013) 
has been in the field and collected empirical data by interviewing and observing, their study is 
still limited within the civil court. All studies emphasize important factors for implementation: 
implementation design, discretion, clear goals, resources, but no study looks at 
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implementation by four street-level bureaucrats. This is the gap this study aims to cover. This 
study has a focus on the four most relevant agencies of street-level bureaucrats who work in 
the Anti-DV field. Furthermore, this study compares three major cities in the same region, 
which could contribute with a deeper going understanding of the complexity in China. 
Although the three cities are in the same region and share similar political, economic, social 
and populational conditions, there are many differences when it comes to Anti-DV tasks. Our 
study is the study that has been in the body of the multi-agency Anti-DV mechanism.  
      
      

4. Theory  

This chapter provides a theoretical background for this study: implementation theory and 
street-level bureaucracy theory. The first section aims to introduce the definition of 
implementation and different implementation models alongside a discussion about 
unsuccessful implementation. The second section presents the role of street-level bureaucrats 
in policy implementation and which elements affect their work. The final section presents 
central concepts from both theories and how we apply them in the stage of analysis.  
      
4.1 Implementation theory  

Implementation is defined within the policy implementation as “the ability to forge 
subsequent links in the causal chain so as to obtain the desired results” (Pressman & 
Wildavsky, 1974). Another definition of implementation is the carrying out of a basic policy 
decision that can take forms such as executive orders and court decisions (Mazmanian & 
Sabatier, 1983).  Implementation can be distinguished alongside four elements: source, 
destination, communication link, and feedback mechanism (Fixsen, Naoom, Blasé, & 
Friedman, 2005). The source means the particular intervention to be implemented, such as 
Anti-DV law while the destination is the object where the intervention is implemented to. In 
our case, victims of DV. The communication link can be concluded as the process of change. 
The feedback mechanism is the guide mechanism that consists of routine evaluative 
information  
      
The route of implementation has a profound effect on the outcome: a success or a failure 
(Durlak & DuPre, 2008). Two most common implementations are the so-called top-down 
approach and the bottom-up approach (Cerna, 2013). 
      
4.1.1 Top-down and Bottom-up approaches 

The top-down approach emphasizes and focuses on the power of national political leadership, 
giving direction and formulating goals to be followed by lower levels (Sabatier, 1986). Clear 
and consistent goals from the Government is essential to clarify the responsibilities for each 
implementation agency, to avoid the unnecessary extent of change and to keep these agencies 
sympathetic with the goals. However, the top-down approach tends to ignore precedent 
context and political aspect. It considers the implementation of a matter of administration that 
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only depends on the amount of resources. Furthermore, according to Cerna (2013), the top-
down approach does not take people who are affected by the policy into consideration, it only 
focuses on the central policy-makers. The role of policy implementers and their repeated 
efforts to get clearance to enhance the implementation is ignored. It is these clearances that 
contribute to the possibility of the next clearance that gradually implements a policy (Signé, 
2016).  
 
Apparently, as Payne (2008) argues, no ‘one-size-fits-all' policy exists. Therefore, the local 
factor plays an important role in policy implementation. To the opposite of the top-down 
approach, the bottom-up approach emphasizes that it is those who are appointed to implement 
a policy in the field that are the key factors in a successful implementation, under the 
precondition that these people have discretion in their work (Lipsky, 2010). This approach 
points out the gap between legislative objects and resources is a factor that changes the nature 
of implementation. Critics point out that this approach tends to overemphasize the level of 
local authorities and carries more considerable uncertainty in the policy (Matland, 1995). It 
also tends to favor administrative accountability over policy leader’s ability to structure and 
guide local agents.  
 
4.1.2 Effective policy implementation (EPI)  

Gradually, the value of both previous discussed approaches has been recognized by scholars, 
they tried to synthesize both approaches and create a more comprehensive and explanatory 
approach (Signé, 2016). According to Matland (1995), policy implementation occurs on two 
levels, the macro implementation level: actors located in the central and devise a government 
program; the other level, the micro implementation level emphasis instead local organizations 
react to the macro-level by developing local programs, and to implement these programs.  
 
EPI can be considered as a model that synthesize top-down and bottom-up approaches.  
EPI means that central state determines political goals, local bureaucrats implement a policy 
with considerable autonomy. Its performance evaluation has been examined (Ahlers & 
Schubert, 2011).  This model adapts central policies to a local level and makes it stable.  
 
4.1.3 Unsuccessful implementation   

Many factors can lead to an unsuccessful implementation. There are two known main factors 
that could explain the success or failure of a policy implementation. One of them is the degree 
of policy ambiguity, and the other one is the degree of policy conflict (Matland, 1995). The 
degree of policy conflict is caused by the nature of human beings as self-interested actors who 
have conflicting interests that provoke conflict on a policy level. Policy ambiguity is when 
goals or methods of a policy are unclear (ibid).  
Here we present a table of four combinations of both degrees to show the possible outcome of 
an implementation.  
 

Degree of policy conflict Degree of policy ambiguity Implementation outcome 
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Low Low the implementation is administrative 
and if resources are available, it 
will be a success  

High High the implementation is symbolic, the 
strength of the coalition decides if 
the implementation will be 
successful  

High Low the implementation is political, and 
power is the prime determinant of a 
successful implementation. 

Low High the implementation is experimental 
and will depend on contextual 
conditions. 

Source: Signé (2016) 
 
Furthermore, Matland (1995) explains the two different types of ambiguity, the ambiguity of 
goals and ambiguity of means. Goal ambiguity directly affects the outcome of policy 
implementation in the top-down approach since goal ambiguity considers as the leading to 
misunderstanding and uncertainty which eventually result in failure. Thus, the precondition 
for a successful top-down implementation is the greater goal clarity. The ambiguity of means 
increases policy conflict: unclear division of responsibility can lead to confusion and shirking 
responsibility to each other. The shortage of resource decreases the quality of implementation 
at street-level which tends to lead the policy into another direction than the intended (ibid). 
Nevertheless, ambiguity is inevitable because ambiguity gives space for interpretation and 
variation. Zhan, Lo and Tang (2013) uses China as an example to show problems caused by 
the implementation that lacks vertical participation. In China, Governance frameworks 
combine both centralized political authority and decentralized administration. Central 
officials’ authority does not guarantee it any institutional and organizational means to help 
them ensure if the implementation has been fully carried out. 
 
4.2 Street-level bureaucracy 

Street-level bureaucrats are described by Erasmus (2015) as the frontline workers or policy 
implementers in government agencies. They translate politics into concrete actions, safeguard 
citizens' rights and represent the state. For the individual citizen, it is impossible to meet 
directly with the state, but with the help of grassroots bureaucrats, citizens can come into a 
concrete relationship with the state. The bureaucrats that citizens usually meet in daily life are 
those at the bottom of the public hierarchies who shall carry out specific act what stat and 
higher authorities have decided (ibid).  
 
Alther (2014) argues that western street-level bureaucracy theory did not engage deeply in the 
context, which has a certain coercive character. CPC has regulated bureaucrat’s behavior in 
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order to enhance its governance (Zhou, 2010). They are the majority of all government 
agencies and stay at the bottom of the government’s hierarchical pyramid. They have limited 
power, low political status and considered as hard labor in government (Han, 2008). It is also 
noticeable that, technically, street-level bureaucrats in China are not all government 
administrators. Many of them are contract workers with poor educational backgrounds (Yan 
and Liu, 2007; Li, 2013).  
 
4.2.1 Discretion 

Erasmus (2015) defines discretion as to the ability of street-level bureaucrats to make choices 
of what to do and adjust policy to suit the circumstances. This is because they often have to 
perform complex tasks that can’t be reduced to scripted formulae. Caroll (1980) distinguish 
further discretion into professional discretion and personal discretion. Street-level 
bureaucrats’ professional discretion comes from their professionalism that contains expected 
expertise, knowledge to practice their own judgment in the field; their personal discretion is 
based on their own value which should be avoided in practice.  
 
In order to handle situations uncovered by policy guidelines, street-level bureaucrats may 
resort to other practices, such as creating a specialized unit and referring cases to more 
specialized workers to deal with problematic cases. Their jobs and the environments in which 
they work are such that it is not really possible to serve all clients as they ideally should be 
served (Erasmus, 2015). Instead, street-level bureaucrats develop patterns of practice, 
routines, and simplifications that help them to deal with dynamics such as the chronic 
shortage of resources and the often-high demand for their services. According to Lipsky 
(2010), human service organization lacks adequate administrative control. These uncertainties 
could lead to policy success or more likely, failure. As Brodkin (1997) states, street-level 
bureaucrats often do what they can instead of just do what they want or what they are told to 
do, they have to cope with time and resource pressure. Such efforts may lead to either 
inconsistent and particularistic treatment of similar cases or routinized treatment of clients 
with dissimilar needs. On the other hand, according to Johansson (2007), street-level 
bureaucrats are limited by the organization's ambition and rules in different ways. They have 
a relatively limited discretion and autonomy from the organization's governance, especially 
regarding how the organization's services and sanctions should be handled concerning the 
citizens' cases.  
 
