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INTRODUCTION 

 

1. Statement of the problem 

Why does Taiwan have in place a partially protectionist agricultural trade policy? Is the 

reason the self-interest of the powerful players, or the embeddedness of institutions over 

time? The goal of this research is to address such explanatory question by testing the 

theories of historical institutionalism and rational choice as potential rival explanations for 

Taiwan’s agricultural protectionism, taking as a case study the meats sector. Interviewees of 

this research have categorized Taiwan’s agricultural trade policy as strict, erratic, or even 

messy; however, this research argues that there is an organizational feature behind 

Taiwan’s agricultural trade policy, and the results in terms of market access appear to be 

selective and coherent, not erratic, messy nor overly strict. Whether this selection responds 

best to the embeddedness of institutions and ideas, or the power play between the different 

actors will shed light on why Taiwan has in place a partially protectionist agricultural trade 

policy. What has emerged in this case is a form of foreign trade that resembles past sector-

specific patterns of protection much more than the free trade process envisaged regionally. 

Taiwan’s meat markets remain today relatively closed to imports (HS Codes 0201, 0202, 

0203, 0204, 0207). Meat producing countries such as Chile, Argentina, Brazil, Germany, 

Italy or Spain1 have struggled to achieve market access to the 23 million consumers living in 

the island due to the existence of unsurmountable non-tariff barriers (NTBs). Taiwan’s 

Council of Agriculture is one of the institutions keeping the market relatively closed, as they 

acknowledge that “with Taiwan's entering the World Trade Organization (WTO), livestock 

products are bound to suffer tremendous pressure under global competition”, and regular 

adjustments are necessary (Council of Agriculture, 2015). On the other hand, the United 

States, Australia, New Zealand, Canada, and ally Nicaragua (among a few others) have had 

privileged market access for many years now, yet their presence in the market is not without 

its problems either. The situation has created a relatively un-competitive market, with a 

protectionist stance that promotes both the local industry, and the selected international 

imports. The current policy is not only protecting the domestic meat producers, but also 

some international exporters that have a privileged market position; therefore, the current 

regulations seem to have created incentives for protectionist pressures both domestically 

and internationally for Taiwan. For a country that has embraced free trade for several 

decades, and is looking to join the Trans Pacific Partnership (TPP), how is it possible to 

                                                           
1
 Spain gained market access for porcine goods on Sept. 2014 



‧
國

立
政 治

大

學
‧

N
a

t io
na l  Chengch i  U

niv

ers
i t

y

13 
 

sustain a vestige of (relatively hidden) protectionism? This partial protectionism in agriculture 

can either be explained by the stickiness of institutions, or by the pressures of powerful 

actors. The current research will test two theories –in the different levels of analysis- in order 

to better understand whether the main factor influencing a partial protectionist policy in 

agricultural trade is power or institutions.  

As of today, the countries in Fig. 1 have achieved market access to Taiwan’s meat 

markets. While several other countries have tried to enter this market, complying with the 

necessary standards, the doors have been close so far for them.  

 

Fig. 2. Countries with market access to Taiwan (Bureau of Animal and Plant 

Health Quarentine, 2015) 

Pork Bovine Poultry Ovine 

Australia* Australia* United States* Australia* 

New Zealand* New Zealand* Canada* New Zealand* 

United States* Canada* France  

Canada* United States* Panama  

Denmark* Paraguay Hungary  

Netherlands* Costa Rica     

Poland Honduras     

Japan Nicaragua     

Hungary Panama     

Sweden       

Finland       

France       

Spain 
  

    

*With system certification
2
 

 

The research will consider highly significant players in global meat trade (Chile, 

Argentina, Brazil, Germany, Spain and Italy) as countries without market access to be 

analysed. The fact that they are present in the markets of Japan and South Korea -which 

                                                           
2
 System Certification refers to a system established bilaterally with the target country, so that all the meat products originating in 

that territory will have market access to Taiwan. On the other hand, countries that do not have System Certification have to certify 
individual slaughter houses for approval towards their ability to export to Taiwan.  
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have stringent and high-level sanitary and phytosanitary (SPS) requirements- means that the 

SPS conditions of production and export are good enough to comply with Taiwanese 

regulations3 . While Germany, Italy, Chile, Spain and Brazil have never enjoyed market 

access to the Taiwanese market, Argentina did have access between 1997 and the year 

2000; its access was cut down due to sanitary reasons, and the market never reopened for 

these products.  

