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Abstract
In today’s China, the universal social service system has strict geographical
boundaries, which specifies the service boundaries as well. All citizens can enjoy
universal service in the cities where their Hukou [China’s household registration] are
registered. However, when people begin to migrate, social services delivery becomes
a problem. In the year of 2012, population of migration reached the number of 236
million (National Statistics Bureau, 2013), which was about 1/6 of total population in
China. In the absence of formal organization such as trade unions, improving the
well-being of temporary workers in informal sectors is the concern of the author.
These people are also characterized as informal citizens and are not covered by the
basic social protection scheme granted to citizens. In this thesis, the research
question is how local municipal government can deliver service to migrants. Through
the case demonstration of the recent implementation of Real-name registration
system for migrant construction workers in Nanjing, where obtaining Hukou is not
easy for migrants, the author determines that the Real-name registration is an
effective approach toward improving the social service security of migrant
construction workers.
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Introduction and Research Background
▪ Case introduction
Aiming to deliver service to migrant construction workers, on 28th April 2011, Nanjing
Municipal Government officially implemented a policy called “Real-name registration
management methods for construction workers in Nanjing”. According to this
innovative policy, every construction worker will be issued a citizen card, with which
the exact same level of social service, including medical insurance, accident insurance,
and education opportunity for children and others, can be enjoyed by all the
construction workers regardless of their residence status. By the end of 2012, in total
267,624 construction workers had registered in the system and 171,802 workers had
received their citizen cards for free. The total amount of 98.85 million RMB for
accident injury insurance and 4.72 million RMB for medical insurance had been
delivered to construction workers (Nanjing Daily, 2013). The achievement in Nanjing
has drawn attention nation-wide. Jiangsu Province is considering expanding the
coverage to the whole province in two years, which will cover roughly five million
construction workers. Most of these workers are rural migrants or migrants from less
developed cities.
▪ General background of the problem
Since the requirement of construction work is low, a large number of migrants are
coming to urban areas for construction job opportunity and better lives. In China,
there are around 40 million people working in the construction sector and over 80
percent of workers in construction sector are rural migrants (ILO, 2008). Characters of
the group of construction workers in China are not only large proportion of rural
migrants but also high informality rate. According to the report of 2001, 72 percent
of construction workers were informal (Wells, 2007). Such informality mostly comes
from subcontracting, that some construction workers are normally employed by
subcontractors without any labor contract to guarantee workers’ basic service such
as occupational injury insurance and wage security. Currently, the situation has been
improved greatly due to the implementation of national labor law reform. Since the
Labor Contract Law of People Republic of China went into effect in January 2008, it
becomes mandatory to sign labor contracts between contractors and construction
workers, which had formalized the previous informal construction sector in urban
areas. However, the problem still exists. Thousands of news articles reported that the
construction workers got nothing after finishing the projects or workers did not get
enough compensation when occupational injury happened. Such problems are
happening everywhere in China. The labor law reform did not change the
subcontracting system, which will be discussed later in the thesis. Despite
deficiencies of labor law reform, construction workers’ safety and wage security have
been improved. Besides, the reform did not change the situation that these migrant
construction workers who reside in cities cannot enjoy any benefit from the city even
though they are the ones who build the whole city. Since social service in China is
related with the Hukou 1 system, rural migrants living in cities, who have not
1 In the year of 1952, central government had implemented a series of measures to control the free
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obtained the local Hukou cannot enjoy social service, such as health insurance, public
education and other basic public service.
China’s social service system is a dual system with an urban-rural distinction (Lu Mai).
As shown in Table 1, migrant workers were not registered in the urban service system
even some of them had resided in the cities for a long time. Therefore, without the
abatement from medical insurance, migrant construction workers, who earn very
little and have higher possibility to get injured, have to pay more to get medical
treatment.
Table 1: Dual service structure and the migrant worker

Urban residents

Rural residents

Migrant workers

Old-age security

Endowment insurance

Land

—

Medical care

Basic medical insurance

Co-operative medical
care

Subsidized treatment of major
illnesses

Education

Free

Free; subsidies

—

Labor protection

Industrial injury insurance

—

Industrial injury insurance

Housing

Subsidies; low rent

Self-built

—

Poverty relief

Urban living allowances

Rural living allowances

—

Source: Lu Mai, “China’s Social Reform and Rebuilding the Service System”, China Development Research Foundation

