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23, when the pandemic was confirmed by the Central 
Medical Expert Group, following which Wuhan 
entered a 76-day lockdown. Other cities in Hubei 
Province also entered a quasi-lockdown state that 
lasted for approximately two months. Meanwhile, the 
Chinese government initiated its most massive medical 
deployment since 1949. From January 24th to March 
1st, 29 provinces and the army dispatched 344 medical 
teams consisting of 42,322 medical staff, including 
11,416 doctors and 28,679 nurses, as well as more 
than 15,000 specialists in severe medical infection, 
respiration, circulation, and anesthesia (NHCPRC, 
2020). Of the medical teams working in the severely 
affected provinces, 90.9% of the volunteers (38,478) 
were from 29 provinces, which effectively alleviated 
the dilemma of medical resource exhaustion.

The government, hospitals, private enterprises, social 
organizations, and the general public were all involved 
in the process of assistance. Regarding the critical 
role of paired assistance in fighting COVID-19, this 
study aims to demonstrate the assistance model of 
resource coordination and regional mutuality, which 
are considered Chinese characteristics and can be 
interpreted based on the Chinese logic of governance.

PAIRED ASSISTANCE: NORMALIZED AND 
CAMPAIGN STYLE

Path Dependency of Paired Assistance
Paired assistance refers to assistance through 
partnerships between different regions, industries, and 
even departments to support a certain region or industry 
by forming a cooperative exchange and supportive 
relationship (Zhong, 2013). The Chinese paired 
assistance mechanism can be traced back to the 1950s 
when it was first applied to mutual assistance between 
urban and rural areas. Gradually, paired assistance 
evolved into a normalized assistance mechanism that 
covered multiple areas (e.g., economic, education, 
health) in minority regions as well as poor areas. Paired 
assistance has been widely recognized and applied 
to the crisis management and disaster management 
fields; specifically, paired assistance can be applied to 
the process of recovery and reconstruction for areas 
that have just undergone major projects, severe natural 
disasters, and public health crises.

In summary, paired assistance relies on two vital 
approaches, normalized and campaign-style paired 
assistance, which are characterized by government-
dominated multiparty and collaborative governance. 

Figure 1. Epidemic Trend and Medical Assistance in Hubei Province

Source: NHCPRC (2020)
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As the essence of designated assistance, the normalized 
model has been adopted mostly by developed regions 
in the process of providing paired assistance (medical 
treatment, education, antipoverty resources, etc.) 
to poor areas. For example, the National Health 
Commission (NHCPRC) established “one-to-one” 
assistance contract relationships between 963 Class 
3A comprehensive hospitals and 1,180 county-level 
hospitals in 834 poverty-stricken counties during 
2016-2018, and these relationships were guaranteed 
by an evaluation and supervision mechanism 
(NHCPRC, 2019). In contrast, short-term, task-based 
campaign-style assistance has been widely adopted 
to cope with sudden events such as major natural 
disasters and public health crises. For instance, to 
accomplish post-disaster reconstruction after the 2008 
Wenchuan earthquake, a targeted assistance mode of 
“one province to one county” was implemented in 19 
provinces and lasted three years.

Paired Assistance: Wuhan and the 
Remaining 16 Cities
Paired assistance for Hubei Province was divided 
into two components, one of which was prioritized 
assistance from the central government as well as 
local provincial governments to Wuhan. The other 

vital component was assistance from the remaining 16 
cities in Hubei Province. Starting on February 6, the 
Chinese government initiated a “one province to one 
city” paired assistance mechanism, followed by two 
pairing schemes issued by the NHC from February 
7 to February 10. Under these pairing schemes, 19 
provinces were designated to undertake targeted 
assistance for the 16 other cities of Hubei Province 
outside Wuhan based on the epidemic class, human 
resource reserves, and medical resource gaps of the 
recipient cities (see Figure 2). 

A set of necessary conditions were required to initiate 
(trigger the mechanism of) paired assistance to Hubei. 
In China’s national governance system, only the CPC 
Central Committee and the State Council have the 
power to initiate “one province to one city” paired 
assistance. First, this kind of short-term, large-scale, 
cross-province, and cross-ministry medical staffing 
and material resource mobilization must be authorized 
and coordinated by the central government. Neither a 
single province (such as Hubei) nor a single ministry 
(such as the NHC) has the power and resources to 
conduct large-scale paired assistance. Second, the 
premise of implementing medical paired assistance to 
the epidemic areas in Hubei Province was the lockdown 

Figure 2. The Paired Assistance for Hubei Province
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Figure 3. The Paired Assistance for Hubei Province

Figure 4. Epidemic Trend and Medical Assistance in Hubei Province
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throughout these areas and the quasi-lockdown of 
other areas of China. Regarding the suspension of 
the population mobility of approximately 60 million 
people in Hubei Province, only the central government 
could make such a political decision. Third, due to 
the high political and economic costs of the large-
scale lockdown and material mobilization, the CPC 
Central Committee and the State Council initiated the 
lockdown and paired assistance to Hubei Province 
only after reaching a consensus on the severity of the 
novel coronavirus epidemic. The medical judgment 
on the nature of the virus and the assessment of the 
severity of the epidemic required a process of policy-
making, and local governments in China mostly 
follow the logic of “making less trouble for the central 
government.” It is clear that local governments in 
Hubei Province were not quick enough in responding 
to the epidemic in the initial stage. Moreover, local 
governments are subject to “The Chinese Law on the 
Prevention and Control of Infectious Diseases” when 
releasing information about an infectious disease.