Heilmann (2008) points out that under China’s economic transformation, central 
policymakers in China encourage local officials to try out new ways of problem-solving and 
then feed the local experiences back into national policy formulation. It means that local 
organizations are involved in policy delivery and they can turn central mandates towards local 
ends. As Han (2008) said, street-level bureaucrats in China has an execution role. Han defined 
three factors that contribute to street-level bureaucrats’ discretion. Firstly, their work is 
difficult to be quantified, standardized and targeted. Secondly, there is no routine to follow 
and their task environment is full of uncertainty. Thirdly, sometimes they need to act 
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according to the actual situation when the circumstances are complex, which requires a 
certain discretion.  
 
4.2.2 The problem of resources 
Street-level bureaucrats have huge caseloads related to their responsibilities (Lipsky, 2010). 
High workloads affect the time for decision-making, which makes it almost impossible to 
fulfill their mandated obligations with such caseloads. For instance, judges may be so 
overwhelmed with cases that they are forced to adopt speedier trials while struggling to 
maintain fairness and equity. Street-level bureaucrats must also make quick decisions as 
demand for their attention expands rapidly (Erasmus, 2015). They may experience that policy 
goals are ambiguity or even conflicting organizations expectations. Street-level bureaucrats 
may have difficulty measuring their performance and understanding how their performance 
contributes to the goals of their agency and public policy.  
 
Han (2008) points out that street-level bureaucrats in China face severe resource constraints 
such as the policy resources. Their ability to meet public needs are limited and not entirely 
under their control. Thus, facing the inherent pressure of insufficient resources, reducing the 
burden becomes a rational choice. They have to give priority to more important cases and 
strive to meet relatively urgent requirements. This inevitably leads to their selective behavior, 
that is, choosing those tasks that can bring benefits or benefits to individuals or institutions, 
and taking a passive attitude to those policies that have no benefits. 
 
4.3 Central concepts 
Here we present the selected central concepts. We apply these concepts into the analysis by 
using these concepts as codes or themes. To incorporate the theory of implementation, most 
central concepts are top-down, bottom-up models. We examine which kind of implementation 
model is adapted by Chinese policymakers in the institutional design of the Anti-DV law and 
how such a design would affect the feasibility of the law. Furthermore, based on the interview 
materials, we assess if the implementation of the Anti-DV law is, up till today, a relative 
successful implementation or not, then we try to find the cause. To incorporate the theory of 
street-level bureaucrat, the most important concept is discretion, since it directly affects the 
implementation. Besides, concepts such as heavy workload, limited resource are taken into 
the stage of analysis.  
 

5. Methodology and data 

5.1 Methodology approach 
The methodology used in this study is a qualitative research methodology. We chose this 
research methodology since the Anti-DV law is relatively young and so far, not much 
quantitative data exist. Known existing data is usually classified within the government. We 
want to know humans’ experiences in a time when social conceptions are affected by the law 
that challenges a thousand years tradition of gender norm. A qualitative method has the ability 
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to show complexities of a phenomenon (Alvehus, 2013). Also, the qualitative method is well 
aimed at reproducing subjective experiences and give rich descriptions of the studied 
phenomenon (Larsson, 2005). Practically, considering our foreign background, we could not 
get access to official data. The alternative we found most adequate is to carry out individual 
interviews to describe the studied phenomenon from several perspectives rather than to see 
what kind of approach is most common (Esaiasson et al, 2012). 
 

5.2 Selection of cities  
Interview material are collected from Chengdu, Wuhan and Chongqing municipalities 
(municipalities: cities that have the same rank as provinces), which are located in central 
China. These three cities are chosen due to practical reasons. We have relatives in these three 
cities and thus have more possibility to accomplish our study. Chengdu, Wuhan, and 
Chongqing are among the country's nine major urban centers which are located in the central 
region of China. These three cities are economically relatively advanced. The central region is 
China's second-biggest economic developing region. It accounts for about 10.7% of the 
country's land and carrying about 26.51% of the country's population, creating a total GDP of 
21.69% of the country's total GDP (Feng, 2018).  
      

 Chengdu Chongqing Wuhan 

Population in 2018 15,920,000 33,720,000 10,610,000 

GDP in 2018 (trillion RMB) 1.534 2.036 1.484 

 
Our choice of these cities means that we are unable to reach areas with the most vulnerable 
women in China since DV has a clear connection with educational level and economic 
development level (Moxley, 2010). Furthermore, the selection of agencies in these cities is up 
to our contact persons. Contact person in Chengdu is an ACWF worker at county-level; in 
Wuhan is the director of a department in ACWF at provincial-level; in Chongqing is an 
ACWF worker at street-level. We told them the purpose of this thesis and ask if they can find 
any street-level bureaucrats of different occupations who has experience working with DV 
cases. We did not ask them to check if they know about the law in order to get a genuine 
picture of the implementation situation. Our contact persons then made phone calls and ask 
around if there are bureaucrats who are willing to be interviewed.  
 
5.3 Interview procedures 

5.3.1 Interviewees 
All interviewees have experience handling DV cases and work at the lowest rank within their 
system street-level or residential level. The lowest rank for the court is district civil court. We 
planned to interview one interviewee in each organization in each city’s urban area.  Luckily, 
in all these cities, we interviewed more workers than planned. Interviewees’ gender is 
randomly distributed.  
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      RC worker ACWF worker Police Judge Psychologist Pro Bono Lawyer 

Chengdu 1 (FM) 2 (FM&M) 1 (M) 1 (M)   

Chongqing 2 (FM) 1 (FM) 1 (M) 1 (FM)  1 (FM) 

Wuhan 3 (FM) 2 (M) 1 (FM) 1 (FM) 1 (FM)  

      
      
We made contacts with these interviewees through our contact persons. Then we arranged 
interviews with these persons via mobile. It was difficult to conduct all the interviews in 
Chengdu within one week. Two interviewees decided to withdraw from the interview, so we 
had to find someone else.  
      
We are aware of the fact that the number of interviews is very small and will only get us 
limited insights, as well as the fact that interviewees may not always express their genuine 
thoughts due to DV being a sensitive subject to discuss in China, which affects the reliability 
of this study (Kvale & Brinkmann, 2014).  
 
5.3.2 Interview questions   
Sixteen semi-structured interviews (5 in Chengdu, 5 in Wuhan and 6 in Chongqing) were 
conducted. The interview guide was structured to answer our research questions. A semi-
structured interview guide was followed during the interviews (Kvale & Brinkmann, 2014). 
This left room for changing the order between questions so that we can flexibly catch 
interesting keywords and fill with more questions to explore deeper outcome (Bryman, 2011). 
We asked questions based on our research purpose: work routine with DV cases, differences 
after the Anti-DV law enacted, the existence of guidelines, street-level bureaucrats’ discretion 
and challenges for the implementation of the law. 
 
We started the interview with introducing ourselves and our thesis and continued by asking 
questions about the interviewee’s position and job content, and whether the interviewee is 
aware of the fact that the first Anti-DV law has been enacted. Questions about the current DV 
situation in interviewee’s district, their working procedure with DV and questions about their 
discretion follow after. If participants didn’t bring up the main theme that we want to cover, 
we asked follow-up questions about how they handled real DV cases. If they had not handled 
DV cases recently, we prepared current or controversy DV cases in the interviewee’s city and 
asked the interviewee how the case would be handled by him/her. Targeting on respondent’s 
specific responsibility in DV cases, we asked them if they know about their duties, how they 
fulfill them, and whether if interviewees had cooperation with other relevant organizations 
when they were handling DV cases. At the end of the interview, we asked them if they have 
experienced any challenges or difficulties in their work, and how they wish to improve these 
difficulties. After each interview, we add a few questions to the next interview according to 
the answer that we received from previous interviews in order to highlight interesting and 
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unclear points. For instance, the judge in Chongqing said that impulsive actions of parties 
might affect their judgment. We want to know if this applies to the other two cities or if this 
phenomenon only exists in this court. These highlights make local variation obvious. 
Additionally, by referring to other interviewees, deeper questions can be asked with a neutral 
tone, such as “The ... worker in … hold the view that..., what do you think of that?”. Questions 
that are more sensitive can be asked in this way to avoid discomfort and stress, also to protect 
our interviewees.  
 