▪ Statement of the problem
Since social service system is so related with the Hukou system, aiming to better
accelerate urbanization, one policy has been announced, which is loosening the
regulation of the Hukou system in small and medium-sized cities in 2013 (18th
National Congress of the Communist Party of China). However, the unbalanced
development gap between cities exists. Large cities, with more employment
opportunities, are more attractive to migrants. In spite of disadvantages for rural
migrants residing in cities, large labor demand stimulated the rural to urban
migration since the late 1970s economic and agriculture reform2. In the year of 2012,
population of migration reached 236 million (National Statistics Bureau, 2013), which
was about 1/6 of total population in China. Because of this large group, China’s
urbanization rate had reached to 52.6 percent, which was the highest ever in history3.
As the capital city of Jiangsu Province, Nanjing has a great demand for construction
labor. By the end of 2011, 695,600 people, which were around 1/12 of the total
population, were working in the construction sectors and roughly 500,000 among
them were migrants (Nanjing Statistic Bureau, 2012). Due to the large migration
population influx into urban areas, local municipalities have to undertake more
migration within the nation. One the most famous measure is household registration system, which is Hukou
system. Under such a system, “undesirable” rural to urban migration will be prevented.
2 Since the economic and agriculture reform conducted by DENG Xiaoping in the late 1970s and the early
1980s, the agriculture surplus was greatly increased, which made rapid urbanization possible due to the
increased food supply to urban area and large labor surplus in rural area. The economic reform and urban
development called for large number of public infrastructure constructions which increased the demand for
rural migrant workers since the limited supply of construction workers lived in urban area.
3 Urbanization rate in China is calculated by using the number of urban residents rather than urban Hukou
holders.
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burden in governing migrants from the perspective of security. Therefore, temporary
residence permit system has been implemented since the year of 19844 to help
manage migrants. During recent 30 years, there are 18 cities have adopted this
system strictly. For example, 10 years ago, if a rural peasant migrated to Beijing
preparing to work on a construction site, he had to obtain temporary residence
permit in advance so that he would not be sent back by local police. Nowadays,
temporary residence permit has become the key element to enjoy social benefit.
Without it, rural migrants cannot apply housing mortgage or enjoy public service
such as education, medical care and others. Hence, the dualistic structure inside the
city exists and will last for a long time. The topic has drawn great attention in the
academic field that rich literature is focusing on “urban adaptation” or “urban
integration”, however, before reaching that far, China needs more consideration
about delivering basic social service of migrants. In today’s China, the universal social
service system has strict geographical boundaries, which specifies the service
boundaries as well. All the citizens can enjoy universal service in the cities where
their Hukou are registered. Therefore, although China’s social welfare reform has
achieved universal social services coverage separately in urban areas and rural areas.
When people begin to migrate, service delivery becomes a problem.
▪ Purpose of the study, research questions and hypothesis
Therefore, in this thesis, the research question is how local municipalities can deliver
social service to migrants. Through the case demonstration of the recent
implementation of Real-name registration system for migrant construction workers in
Nanjing, where obtaining Hukou is not easy for migrants, the author argues that the
Real-name registration is an effective approach toward improving the social service
security of migrant construction workers.
Literature Review
• Informal citizenship
In Marshall’s influential theory about citizenship, three elements, civil, political and
social, had been specified to illustrate the social responsibility of the state. In his
theory, citizenship is equal in its nature, which differs with the inequality in stratified
social class. It is the social element5, which prominent in twentieth century that
aimed to achieve the social and economic equity among the citizens (Marshall, 1949).
However, although equal citizenship actually is central to the modern institution of
citizenship, it is partly produced by the practice of the exclusion (Sassen, 2005). It is
the exclusion that actually gains the value to citizenship in particular countries,
4 In Oct, 1984, China’s State Council has announced the policy allowing the rural residents to work in urban
area.
5 By the social element, he pointed out it includes “the whole range from the right to a modicum economic
welfare and security to the right to the full in the social heritage and to live the life of a civilized being
according to the standards prevailing in the society”
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especially for those developed countries with great social service system which make
citizenship viewed as a form of capital. Based on the case study of migrant labor in
Germany and Canada, Harald Bauder has found that people are willing to pay a lot to
obtain the formal citizenship in these two countries. The different standards to
citizen labor and non-citizen labor have given the value to the formal citizenship and
meanwhile, such a citizenship functions as a mechanism to keep driving migrant
labor towards informal economy, in which less social benefit and security can be
achieved. In fact, informal economy is believed to be linked with informal economy
(Schoburgh, 2007). In Jamaica, informal citizenship is defined as the membership in
the secondary social structure in which, people also pursue the normal benefits
similar to those formal citizens do. The growth of informal economy helped deliver
social services to the people under the condition of absence of formal institutions to
offer the entitled social membership with guaranteed benefits. However, such
informal economy reinforces the informal citizenship by guiding informal citizens
behavior towards self-interested ended, which might confront with the current
citizenship system’s goal for equal service state. Hitherto, two elemental features
that can be extracted from previous research about citizenship are equality and
exclusion. With an ironic recognition of citizenship, the legal process of including
more population in equal citizenship status are coexisting with the phenomenon that
large amount populations are in informal citizenship status (Sassen, 2005).
From the perspective of Marshall, social rights is one of the elements of citizenship,
as he wrote “by the social I mean the whole range from the right to a modicum of
economic service and security to the right to share the full in the social heritage and
to live the life of a civilized being according to the standards prevailing in society”
(Marshall, 1949: page number). However, if we assume that social rights such as
basic social service is directly attached to formal citizenship status, whose idea has
been broadly accepted that social rights should be his/her equal status as citizen
(Twine, 1994), the question would be how people who are in informal citizenship
status can enjoy the social benefits. Even well-developed countries such as Germany,
Canada or U.S, have totally, different treatment to people with formal citizenship or
without (Brubaker, 1989). As William Brubaker (1989) wrote in the article,
noncitizens, especially for those who are not officially granted immigrant status, have
great disadvantages in accessing labor market, enjoying social rights and service.
According to his research, it is the “membership of the political community that
entails certain privileges and certain duties not extended to membership of the wider
social and economic community” (Brubaker, 1989, Pp. 145-162), which is consistent
with Marshall’s (1949) idea that political rights come before the social rights.
However, even noncitizen migrant workers are not granted political rights and social
rights; they have their own way to achieve security. For example, as mentioned
before, in Jamaica, informal economy has strong links with informal relationships
(Schoburgh, 2007). It is the informal economy that has offered an economic context
in which justice, employment, opportunity for voice and social security could be
realized for many Jamaicans who are in informal citizenship status. In “Area Dons”,
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where the research was done, livelihood is associated with individuals’ productivity
and therefore, the findings were contrast with Twine’s (Twine, 1994) idea of social
rights should not be linked with labor market. Under such circumstance that informal
citizenship strong link with informal sector, how migrant workers, who are residents
without formal citizenship and the equal social benefits, can have basic benefits has
drawn attention of the researchers and international organization such as UN and ILO.
Trade unions, with its character of organizing the workers and obtaining bargaining
power, have been seen playing significant role in achieving the goal of delivering
basic social benefits to most population.
According to the analysis to social protection scheme in Africa (Kalusopa et al, 2012),
trade unions have a significant role in pushing for the improvement of social
protection scheme. ILO (1999) has offered great research in this field. In Ghana,
Ghana trade unions had been consciously organizing labors in informal sector who
are in the disadvantage position in obtaining social protection. With the collective
bargaining rights granted by the government, trade unions of all fields in Ghana will
bargain with the employers and provide frameworks to resolve any problems
between the employers and employees. Besides, unions will operate a service fund
for their members, which is also one of the weaknesses of the union that unless the
unions can reach all the workers, some informal workers will be left with insecure
social service. One of the suggestions that ILO has raised is the setting up database
for informal workers for better assistance in future, which is consistence with my
research about real-name registration system. The story in Kenya is totally different.
The trade unions there is much weaker than those in Ghana, which means they have
little bargaining power and government support and thus, the membership in such
unions are low. The alternatives are NGOs with donors’ support. However, such
donor-support based organizations cannot cover vast informal workers that help
from strong kinship is the major choice to achieve security for most informal workers
in Kenya. The situation is India is different from those in Ghana and Kenya; it is the
judiciary system that has offered framework about social security. However, it have
been criticized that restricted regulations on wages and such things have caused the
vast informality rate in labor market that the cost of formal labor is so high that the
substitute which is informal labor is much more welcomed. Deregulation on wage
policy and labor laws might help trade unions gain more space in helping their
members improve working conditions and wage security and so on so forth. In all of
these countries, the similarity is that the trade unions were performing much better