In the case of Chile, it is important to highlight that even though it is not a large producer 

nor exporter of any of these products, it has positioned itself as the 6th largest supplier of 

pork to Japan, and 4th to South Korea; at the same time it is also the 4th largest supplier of 

poultry to China, according to 2014 statistics4. Germany is the largest worldwide exporter of 

pork, with strong presence in Japan and South Korea’s market where it exported over US$ 

340 million in 2014. In the case of Spain, we are speaking about the 4th largest worldwide 

exporter of pork, and the 5th largest exporter of lamb; in the region it stands as the 4th largest 

supplier of pork to Japan, 3rd to South Korea and 3rd to China. For Argentina, it should be 

highlighted that it is the 8th largest exporter of frozen beef and poultry products. In the region, 

Argentina’s presence stands out mainly as a supplier to Hong Kong and China. Finally, the 

most outstanding case is without a doubt Brazil, which is the largest worldwide exporter of 

poultry, and frozen bovine meats, 8th largest in fresh beef, and 9th in pork products. In the 

region it is especially important in poultry products, being the largest supplier to Japan, 

South Korea, Hong Kong and China. At the same time, it is also the largest supplier of Hong 

Kong in terms of frozen bovine. With these opening data, it is natural to question why none 

of these producing countries (except for Spanish swine since September 2014) is present in 

Taiwan, while they have massive markets in the region.  

The rationale for this partial closure may lay in the protection of domestic sectors (from 

pressure groups, politicians and political institutions), the strategic need for food self-

sufficiency in case of conflict, pressure from the countries that have access to the market to 

keep their privileged position, lack of interest on the side of the exporting countries, or on the 

fact that the sector remains a hostage for trade-offs towards Taiwan’s difficulties in the 

international stage by attaching trade policy to broader policy goals. A combination of all the 

factors will certainly shed light on the politics of meat trade; but the focus of this research will 

lay on the institutional analysis of bureaucratic institutions and state-level analysis of trade-

related interactions between countries. Using rival explanations as a methodology, the 

research will test whether historical institutionalism or rational choice theory provides a better 

explanation for the partial protectionist policy applied to agriculture.  

                                                           
3
 This topic will be analyzed in detail on Chaper 2 of the research: “Food Trade Liberalization of Taiwan: The case of meats”. 

4
 Statistics were obtained from Trade Map, in the webpage www.trademap.org  

http://www.trademap.org/
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In the first place the research will focus -through qualitative analysis- on the five 

institutions that are involved in the executive decision of further opening, or restricting the 

market access to Taiwan’s meat market: The Bureau of Foreign Trade (BOFT), the Ministry 

of Foreign Affairs (MOFA), the Food and Drug Administration (FDA), the Council of 

Agriculture (COA) and the Bureau of Animal and Plant Health Inspection Quarantine 

(BAPHIQ)5. While preferences of domestic groups regarding trade policy has been a widely 

researched topic, and it is known to have an impact on policy, this research will be based on 

the premise that “institutions aggregate such preferences and different institutions do so 

differently, thus leading to distinct policies” (Milner, 1999). Moreover, Chen and Hou (1993) 

proved that from 1980 to 1986, the national interest model represented a robust explanation 

for Taiwan’s protectionist position, while the pressure group model failed to explain it; even 

though this research falls out of Chen and Hou’s research timeframe, it is supported by the 

path dependency that it established historically upon trade-related institutions. Therefore, 

domestic pressure groups will not be considered individually in the analysis, as policies are 

finally drafted and implemented by bureaucracies and institutions.  

“Some scholars see independent agencies as particularly likely to be captured by 

special interests. Most scholars, however, regard independent bureaucratic entities from an 

explicit agent theoretic perspective in which the agency responds to the policy needs of 

politicians, albeit with some room for manoeuvre” (Frieden & Martin, 2003, p. 135). The 

current research will start from the base of bureaucratic institutions as agents responding to 

the policy needs of politicians with some independence in their behaviour brought by their 

own institutional path dependence, and the needs of their aggregated interests. How 

interests are translated into outcomes will depend on the strategic environment that 

institutions create.  