Our interview questions were grounded on the prerequisite that the interviewee would know 
about the first Chinese Anti-DV law (and also know the content). In one interview in 
Chengdu, the interviewee has not heard of the Anti-DV law. Nine interviewees knew about 
the law but did not know the content. This affects the interview negatively in the meaning that 
some answers had no connection to the implementation of the law. Luckily, out of four 
professionals we interviewed, at least one in each profession knew about the first Anti-DV 
law, so the deficiency is not systematic. We think this is due to the fact that DV is not as 
common in these three cities. We have chosen not to search for interviewees who work in 
districts known for DV since a random selection would provide a broader picture. 
 
During some interviews, we experience that the interviewed person seemed to be tense, the 
answer that he/she gave us is very recapitulative. When we ask this person to be more 
specific, he/she just ignored it and repeated what he/she had just said. In this scenario, we 
chose to focus more on their working procedures, routines in their work with DV cases. Some 
interview questions were also too theoretical such as the word “discretion”, which has caused 
some confusion and we had to explain for these interviewees what we mean. 
 
5.3.3 Interview location and situation 
All the interviews were conducted inside the interviewees’ office or conference room in their 
organization. Unfortunately, all of our respondents refused to be recorded during the 
interview, so we chose to write shorthand as quick as possible to catch all of the sentences our 
participants say. This decreased the reliability of this study because we might have missed 
something important. In order to solve this problem, we exchanged contact information on 
WeChat (the Chinese equivalent of messenger) with all participants to make sure that we can 
ask them if our memos were unclear. They refused to be recorded because we are foreign 
students.  
 
We decided that Yidan holds the conversation meanwhile Lin writes memos and does 
participant observation at the same time. During memo writing, Lin wrote down notes that are 
anonymized. Interview with police and judges are in their personal office, or a quiet meeting 
room without other coworkers be on the scene. Police and judges are often logical and 
question oriented, thus there is a very clear thread in the material that we have gathered. 
However, interviews with ACWF and RC workers are quite chaotic. This depends partly on 
that workers in such organizations often do not have an individual office. Their colleges, 
clients and other people walk in and out freely, some might even interrupt the conversation; 



      
                             

       

22 
 

 
 

partly depend on that workers in these organizations, as we experienced, are usually talkative 
women who tend to go off on a tangent while answering, in which case we had to steer them 
back to the original question. Sometimes, we could not even do a one to one interview 
depending on our contact person’s understanding of “interview”. It happened in Wuhan where 
we had to interview three RC workers and one police at the same time. It affects our result 
negatively because we could not stay in focus on all interviewee at a time, and the discussion 
between interviews may cause untruthful answers.   
 
5.4 Data analysis procedures 
The analysis was performed after the interview materials were collected and summarized 
according to memos. Getting contact with new interviewees, interviewing and summarizing 
interview memos were carried out synchronously under data collecting period. Each interview 
was organized and summarized directly after the interview in order to maintain the reliability 
of this study. For each interview, we summarized central themes based on the theories, these 
are: Current DV situation (case); Differences after the Anti-DV law; Implementation; 
Discretion; Problems and challenges; Future improvement. Specific attention has been on 
anonymizing interview materials to protect interviewees.  
 
We went through all the interview materials twice to be sure that we did not miss anything 
important. Then we roughly organized these materials. During the first read, we used the 
cities as the overriding classification to organize and summarize all materials. We used 
themes as the second classification under cities. Under each theme were different street-level 
bureaucrats and their interviews. Some questions were not answered, still, we saved them as a 
vacuum space, partly to study which internal missing exists in the materials, partly because 
we thought no answer can be also interpreted as a quiet answer or avoiding answering. We 
found no internal missing in our materials. At the second read, instead of having cities as the 
overriding classification, we used occupations, so that we could compare 
similarities/differences between cities. Under each occupation were different themes. We 
changed the place of some interview materials after we discussed which theme would be more 
proper.  
 
After that, we go through all the materials under each theme. Then we identified useable 
keywords. Under this process, we tried to ignore the theme and only look for keywords 
according to interview materials in order to avoid unconsciously limiting keywords only 
within the theme. In-vivo keywords technique is used, many keywords were adapted directly 
from the interview materials. (Hjerm, 2014)  
 
5.5 Ethical Consideration 
Ethical considerations in this thesis concern our role as researchers and in particular the 
sensitivity of DV. We have to be aware of the political context and possible consequences for 
interviewees (SOU 2018:3). Due to the political sensitivity in China, freedom of speech as 
one of the most basic human rights is relatively restricted (Emmons, 2001). The principle of 



      
                             

       

23 
 

 
 

anonymity and their free will to answer questions that they are comfortable with are central 
for this thesis. We also respect their professional positions and their loyalty to their 
organizations. In the beginning of the interview, we informed them about their right to refuse 
to answer questions that they’re uncomfortable with. However, we have been rejected twice in 
Chengdu because we mentioned the data collecting as an “interview”, which is interoperated 
as serious and threatening to them. Since then, we have used the word “consulting” to replace 
“interviews” in Chongqing and Wuhan. Interviewees are informed that the purpose of this 
study is to examine the implementation situation of the law at street-level and also how they 
work with DV cases. They are informed about how their answer would be used. We avoid 
questions about the personal opinion of the Anti-DV law for not putting them in an uneasy 
position (Kvale & Brinkmann, 2014). Since they refused to be recorded, we abandoned the 
recording- transcription method uses only writing memos.  
 
5.6 Methodological concern 
Firstly, our result can only reflect the situation in second-tier cities where the educational 
level is relatively high and the DV rate is relatively low. According to Moxley (2010), 66 
percent of rural women have been victims of domestic violence, and the rate of suicide is 
three or five times higher in rural areas than urban centers. In addition, cultural difference is 
very big in China, people have a very different understanding of DV and therefore cause 
different proportions of DV. In north China, for example, a significantly greater proportion of 
male-on-female intimate violence is reported (Gilmartin, 1990). The situation in rural areas 
with respect to the new law remains unknown in this thesis. However, we find it still 
meaningful to reveal how DV looks like in these three cities. If DV is a social problem in 
these cities, how bad can it be in those areas where DV is normalized? 
 
The second limitation of this study is our focus on the most obvious and measurable type of 
DV: physical violence. During the interviews, we mostly ask about DV cases involving 
physical violence. It’s very hard to measure psychological abuse and therefore very hard to 
prove it to others. We are aware of that psychological violence as well as economic violence 
is very common. Sexual violence and marital rapes are so far not defined as DV according to 
the Anti-DV law, so we didn’t ask about that either. 
 
Last but not least, our interviewees are selected through our contact person, which means we 
don’t have much knowledge about them before the meeting. As a result, some interviewees 
have not handled a DV case for several years (after the law enacted). This reduces the value 
of the collected data since it cannot answer all of our questions. Interviewees’ loyalty to their 
organization may cause evasive answer or avoid answering at all. We are aware that our 
outcome may not be genuine enough due to this cause. 
 
5.7 Validity, reliability and generalizability  
Validity measures if a study measures the phenomenon and concepts the study intends to 
measure. In our case, it is about if our study really studies policy implementation and street-
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level bureaucracy. The degree of validity in a study has a strong connection with the study’s 
design and the selection of interviewees (Esaiasson et al, 2012). Although a combination of 
different types of methods in one study increases the validity of this study because such 
approach makes it possible for the researcher to study a phenomenon from different 
perspectives, we have chosen to only use one method in our study because we want to focus 
on the perspective of the street-level bureaucrats. Due to our awareness of the political 
sensitivity in China, we were concerned that we might be unconsciously affected by such 
concern and tend to over-interpret the materials by adding our observations. Meanwhile, we 
knew that the advantage of this sacrifice is that the generalizability of this study would be 
higher if we only use one research method. When different methods are used in a study, the 
result can be more fragmentary and it would be harder to reach the results (DeWalt, 2011). 
We have made in total of four semi-structured interview guides for each type of street-level 
bureaucrat. In order to make sure that our interview guides are signed to get answers to our 
research questions, we incorporated central concepts into our interview guide, such as the 
“implementation situation,” “routine and procedure,” “discretion,” and “challenges.” These 
concepts are explained to interviewees. Due to this design, it has been relatively easy for us to 
reach the answer for each question and to see the similarity and differences between our 
interviewees’ answers.  
      
One problem about validity in this study is as discussed in ethical consideration, interviewees 
in Chongqing and Wuhan were not fully aware of the fact that they were interviewed as the 
target group. This thesis studied their role as policy implementer by asking questions about 
their detailed working process instead of how they understand their role as street-level 
bureaucrats, which causes a risk that street-level bureaucracy perspective is not researched 
properly. Another factor that affects the validity negatively is that we have interviewed one 
psychologist and one pro bono lawyer who was administratively not included in our target 
group, but their answers were taken into analysis. In order to avoid that their words count 
more than the target group, we have chosen to look target group’s answer before theirs.  
 