The Chinese government implemented quasi-targeted 
emergency assistance before publishing the target list. 
A total of 165 medical teams consisting of 19,916 
medical personnel from 30 provinces and the army 
arrived in Hubei before February. Of this personnel, 
18,226 medical workers from 152 medical teams were 
assigned to hospitals in Wuhan, and 1,690 medical 
workers from 13 medical teams were assigned to 11 
cities outside Wuhan, such as Huanggang, Xiaogan, 
and Ezhou. In the whole province, the proportion of 
medical assistance for 16 cities increased from 9% to 
23% from February 10 to March 1. In total, 31,097 
doctors were allocated to Wuhan, and 7,381 doctors 
were allocated to the other 16 cities (see Figure 3). 
The supporting doctors from other provinces worked 
side by side with local doctors in Hubei Province, 
showing a strong spirit of professionalism and sacrifice 
and restraining the spread of the local epidemic 
throughout the whole country since Wuhan was the 
primary epidemic-stricken area. In addition to the 
assistance of a large number of medical staff, a total 
of 1.767 million tons of epidemic prevention supplies 
and living materials, as well as 4.196 million tons of 
production materials (e.g., electric coal and fuel oil), 

most of which were provided by other provinces (see 
Figure 4), were delivered to Hubei from January 27 to 
June 4. After the accomplishment of the medical aid 
mission, medical assistance teams left Hubei Province 
from March 17 to April 15.

So far, the NHCPRC has not disclosed the details of 
how it matched each province/city with each city/
county for the paired assistance to Hubei Province. 
However, the following characteristics could be 
identified from the observation of the paired assistance 
operations in February and March.

First, the unified deployment of medical manpower 
and material resources was planned. Wuhan city had 
the largest patient scale and was the first and foremost 
city that needed assistance. Military medical teams 
from 30 provinces and major medical supplies were 
provided to assist Wuhan.

Second, the NHC comprehensively considered the 
medical resources and epidemic situation of each 
province and aimed to achieve a regional balance. 
For example, Beijing, Shanghai, and Sichuan, which 
have abundant medical resources, not only dispatched 
medical teams to Hubei, but also retained additional 
medical forces in the province to be used as a regional 
reserve. Beijing and Shanghai also had to cope with 
the large-scale quarantine pressure of the entry 
population. 

Third, among the 16 severely affected Hubei cities 
other than Wuhan, most received paired assistance 
from two provinces. For example, Chongqing and 
Heilongjiang Provinces provided paired assistance 
to Xiaogan (the second most severely affected city), 
Shandong and Hunan to Huanggang (the third most 
severely affected city), Guangdong and Hainan to 
Jingzhou (the fifth most severely affected city), 
Liaoning and Ningxia to Xiangyang (the sixth most 
severely affected city), and Inner Mongolia and 
Zhejiang to Jingmen (the ninth most severely affected 
city). Most Hubei cities received “one province to one 
city” paired assistance. For instance, Jiangxi provided 
paired assistance to Suizhou (the fourth most severely 
affected city), Jiangsu to Huangshi, Fujian to Yichang, 
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Guizhou to Ezhou, Yunnan to Xianning, Guangxi to 
Shiyan, Tianjin to Enshi, Hebei to Shennongjia, and 
Shanxi to Xiantao, Tianmen, and Qianjiang, three small 
cities that are geographically adjacent.

A CHESSBOARD: INTERGOVERNMENTAL 
COOPERATION IN PAIRED ASSISTANCE

Vertical Bureaucratic Control and Horizontal 
Intergovernmental Cooperation 
The targeted assistance provided to Hubei Province 
by other provinces involved the short-term, large-
scale, transregional mobilization of national resources. 
Consequently, on the one hand, positive responses of 
local governments to vertical commands from the central 
government were indispensable. On the other hand, a 
horizontal collaboration between local governments, 
which might normally relate to one another under peer 
competitive logic, was of equal importance.

First, the Chinese central government established a 
coordination mechanism based on a series of strong 
decision-making commands. Aiming to exercise a unified 
command over the country’s pandemic prevention and 
control, the Leading Group of the CPC Central Committee 
for Novel Coronavirus Prevention and Control, headed by 
the premier, was set up on January 25. Covering almost 
all central ministries and commissions, the leading group 
had extensive power to issue a series of joint prevention 
and control measures that involved every ministry and 

commission. Moreover, inspectors from the Central 
Discipline Inspection Commission as well as central 
steering groups were dispatched to the provinces for 
investigation and supervision. Most significantly, 
serving as the head of the central steering groups, 
a deputy prime minister of the State Council took 
charge of frontline supervision and displayed the 
role of director and coordinator in paired assistance.

Second, the anti-pandemic leading group gradually 
accomplished its political assignments and anti-
pandemic tasks based on administrative contracts. 
Drawing from the one-party government structure 
of Chinese central and local governments, all levels 
of government established anti-pandemic leading 
groups to respond to the central executive orders (Li 
2015); therefore, the isomorphic responsibility from 
the horizontal and vertical one-party government 
organization enhanced the functional foundation of 
paired assistance (see Figure 5).