in formal sectors than informal sectors (ILO, 1999). According to the recent research
done by Susan J. Schurman and Adrienne E. Eaton, they found that trade unions in
most countries have shown the typology that they respond more rapidly and
effectively to informal sector workers with fixed employers than those temporary
workers who often have different employers (Schurman et. al, 2012). Since the
principal method of action of trade unions is collective bargaining under the
assumption of following the Doctrine of Supply and Demand (Sidney and Beatrice
Webb, 1897), the large base of membership in the trade union will give it great
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collective bargaining power to improve workers working condition and service.
However,
lacking
registered
members
in
the
trade
unions
or
membership-based-organizations (MBOs) in informal sectors, especially in those
sectors the temporary workers are mainstream, is diminishing the collective
bargaining power of such unions an independent organization in helping those
temporary workers to better off (ILO, 1999).
Therefore, the question should be raised that, under the circumstance of lacking
formal organization such as trade unions and other similar organizations, how to
improve well-being of informal-sector temporary workers, who are also characterized
as informal citizens and are not covered by the basic social protection scheme
granted to citizens.
• Informal employment and service
In fact, scholars are arguing that it is the problem of informal employment that led to
the failure in delivering service to migrants. China is in a critical moment of economic
transition. The decline employment opportunities in the state sectors and booming
development in private sectors lead to the rapid informalization of the urban labor
market (Cai and Park, 2009). According to the research done by Albert Park (2012),
60.6% of migrants in the city are informal employed without the access of basic social
service including pensions, health insurance and unemployment insurance. In some
cities, the informality rate for migrants is around 70%. Compared to migrants, the
informality rate of local residents is 16.2%. Meanwhile, China failed in covering
migrant workers in this public social insurance program; most of migrants obtain
social insurance from other resources other than their own employers. The
availability of alternative sources of social insurance may increase the likelihood that
workers voluntarily work in informal jobs that the lack of benefit from insufficient
benefit and incentive from public social insurance. The huge service gap exists
between locals and migrants (Park, 2012). Besides, “missing” workers is a significant
factor of informal employment. Park and Cai (2007) have found that by 2005, 36
percent workers in urban area were undocumented, neither reported by employers
nor self-registered. Without the official registration by signing formal labor contracts,
there is little monitoring of how these workers are treated by their employers.
Monetary incentives such as avoiding pension and income tax increase the size of
this “missing” group. (Park and Cai, 2008). However, what along with the size
expansion is the increasing difficulty of delivering service and legal protection to
these workers. It is difficult to deliver the service to migrants if they are not
registered in the local system.
• Social service system in China
Currently, China’s economic reform has led the shifting of the role of the State in
social service system from direct provider to regulator and coordinator. Rather than
providing the social service system directly, the State will rely more on the market
and institutions of civil society (Saich, 2002). Since the mid-1980s social service
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reform, private insurance programs are encouraged to provide people with social
service such as health insurance and education (Huang, 2012). Despite the increasing
number of social insurance providers, most of the rural migrants cannot enjoy the
social service due to the lack of enforcement. Formal labor law is the only approach
for migrants to access local social service (Cheng, et al., 2013). The 1994 Labor Law,
the 2007 Labor Contract Law and the more recently 2010 Social Insurance Law all
explicitly state that employers and employees should sign formal labor contracts to
enforce the participation in social insurance schemes, regardless of which Hukou
status the person holds (People's Congress of China, 1994, 2007, 2010). However, the
statistics have shown that in the year of 2004, less than 13 percent of rural migrant
workers signed the formal labor law (Research Office of the Central People's
Government, 2006). Meanwhile, according to the research done in 2006, the social
insurance program participation rates were low; only 11.5% percent of the
respondents participated in the healthcare insurance, 8.5% percent in the pension,
and 3.2% in unemployment insurance. The extremely low participation is partly due
to the unwillingness from rural migrants. Such unwillingness comes from the long
time urban-rural distinction that causes rural migrants distrust the public service
system. The failure of integration of rural migrants into urban citizenships can also be
attributed to the fact that core social service system is not fully open to them (Xu et
al., 2009). Overall, China’s central government has determined to expand the social
service pool for social stability. Through collective actions, some migrants eventually
achieve the minimum living allowance, unemployment and pension benefits (Huang,
2012). However, the more urgent problem is the service delivery.
• Previous approaches
As previously mentioned, China’s national level social welfare reform has achieved
universal social services coverage separately in urban areas and rural areas. The gap
was created that urban social services are not able to be delivered to migrants living
in urban areas. Therefore, urban municipalities have different ways in municipal level
to fill in the gap. Two major approaches have been developed to deliver social service
to migrants living in urban areas, which are Temporary Resident Permit in local-policy
level and Labor Contract Law Reform in national level.
Firstly, temporary residence permit system was implemented aiming to manage
migrants. Such system has created a controllable institution that allows rural
residents to seek for urban jobs filling in the labor shortage gab in urban area (Zhang,
2000). Under such an institution, very basic urban social rights are attached to the
temporary residence permit, such as rights to work and residence. Except for basic
rights, the rights of education for kids, of health, of getting driving license and others
are gradually attaching to the temporary residents permit system as the result of
emerging of new policies in big cities (Li, 2008). However, according to the on-site
research (CLB, 2008), the new adopted temporary residence card system, which is
the substitution of original temporary residence permit system, did not accomplish
the mission of delivering equal social service of migrants as they claimed. The reason
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is simply due to heavy financial burden of universal social service to all the residents
within the city boundary. The current achievement is a dual universal social service
system has been built in urban areas and in rural areas. The service is distributed
based on an individual’s Hukou rather than his/her currently residency. The most
vulnerable people are those who work in urban area without local Hukou and they
are not able to be covered by any social service scheme. Hence, even though
temporary residence cards are offering the new identities of “New Citizen” to the
migrants, insufficient social service funding makes the title lacking of its meaning.
Secondly, to address the problem of informality in contracting, the Labor Contract
Law Reform in the year of 2008 has regulated that all the workers must have formal
contract (Article 10). Even though the regulation is strict, lacking monitoring system
makes the law ineffective, especially in construction industry. And trade unions
should help the workers to protect their legal rights (Article 6). However, in
construction industry, high labor mobility does not leave any space to trade unions
due to the lacking formal contracts.
Therefore, my starting point of my research is that in a situation of inability to extend
the formal citizenship and social protection scheme, how to improve the service to
rural-to-urban migrant construction workers. Most literature about this part is the
critique to the poor policy implementation (Zhang, 2005; Zhang, 2004), and rarely
any research on the successful policies about what are key elements contributing to
the success.
In my thesis, fundament elements, which help achieve the success, had been
extracted from a successful policy in social service delivering towards less protected
rural-to-urban migrant construction workers.
• Nanjing’s approach
Although the previous approaches had partly fill in the gap of delivering social
services to rural-to-urban migrants that migrants are giving the access to enjoy urban
social services. In the absence to formal citizenship and employment contracts, a
large number of migrant construction workers was not identified by local
municipalities. Their informal status is the obstacle in social services delivery even
though their rights to enjoy urban social services are regulated by law. Compared to
previous approaches, Nanjing’s approach is specifically focusing on construction
industry to experiment the optimal way of social services delivery. In 2011, Nanjing
Municipal Commission of Housing and Urban-Rural Development, cooperating with
Nanjing Municipal Commission of Development & Reform, Nanjing Municipal Human
Resource and Social Security Bureau and Nanjing Municipal Public Security Bureau
together, issued a policy called “Nanjing Municipal Construction Workers’ Real-name
Registration Management Method”. The policy has regulated that all the construction
projects within Nanjing’s urban boundary are required to be responsible for the
registration of all the on-site construction workers. The Real-name Registration is a
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system to record workers’ detailed information including not only personal
information but also their employers' information. Meanwhile, every registered
worker will be issued a “Citizen Card”, which has integrated the function of
attendance recording, wage deposit, major illness medical care and discounted city
service. In other words, Nanjing’s approach is providing a new identification system
for construction workers. With the new identification, migrant construction workers
will be able to enjoy urban social services, which are secured by local municipality.
• Achievement of the policy
The indicators to consider the achievement of the policy are diverse. The statistics is
a key indicator. By the end of 2013, in total 428,507 workers have registered in the
Real-name registration system and 266,423 workers have obtained their “Citizen
Cards” (Nanjing Municipal Construction Projects’ Social Security Fee Charging &
Managing Office, which is the government office which is responsible for the daily
operation and maintenance of the Real-name Registration System and “Citizen Card”
issuing). Meanwhile, in total 2,937 persons had received the occupational injury
medical care worth 98.8 million Yuan and 3737 persons had received the major
illness medical care worth 4.7 million Yuan.