The fundamental element that affects the reliability of this study is that this study is not 
written in Chinese while all the interviews were performed and documented in Chinese. Since 
we translated all of the materials into English, some sentences might be less precise, the 
deeper meaning of sentences might be lost. In order to solve this, we translated all the 
interview materials together and had many discussions about how we individually interpreted 
these meanings and what the most possible meaning would be. Quote were translated word by 
word without any extra modification. We aimed to maintain a high level of reliability by 
transparently present each part of the process in this thesis (Kvale & Brinkmann, 2014). In 
this way, the reader would be able to see the reason for our actions in each process of the 
whole study. We were aware that it would be hard for our readers to understand this research 
without an introduction of the political and social background.  
 
Additionally, as mentioned before, we were forced to write memos under interviews, which 
means that we might miss important answers. Though we had asked for their contact info to 
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seek additional explanation and tried to complete interviews with our fresh memories with 
cross-examining (we checked with each other if there was anything important they have said) 
directly when interview ended, we still found it inevitable that something must have been 
missed (Wibeck, 2010; Esaiasson et al, 2012). Interviews with workers in ACWF and RC are 
often chaotic, especially the interview with Wuhan RC and police, it was almost suffocating 
when everyone talks at the same time, we were under great stress (Kvale & Brinkmann, 
2014). They were talking to each other as well, which could have caused dishonest answers if 
they had discussed how they should be answering the questions. The quality of this specific 
interview is particularly low (Wibeck, 2010). Fortunately, all other interviews are conducted 
with one interviewee at a time.  
 
Generalizability is the possibility to apply the result from one study to another bigger 
population or another circumstance (Esaiasson et al, 2012). In this study, as mentioned several 
times before, the complexity of China, the narrow qualitative approach and the poorness of 
the interview materials makes the result almost impossible to apply to a bigger population 
(Kvale & Brinkmann, 2014).  
 
 

6. Result & analysis 

6.1 Intro 
This chapter presents the results and analysis based on interview materials and is divided into 
two parts. The first part presents the implementation situation incorporated with 
implementation theory; the second part presents street-level bureaucrats’ role and their 
working experience incorporated with the street-level bureaucracy theory. At the beginning of 
each part, the results are presented to show what interviewees have said to our questions. 
Then follows the analysis. 
           
6.2 Implementation at the local level 
      
6.2.1 Implementation as a bottom-up approach 

It’s hard to define the implementation of the Anti-DV law as a top-down approach since the 
law gives only a direction without providing clear and detailed goals to be followed by lower 
levels (Suggett, 2011). This Anti-DV law is full of vagueness and lacks detail which gives 
space for regional and local variations (Wang, 2017), which matches with the definition of a 
bottom-up approach: a successful implementation has to be carried out by actors in the field 
(Lipsky, 2010).  
      
ACWF 
According to the interviews, the only significant new procedure in ACWFs’ work is the legal 
publicity of Anti-DV law. Most common publicity methods are Anti-DV public service 
advertising on major TV-channels and newspapers. On women’s day and National Anti-DV 
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day, ACWF worker cooperates with RC workers and distribute Anti-DV law brochures to 
residents in the district and set up banners that advocate family harmony in different 
communities. As ACWF workers say (interview nr3,9,10,16), on such events, ACWF 
workers, RC workers, and workers from the judicial apartment would set up a service station 
to provide legal consultancy service for residents. Another more interesting way to 
propagandize the law is by performing skits, residents in the district would arrange such 
performances to show how a victim should react if they have experienced DV by their 
partners, what consequence the abuser would face so as to achieve the purpose of educating 
the public. However, the primary goal of ACWF is not to counter DV although ACWF has 
been pointed out as the primary coordinate organ.  
      

“ACWFs’ main focus since before is ensuring women's employment, increasing their 
economic independence and enhancing their educational level, Anti-DV law’s implementation 

is not our primary goal but an important goal”. (Wuhan, ACWF1, interview nr9) 
      
This is caused by high policy ambiguity degree and high policy conflict degree of the Anti-
DV law (Matland, 1995).  The high policy conflict degree comes from that the primary goal 
of CCP is to maintain social stability, according to the lawyer in Chongqing.  
      

“China’s goal of maintaining stability is overwhelming. The government is most worried 
about troublemakers.” (Chongqing, Pro Bono Lawyer, interview nr6) 

      
Therefore, Anti-DV work is only a very small part of these street-level bureaucrats’ work. 
The high policy ambiguity level comes from the vagueness of the law. As a result, the 
implementation turns out symbolic. In this case, it is the strength of the cooperation that 
decides whether if implementation would be successful (ibid). However, the interviews show 
that the coalition is very weak.  
      

“We barely work with other organizations” (Chengdu, ACWF1, interview nr14) 
      

“We usually do not contact the police after we receive DV reports.” (Chongqing, ACWF, 
interview nr3) 

           
As for ACWFs’ work routine, there’s not much new arrangement to implement the law except 
for that ACWF workers would inform abused women that there is an Anti-DV law and they 
can seek protection from the law, such as court protection orders and written police warnings.  
      

“I told the women that when she calls the police, she should say that she was suffering from 
DV and not family conflict, then the police would have to come at once.” (Wuhan, ACWF1, 

interview nr9) 
      

RC 
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As for workers in RC, changes after the Anti-DV law enacted are basically the same as 
ACWF worker, generally speaking, the biggest change is that now they have to work with 
Anti-DV law publicity. Their work routine is the same as before the law enacted, mediation 
remains the most important procedure in a family case. But a significant attitude change has 
happened. Every RC worker says that the victims will be respected. To maintain family 
harmony is no longer the primary goal of mediation. A new procedure is added to Chongqing 
RC’s monthly regular meeting: DV cases. On their monthly meeting, they have a section for 
DV case discussion about incoming new cases, update with previous cases and trails (usually 
reported by enthusiastic residents) of potential DV (interview nr5).  
      

“Ever since the law enacted, residents in our community know that they can seek help from 
the RC and mediators if conflicts occur at home. They know they can rely on the RC because 

RC is the lowest level of the Chinese government.” (Wuhan, RC1,2,3, interview nr 11) 
      
JUDGE 
The most important difference for judges after the law enacted is that procedures for getting 
and maintaining protection orders no longer require that a lawsuit is filed. Protection order 
cases are separated from divorcement cases. Punishment for abusers has strengthened and 
people's awareness of DV has increased.   
      

“After the law enacted, a clear definition of DV and procedures to issue protection orders 
make it easier for us to make the decision in practice. It’s an improvement, at least on paper.” 

(Chongqing, Judge, interview nr7) 
      
As Matland (1995) has said, the micro implementation level emphasis local organizations 
react to the macro-level by developing local programs, and to implement programs that are 
designed at the macro-level. It’s worth to notify that the court in Wuhan has developed its 
own counter-DV mechanism called “Red, Yellow and Blue alert” system. This system has 
been incorporated into their DV case routine. Different color-alert indicates that, with 
evidence and fact, the judge shall conduct a risk assessment and guide the victim to get the 
right help (interview nr12).  
      
There is no standard to adjudicate protection orders throughout the country. The interpretation 
of under which condition a protection order should be issued varies from city to city, which 
causes big variation. In Chengdu, they choose to use a preventive-focusing interpretation. 
They would issue a protection order even if the evidence is incomplete to guard the weaker 
part against potential threats. But at the same time, this interpretation also creates a paradox 
for the court. After the protection order is issued, people may utilize protection orders as the 
evidence of domestic abuse to get more advantages in divorcement trail, which is not the 
court's intention (interview nr2). In Chongqing and Wuhan, the judge relies mostly on 
evidence; if the evidence is incomplete, judges would not confirm the fact that DV exists 
(interview nr7,12). They only issue protection orders to victims who have already been 
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abused. These local variations reflect the nature of bottom-up implementation, more discretion 
alongside with more considerable uncertainty (Matland, 1995). 
      
POLICE 
Now, Anti-DV education is among the regular training of Chengdu police. In Chengdu, there 
are two principles that police have to follow after Anti-DV law enacted:  
      

“Once police are summoned by a DV victim, he/she has to be there as soon as possible; if a 
women’s legal rights are violated, police have to act. “(Chengdu, ACWF2, interview nr16) 

 
In Wuhan, Anti-DV training is applied as newly recruited police officers’ induction training. 
The local regulation of Anti-DV law in Wuhan regulates that police shall improve the case 
procedure of the DV cases by promptly collecting evidence and information from the victim, 
the perpetrator, and the eyewitness witness and make a complete police record (interview 
nr9). An Anti-DV project in Wuhan called “Counter DV in families” regulates that police 
records of DV must be uniformly processed. After receiving the report, the police records 
should be handed over to the staff at “people's’ mediation organization” if the case does not 
require confidentiality. The staff of the mediation organization will conduct home visits and 
try to mediate.   
      