Third, relying on the Chinese public health network, 
which was activated by vertical subordination 
and horizontal management mechanisms, paired 
assistance was fulfilled in the bar-block (vertical-
horizontal) authority system (Zhu & Zhao, 2018). 
For instance, public hospitals and centers for 
disease control and prevention, as well as territorial 
governments, were responsible for vertical health 
commissions. When the epidemic entered an 
emergency state, the divisibility of the vertical 
and horizontal axes decreased, while cooperation 
across regional levels strengthened. For example, 
the provinces could fulfill the requirements of 
targeted assistance by delivering medical materials 
and rapidly establishing interprovincial assistance 
relationships under the guidance of the public health 
network of the health commission.

Assistance Model: An Innovative Approach 
to Addressing Governance Downtime
Based on two-dimensional criteria (i.e., region 
and hierarchy), rescue supplies were effectively 
dispatched and distributed. Due to the spread and 
quarantine measures of the COVID-19 pandemic, 
governments and social organizations located in 

Figure 5. Structure of Actors in Paired Assistance



severely affected areas were twice confronted with 
governance “downtime.” Congestion situations related 
to personnel, information, and supplies occurred as a 
result of a large amount of external assistance being 
poured through the top-down unified distribution 
method of the bureaucracy. For example, in the early 
phase of the pandemic, aiming to avoid becoming 
stuck in the coordinated warehouse allocation 
process (Qian, 2020), most hospitals in Wuhan turned 
directly to society for medical supplies, bypassing 
the higher-level administration. Specifically, local 
governments obtained discretion beyond the top-
down resource allocation in the process of paired 
assistance, thereby bypassing governance downtime 
and enabling supporters to communicate directly with 
recipients (Zhang & Xu, 2020). Accurately identifying 
the assistance demand of the targeted cities, the 
supporting provinces delivered doctors, medical 
teams, and materials directly to the target hospitals, 
which alleviated the problems of information overlap 
and asymmetry.

The implementation of assistance provision was 
enhanced under the leadership of senior officials 
(Stazyk & Goerdel, 2011). The higher the official 
level in the Chinese bureaucracy, the more resources 
could be mobilized, as was shown in the frontline 
command process of the vice-premier of the State 
Council. Similarly, the provinces dispatched high-
level officials, who played the frontline coordination 
commander role, to the target cities together with the 
medical teams to ensure the availability of medical 
team assignments and materials in addition to medical 
teams and medical and living supplies. The execution 
efficiency of the de-layered organizational structure 
was significantly enhanced by this innovative 
approach.

Vertical Accountability and Horizontal 
Competition
China is a state that has a tradition of centralization. 
Activated by institutional rules of fiscal federalism 
with Chinese characteristics and the promotion of 
competition (Qian & Roland, 1998; Li & Zhou, 
2005; Zhou, 2007), the government has constructed 
an accountability mechanism based on the vertical 

subcontract logic and an incentive system based on 
the horizontal competition logic (Wu, 2013; Zhong, 
2018). Local governments are subject to both vertical 
accountability to higher levels of government in terms 
of personnel management and fiscal restraint (Jae, 
2015), and horizontal accountability to local councils 
and the judicial system in terms of the budget and 
judicial review. Nonetheless, local governments have 
still obtained limited decentralization of accountability 
and ample space for independent behaviors in terms 
of local resource allocation owing to information 
asymmetry related to vertical accountability as well as 
the limitations of horizontal accountability under the 
integration of party and government (Yu & Gao, 2012; 
James et al., 2009).

On the one hand, vertical accountability of local 
governments to the central government has been greatly 
strengthened during the COVID-19 pandemic. The 
Chinese central government sent party and government 
leading officials at all levels to take command on the 
front line; those who failed to undertake such political 
assistance tasks were inevitably punished by their 
superiors, as in the appointment and removal of the top 
officials of Hubei and Wuhan. Potentially, personnel 
appointments could account for local officials’ loyalty 
and task execution (Edin, 2003). Consequently, 
central policymakers’ orders to fight COVID-19 could 
be rapidly implemented at all levels in terms of the 
dual-track of the party and government, as most local 
government officials are CPC members.

On the other hand, an underlying competition 
mechanism exists in different local governments 
throughout the whole process of paired assistance. 
Political pressure from superiors and the general 
public, along with a strong sense of morality, 
intensified horizontal intergovernmental competition, 
leading to approaches to implement efficient measures 
or deliberately increase workload so that governments 
could satisfy the requirements for assistance.

Furthermore, influenced by the collectivist cultural 
tradition of East Asia, local governments were 
in accord with superior governments in fighting 
COVID-19 instead of acting on an individual basis in 
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the horizontal competition. As noted previously, the 
rapid and massive concentration of medical teams and 
medical and living materials from other provinces 
to Hubei immediately followed instructions for 
assistance from the central government. Moreover, 
the production capacity of medical materials in China 
underwent a significant increase. As of April 7, the daily 
production capacity of disposable medical protective 
suits, medical N95 masks, and chloroquine phosphate 
had reached more than 1.5 million, 3.4 million, and 
100,000, respectively (MIITPRC, 2020). Increasing 
production capacity in China could be regarded as a 
resource guarantee for paired support.

In contrast to the paired assistance for postdisaster 
reconstruction after the Sichuan earthquake in China, 
which lasted 1-3 years, this paired assistance for 
fighting COVID-19 was characterized by rapid entry 
and exit. In addition, the cost of the rescue supplies 
was covered by the supporting provinces, which could 
be interpreted as a horizontal fiscal transfer between 
governments, accompanied by short-term subsidies 
from the Chinese central government (NHSPRC, 
2020). As far as the provinces were concerned, 
normalized and campaign-style paired assistance 
costs are controllable in the short term. For example, 
in 2008, the Chinese central government expressly 
stipulated that every province’s assistance budget 
for the postdisaster reconstruction of earthquake-
stricken areas should be not less than 1% of the local 
fiscal revenue of the province in the previous year 
(GOSCPRC, 2008); thus, most of the supporting 
provinces retained more than 80% of their critical 
care forces to fight COVID-19 in their jurisdictions 
(Li, 2020).