Figure 1 Number of issued Citizen Cards
Source: Nanjing Municipal Construction Projects’ Social Security Fee Charging & Managing Office

As shown in Figure 1, the number of “Citizen Cards” issued to the workers is
increasing constantly from the year of 2011 to 2013. From the other perspective of
statistics, the number of conflicts between the construction workers and the
contractors over the wage issue can also reflect the achievement. According to the
data from the Nanjing Municipal Defaulting Construction Payment Recovering Office
(Nanjing Daily, 2014), in total 653 cases in the year of 2013 were accepted officially
by the office, which is 34 percent less than the previous year 2012 in total of 994
cases. The trend can be confirmed by the interview6 that in recent 3 years, the
phenomena of defaulting workers’ wages has been rare compared to the previous
time when defaulting was very common in Nanjing.
Methodology and Case Demonstration
• Research design
The research is twofold. The first fold is the theoretical research on previous study of
how social service in China’s urban area was delivered to rural-to-urban migrant
labor in recent years and how policy was changed associate with the increasing
6 Interviewee #7 is the leader of one construction team who represent for only the workers in his team but also
the labor dispatching agency he works for.
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conflicts. To finish this part of research, secondary data is needed, including related
literature, news and reports. From this part, the dependent variables, which is
performance of service delivery, and independent variable, which is the real-name
register system, have been selected as the beginning point of the next step research.
The second fold, which is the case demonstration, has two parts. The first part of the
research is to understand the top-down policy-making process of the real-name
register policy. The significance of this part comes from two-tiers; firstly, under what
perspective and circumstance the policy was proposed by who will help build the
fundamental logic of the policy; secondly, the possible result coming from the
implementation of the policy will derive from how the policy was implemented by
which departments. If the hypothesis is positive, the result coming from the first part
should demonstrate that the policy has built the independent mechanism to
incentivize the migrant construction workers to register. The method of research in
this part is interviewing people who were/are involved in the policy-making process
and people who are working for local government implementing this policy. Besides,
other stakeholders who have been influenced by the policy are also involved in the
interviews, including the primary construction contractor and the subcontractor. The
second part of the research is to view the policy from the perspective of bottom-up.
This part is similar with how most researchers focusing on service of migrant labors
have done, which is to conduct large sample survey to collect the response from the
beneficiary of the policy. The result of this part should become the evidence to
examine the accuracy of the conclusion from the first part. If the conclusion from the
second part is consistent with the first part, then the hypothesis will be proved or
otherwise disproved.
• Data sources and data collection
Since the policy of real-name register system is firstly implemented in the city of
Nanjing in Jiangsu province, China, all data is collected there. To finish the data
collection for the first part of the data, I have interviewed several officials in different
departments, from community level to province level, who are involved in the
policy-making process or in the policy implementation stage. Except for the interview,
non-circulate policy documents about instructing lower level government to
implement the policy and the numeric date about how the policy is performed have
been collected. The date required in the second part of the research is collected by
the survey on different construction sites in Nanjing, including the Jinling Hotel
Expansion Program, Nanjing roads and bridges maintenance program, Jinrong City
Program and others. In total, 281 responds had been collected. To protect the
personal information of the interviewees, all the interviews and the survey is
conducted anonymously.
• Verification and ethical considerations
As mentioned before, the results comes from two parts in the case demonstration
are not independent with each other. The conclusion from the survey is to verify that
from the interview. Only in the situation that the two results can verify each other,
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the hypothesis can be proved positive. The reason to set up this mechanism to verify
the hypothesis is due to the consideration of irresponsible respond from either
interviewees or migrant construction workers. Since the social repercussion to the
policy is positive, it is less possible for the interviewees, especially from the
policy-making and policy-implementing, to answer irresponsible. However, migrant
workers’ responds are my biggest concern since most workers are not well educated
and to ensure the most accuracy of the survey, structured questionnaire has been
used to limit the misunderstanding.
Findings and analysis from the interviews
• Aiming to managing migrating population
Migration managing is the starting point of this particular policy7. Similar to the
previous policy of Temporary Residence Permit, the main purpose of the Real-name
registration system is to manage the migrating population. The idea was brought up
by a provincial level leader, who wished to learn from the extremely successful
migration population management mechanism starting in Beijing for the need of
2008 Olympic Games. Considering the situation of high migrating rate in construction
industry, the officer in the province level decided to start from the construction
industry to conduct the experiment of the Real-name registration system. Meanwhile,
aiming to create the internal incentives in construction workers, the policy was
designed to connect the registration and the public service and social rights. From
the perspective of migration management, the policy has achieve astonish result that
at least 428,507 construction workers of the predicted total 500,000 construction
labor are under management.
• Creative media: Citizen IC Cards
Using IC cards is one of the most creative parts in the policy (Nanjing Daily, 2013).
Based on the introduction from interviewees #3, 4, and 5 [Interviewee #3: One of
directors, who is responsible for overseeing the working condition of construction
sites, works in Jiangsu Province Department of Construction; Interviewee #4: One of
the expert who participated the policy-making process; Interviewee #5: Working in
Nanjing Municipal Construction Projects’ Social Security Fee Charging & Managing
Office, which is the government office which is responsible for the daily operation and
maintenance of the Real-name Registration System and “Citizen Card” issuing], local
papers and official website, “Citizen Card” is an integrated circuit card, on which, the
functions of working attendance, wage deposit, major illness medical care and local
bus/park pass are integrated. The main purpose of using IC card is to integrate all the
information in the Real-name registration system so that social security, construction
industry overseeing and migration management can be achieved in one unified
system under the surveillance of one office.