“In this way, hidden social problems would emerge and then be handled.” (Wuhan, ACWF2, 
interview nr10) 

      
Police in Chongqing says that now they have the obligation to inform the victim about which 
evidence are needed if she wants to apply for protection orders (interview nr8).  
      
6.2.2 Implementation efforts and achievement       

RC 
RC as an implement agency shows high capacities such as significant managerial and their 
commitment to Anti-DV task (Cerna, 2013). Based on the materials, the institutional structure 
of urban RC shows the great capacity to learn and adapt any new policy into their own system 
to meet pressing difficulties and demands. RC workers say that they often look for new 
residents to work as informants who have close observation of residents in the community 
(interview nr4,11,15). These residents are usually called as “grid members” by them. In RC of 
these three cities, there are several grid members who are in charge of a certain small district 
inside of the community. Each grid member is very familiar with every family in his/her 
district. Additionally, RC workers say that under every grid member, inside each residential 
building, there’s a resident who is voluntarily in charge of their own residential building. 
They are usually called building leader.   
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“One of building leaders’ job is to report to grid member if there is any clue of family 
conflict. If it has been confirmed that there is DV in a family, the grid member will report this 

to workers in RC, then RC workers and mediators will then pay this family a visit.”  
(Chongqing, RC1, interview nr4) 

      
“RC workers are experienced; they know the residents very well and are trusted by residents. 

They can provide even better help than police or lawyers.” (Wuhan, ACWF1, interview nr9) 
      
RC workers educational level have an important impact on the implement Anti-DV law. In 
the past, there were only one or two middle-aged old people without professional training do 
community work. Now, the government will allocate the staff of RC according to the 
population of community residents and staffs are usually highly educated young people 
(interview nr4). In Wuhan, mediators are certified psychological counselor. RC workers 
usually carry out legal training with the lawyer and update their knowledge regularly 
including self-learning.  
      
POLICE & JUDGE 
Cerna (2013) points out that the base for a successful implementation is a rational theory 
that’s related to changes in target group behavior. In the Anti-DV case is to stop the abusive 
behavior of the abusers. Written police warning is adapted by police at all three cities. The 
police officer in Chongqing says that the written warning has certain function of the deterrent, 
because police would collect the fingerprints and DNA samples of the abuser in order to 
prevent the excessive behavior of the abuser in the future. If the abuser commits DV again, 
the police would suggest the victim sue the abuser and police will cooperate with the woman 
to testify (interview nr8). In Wuhan, the court can also warn abusers by criticism and 
education.   

      
“After the law enacted, abusers may take a second thought about their behavior, since there 
are legal consequences. The law act as a deterrent. Criticism from judges toward abusers 

works because DV is a serious issue.” (Wuhan, Judge, interview nr12) 
 
But the police warning is not only based on the injury severity, but it also depends on the 
victim’s attitude, whether if the victim wishes to detain the abuser. 
 

“Sometimes, victims are willing to forgive their husbands, then we have to respect victims’ 
will.” (Wuhan, Police, interview nr11) 

      
6.2.3 Factors indicate unsuccessful implementation 

The law itself caused many barriers for the implementation. The law is characterized by both 
high ambiguities of goals and of methods (Matland, 1995). The interviews show that 
implementation agents are very unsure about which is the primary goal of the Anti-DV law, 
victim protection or maintenance of family harmony and social stability. These two goals are 
in conflict with each other. Some street-level bureaucrats express that they feel like they have 
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to make a choice between victim protection and maintenance of family harmony. 
Furthermore, this law provides few guidelines for how street-level bureaucrats should be 
working in practice.  

6.2.3.1 Ambiguity of goals 
      
ACWF & RC 
ACWF workers joke about their trump card is mediation (interview nr3,14). However, almost 
every ACWF worker thinks that the results of mediation are often not ideal when we ask 
about the potential cause of that, they say it is due to the vagueness of the Anti-DV law, 
especially about the goal this law wants to achieve. All of ACWF and RC workers say that the 
purpose of mediation depends on the need and demand of the victim. The primary purpose of 
mediation is no longer maintenance of family harmony; victims’ opinion has to be respected. 
However, ACWF worker in Chengdu finds it very problematic when the victim is hesitating 
about if she wants to leave the abuser or not (interview nr14). If the victim decides to leave 
for her safety, family harmony would be destroyed; but if the victim decides to stay, family 
harmony maintains but the victim would still be in danger. This causes a dilemma for these 
workers, they do not know in which direction they should persuade the victim, to leave or to 
stay. RC, as the nearest organization to the victim, due to its nature as a mass organization, 
barely has any ground to persuade the victim to leave. Some RC workers hold the view that 
women as victims of DV only want comfort and attention (interview nr4,5,11). 
      
As a result, when a victim chose to stay, ACWF workers say that they cannot demand police 
to arrest the abuser to keep the victim away from the danger, as an organization without any 
compulsory power, the only thing ACWF can do is keeping mediating when DV happens 
again. ACWF, as the coordinator organization, feel that they have the least power to fulfill 
their responsibility.  
      
“If the victim can’t get up the courage to leave the abuser, ACWF cannot do anything about 

it. Many victims only come to us to get emotions out of their chests.” (Chongqing, ACWF, 
interview nr3) 

      
JUDGE 
The judge in Chengdu says that work in family relation court faces a fundamental dilemma: 
family issues are mixed with emotions, but a law is rational. Extra assistance is essential in 
decision making. It is hard to ensure legal justice in cases involving people's’ relationship and 
emotions if every judge handle case only bases on their own judgment. 
      

“If human are animals with emotions, this problem (hard to judge a family issue) will exist 
forever. How can you measure emotions and relationships with a rational logic?” (Chengdu, 

Judge, interview nr2) 
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The ambiguity of the law has undoubtedly intensified this dilemma. The judge in Chengdu 
says that China is such a big and complexing country, each region has its own interpretation 
of the law since the law itself has not given any clear guidance. Legislatively, DV can be the 
ground for a divorcement, but the judge in Chongqing says that in order to maintain social 
harmony, if the abuser acts furiously and threat the judge, the judge would usually choose to 
mediate both parts and do not verdict a divorcement (interview nr7).  
 

“There is a latent rule at civil court about divorcement cases. If the couple has never 
complained a divorcement before and the evidence the claimant provide is not sufficient to 
prove the incompatibility between them, judges normally do not verdict a divorcement. The 
couple will have to wait for six months to appeal at the higher court.” (Chongqing, Pro Bono 

Lawyer, interview nr6) 
 
POLICE 
Police in Chengdu and Chongqing still holds the view that family harmony is more important 
than victims’ safety (interview nr1,8). There is an old proverb that has been mentioned by the 
Chongqing police, “It is better to destroy ten temples than to spoil one marriage”, which 
means marriage should be protected than anything else. 
      
“If the conflict is caused by the women, we will mediate instantly. If it is the man who causes 

the minor conflict (such as a slap on the face), even if he has done it again, we will still 
meditate. It is a waste of police resource to call the police only for minor conflict”  

(Chengdu, Police, interview nr1)   
 

The opinion of the Judge in Chongqing confirms that the police do not always do their work. 
According to this judge, a personal safety protection order is only a piece of paper if the 
police do not respond to the call of help.  
 

“Some victims called the police for protection for five times. In the beginning, the police 
came. After a few times, he did not come at all...A husband once told his wife that even if she 

called the police there would be no consequences for him, he would just beat her up even 
harder.” (Chongqing, Pro Bono Lawyer, interview nr6) 

 
 

Police’s opinion is obviously at the opposite of the intention of the Anti-domestic violence 
law. How can police still hold such a view when the interview materials show that Anti-DV 
law is among the regular training and is applied as newly recruited police officers’ induction 
training. The only explanation is the goal ambiguity. Though goal ambiguity creates a bigger 
risk in the top-down approach, however, even in the bottom-up approach, goal ambiguity 
leads to misunderstanding and uncertainty which eventually results in an implementation 
failure (Matland, 1995) 

6.2.3.2 Ambiguity of means 
ACWF 
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Chongqing ACWF worker says that Anti-DV law is only a framework, how the practice 
should be carried out depends on their judgment about the case. Without clear guidance of 
how to handle DV cases, different opinions can cause conflict inside the organization 
(Matland, 1995).  
      
“Different worker has a different conception of DV, the way they handle cases and the result 
they pursue would be different, which could cause conflict.” (Chongqing, ACWF, interview nr3) 
      
ACWF workers say they are on a very awkward position, the only thing they can do is to use 
public opinion to influence and constrain other departments (interview nr3,14). As previously 
discussed, police do not always fulfill their obligation. In this case, without any clear guidance 
about how ACWF should handle such imparity, ACWF worker in Chongqing says that the 
only thing they can do in this case is to clearly divide the responsibilities between ACWF and 
Police, if any negative consequence occurs, each department shall bear its own responsibility 
(interview nr3).  
      