Secondly, the international level interactions (bilateral and multilateral) will also be 

analysed, considering as case studies the countries that have already achieved market 

access, and those that are still pending even though they have complied with the existing 

regulations. “International factors affect national policy by way of their direct effect on 

domestic political economy. This effect may take place by restricting the set of feasible 

policies, by constraining domestic institutions, by altering domestic information, or by 

changing the preferred policies and behaviour of domestic actors” (Frieden & Martin, 2003, p. 

123). When Frieden and Martin refer to international factors, they are referring to the 

                                                           
5
 The decision to exclude the Legislative Yuan from the analysis is based on the fact that in Taiwan, unlike 

in most developed countries, farm policies originate and are administered by the executive yuan, while the 
involvement of the legislative branch of government is minimal (for example in the approval of tariff 
reductions). This fact has been confirmed by previous research (Hou & Tu, 1993) 
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exposure that a country has towards the international economy. A country as exposed as 

Taiwan -being also a net importer of food- therefore will be faced by feasibility analysis when 

it takes measure related to trade regulations. Bilateral and multilateral interactions will 

intervene in the set of feasible policies.  

To complement the state level of analysis, the participation of Taiwan in trade-related 

international organizations (APEC, OECD and WTO) will also be considered as part of the 

research regarding potential normative influence (the importance of ideas) within the realm 

of food trade, and the extent of Taiwan’s commitments to trade liberalization in the 

agricultural sector. The goal of this research is to establish the dynamics of meat market 

liberalization in Taiwan from the three levels that interplay in the push-and-pull battle for 

further liberalization: domestic institutions, state-level and the international level.  

Therefore, the research will firstly identify the interests in play in the meat market of 

Taiwan; secondly it will investigate how these interests are mediated through political 

institutions. Alongside the domestic analysis of meat market preferences, the interaction with 

the international level will be a key to deciphering the dynamics of the meat market. On the 

second level of analysis, we will identify the different states’ interests, specify the strategic 

setting of their bilateral interactions, and analyse the outcomes obtained regarding meat 

trade liberalization. Finally, to round up the analysis from an informational viewpoint, 

international institutions will be taken for their normative influence in their ability to provide 

information about standards and state behaviour. The reputational factor is not a small one 

when it comes to painting the overall picture.  

This research will argue that the selection of trade policy is closely related to political 

preference, and political gains, not solely economic gains. Whether this preference is a 

result of institutional development or power-play will help explain the research question. As a 

research in IPE, power is an essential part of the analysis, and trade policy shows how the 

existing distribution of power among the different players will influence their ability to obtain 

trade policies they desire, affecting the distribution of wealth and the allocation of resources. 

Yet institutions have regularly been overlooked in IPE literature, and it seems that their path 

dependence may also represent a robust explanation for Taiwan’s partial liberalization in 

agriculture.  

The research will structure itself as single-case study towards theory testing. Within the 

case study (Taiwan’s agricultural trade policy), the different levels of analysis will be 

embedded, showcasing the complexity of the forces involved in policy decisions. As a theory 

testing case study, hypotheses will be developed according to rival theories for the different 

levels of analysis, and these will be tested against the data collected and the analysis 
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conducted. The end result will allow the fulfilment of two different research goals: First, it will 

allow for a qualitative measurement of the forces pushing protectionism in order to answer 

the question of why a partial protectionist policy is applied to the meat market. Secondly, it 

will generate a better definition of Taiwan’s Agricultural trade policy under the protectionism 

scale that has been devised for this research (within the theoretical framework).  

Since at least the year 2003, Taiwan holds as an integral part of its trade policy the goal 

of international trade liberalization, expressed through the Ministry of Economic Affairs – 

Bureau of Foreign Trade – in its “Policy goals and major functions” documents produced on 

a yearly basis. Moreover, as part of President Ma’s “Golden Decade National Vision”, the 

area regarding economic transformation places great emphasis on trade liberalization. Thus 

it is clear that Taiwan strives for trade liberalization as a goal of state. The resounding words 

“isolation” and “marginalization” are constantly used by politicians, the media and scholars 

alike to resemble Taiwan’s situation regarding trade liberalization processes in the region. 