7 Interviewee #4 is one of the experts in the policy-making process.
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Figure 2 Creative media: Citizen IC Cards
Source: Diagram created by author

As shown in Figure 2, before the existence of the Real-name registration system,
three different departments took responsible for social security, industry
management and migration management.
• Project-based social service
The social service is one of the most attractive features to workers attached in the
Real-name registration system and “Citizen Card”.

Figure 3 Project-based social services
Source: Diagram created by author

In Figure 3, the diagram shows that the system can cover the construction workers
under social service scheme that offer them the occupational injury insurance, major
illness medical care and guaranteed living wages. The mechanism is simple and
straightforward. If a construction worker claims that he was injured during work, as
long as there is any record of working attendance during that time period, the
employer, who is the general contractor, is liable to cover medical cost. To ensure the
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availability of the money, the construction contractors are required by law 8 to
deposit a social security fee, which is 3‰ of the total construction cost or 2% of the
total labor cost. The deposit is one of the prerequisites to get the construction
permission. Therefore, all the cost of the insurance and social security is paid by
contractors before the projects actually start. However, the whole mechanism runs
under one prerequisite which is employment status. Unless a construction worker in
employment status, all the social benefits associate with the “Citizen Card”, expect
from the bus/park pass, will be unavailable. Thus, such social security is not universal
coverage but selected coverage.
• Overseeing system
Besides, the credit system was created to determine the performance of the
construction contractors in delivering the policy. However, such credit system was
questioned. According to interviewees #3, #4 and #5, the credit system works only in
the circumstance that comprehensive overseeing system was build which does not
currently.
“They [contractors] will prepare for everything we [oversight team sent by
government] need to see just before we are to oversee if the construction site is
meeting standards from the policy.”
Interviewee #3 [One of directors, who is responsible for overseeing the working
condition of construction sites, works in Jiangsu Province Department of Construction]
said that the phenomena were very common in the starting period when the policy
was implemented.
• High labor mobility
According to interviewee #6 [A civil engineer works for some general construction
contractor], who works for the general construction contractor, the labor mobility in
construction industry is very high. For example, the carpenters have the highest
mobility in skilled construction labor. In total one week is needed for a skilled and
licensed carpenter to finish his work in one construction site and then he will move
to work on the others. However, seven days (used to be 40 days) is not enough for
obtaining the “Citizen Card”. In fact, it takes 6 working days to deliver the card to
worker once he finish the registration, which means it takes more than one week to
deliver the card and this is causing the phenomenon that only 266,423 workers out
of total 428,507 ones have been issued the “Citizen Card”.
• Low education level of construction labor
“Educating the construction labor about using the IC cards is one of the main