CONCLUSION

In the official Chinese nationalist discourse system, 
fighting COVID-19 in Hubei was viewed as a 
defensive action that manifested national cohesion and 
promoted the Chinese national spirit. As the essence 
of reversing the spread of COVID-19 in Hubei, 
campaign-style paired assistance is similar to a short-
term blood transfusion that aimed to buy the necessary 
time for Hubei to restore its hematopoiesis function. 

The experience of Hubei revealed that the functional 
cooperation networks covering local areas under the 
overall command of the Chinese central government 
were critical to the pandemic emergency response. 
After all, whether the fight against the epidemic could 
succeed relied on the “short bar of a wooden barrel.”

Fundamentally, campaign-style paired assistance for 
Hubei depended on the unique system of government 
led by the CPC, followed by the high level of support 
from doctors, public employees, and the general public 
for assistance action in China. Can the experience 
of China in paired assistance be replicated? Due to 
the unique national conditions, China’s experience, 
although useful, is difficult to replicate.

First, in terms of the central government’s coordination, 
support, and enhancement of mutual assistance 
between local governments, despite differences 
regarding the epidemic situation, intergovernmental 
relations and emergency response systems in different 
countries that implement federal or unitary systems 
and democratic or non-democratic systems, the overall 
goal of pooling superior resources to assist severely 
affected areas is explicit (Schnall et al., 2017).

Second, it is obvious that paired assistance that 
responds to the epidemic on a large scale within a short 
period of time requires strong governmental capability. 
However, it is challenging to replicate or extend the 
Chinese anti-pandemic model in other countries, 
especially those organized with federal states (Zhong, 
2018). The response measures of federal and state 
governments will inevitably be hampered by a lack of 
consistency and certainty (Knauer, 2020). Drawing on 
the historical experiences, federalism had successfully 
dealt with many kinds of crises, but leadership was 
indispensable. Polarized competition between political 
parties and weak leadership of the federal government 
would weaken the cooperation between the central 
government and the local government in epidemic 
prevention (Rozell & Wilcox, 2020).

In addition, short-term campaign-style paired 
assistance also has limits, including the unsustainability 
of supplying high levels of human and material input, 
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local differences in assistance demands, competition 
arising from excessive assistance, and unequal 
distribution of assistance among recipients. Therefore, 
functionally designated assistance with a lower 
assistance intensity and a focus on education, health 
care, anti-poverty efforts, and other issues could 
remain sustainable and normalized.
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 Governments and citizens need to coproduce a better response to the coronavirus pandemic. However, the 
unavailability and inaccessibility of essential information, the information asymmetry between governments and 
citizens, the misinformation, and the information overload all influence coproduction adversely. NPOs worldwide are 
making useful information available and accessible to governments and citizens, serving as information intermediaries 
to reduce the degree of information asymmetry, increasing information credibility to lighten the information overload, 
and clarifying misinformation. All these informational roles of NPOs are valuable to governments and citizens for 
fighting against the coronavirus and coproducing better health outcomes. 

INTRODUCTION

To fight against the coronavirus and coproduce 
better health outcomes, governments and 
citizens need to work together. The WHO 

(2020) advises the public to wash hands often, wear 
masks, maintain social distance (six feet), and stay 
at home if necessary to fight the coronavirus more 
effectively. All these useful methods to contain the 
spread of the coronavirus cannot be effective without 
citizen coproduction (Li, 2020b). 

The coronavirus pandemic is not only a virus 
pandemic but also an infodemic (Chen & Liu, 2020). 
Ideally, if the information is available, accessible, and 
symmetric between the public and governments, and 
the public trusts governments, citizens would comply 
with governments’ policies to coproduce better 
responses to fighting the coronavirus. However, in 
reality, essential information is not always available 
and accessible; governments and individuals cannot 
make optimal decisions to fight the coronavirus. 
Information asymmetry also exists between citizens 
and governments. Governments do not always know 
the citizens’ different information preferences and 
needs. Therefore, governments cannot design an 

optimal communication strategy to satisfy citizens’ 
heterogeneous information needs. Ineffective 
communication could influence the coproduction 
of better public health outcomes adversely (Li, 
2020a; Palumbo, 2016). The information asymmetry 
issue further lowers the already low public trust in 
government (Alon-Barkat, 2020; Frank & Salkever, 
1994). The declining public trust in government, 
therefore, worsens the fight against the coronavirus 
(Fukuyama, 2020).

How can essential information on effectively 
responding to the coronavirus be made available 
and accessible? How can governments effectively 
communicate with citizens, regain their trust, and 
motivate them to coproduce better responses to win the 
war against the coronavirus? Governments themselves 
alone may not be the answer. Table 1 summarizes 
various levels of information credibility and trust 
across different sectors. In general, government 
disease control agencies retain authoritative virus 
information, which has a high level of credibility. 
However, distrust in governments worldwide limits 
the use of such authoritative information. The private 
sector cannot help increase the levels of information 
credibility and trust because of the public perception 
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of businesses’ profit-maximizing nature. Nonprofit 
organizations (NPOs) are perceived as credible and 
trustworthy because of their non-distribution of profits 
constraints and social missions, which are not in the 
line of maximizing profits (Hansmann, 1980).