Taiwan is not a part of the regional economic integration (at least in de jure terms6), and 

throughout the year 2014, the main topic of discussion regarding this matter was Taiwan’s 

potential accession to the TPP. While Taiwan has liberalized many of its economic sectors, 

the standards that the TPP aims to impose include a complete liberalization of every single 

economic sector, making it a “comprehensive”, “21st century”, “high standards” agreement, to 

be finalized under a mechanism of single undertaking. If Taiwan aims to take part on the 

TPP, besides overcoming tremendous political barriers, it will also have to liberalize its 

domestic economy to levels much higher than the WTO standard. These will certainly 

include the meat markets.  

In order to analyse this topic, this research will use a four-level protectionism scale 

applied to the meat market. The four levels are strict protectionism, selective protectionism, 

selective liberalization, and strict liberalization. These four levels will be fully defined in order 

to be able to qualify the current policies in the market of analysis, and its variations. While 

this research will not use quantitative methodologies, it will fall back on the works of 

Anderson and Nelgen (2012) in order to have a quantitative base for the measurements of 

agricultural protection (in nominal and relative terms) in the Taiwanese meat markets. These 

time series go up to 2011.  

                                                           
6
 To further elaborate on this discussion, it is important to consider that Taiwan is vital to many of the supply chains operating in 

the region. As scholar Wu Linjun has pointed out, the businesses class of Taiwan has found ways into the porous regional noodle bowl of 
FTAs, therefore using to their advantage the regional economic integration, facilitating a de facto integration. Since scholars like Peter 
Katzenstein have argued that regionalization in East Asia is carried out main in de facto terms, the situation would not be as bad. 
Nonetheless, Taiwan’s de jure absence from regional economic integration will play a negative effect on the economy as this integration 
moves forward, and the noodle bowls standardizes. 
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The time-frame for analysis of this research is from 2001 (the year previous to Taiwan’s 

WTO accession) to the year 2014 (the latest year with full-year statistics available as of the 

time of writing).  

 

2. Research goals 

The question that this research aims to answer is the following: Why is a partial 

protectionist policy applied to Taiwan’s meat market? In order to answer it, through a holistic 

case study this research will focus on Taiwan’s agricultural trade policy as its unit of analysis. 

Within the case study, the research will focus on an embedded analysis of three different 

levels where agricultural trade policy is influenced (domestic, bilateral and ideational). 

Theory-testing will proceed in these three levels in order to assess the role that power and 

institutions play in determining the level of protectionism.  

This research has a clear structure that aims to first identify the forces of protectionism 

(and the counterforces of liberalization) in the three levels of analysis; then it will attempt to 

qualitatively measure the influence of the different actors towards policy formulation and 

execution; and finally it will strive to offer a definition of Taiwan’s meat-related trade policy in 

a protectionism/liberalization scale devised as part of this research in order to offer a 

workable definition. The goals of the research then are the following: 

Fig. 3. Research Goals 

General goals Specific goals 

To determine the forces influencing 

protectionism in the meat market in 

each level of analysis. 

To analyze the interests and policies taken by five 

bureaucratic institutions in order to protect/liberalize the 

meat markets. 

To evaluate the influence that state-level relations have 

towards trade policy decisions regarding meat trade. 

To investigate the normative influence that ideas flowing 

from IOs have on Taiwan’s agricultural trade policy 

formulation. 
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To unravel the interplay dynamics 

that influence trade policy 

formulation and execution. 

To measure (qualitatively) the importance that the 

different players analyzed have when it comes to the 

formulation of meat-related trade policy and its 

execution.  

To determine which theoretical narrative better explains 

the reason for Taiwan’s partial closure in agriculture. 

To define Taiwan’s foreign trade 

policy in the meat market according 

to the devised scale of 

protectionism. 

To generate a framework for analysis that is workable 

towards the analysis of Taiwan’s meat market trade 

policy, and applicable in qualitative comparative 

analyses.  

To understand and position Taiwan’s meat trade policy 

within the categories of the generated framework. 

 

The three layers of goals are directly related to each other, as each one forms the basis 

for the next, offering the reader the possibility of moving easily through the different stages of 

the research through to the conclusion. These goals are also aligned with the methodology 

chosen, as the researcher will use the tactic of explanation building in order to strengthen 

the internal validity of the research. It is important to bear in mind, as Milner establishes, that 

no single coherent national trade policy exists; trade policy will vary greatly from one 

economic sector to the next, as the relevant domestic and international actors that each one 

involves are different (Milner, 1988, p. 14). Thus the goals of this research are empirically 

related to the meat products, and applicable to the agricultural sector, but not extensible to 

other economic sectors.  