8 “Nanjing Municipal Rules over Construction Market”, Nov. 23, 2012, Nanjing Municipal People’s Government
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concerns of the daily job of Nanjing Municipal Construction Labor Service Office9. We
are using brochures, posters and video as approaches to show the construction
workers about how to use “Citizen Cards” and significance of applying.”
Based on the introduction of interviewee #5, creating the awareness of new
technology in helping construction labor is of great significance. Since most of the
construction workers are over the age of 40 or 50, lacking the knowledge will prevent
the efficiency in delivering service and protection towards those workers. Therefore,
some other supplemental approaches were implemented to mitigate the educational
problem. For example, instead of educating workers, the office spent more time on
persuading general construction contractors. In total 259 contractor companies were
requested to meet with the office.
• Role of the labor dispatching company
“We [migrant construction workers] have to find a labor dispatching company so
that we can work on the construction site since the company has the information
about where the workers are needed. Besides, the company will offer the training so
that we can be more skilled to earn more money. Nowadays, there are plenty work
within the city, so we are not worried about unemployment. If we want to migrate to
another city, we just need to find another labor dispatching company.”(Interviewee
#7)
According to the interview #7 [The leader of one construction team who represent
not only the workers in his team but also the labor dispatching agency he works for],
labor dispatching company has played a significant role in construction sectors.
However, the mechanism of labor dispatching is one of reasons that cause the labor
disputes.

Figure 4 Role of labor dispatching companies
Source: Diagram created by author

As shown in the Figure 4, the labor dispatching company is the intermediary to link
general contractors and workers. Since the construction work is not alike other kinds
of manufacturing work, in every stage of the whole construction process, it requires
different kinds of labor (including skilled and unskilled). Therefore, high labor
mobility is a key feature in construction sector. Due to such feature, the labor
9 Nanjing Municipal Construction Labor Service Office is the new name of the original Nanjing Municipal
Construction Projects’ Social Security Fee Charging & Managing Office since 2013
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dispatching company emerged to mitigate the risk of high mobility by employing all
kinds of construction labor and dispatching them to different projects. According to
the law (Clause 58&59, 2008 Labor Contract Law), the mechanism of labor
dispatching is to bid for the contract from the general contractors and then sign labor
dispatching contract with general contractor to specify the details such as wage and
working term. Meanwhile, the labor dispatching company has to sign at least 2 years
contract with workers 10 . Thus, the relationship among the contractor, labor
dispatching company and workers is that general contractor contracts with labor
dispatching company and pay the wages directly to the company, labor dispatching
contracts the workers and send them to the project and pay the wages directly to the
workers.
“The labor dispatching company pays us directly. They [the labor dispatching
company] help us [construction workers] register in the system and give us the
‘Citizen Cards’.”(Interviewee #7)
Under such mechanism, when the policy of Real-name Registration system was
implemented, the liability of registering workers is fallen towards the labor
dispatching company since it is the one who have labor contracts with the workers.
In fact, due to the feature of high labor mobility, the general contractors are not
willing to take the responsible of helping workers registered, they are willing to
contract the labor dispatching company which has help their workers registered.
Therefore, such a policy has formalized the labor dispatching companies in some
degree since when the labor dispatching company helps a worker to register, the
required information is including the name of the labor dispatching manager, which
means, when the labor dispute happens, the labor dispatching company cannot get
away from it.
Findings and analysis from the survey
• Anticipated findings
According to the interview, the anticipated findings from the survey should be the
evidence to support the analysis from the interview. Firstly, most of the respondents
should be over 40, which means, their educational level is relatively low11. Secondly,
most of the respondents should be rural-urban migrants without Nanjing Hukou,
which helps justify the accuracy of the background. Thirdly, most people should have
registered in the system since according to the data, 428,507 workers of total 50,000
have registered at the end of the 2013 and survey was done in the year of 2014.
Fourthly, due to the previous analysis based on the interviews, one of the anticipated
findings is that the large proportion of the workers who has registered in the system
should be required to register passively rather than register actively.
10 Most of the situations are that the workers will lose the protection by contracts with labor dispatching
company when there is no place to send the workers, by which I mean, the workers will not be covered by any
social security scheme if they are unemployed even if the law has regulated the labor dispatching company is
liable to pay minimum wage when its workers are not employed (Interview 4).
11 China’s education reform towards rural areas was started since 1985.
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• Overall findings
In total, 300 questionnaires were distributed and 282 questionnaires were found to
be valid. From the basic analysis, the median age was 31.5 and 73% of the total
respondents were under the age of 40, which contrasts with the anticipated findings.
The average education level was high school. Most of the workers (77.3%) did not
have Nanjing Hukou. 3.75 years was the average length for these workers who had
been working in Nanjing as construction workers. Roughly 44.3% of the total claimed
to have registered in the Real-name registration system and among which, as many
as 78.4% also claimed that they registered because it was required by their
employers rather than from self-interests.
• Detail analysis on impact of age
The findings from the survey seem to be contrast the information from the interview
that the demographic has shown that the young workers have the largest number at
least in this survey. The discrepancy might come from the way I conducted the survey.
Since construction sites I chose were large-sized and significant projects, which
means, young construction workers were more acceptable to those general
contractors. Besides, I distributed the questionnaires not directly to each worker, but
to the team leaders. Normally, leader around 30 to 40 were more likely to help me
with this research. Although this discrepancy existed, the survey itself did reveal
workers’ attitudes towards Real-name registration system.
Table 2: Age distribution of respondents

Age

Number

>51
41-50
31-40
<30

18
56
75
133
Source: Survey result conducted by author

Almost half of the workers were under 30 (the median age is 31.5), which means
their behaviors towards Real-name Registration might be different with the elder
people who are over 30. Therefore, the detail analysis should be conducted based on
the age of under-30 and above-30.
Table 3: Different registration behavior due to age difference

Age

Number

Register percentage

Actively register percentage

Under 30
Over 30

133
149

39.85%
48.32%

30.19%
15.28%

Source: Survey result conducted by author

According to the data, the register percentage is higher in the over 30 group.
Although the percentage of the registration in the group of under-30 is less than the
other one, the percentage of workers who registered actively is twice higher than the
other group. The possible answer for this difference might be that young people are
easier to accept the new things. People who are over 30 are more likely to register in
the Real-name Registration system due to the requirement of the employers. The
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result of the analysis is consistence with the information from the interview that the
liability of recommending the registration belongs to the construction contractors
rather than the workers themselves.
• Detail analysis on impact of length working in Nanjing
Except for the significance due to the age, the length a worker has been worked in
Nanjing also has great impact to their registration behaving.
Table 4: Different registration behavior due to working-years difference