“The law is too vague about who is going to do the specific work. There is no way for the 
ACWF to lead the overall situation because it is only a people’s organization and cannot 

command anyone.” (Chengdu, Judge, interview nr2) 
      
By simplifying procedures to complete the tasks, implementation agencies can make policy 
implementation easier. However, this can also lead to that street-level bureaucrats perform in 
an unwanted way (Johansson, 2007). The material indicates that the ACWF worker in 
Chongqing handles the situation passively, this simplified solution of non-functional 
cooperation between ACWF and police offers no protection of victims at all.  
      
Furthermore, many ACWF interviewees hold the opinion that if a woman is mentally strong 
enough and economically independent, they will be able to solve DV problems on their own. 
According to them, abused women should have acted the first time they were hit and leave 
their husbands at once. Workers at the ACWF are frustrated with women who are repeatedly 
beaten but still live with the abuser (interview nr3,9,14). In a Chongqing case, a woman 
searched for help to get a divorcement due to a bloody abuse by her husband. When the pro 
bono lawyer has helped her with the whole legal process up till the trail, the woman 
withdraws the case and said that she did not really want to leave her husband.   
      

“This kind of women deserve to be beaten, they are impossible to be helped, just leave them 
alone.” (Chongqing, Pro Bono Lawyer, interview nr6)  

 
Victims are blamed by interviewees for their behaviors that escalate the conflict and resulting 
in the physical violence against them.  
 

“You know if you continue arguing he will hit you, why do you continue then? Why do you 
give him the chance to hit you?” (Chongqing, ACWF, interview nr3) 
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Women saving themselves seems to be one of the resolutions of DV. 
 
RC 
RC workers say that they barely cooperate with other organizations, only if it is necessary. In 
their opinion, they can solve the resident’s problem more effective than police because police 
don’t stay in the community every day (interview nr4,5,11). RC workers have a very clear 
case procedure inside their organization. When we ask if they think any institutional 
improvement could enhance their work, RC worker in all three cities have no answer to that, 
which could be interpreted as they are satisfied with the guidance they get.  
      
JUDGE 
The judge in Chongqing holds the view that Anti-DV law is only a superficial and theoretical 
progress, it still lacks operability in practice due to mean ambiguity (interview nr7). 
According to judges, many victims still have no idea about how they should use this law for 
their own protection (interview nr2,7,12).  
      
The judge in Chengdu says that there has been a domestic relations court reform which is 
under the leadership of the Nation Supreme Court. The second purpose of this reform is to 
protect the weaker party in the family, such as children, the elderly and women, which is 
prioritized higher than the maintenance of family harmony (interview nr2). However, in 
practice, judges face problems which make them anxious in decision making. Such a problem 
is not covered by the reform. 
      
“To work as a judge in domestic relation court is of great danger. There are more emotions 
involved in such cases, some defendant might act out of impulsion, some threat to take their 
own lives, some even nurse thoughts of revenge on judges.” (Chongqing, Judge, interview nr7) 

 
Furthermore, judges point out that the law put the evidence collecting burden on the victim if 
the abusers’ behavior does not constitute a crime, which causes big problems for the appliance 
for protection orders or even divorcement proceedings (interview nr7,12). All four 
bureaucrats we have interviewed reach an agreement on that victims without clear guidance 
about evidence collection cause difficulty for judges and police since they cannot register a 
case without any evidence, nevertheless, to handle it. It has been very hard for judges to 
affirm the relevance between the presented evidence and DV, which results in many cases 
closing without any advantages for the victim.  
 
POLICE 
Some workers from ACWF and local courts at three cities express their frustration with police 
who does not fulfill their duty. Meanwhile, police say they generally do not have close contact 
with RC or ACWF. In their understanding, it is not clear about what ACWFs’ duties are 
(interview nr1,8).  
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“Basically, the police don't care about DV cases, 80 percent of the police just leave the case 
and do nothing about it.” (Chongqing, Pro Bono Lawyer, interview nr6) 

 
The biggest problem that police face, according to police in Chengdu, is how they should 
handle family issues (interview nr1). There is an old Chinese saying, “not even good officials 
can settle family troubles”. This is the reality for police. DV cases have been described by 
police as cases with high repeatability. Partly because of the fear and hesitation that victims 
bear within, partly because the situation between a couple is unpredictable, they might make 
peace at any time.  

 
“...so, the police took in her husband for detention. Then there came the wife and her family, 

they made a really big scene in the police station, demanding the police to release the 
husband. The police officer was close to get an administrative punishment.” (Chongqing, RC1, 

interview nr4) 
 

“The most difficult part about family issues is that the situation changes at any time, 
especially between couples, they might make up at any time. Then it could be awkward for the 
police because then the police would become the ‘bad guy’.” (Chongqing, Police, interview nr8) 

 
Even if they want to protect the victim, they are not entitled with authority to take coercive 
actions to remove abusers from victims if victims do not approve it.  
 
6.3 Street-level bureaucrats and “policy-making”  
6.3.1 Role in implementation 

ACWF & RC 
Workers in ACWF and RC say that they are the workers who provide the nearest service to 
citizens. Especially workers in RC, comparing with ACWF who only handle issues related to 
women and children, RC works with many different things (interview nr4,11). They translate 
politics into their daily work. On one hand, they safeguard citizen’s rights and on the other 
hand represent the government (Erasmus, 2015).  
 

“RC is the organization which functions as the net that is set by the government to support 
people who live in the bottom. We work with security, fire safety, homeless, DV, conflict 
mediation, entertainment, sanitation, administration, basic living allowance and so on.” 

(Chongqing, RC1, interview nr4) 
      

RC workers say that they are not government officials but contract workers without power to 
impose penalties, which is consistent with the situation Yan and Liu (2007) has described, 
street-level bureaucrats in China are not all government administrators (interview nr4). Many 
of them are contract workers at the lowest level of administrations hierarchy. RC workers use 
a very visual metaphor to describe their role in policy implementation:  
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“We are the one needle that’s under a thousand lines, no matter how many policies the 
government issues, they have to be implemented by us eventually.”  (Chongqing, RC1, interview 

nr4) 
 
 
JUDGE & POLICE 
Police and judge belong to law enforcement agency which in return, provide them formal case 
procedures that they can follow. According to the materials, police and judge in three cities 
say there are formal routines and case procedures that are followed in their daily work 
(interview nr1,2,7,8,11). Judges point out that their main task is to file personal safety 
protection orders while the police play an essential role to execute such orders. Police say that 
their main responsibility is to safeguard the safety of citizens in the district.  
 
Their role can be concluded as the only two compulsive means to provide protection for 
victims and achieve the goal of the Anti-DV Law. Police and judge’s role in DV law 
differentiates from ACWF and RC, they practically execute protection (Erasmus, 2015).  
 
6.3.2 Discretion          

According to Han (2008), street-level bureaucrats in China has an execution role as they are 
policymakers. Street-level bureaucrats’ discretion derived from the authority, and how much 
discretion they are allowed to use can influence the targeting effectiveness of the Anti-DV 
law. They have some discretion in deciding how they perform their jobs, and in return, on 
how these choices connect with program goals. It means that they may also be at the core in 
leveraging failure of a welfare policy fails. Therefore, it is worthy to pay great attention to the 
frontline workers’ decision-making with respect to implementing the policy of Anti-DV law. 
 
ACWF & RC 
ACWF and RC workers in three cities confirm that they have discretion beyond the procedure 
and guidelines (interview nr3,4,5,9,11,15,16). How a case is handled depends on each 
worker’s personal sense of responsibility. There is space for initiative acts if ACWF workers 
want to help a victim. They mostly help the victim to search for legal help, for instance, to 
apply for a pro bono lawyer.  

      
“Of course, you have to follow the procedure first, but it also depends on a personal sense of 

responsibility... There’s one case that I chose to follow for two years.” (Chengdu, ACWF2, 
interview nr16) 

 
“Procedures are only a frame; the detail is decided by us. We can make several investigations 

if we feel the need for it.” (Chongqing, ACWF, interview nr3) 
      
As for RC, their discretion plays the most important role in noticing potential DV. Each 
residential building leader has the obligation to report to grid member if there is any clue of 
family conflict as mentioned earlier in implementation achievement (interview nr4,5,11).  
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“We have many workers who acts before the victims because they feel sympathy for victims. 
These workers are very active.” (Wuhan, RC1,2,3, interview nr11)  

 
As the materials have shown, discretion is the key factor for ACWF and RC workers to do 
their work. This discretion is possible due to the ambiguity of the Anti-DV law. As Matland 
(1995) says, ambiguity is inevitable because space for interpretation and variation is essential 
in the bottom-up approach. However, their discretion relies on their understanding of DV and 
the Anti-DV law. Street-level bureaucrats are using their personal value in the work. As 
mentioned before, some workers at ACWF blame the victim for DV. If they hold the view 
that some women are impossible to be helped, we concern that they might ignore their cry for 
help. The victim-blaming point of view indicates that ACWF workers lack professional 
knowledge and appropriate training which should be provided by the government. 
Consequently, the limited education and training of ACWF workers in the face of the high-
information demands of their jobs have made it difficult for them to implement Anti-DV law 
accurately.  
      