Table 1. Information Credibility and Trust 
across Sectors

Credibility Trust
Government Authoritative Low
Business Uncertain Low
Nonprofit Credible High
Government + 
Nonprofit

Credible 
authoritative High

Therefore, NPOs can help provide essential information 
and help governments to improve communication 
efficiency, public trust, and coproduction performance 
by serving as credible information intermediaries (Li, 
2020b; Tsai et al., 2020).

INCREASING INFORMATION 
AVAILABILITY AND ACCESSIBILITY 

To fight the coronavirus pandemic, governments and 
citizens also need to fight the infodemic together (Chen 
& Liu, 2020). The unavailability and inaccessibility 
of essential information, the information asymmetry 
between governments and citizens, the misinformation, 
and the information overload all worsen the infodemic. 
In addition to their various roles in improving the 
performance of health crisis management, such as 
providing funds and services, the informational role 
of NPOs can help fight the infodemic and thus fight 
the coronavirus pandemic more effectively.

First, NPOs can make essential useful information 
available and accessible to the public. When essential 
information about the coronavirus is not available 
and accessible, both governments and citizens cannot 
make deliberative decisions to contain the spread of 
the virus and save lives. For example, at the early stage 
of the coronavirus pandemic, even the very necessary 
information about confirmed cases and death rates 

that are essential to government policy-making and 
individual decisions was not available. It was difficult 
for any country to decide to close its borders. It was 
also difficult for countries to collaborate to fight the 
coronavirus. Johns Hopkins Coronavirus Resource 
Center (2020), a nonprofit research center, is among 
the first to provide such essential information and 
made it easy to access. It created an interactive map 
showing real-time coronavirus information around the 
world (Johns Hopkins Coronavirus Resource Center, 
n.d.). Its data soon became one of the most widely 
used data sources and are still helping organizations 
and individuals to make decisions on containing and 
fighting the coronavirus (Dong et al., 2020).

National Voluntary Organizations Active in Disaster 
(NVOAD) in the United States serves as another 
example of providing essential information to fight 
the coronavirus. NVOAD is an organization that 
coordinates a group of NPOs to better respond to 
natural disasters and other public crises (NVOAD, 
n.d.-b). During the coronavirus pandemic, NPOs 
in the U.S. need to know where their charitable 
resources can be most effectively used. For example, 
they need to know where to find information on how 
many sets of personal protective equipment (PPE) 
should be donated to which hospital. NVOAD serves 
as an information platform that makes the demand 
and supply information available and accessible and 
coordinates resources to be sent to the front line. To 
fight the coronavirus, NVOAD also used the Disaster 
Agency Response Technology (DART) to gather and 
distribute information about volunteers to help match 
them with the places that need them most (NVOAD, 
n.d.-a).

Another example is the “Global MediXchange 
for Combating COVID-19 (GMCC)”, a collective 
initiative launched by the Mayun Foundation, Alibaba 
Foundation, and The First Affiliated Hospital of 
College of Medicine, Zhejiang University in China 
(GMCC, 2020). The GMSS publishes various 
COVID-19 related manuals (gmcc.alibabadoctor.
com/prevention-manual) in eight different languages. 
For example, the GMCC published and distributed the 
Handbook of COVID-19 Prevention and Treatment 
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to 219 countries and districts to help fight the virus 
(GMCC, 2020). GMCC significantly increases the 
availability and accessibility of critical information 
about COVID-19 prevention and treatment.

SERVING AS INFORMATION 
INTERMEDIARIES 

Second, NPOs as information intermediaries can 
reduce the degree of information asymmetry between 
governments and citizens. Making information 
symmetric can enhance public trust, which can 
improve the performance of citizens’ coproducing 
responses to comply with governments’ coronavirus 
control policies (Li, 2020b). If citizens’ information 
preferences are homogeneous, governments can use 
an optimal one-size-fits-all communication strategy 
to satisfy the information needs. However, citizens’ 
information preferences and needs vary. Some 
individuals need more information than others to make 
their decisions. Therefore, to fight the coronavirus 
infodemic, governments need to understand different 
citizens’ heterogeneous information preferences. 
Based on the theory of System 1 and System 2 
thinking (Kahneman, 2013; Tversky & Kahneman, 
1974),  Li (2020a) categorized individuals with 
different information preferences into Type I and Type 
II citizens. System 1 uses fast intuitive thinking based 
on a limited amount of information, even though 
more information is available and accessible. System 
2 requires more information to make a slow and 
rational decision. Type I citizens mainly use System 1 
to make decisions and seek less information that can 
be consumed with lower material and cognitive costs, 
while Type II citizens primely use System 2 when 
making decisions and seeking more information that 
requires higher material and cognitive costs (Li, 2017, 
2020a, 2020b).

Governments need to strategically communicate with 
different types of citizens to satisfy their information 
needs. In general, the availability of essential 
information will satisfy Type II individuals’ needs 
because they will actively acquire and consume 
additional information bearing their own costs. Even 
if governments did not provide such information, 

Type II citizens might still be able to find and consume 
information on the coronavirus from scientific outlets 
and then take precautions, such as voluntary self-
quarantine. However, governments should provide 
and communicate essential information to Type I 
citizens to nudge their compliance with policies for 
fighting the coronavirus. Essential information is 
sufficient for the Type I individuals because they do 
not need additional information to make their policy 
compliance decisions.