Years working in Nanjing

Number

Register Percentage

Passive Register Percentage

1 year
2 years
3 years
Over 3 years

47
51
48
102

32%
27%
38%
77%

80%
86%
83%
76%

Source: Survey result conducted by author

As shown in Table 4, the groups of new comers have the much less registration
percentage than the group consisting of people who have been working in Nanjing
for a long time. Besides, the high percentage of passive registration behavior is
consistent with the previous assertion. However, based on the interview, 428,507
workers of total 50,000 has been registered in the Real-name Registration system,
which means, nearly 84% of the workers have been registered. In fact, there are two
reasons to explain the contrast. Firstly, the counting method is serving for showing
good performance of the policy. The total 50,000 anticipated migrant construction
workers in Nanjing is the number of the construction workers who are currently
working in Nanjing. However, due to the high mobility of the labor, thousands of
workers come and leave for new employment. Therefore, the actual base of workers
who are expected to register is larger than 50,000 and the number of people who
registered in the system is increasing no matter if he/she is in Nanjing or not, which
means, the accurate the percentage of the registration is far less than 84%. This
explanation is confirmed by the interviewee #5 that the Real-name Registration will
not delete the registration record if the registered work has left. Secondly, the low
registration percentage of new comers might be that workers are not aware of
registration even though they have registered. According to the policy, registration is
the prerequisite of obtaining the construction permit, which requires the labor
manager to bring the information of all the labor to the office before the
construction starts. Therefore, the worker himself is not required to be in the office
as long as the labor manager has the official ID cards of the workers. Therefore,
workers are always asked to hand in their ID cards to the labor manager of the
dispatching companies before they start working. This assertion is also confirmed by
the interviewees #6 and #7. Under such situation, since the unawareness of the
registration, the low registration percentage is reasonable.
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• Overall analysis
Overall, the result from the survey does reflect the information from the interviews.
From survey, most of the workers who claimed to register in the Real-name
Registration system also claimed that the registration is the requirement of the
employers, which contrasts the initial design of the policy to incentivize the workers
themselves to register. However, information from the interview has demonstrated
that the implementation of the policy has shifted the incentive from the workers to
the employers. Such a shift is more significant in reality since if a worker registers
actively, the registration will not guarantee him the employment. On the contrary,
the employment will guarantee him the registration. The factors of age and length
working in Nanjing has significance impact on the workers’ behavior in registration in
that younger workers are more likely to register actively and elders are more likely to
register due to the requirement. Besides, people who have been working in Nanjing
for a longer time are more likely to register than those new comers. The detail
explanations are not within the discussion in the thesis; however, they are of great
significance.
Conclusion
The interview and the survey have shown that the Real-name Registration policy has
some achievement. In terms of service delivery, the migrant construction workers,
who used to be the most vulnerable group in urban china, are now able to enjoy the
benefit coming directly from the policy to ensure the occupational injury and major
illness medical care insurance as the official citizens can enjoy. Using the Real-name
Registration system to record the electronic contracts is the way to guarantee the
social services to the migrant workers. However, the real achievement is not coming
from the technology but from the bargaining power of government and its
intervention. Today’s China is a country in transition, which is having a large number
of migrants from rural areas to urban areas. The increasing migration populations,
who are not officially recognized as citizens, are becoming common phenomena
around urban China. Therefore, social service cannot be delivered through citizenship
or trade unions.
• Employment as prerequisite
Nanjing’s approach is different. Instead of giving temporary resident permit to the
migrants without enough social services, employment has become the prerequisite
for migrants to earn theirs social service. The job of government has become to
secure the rights of obtaining the service generated by the employment. Since
depositing 2% of the total labor cost of the project is the prerequisite of construction
permit, the funding for social security of the migrant construction workers is exactly
coming from the 2% deposit which is under the oversee of the government.
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Figure 5 Overseeing the use of the 2% pre-deposit
Source: Diagram created by author

As shown in Figure 5, the pre-deposit as a key method has helped Nanjing Municipal
shift its role from deliver the service towards overseeing delivering service by the
construction contractor. By identifying all the personal information of the on-site
construction workers, the contractors cannot avoid any service payment to the
workers and so the service delivery channels are secured since all the workers who
works on-site should be visible to local government.
• Exclusion boundary establishing
However, as mentioned before, the prerequisite of a migrant construction worker to
enjoy the same social security benefit is to be employed. Ideally, as long as a worker
has been employed, the mechanism of the policy will force the employers and
employees to have formal relationship, which will benefit both sides. From the view
of employers, the 2% deposit has become the fixed cost, which actually helps them
get rid of the possible disputes related to the occupational injury and others. From
the interview with the general contractor interviewee #6, since every project needs
pre-deposit, the cost has been calculated in advance before bidding the contract,
which means, the deposit does not decrease their profit. From the view of workers,
they do not have to use their wages to buy any additional commercial insurance to
guarantee the compensation due to occupational injury and other major illness
during their working in the project. Additionally, the mechanism has the flexibility to
the feature of high labor mobility in construction industry. If a worker finishes his
work in one project and works in another, the liability of funding social security will
transfer from the previous project to the other as long as the worker is formally
contracted. Under this situation, formal employment status has created an exclusion
boundary in the construction industry and the project’s pre-deposit is the funding
pool to ensure the social security. Such exclusion boundary has the same function as
that function in formal citizenship and trade unions. The workers who are within the
boundary can benefit from the exclusion, which means, the unemployed
construction workers are not able to benefit. The perquisite for the workers to enjoy
the benefit from the policy actually becomes the drawback of the policy from the
perspective of the migrant workers. The unemployment status makes them more
vulnerable from diverse risks such as illness. However, from the perspective of the
citizens in Nanjing, Nanjing Municipal is responsible to their citizens, which means, all
the service improvement to the migrant construction workers should be under the
circumstance that will not decrease the service of the citizens.
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• Oversight and Enforcement
In the year of 2014, Nanjing Municipal Construction Projects’ Social Security Fee
Charging & Managing Office has officially changed its name to Nanjing Municipal
Construction Labor Service Office. As a government office, it has substituted the role
of trade unions to organize the construction workers.