JUDGE & POLICE 
Police and judges have very limited discretion according to the materials.  
 

“We basically do not have any discretion; we must follow the legal procedure step by step 
and refill our duty. If we violate the legal procedure or neglect their duty, we will be facing 

criminal charges.” (Chengdu, Police, interview nr1) 
 

Police have experienced that inside the police system, different officers handle DV cases 
differently due to their understanding of DV, which is caused by their unequal educational 
level and varied personal experience. Some police still consider DV as a family issue 
(interview nr1,8). 
 
Judges strictly follow the legal procedure in order to ensure the legality of the case. As 
mentioned earlier, the materials show local variations under which condition a personal safety 
order should be issued. When judges issue personal safety protection orders, they have the 
discretion to issue different measures to ensure the victim’s safety. Especially, in divorcement 
cases involving DV, many plaintiffs (female) are not aware of the protection orders. Judge in 
Chongqing says that he/she often informs plaintiffs about this measure even though he/she 
does not have the obligation to do so (interview nr7). As a result, victims will be treated 
differently depending on which judges/police handles their cases.  
 
“Every judge in the court would make a comprehensive judgment of evidence, therefore, the 

same case with same circumstances can end up with a totally different judgment. Every 
individual has different personal experiences and different interpretation of the law.” 

(Chongqing, Pro Bono Lawyer, interview nr6) 
 
Therefore, we can conclude that street-level bureaucrats can be limited by the organization's 
regulation sometimes. Police and judge have relatively limited discretion and autonomy from 
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the organization's governance. Their work is therefore characterized by a debate between 
compassion and flexibility on the one hand, and neutrality and strict implementation of the 
law on the other.   
 
6.3.3 Limited resources 

One very common phrase in the interview materials is “they (victims) have to do it on their 
own”. We are told that victims have the responsibility to call the police, to search for legal 
assistant, to collect evidence of DV on the court and to file a criminal private prosecution if 
the abuser’s behavior is a violation of the ruling or a crime. If the protection order is issued by 
the court and transmitted to the local police station, the victim has the responsibility to keep in 
contact with the local police who’s in charge of her community. We think this partly depends 
on the unreasonable regulation of law, partly depends on the shortage of resource that 
decreases the quality of implementation at street-level and leads the policy into another 
direction than the intended (Matland, 1995). The law intends to provide protection for 
victims; however, the material shows that the law has made victims’ burden even heavier. 
 
ACWF & RC 
The biggest resource limitation ACWF faces is the shortage of staff. According to ACWF 
worker in Chengdu, every worker in her department is a part-time ACWF worker, including 
the vice chairman of ACWF at the city level. The other limitation is the shortage of financial 
support. 
 

“ACWF has too much different work to do and DV cases involve too many different 
departments, we do not have time to follow DV cases at all.” (Chengdu, ACWF1, interview nr14) 

 
“The Chairman of ACWF in Chongqing does not even have a personal office. There is no 

special funding for DV. Without financial support, it’s very hard to carry on the work, many 
people work hard because they have a good heart. It’s frustrating to work at ACWF, you can 

only hope for that your daughter will never meet someone like that (abusers). There is nothing 
more you can give than suggestions.” (Chongqing, ACWF, interview nr3) 

 
RC workers in Chongqing face also a financial limitation and heavy workload. 
 

“With no financial support and no compulsive power, the only weapon we have against the 
abuser is moral. The only thing we have is our mouth.” (Chongqing, RC1, interview nr4) 

 
“If you want to be a good grid worker, you have to work overtime.” (Wuhan, RC1,2,3, 

interview nr11) 
 

Additionally, workers at ACWF and RC are mostly women, which is caused by financial 
limitation. The wage and treatment condition, according to RC workers, is not ideal. That’s 
why RC workers are mostly women. Men in China have the responsibility to support their 
families, such low payment cannot make them stay. RC workers describe their job as a high-
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risk occupation. RC workers in Chongqing experience threats when their decision does not 
match with clients’ expectation. They feel that their work is undervalued (interview nr4,5). 
Many RC workers claim that their work is intricate and brain drain is a serious obstacle that 
they need to come over (interview 11). The gender perspective makes it more difficult for RC 
workers to stop the violence. 
 

“RC and ACWF take DV as a serious issue, they do whatever they can to help victims. But 
because of most of the staff from ACWF and RC are women, if the abuser asks them to get out 
from his house, there’s little they can do about it.” (Chongqing, Pro Bono Lawyer, interview nr6) 
 

 “Sometimes dangerous situations happen, such as resident threaten staffs with a knife for 
economic basic subsistence assistance… it’s okay when you get used to it.” (Chongqing, RC2, 

interview nr5) 
 
POLICE 
ACWF workers, RC workers, and judges all expressed their frustration as well as their 
understanding about police’s heavy workload and how that affects their ability to handle DV 
cases.  
 
“Some police do not take the report on DV serious, it might depend on that they receive such 

reports way too often, it’s understandable.” (Chengdu, ACWF1, interview nr14) 
 

“Whenever we need help from the police, they try to be there as fast as they can. They cannot 
stay in the police station in this area because they have much to deal with at other places.” 

(Chongqing, RC2, interview nr5) 
 
JUDGE  
According to the judge in Chengdu, the major limitation for judges is heavy workload and the 
pressure that comes with it. As mentioned before, judges also face life-threatening situations. 
 

“There was a woman who threatened me that if I verdict divorcement, she would jump out 
from the window right then. There has also been a case that a judge verdict divorcement 

against the man’s will, after several years, this judge was stabbed by the man.” (Chongqing, 
Judge, interview nr7) 

      
6.4 Summary and result 
6.4.1 Summary 

Street-level bureaucrats in this study express their frustration and helplessness because they 
are not receiving enough guidance and resources from policy-makers to help them handle 
challenges they are facing in their daily work with DV cases. We find very few new case 
procedures in their work routine. None of these bureaucrats have said that Anti-DV is among 
their primary goals in their organization. The interviews showed that these workers are not 
educated with neither gender sensitivity nor DV. Victim-blaming occurs in many interviews, 
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even in interviews with workers from ACWF. The whole design of the Anti-DV mechanism 
seems unreasonable: as the coordinator of the multi-agent Anti-DV mechanism, ACWF has 
no compulsive power to command other organizations; as the organization that is most 
available to victims due to its physical closeness, RC has the least resource to provide victims 
important support such as money and sanctuary. Police, as the only organ which can keep 
abusers away from victims by making arrest, have to wait for victims’ agreement to take 
coercive actions. Judges who issue protection orders do not have enough enforcement to 
execute them. Victims rather than police bear the burden of evidence collecting, which make 
it so much more difficult for victims to get protection. The two most important efforts 
regulated by the law: police waning and personal safety protection orders, are described as 
deterrent that only warns the abuser but unable to stop real violence. Instead, mediation is the 
most central procedure for all four bureaucrats. 
      
6.4.2 Result 

With the help of implementation theory can we see that the bottom-up implementation model 
of the Anti-DV law is full of vagueness and lacks detail. This vagueness gives space for these 
three cities to develop their own local detailed regulation to implement the law (Wang, 2017) 
However, we find this variation very problematic. Local interpretation of protection orders is 
different. The high policy ambiguity degree makes implementation turns out symbolic.  
An important result we find in this study is that the maintenance of family harmony and social 
stability seems to be prioritized before victims’ safety, which is the fundamental dilemma for 
street-level bureaucrats (Han, 2017). If we think about the whole design of the 
implementation model of the first Chinese Anti-DV law, we wonder if the government chose 
a bottom-up model instead of a top-down model because the purpose might be to make a 
vague law which would be difficult to implement, therefore to prioritize social stability before 
victim protection.   

      
7. Discussion  

To conclude, the result shows that the Anti-DV law’s vagueness makes it difficult for street-
level bureaucrats to implement the law in practice. The result is in accordance with the 
previous researches. However, it is difficult to compare our study with previous researches in 
the field because most of previous researches critically analyze the legislations limitation of 
Anti-DV law or mainly focus on important factors for implementation while our focus is on 
street-level bureaucrats.  
      