However, Type I citizens are less likely to comply 
with the policies if they distrust governments. 
When the public distrusts governments, NPOs or 
voluntary groups can serve as credible information 
intermediaries that could further help governments 
to increase Type I citizens’ compliance rates. For 
example, NVOAD uses its existing network to help 
distribute credible information from the Centers for 
Disease Control and Prevention (CDC). NVOAD also 
uses CDC guidelines to train volunteers who further 
disseminate credible information to the communities 
they serve (NVOAD, n.d.-b).

In China, volunteers established a group called Anti-
2019-nCoV (A2N) to help the Chinese government 
to distribute credible information for fighting the 
coronavirus (A2N, 2020; Woo, 2020). A2N introduces 
itself as a voluntary group that is dedicated to 
communicating real and valuable information. It aims 
at helping people to understand the real situations of 
the coronavirus and thus helping them to better fight 
the virus (A2N, 2020). Nonprofit organizations in 
Zhejiang Province, China, also served as information 
intermediaries to increase information credibility 
and build mutual trust between residents and local 
governments. For example, community-based 
organizations in Zhejiang collected and tracked 
COVID-19 information through health QR codes and 
connected and mobilized residents to trace the sources 
of COVID-19 cases and contain the spread of the virus 
(Cheng et al., 2020). Cheng and colleagues (2020) also 
suggested that community-based organizations work 
together with governments to prevent and control 
COVID-19.
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INCREASING INFORMATION CREDIBILITY 

NPOs also play an important role in increasing 
information credibility that can lighten the information 
overload and clarify misinformation. The coronavirus 
pandemic is also a pandemic of misinformation. Fake 
news, conspiracy theories, rumors, and misinformation 
about the virus are overwhelming in the midst 
of battling this global health emergency. Health 
authorities have warned that information overload can 
make it more difficult for people to obtain credible 
sources and reliable guidance about the coronavirus 
pandemic (WHO, 2020). In the U.S., a Pew Research 
Center survey conducted in the second week of 
March 2020 found that 48 percent of Americans 
reported seeing at least some made-up news about the 
coronavirus outbreak. Three months later, the Pew 
Research Center found that many people are seeing 
exaggeration and conspiracy theories. Thirty-eight 
percent of Americans believed that the coronavirus 
outbreak had been exaggerated. 71% of Americans 
reported that they had heard at least “a little” about a 
conspiracy theory that the coronavirus outbreak was 
intentionally planned by powerful people, including 
19% who had heard “a lot” about this (Mitchell et al., 
2020).

In responding to the information overload and 
misinformation about the coronavirus pandemic, the 
U.S. National Council of Nonprofits (2020) announced, 
“first and foremost, we all need to keep open lines 
of communications with our boards, employees, 
volunteers, donors, and the people we serve. As part 
of that, we should continue to share information and 
resources from credible sources, such as the World 
Health Organization and the Centers for Disease 
Control and Prevention.” The First Draft, a nonprofit 
that works to empower people with the knowledge, 
understanding, and tools needed to build resilience 
against harmful, false, and misleading information, 
is providing an online resource hub, dedicated 
training and crisis simulations for reporters covering 
COVID-19 all over the globe (First Draft, 2020). First 
Draft is also using its extensive CrossCheck, which is 
a network dedicated to building a sustainable model of 
newsroom collaboration, to help newsrooms respond 

quickly and address escalating content that is causing 
confusion and harm. First Draft is empowering 
journalists to respond to the evolving challenges of 
digital journalism by working together during the 
pandemic because accurate and reliable information 
is needed more than ever before (Mantzarlis, 2020).

Misinformation worsens when a nation’s leader delivers 
confusing information. For example, after suggesting 
on April 24, 2020, that injecting disinfectants into 
human bodies would kill the coronavirus, the U.S. 
President Donald Trump claimed three days later that 
he was being sarcastic and is not taking responsibility 
for people ingesting disinfectants (O’Connor, 2020). 
Such irresponsibility from a leader is dangerous in 
a pandemic. President Trump further weakens the 
vulnerable trust in governments by criticizing the 
CDC and other administration agencies (Acemoglu, 
2020; Fukuyama, 2020). The conflict between 
President Trump and the Michigan Governor Gretchen 
Whitmer leaves Trump supporters to discredit “the 
woman in Michigan” by opposing the Governor’s 
“stay-at-home” order and ignoring the information 
about social distancing and wearing masks (Gabriel 
& Martin, 2020). The political polarization is not 
helping restore the public’s trust (Fukuyama, 2020) 
and brings additional challenges to governments in 
coproducing with citizens to fight the coronavirus (Li, 
2020b). However, voluntary associations can help 
clarify misinformation. For example, the Chinese 
Association of West Michigan (CAWM) provides 
reliable information from credible sources such as 
the CDC to help clarify misinformation and persuade 
the Chinese communities to comply with the policies 
in Michigan. The CAWM also utilizes its bilingual 
advantage to translate information written in English 
into Chinese to benefit those facing language barriers. 
In addition, its volunteers also translate information 
from credible sources written in Chinese to English to 
clarify misinformation  (CAWM, 2020). By increasing 
information credibility, NPOs such as the First Draft 
and the CAWM helped and are continuing to help 
curb the spread of misinformation in tandem with the 
outbreak of the coronavirus.