This multi-level analysis aims to reach to a rich explanation of the phenomena under 

analysis, targeting stronger causation, instead of broad explanations. There is a trade-off 

that needs to be made, as David Singer established in his seminal work regarding the levels 

of analysis (Singer, 1961). Disaggregating one’s focus can lead to better explanations of 

causality, giving up a broader focus which could be easily applicable to understand cross-

national differences. This does not mean that the current research lacks replicability; in order 

to strengthen the reliability of the research a case study protocol will be detailed within the 

methodology chapter. Following this protocol, the research can be applied to the study of 

other economies where protectionism is evident in the agricultural sector, such as South 



‧
國

立
政 治

大

學
‧

N
a

t io
na l  Chengch i  U

niv

ers
i t

y

20 
 

Korea or Japan. However, and considering the depth that this research aims for, Singer’s 

warnings towards the toughness of replicating this research must be kept under 

consideration. Based on these goals, the following literature review covers what has been 

written in these matters, in order to make sure that this research makes a contribution to the 

existing literature.  

 

3. Literature review 

This research’s literature review can be divided according to the focus of the different 

kinds of literature that are necessary to bridge Taiwan’s selective protectionism (or selective 

liberalization) with its sources. First, protectionism (the dependent variable) as a 

phenomenon needs to be analysed in its empirical application to similar cases, studying the 

institutional-level analyses that have been carried out before. Secondly, a review will be 

conducted on Taiwan’s trade liberalization process, including articles dealing with 

agricultural liberalization that refer to the topic under research. A study on the particular topic 

of Taiwan’s meat market protectionism is not available as of now neither in English nor in 

Spanish; while there are some articles on agricultural protectionism (mostly regarding the 

rice market), and topics such as food security, self-sufficiency and domestic agricultural 

regulations, a comprehensive study and sectoral analysis of the issue is not available as of 

today. The researcher’s inability to read mandarin impedes the possibilities of this research 

to look into material written in this language regarding the topic of research, and putting a 

handicap into the potential of the current work.  

 

3.1 Protectionism 

Literature on protectionism dates back to Adam Smith’s Wealth of Nations, where the 

Scottish economist described the concept of absolute advantage, which would lead market 

forces to efficiently allocate resources according to production capabilities and consumption 

needs. From his free trade premise, any restriction to the market would counter the 

efficiency of the economy as a whole, therefore limiting the ability of the economy to produce 

in an optimum frontier. From him onwards, there has been an agreed consensus among 

economists regarding the benefits of free trade in terms of efficiency. However, this 

consensus has not been absolute, especially when considering it from a political economy 

perspective, and theories have appeared to defend protectionism either in its absolute sense, 

or in particular settings. 
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“Protectionism hurts some groups, but benefits others, so some private actors have a 

vested interest in securing or retaining trade barriers” (Lukauskas, 2013, p. 223). The 

political selection of winners (or survivors) of the market system can be explained among the 

lines of different rationales. Arvid Lukauskas divides them in two categories (domestic and 

international rationales), which can at the same time have an economic basis, or a non-

economic basis. These are the following: 

a. Domestic rationales: 

I. Infant industry – “If government officials believe a domestic industry lies within 

the country’s long run comparative advantage, they may choose to protect it 

temporarily to give domestic firms time to catch up to more competitive 

foreign firms” (Lukauskas, 2013, pp. 224-225). 

II. National defence or security – This rationale establishes that certain 

industries are critical towards the nation’s survival, or its security (food 

security in the current case), therefore they need to be protected.  

III. Government revenue – Government may levy taxes or import/export tariffs in 

order to increase its revenue, and allow it increased spending power.  

IV. Income redistribution – Since trade barriers affect the distribution of income, 

protectionism could be established in order to favour disadvantaged groups, 

thereby promoting further equality in income distribution.  

V. Protection of jobs – Import competing sectors, when faced with free trade, will 

have to decrease their costs to remain competitive, therefore affecting their 

ability to hire new workers, and probably forcing them to fire part of the 

existing workforce. 