We have chosen to analyze our material with implementation theory and street-level 
bureaucracy theory because we want to take a more neutral approach in this study, let the 
material speak for itself. Since street-level bureaucracy is not a known concept in China, we 
find it interesting to analyze their experiences with a western theory, because Alther (2014) 
argues that western street-level bureaucracy theory did not engage deeply in the Chinese 
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context. But we find that Chinese street-level bureaucrats face the same problems that are 
described by western academics and even some other problems that western theory does not 
cover: the problem of their employment system. As mentioned before, street-level bureaucrats 
in China are mostly contract workers (Yan and Liu, 2007), low payment makes RC and 
ACWF become female-dominating occupations. 
  
We have chosen to make qualitative interviews instead of text analysis or participant 
observation. We understand that this implies a limitation in our study because we have limited 
interview material and the complexity of China also affects the generalizability of this study. 
Another limitation this study implies is that our interviewee selection is not targeted to urban 
areas where known has severe DV problems. This means that our study can represent a less 
reliable reality since there’s a risk that we have interviewed areas that have very little DV 
issues and thus very unfamiliar with the Anti-DV law. 
      
We hope that this study could contribute to a more comprehensive understanding of how the 
first Chinese Anti-DV law is implementing by street-level bureaucrats in the present. We 
want to immerse people’s insight about women’s situation in China with the help of clear 
cultural and political background. In which way would this law change people’s conception of 
DV in a patriarchy country, what efforts/challenges street-level bureaucrats are facing. We 
also want to reveal the possible institutional development for this law in street-level 
implementation regulations. This, in the long run, might be of importance considering what 
help the vulnerable can get. Based on our result, we wonder if the Chinese government really 
aim at protection for DV victims, or is it only a window-dressing? To show other countries 
that China cares about women and human rights therefore stands closer to developed modern 
countries. 
      
This study only focuses on street-level bureaucrats’ perspective of Anti-DV law’s 
implementation. Victims’ view about the Anti-DV law is very important since they are the 
target of the law. This could be one direction for further research, to ask about victim’s 
experience after the Anti-DV law enacted, whether if they think the law provides the essential 
protection they need, and how could it be better. Another interesting research direction is to 
interview WCCW workers’ working experience with DV cases. 
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Appendix 1: Ethical information 

1. 本论文仅用于斯德哥尔摩大学社会学专业本科毕业论文。仅用于学术研究。论文合格

后将发表在瑞典的论文网站。This paper is only used for the undergraduate 
dissertation in social work at Stockholm University. Used only for academic research. 
After the paper is examined, it will be published in the Swedish academic data website 
(DIVA). 

2. 本论文的目标在于研究自从2016年中国首个反家暴法案颁布以来在基层的贯彻和落

实， 以求证是否中国的首个家暴法为在亲密关系中遭受虐待和暴力的妇女提供了必要

的人身安全保护。The goal of this paper is to study the implementation at the 
grassroots level since the promulgation of China's first anti-domestic violence enacted 
in 2016, to examine whether the first Chinese domestic violence law provides 
necessary protections for women who have been abused in intimate relationships.  

3. 本论文研究的对象有法院，警察，妇联 和 居委会 工作人员。The interview subjects of 
this paper are workers at court, policeman, social workers at women's federation and 
residents' committee staff. 

4. 本论文所有的采访均为匿名采访，仅出现地点和职务如: 武汉警察2，成都妇联工作人

员1 等等。所有可以用来识别个人身份的信息将全部被抹去。All interviews in this 
paper are anonymous, only the location and occupations such as Wuhan Policeman 2, 
Chengdu Women's Federation staff 1 and so on will be mentioned. All information 
that can be used to identify an individual will be erased.  

5. 采访文本整理好后你们有权要求阅读和提供意见。论文发表后你们有权阅读整篇论文

并反馈我们。After the interview text is arranged, you have the right to request reading 
and providing comments. After the dissertation is published, you have the right to read 
the entire study and give us feedback. 

6. 作为被采访对象，您有权利随时中断采访，您也只用回答您愿意回答的问题，不愿意

回答的问题可以直接拒绝。As an interviewee, you have the right to interrupt the 
interview at any time. You only need to answer the questions you are willing to 
answer. Questions that you are unwilling to answer can be rejected directly. 
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Appendix 2: Interview guide 

ACWF 
1. What do you usually work with? Have you worked with DV cases before? Is DV 

common here? 
2. Do you know about the first Chinese Anti-DV law? 
3. Do you know what are the main responsibilities of the Women’s Federation in DV 

cases according to the law?  
4. How do you implement the Anti-DV law? 
5. Is Anti-DV a prioritized goal in your organization after the law enacted? 
6. Is there any standardized case procedure with DV cases in your organization? Is there 

any new guideline and case procedures made after the law enacted?  
7. What are the main differences in a DV case after the law enacted? 
8. Can you give an example of a DV case that you have handled?  
9. Do you experience that you have discretion when you handle DV cases? 
10. Do you have any cooperation with other relevant departments in DV cases (police, 

RC)? Is the cooperation smooth? How do you evaluate other departments? 
11. What are the difficulties and problems you have experienced with DV cases? What do 

you think cause those problems? 
12. What do you need to help you in the work with DV cases?  

 
RC 

1. What do you usually work with? Have you worked with DV cases before? Is DV 
common here? 

2. Do you know about the first Chinese Anti-DV law? 
3. Do you know what are the main responsibilities of the RC in DV cases according to 

the law?  
4. How do you implement the Anti-DV law?  
5. Is there any standardized case procedure with DV cases in your organization?  Is there 

any new guideline and case procedures made after the law enacted?  
6. What are the main differences in a DV case after the law enacted? 
7. Can you give an example of a DV case that you have handled? How do you follow a 

case?  
8. Have you ever executed any personal protection orders?  
9. Do you experience that you have discretion when you handle DV cases? 
10. Do you work with police and ACWF in DV cases? Is the cooperation smooth? 
11. What are the difficulties and problems you have experienced with DV cases? What do 

you think cause those problems? 
12. What do you need to help you in the work with DV cases?  

 
 
Police 

1. Have you worked with DV cases before? Is DV common here? 
2. How do you get incoming DV cases? Have you ever received any reports from ACWF 

and RC workers?  
3. Do you know about the first Chinese Anti-DV law? 
4. Do you know what are the main responsibilities of the police in DV cases according to 

the law?  How do you fulfill your duties?  
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5. Is there any standardized case procedure with DV cases in your organization?  Is there 
any new guideline and case procedures made after the law enacted?  

6. Do you experience that you have discretion when you handle DV cases? 
7. Is there a way to prevent DV from happening again? (ask about protection orders and 

written police warnings) 
8. Have you cooperated with other departments in DV cases?  
9. What are the difficulties and problems you have experienced with DV cases? What do 

you think cause those problems? 
10. What do you need to help you in the work with DV cases?  

 
Judge 

1. Which type of cases do your court handle? Are DV cases common in your court? 
Which type is the typical DV cases (husband as abusers or wife as abusers)? 

2. Do you know about the first Chinese Anti-DV law?  
3. What are the biggest differences in your case procedure after the law enacted? 
4. What is the relationship between divorcement cases and personal safety protection 

order cases? 
5. What is the judicial process of personal safety protection order cases? (investigation / 

discussion / mediation / adjudication). What happens after an order is issued? 
6. Do you experience that you have discretion when you handle DV cases? 
7. What are the preconditions of appliance for protection orders? How do you determine 

whether a domestic violence has occurred, what are the essentials? 
8. Is it common in your court that victims cannot provide enough evidence of DV? What 

do you think can solve this problem? 
9. I have read that most civil courts in China are rely on juridical mediation to maintain 

family harmony and stability. What do you think about this? 
10. Is the cooperation between court and police close?  
11. What are the difficulties and problems you have experienced with DV cases? What do 

you think cause those problems? 
12. What do you need to help you in the work with DV cases?  
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Appendix 3: Classification of respondents’ awareness of the law 

During the interviews, we ask interviewees about their awareness of Anti-DV law as a 
preamble question. All of our interviewees could directly answer this question such as: “No, 
I’ve never heard about it” or “Yes, I’ve heard about it”. After that, they shown their 
understanding of Anti-DV law’s context during the interview which helped us to classify each 
interviewee into five different level. The reason why we put Level 3 higher than Level 2 is 
because we think if street-level bureaucrats have not even heard of the law then even if they 
know the content, it still strongly indicates implementation failure.  
      

 Know there is an Anti-DV 
law 

Know the content of the 
Anti-DV law 

Level 1 No No 

Level 2 No Partly 

Level 3 Yes No 

Level 4 Yes Partly 

Level 5 Yes Yes 

      
      
The chart below shows that the awareness level is highest in Wuhan, after that Chongqing. 
Chengdu has the worst implementation level among these three cities. One possible 
explanation is that DV in urban Chengdu happens rarely, three out of five interviewees said 
that they haven’t handle DV case in the nearest two years.   
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