CONCLUSION

To fight the coronavirus pandemic, which is also 
an infodemic, governments and citizens need to 
coproduce a better response together. However, 
the unavailability and inaccessibility of essential 
information, the information asymmetry between 
governments and citizens, the misinformation, and the 
information overload all influence the coproduction 
adversely. The declining public trust in governments 
worsens the fight against the coronavirus. NPOs 
all over the world are making useful information 
available and accessible to both the governmental and 
individual decision-makers, serving as information 
intermediaries to reduce the degree of information 
asymmetry, increasing information credibility to 
lighten the information overload, and to clarify 
misinformation. All these informational roles of NPOs 
are valuable to governments and citizens for fighting 
against the coronavirus and coproducing better health 
outcomes.
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Since the end of the twentieth century, proper 
strategic planning in the public sector has 
particularly become the best practice of public 

management around the world. Significant social 
changes and advances in technology inspired the 
new strategic approach and pushed the state and 
public institutions towards modern concepts of public 
governance. One of them is the concept of the strategic 
and enabling state. This is the state relying on the 
extensive interaction of different actors and feedback, 
rather than on imposing its ideas unilaterally and 
exercising strict control over each and every aspect of 
social life.

Supra-national institutions like the OECD, World Bank 
and the United Nations have issued recommendations 
for implementing good principles of strategic 
governance for different countries and have published 
detailed guidelines in this field.

With its strong traditions of planned economy traced 
back to Soviet times, Russia has come out with its 
own updated paradigm of strategic planning, taking it 
to the forefront of public management practice in the 
twenty first century. In 2014 Russia adopted a special 
Federal law N 172-FZ of 28.06.2014 “On strategic 
planning in Russian Federation” which has constituted 
a new development in social life. This law presents 
an advanced level of social and political consensus 
on the configuration of governance in Russia. The 
aspirations to build a system of strategic planning 
became, literally, a rule of law.

There is a wide and persistent academic discussion 

on the problems of strategic planning in the social 
sciences. These debates are of a multidisciplinary 
nature, involving politics, sociology, management 
sciences and law. A number of new books on strategic 
vision have appeared recently and became best-sellers 
in the international academic space (Joyce, 2015; 
Bryson, 2018; Drumaux & Joyce, 2018). These books 
rely on the practices of countries all over the world 
building towards a contemporary approach to strategic 
management. The theory of strategic planning is 
crystallising currently from both historic and modern 
practices. Previous and current Russian studies in 
the field contribute substantially to this process. 
However, the topic of strategic planning in Russia is 
mostly discussed in individual articles rather than in 
collections of essays or books, although the problem 
certainly does deserve fundamental monographic 
research. In this sense the legal regulation of 
strategic planning in public finance has importance as 
fundamental research. 

The study focuses specifically on legal problems. This 
scope is due to the fact that in Russia the political and 
social consensus on strategic planning has blossomed 
into legal regulation; indeed, this can be considered a 
particular feature of the Russian approach. Not many 
countries have a special conceptual legislative act on 
planning. Nonetheless, the monograph may still be 
described as multidisciplinary with a focus on legal 
aspects. In this respect the reviewed book follows 
the international tradition of studies in this field. The 
monograph is a sequel to previous publications and 
the author was already involved in multi-disciplinary 
and international essay collections (Kudryashova, 

Legal Regulation of Strategic Planning in Public Finance (Pravovoe Regulirovanie Strategicheskogo Planirovaniia v Sfere Gosudarstvennykh Finansov) by 
Ekaterina V. Kudryashova, Moscow, RU: Institute Zakonodatelstva i Sravnitelnogo Pravovedeniia, 2019. Address correspondence to Anna Vladislavovna 
Shashkova at prof.shashkova@rambler.ru. View this article online at cpar.net
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2014); and this experience impacts the methodology 
and style of the book.

The research focuses on the legal aspects of planning 
in public finance. This limitation also resembles the 
genesis of modern public management concepts in 
Russia in the twenty first century. Here public finance 
was the engine in the progress of strategic planning 
implementation. Once performance budgeting was 
introduced in Russia, the documents on financial 
reform envisaged a special law on strategic planning. 
The special law was to be adopted as an important 
link to budgetary reform in Russia. Programs and 
performance budgeting were the initial steps and 
strategic planning itself began to institutionalise 
somewhat later. It could be expected that strategic 
planning would have preceded, but the public 
governance reality has its own logic (Shokhin & 
Kudryashova, 2019).

The monograph illuminates the achievements of 
social sciences on strategic planning.  Social sciences 
by the end of the twentieth century presented strategic 
planning as the method of public management “from 
the future to the present”. It is important that in the 
strategic planning paradigm the future is not any more 
a better version of the past and present. The future 
can be totally different, and it can be neither better 
nor worse. It is one of the main characteristics of the 
strategic approach. The planning relies on prognoses 
and projections. The paradox of our epoch is that the 
projections and forecasts are much in demand as never 
before in the history, but their accuracy decreases 
drastically. All these social science outcomes are 
systematically analysed in the reviewed book as 
applied to the legal regulation.

The monograph states that the law has to find the 
appropriate means to reflect the strategic planning and 
explains its main features in the contemporary context. 
The rule of law needs to accommodate the goal-setting 
process and the cut-off horizon requirements. The 
horizon here means the limitation in terms of time, 
resources, risk, territory etc. The law should contain 
the horizon as a mandatory provision. Without that 
horizon all the legal norms about planning become 

simply declarations, losing their legal substance.