  

b. International rationales: 

I. Terms of trade - Applies when a country is such a large consumer or supplier 

of a specific good that it has the ability to alter world prices through the 

imposition of a tariff, improving the terms of trade.  

II. Balance of payments – Protectionist measures are established in order to 

improve the country’s finances, recovering its balance of payments. By 

suppressing imports, and boosting local production, government revenues 

increase alongside the economic activity.  

III. Strategic trade – The government targets priority sectors for their promotion, 

erecting barriers, or subsidizing them in order to increase their 

competitiveness and their position in world markets. Paul Krugman et al 
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discussed this theory in a seminar work titled Strategic Trade Policy and the 

New International Economics (Krugman, 1986). 

To these arguments, in recent years the “fair trade” argument has been added. “Much 

economic analysis shows that in the eighties "fair trade" mechanisms turned increasingly 

into protectionist instruments used unfairly against foreign competition” (Bhagwati, 2015). As 

Baghwati proves in his publications, the argument of fair trade has repeatedly been used as 

a rationale towards protectionism in the 21st century. These rationales will be tested in the 

dissertation to establish a basis for Taiwan’s behaviour in the meat market.  

Protectionism is a broad and theoretical topic, but there are several empirical studies 

that have been carried out under this umbrella. Within it, we find studies of protectionism in 

agriculture, and the use of NTBs, which are the topics relevant to this research. In 

agricultural protection, Kym Anderson and Yujiro Hayami wrote a vital book in 1986 

(Anderson & Hayami, 1986). In it, they focus on the Northeast Asian economies of Japan, 

South Korea and Taiwan, in order to analyse the price distortion that protectionist measures 

impose on trade flows, and its causes. While theirs focus is mostly on subsidies, and less on 

barriers to trade (although they include NTBs on their calculations), the rationale of 

protecting the domestic market is applicable to the current research, and the initial thirst for 

causation is imperative when it comes to understanding the problem, as Anderson and 

Hayami did. They start with an analysis of the economic process that leads to protection, 

concluding that economic growth and industrialisation diminishes the relevance of agriculture 

relative to GDP and employment. At the same time, the budget destined to food by 

consumers gets proportionally smaller, diffusing their interests, while revenues from farmers 

are at stake, increasing their need to form pressure groups. Under this rationale, they 

analyse the political economy behind protectionism, and conclude that “traditional food 

exporters will need to make a much more strenuous commercial diplomatic effort than has 

hitherto been the case” (Anderson & Hayami, 1986, p. 6) in order to avoid falling into the trap 

of protectionist pressures. Their book is fundamental as it brings international players into 

the scene, even if its main focus is on the domestic sources of foreign economic policy. 

Acknowledging that there are at least two levels of analysis required in a robust research is a 

starting point for a multi-level sectoral study.  

The most fundamental contribution that Kym Anderson has brought throughout his 

dedication to this topic is the quantitative assessment work carried out to measure the 

worldwide trends of protection. Alongside the World Bank and other scholars, he has made 

time series up until 2011 in order to measure the nominal rate of assistance (NRA) and 

relative rate of assistance (RRA) that the most important agricultural sectors (within the most 
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important agricultural-trading countries) have received in order to standardize a 

measurement for agricultural protection. Besides testing his work’s hypotheses, these 

analyses serve as a starting point for establishing that there is a high level of protection in 

the Taiwanese meat markets, as the data for the past decades show.  

Agricultural protectionism has been researched widely by Kym Anderson in his various 

works such as The Political Economy of Agricultural Price Distortions (2010), Distortions to 

Agricultural Incentives: 1955-2007 (2009) or “The Intersection of Trade Policy, Price Volatility, 

and Food Security” (2014) among others. His works present a robust methodology which 

mixes econometric analysis with historical narrative in order to decipher the origins and 

interests behind agricultural protectionism, arriving at results through empirical analysis. 

These have allowed him to theorize on the matter being the most distinguished scholar on 

the field of agricultural protectionism. He has done previous research on Taiwan’s 

agricultural protection (and Taiwan is included in the time series he developed alongside 

Nelgen –mentioned above) concluding that there is a relatively high level of protection in the 

Taiwanese market, at least up to 2011, on the poultry and bovine meat markets. He does 

cover in his research several rationales for protectionism, but does not go into the field of 

international relations or international political economy; he’s strongly focused on the 

domestic sources of pressure towards protection, and the economic theories behind it.  