Figure 6 Daily work of the Labor Service Office
Source: Diagram created by author

As shown in Figure 6, the daily responsibility of this office is to register new
construction workers and to oversee working conditions and to address disputes.
Nanjing Municipal Construction Labor Service Office is functioning as a center linkage
between construction workers and powerful government departments. If without
the intermediate service office, it is hard for workers to reach those departments.
However, even though the exclusion boundary has been established and workers
have been organized, the achievement cannot be made without enforcement. In
Nanjing’s case, enforcement comes from administration power of China’s
municipality. Nanjing Municipal Construction Labor Service Office has played a more
significant role than trade union can do, which is enforcing the implementation of the
policy rather than bargaining with contractors. As previously mentioned, registering
workers and pre-deposit are the prerequisites for construction permit. To avoid
contractors forging the number of workers to decrease the amount of pre-deposit
(2% of total labor cost), construction permit applications must be reviewed by the
committee consisted of construction experts (The committee is affiliated to Nanjing
Municipal Commission of Housing and Urban-Rural Development). If the contractors
do not fulfill the responsibility to distribute the wage or injury compensation, not
only an amount of penalty fee may be charged, they may lose contracting licenses.
• Suggestions
The policy is leading to a great success that delivers social service to migrant
construction workers; however, the drawbacks also exist. For example, since the
policy is operative only in the city of Nanjing, which means, once a worker moves to
another city, he will be not able to enjoy the benefit. All information associated with
the Real-name registration system will be useless to this worker and all the previous
registration work will be in vain. Therefore, one suggestion to the policy is to spread
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the executive boundaries from the city level to province level.

Figure 7 Expanding the executive boundary of the policy
Source: Diagram created by author

As shown in Figure 7, all construction workers, who work within the province, can
register in the same Real-name registration system and all the municipalities in the
province can share same database. The average cost of operating the Real-name
registration system can be reduced and workers can be covered by the same level of
protection scheme within Jiangsu Province. Furthermore, if such Real-name
registration system can be widely implemented in China, all construction workers can
migrate to places for employment opportunities without worrying about whether
they can be enjoy the premised social service.
Besides the extension of executive boundaries, another suggestion would be the
active usage of the abundant data in the system. Since the pool of the database is
becoming larger and larger in two years, the analysis on data should be started to
offering the information to help upgrade the construction industry from the
perspective of skill upgrading. As mentioned before, the data of each registered
worker includes the information of the skill level, which should offer the data as
reference for consideration of future policies.
Thirdly, the policy can be applied to other industries other than construction sectors.
Although this suggestion has been beyond the scope of this thesis, it has been under
consideration of the local officers. As proven in the previous sector, the key that
makes the policy work is due to the fact that Nanjing Municipal Labor Service Office
has great bargaining power to help the migrant workers increase service and such
great bargaining power comes from the rights to issue the construction permit to the
general contractors. However, this is not easy to happen in other industries due to
lacking bargaining power. For example, the rights to issue the permit in
manufacturing industry belongs to the local industrial and commercial bureau and
the liability of the overseeing the labor usage belongs to the local labor bureau, and
when the disputes happen, the workers do not know how to protect themselves
from labor abuse since there is not a clear understanding about which department
should be responsible to address the disputes. Under such situation, even though the
same policy is implemented, the protection to the labor will not be delivered
effectively.
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Further Research
Due to the current success of the policy, Jiangsu Province is considering about
implementing the policy provincial-wide. To better offer reference to policy-makers,
more detailed surveys and interviews are needed. For example, how the information
of the registered worker will change in years can illustrate the labor mobility. With
more research on using the data in the Real-name registration system, more
comprehensive understanding to current construction industry will be gained so that
construction workers, who belong to the group of the most hardworking and
vulnerable workers, will get more attention and protection in current China.
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Appendix
• Questionnaire
1. Your age:
2. Do you have Nanjing Hukou?
3. How long have you been working in Nanjing?
4. Do you know Nanjing Real-name registration system for construction
workers?
5. If you do know, when do you know?
6. Have you registered in the system?
7. If you have registered, did you registered initiatively or passively required by
the employers?
8. Do you have the new Citizen Card?
9. If you do have the card, how often do you use it?
• Interviews
Interviewee #1: One of the directors working in Nanjing Municipal Human
Resource and Social Security Bureau
Interviewee #2: One of the officers working in Jiangsu Province Department of
Construction.
Interviewee #3: An official director who is responsible for overseeing the
working condition of construction sites, works in Jiangsu Province Department of
Construction.
Interviewee #4: One of the experts in the policy-making process.
Interviewee #5: One of the staff who works in Nanjing Municipal Construction
Projects’ Social Security Fee Charging & Managing Office, which is the
government office which is responsible for the daily operation and maintenance
of the Real-name Registration System and “Citizen Card” issuing.
Interviewee #6: A civil engineer works for some general construction contractor.
Interviewee #7: The leader of one construction team who represent for only the
workers in his team but also the labor dispatching agency he works for.
• Proper nouns translation
南京市住房和城乡建设委员会 Nanjing Municipal Commission of Housing and
Urban-Rural Development
南京市发展和改革委员会 Nanjing Municipal Commission of Development &
Reform
南京市人力资源和社会保障局 Nanjing Municipal Human Resource and Social
Security Bureau
南京公安局 Nanjing Municipal Public Security Bureau
南京市建设工程社会保障费征收管理处 Nanjing Municipal Construction Projects
Social Security Fee Charging & Managing Office
南京市清理拖欠工程款办公室 Nanjing Municipal Defaulting Construction Payment
Recovering Office
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