The book argues that the law has to shape the due 
course of the goalsetting procedure. The Federal law 
on strategic planning sets out the two main goals for 
Russia: social-economic development and national 
security. These goals are supposed to be developed 
further in the strategic documents. Goalsetting and 
the cut-off horizon are the key elements of strategic 
planning legal regulation realised nowadays by means 
of a framework law according to the monograph.

Strategic planning is a recognised means and 
institution of political communication between the 
government and society and this aspect is mentioned 
in the book. Here, the reasoning of the monograph 
comes into the field of reviewers’ academic interest - 
the key issues of political inter-relations between the 
government and society including the key business 
actors. Certain points in the monograph related to the 
communications aspects enable us to start a deeper 
discussion.

As it appears from the author’s discourse, strategies 
and strategic plans have a great mobilising importance 
for society, especially once they become legal 
regulation. The plans present the picture of the 
future, they form rational expectations of economic 
agents and stimulate their economic activity in the 
direction desired by the government. This presents 
the communications functions of such plans in the 
economy. The mobilising function of such plans is 
commensurate with the level of public confidence 
in the state and the willingness of the main actors to 
follow the trajectory of the country’s leader and the 
government. This was postulated in one of the early 
empirical articles on public planning (Wood, 2000). 
Historical experience shows that any lack of trust 
between society and the government cripples the 
impact of even the best strategic planning. Depending 
on the level of confidence in government the economic 
entities either rely on the plans proposed by the state 
and thus put them into effect, or, expressing distrust, do 
not take into account state planning, thereby reducing 
the impact of the government plans.
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Some minor aspects are perhaps missing for a complete 
and cogent study of the reviewed research. Nowadays 
government and corporations are often closely inter-
related. The state corporations are there realising the 
public interest. The state corporations are usually 
created under public law while keeping some features 
of private legal status. This duality in the status of 
state corporations, combining both public and private 
elements, permits the transmission of strategic goals 
to society in the most efficient way. State corporations 
are created primarily in the public interest, i.e., to 
provide public services and to perform significant, 
essentially public functions. The state corporations 
are usually created not in general or generically, but 
with specified goals focusing on important areas 
of the economy and social and business relations 
(Shashkova, 2019). Corporations of this type are 
vehicles for promoting economic development as well 
as the means for resolving social tensions.

The financial activity of the state within the corporate 
actors is transformed into the financial activity of 
the public entity thus the state indirectly proliferates 
into the financial system. State corporations perform 
their mission using public funds - decentralised 
public finance funds. Therefore, public corporations 
are actors of strategic planning in the field of public 
finance. They have a very special role, and it is closely 
related to implementation of the state’s strategies. The 
companies become conductors of the strategic goals 
in the society; and this fact cannot be discarded in the 
debates on public governance and strategic planning.  
It is worth mentioning that even restrictions or the 
withdrawal of funds in certain business areas can 
broadcast the strategies of the state. For instance, 
the state may determine the maximum share of 
foreign capital in certain corporations or a maximum 
participation in certain sectors of the economy. 
The choice of those limitations or business sectors 
depends on the strategic goals and preferences. France 
imposes certain limitations in agriculture, the UK in 
the financial services sector. Those are their priorities 
and strategically significant fields.

Another dimension of the enabling state and 
corporations’ interaction is that the strategies and goals 

are sometimes elaborated by elected politicians but 
together with business leaders. So strategic planning 
is no longer confined to the public administration itself 
and the main business actors may be directly involved 
in the whole planning process.

Despite having a conceptual law on strategic 
planning, Russian legislation fails to reflect properly 
the role of state corporations, let alone the role 
of private business actors in interactive strategic 
processes. The special role of the state companies and 
other significant business actors in the strategic and 
enabling state needs to be clearly outlined in multi-
disciplinary fundamental study, though this problem 
is not addressed in the reviewed book. Reasoning in 
this direction could lead the author to an important 
loophole in the legislation which needs to be tackled. 
The focus in the book on the doctrinal concept of 
strategic planning legal regulation may justify this 
omission from the study, but only partially.

Nevertheless, this critical remark about the role 
of business actors in strategic planning does not 
undermine the high level of the research. The critical 
point is rather an invitation to further discussion and 
research, than any hindrance to the high appreciation 
the book deserves.

Indeed, the book readily falls within any categorisation 
of top multidisciplinary studies and can be strongly 
recommended for both academics and practitioners 
in politics, sociology, and law. Given that the book 
has a great theoretical part, it covers a wider range of 
issues than just current issues of planning in Russian 
public finance. “Legal regulation of strategic planning 
in public finance” is a significant input to the study of 
the rule of law and strategic management interaction 
and a contribution to the modern theory of strategic 
planning.

“Legal regulation of strategic planning in public 
finance” meets the requirements of international 
academic research and needs to become accessible 
to the academic community. Centres for Slavic, East 
European or Eurasian studies are becoming integral 
to prominent universities all over the world. Their 
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libraries, intended for academic focus groups, would 
be incomplete without this valuable acquisition.
Although the book is in Russian, it should not, 
however, be reserved only for specialised collections. 
It belongs to the broader academic context when 
taking into account its inter-disciplinary and 
international findings. The author is not solely 
focused on Russian experience and illustrates her 
ideas with cases from different countries. Bearing in 
mind recent changes in the context worldwide this 
research on strategic planning is timely and relevant 
for international academic audiences. Globalisation 
has forced the world to shrink and become more open, 
so best practices are spreading very rapidly. There 
are therefore more and more common points for 
discussion between academics from different parts of 
the globe. As a result, the book will be an interesting 
work for the international community as well.
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