Agricultural protection has also been analysed from an international perspective 

(bilateral and multilateral). Swinnen et al (Swinnen, Olper, & Thijs, 2012) have developed a 

quantitative analysis that aimed to measure ex post the results of policies that the WTO has 

implemented regarding food trade. Their analysis generated quantitative data which is an 

interesting backup for the study of qualitative normative influence flowing from the WTO. 

Furthermore they establish a framework of influence flowing from multilateral organizations 

into domestic policy choices. In a more qualitative vein, studies have analysed the concepts 

of food security and multifunctionality as protectionist measures legitimized by the proposals 

of multilateral organizations. Anderson again, in 2000, wrote an article titled “Agriculture’s 

Multifunctionality and the WTO” (Anderson, 2000) where he argues that domestic policy in 

pursuit of positive spillovers from multifunctionality do not require trade-offs towards 

agricultural protection as conceived by the WTO. In a similar approach but under different 

conclusions, Potter and Burney (2002) have studied disguised protectionism legitimized by 

the concept of multifunctionality towards environmental concerns. In the environmental 

contribution of agriculture they conclude that biodiversity and landscape values are highly 

positive externalities that provide a strong rationale for the protection of the sector. Since 

multifunctionality is a complex concept, involving several issue areas, the discussion around 
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it is very much open, as Potter and Tilzey acknowledge (2007), where supporters and 

opposition exist towards the concept as an efficient public policy.  

Food security, on the other hand, is a concept that appears to be easier to define and 

grasp, as it is one of the indicators within the concept of multifunctionality. The concept of 

“food security” can be looked at from a self-sufficiency perspective, a hunger perspective, 

and a sanitary perspective. Either one is workable in its own right. In the case of northeast 

Asian countries of Japan, South Korea, or Taiwan, hunger is not a major policy issue, thus 

the focus is on self-sufficiency and food safety. Beghin, Bureau and Park (2003) take the 

analysis of the concept in South Korea by studying the impacts of a food security policy; 

while not questioning the core, they agree that it is a price distorting mechanism, and they 

“show that FS [food security] via production targets and reliance on imports would be more 

palatable to consumers and trade partners, while preserving income transfer to the farm 

sector” (Beghin, Bureau, & Park, 2003, p. 618). Just as with multifunctionality, there are 

studies supporting the legitimate objective of food security (Gonzalez, 2004) for 

environmental (Turral, Burke, & Faures, 2011) and nutritional (Godfray, Beddington, Crute, 

Haddad, Lawrence, & Toulmin, 2010) purposes mostly, and studies that consider the 

concept to be a perfect excuse for disguised protectionism (Kaufman & Heri, 2007) (Runge, 

1990) (Kim, 2012).  

While protectionism will establish the rationale for Taiwan’s behaviour, the analysis 

should also consider the form of the protectionism established, and literature on NTBs will be 

taken into consideration. As a basis for it, the United Nations Conference on Trade and 

Development (UNCTAD), through the Multi-Agency Support Team (MAST), published in 

February 2012 the latest “Classification on Non-Tariff Measures” in order for analysts to be 

able to quantify and measure this kind of barriers to trade according to a tree/branches/leafs 

system, similar to the HS harmonized codes. This research will use the same basis as 

UNCTAD.  

NTBs are the protectionist tools of the 21st century. Baldwin (1970) wrote a 

comprehensive book on the phenomena in 1970, and its definitions are still valid. He writes 

in a context of disconformity with the Kennedy Round Agreement concluded in 1967, 

pointing out that in spite of what was achieved, NTBs continue to inhibit trade, and therefore 

welfare creation. In his argument he presents solutions for these distortions, which were later 

taken up for example in the WTOs boxes towards agricultural measures. As is the case with 

agricultural protection in general, the usefulness of NTBs has detractors and promoters. 

Beghin et al (Beghin, Disdier, Marette, & Van Tongeren, 2011) prove in their research, 

contrary to Baldwin’s assumptions, that the optimum level of non-tariff measures in 
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agricultural trade is not zero, since the application of certain food safety standards can be 

socially preferable to an open market. Several other studies (Saini, 2009) (Mikic, 2010) 

(Richards, Molina, & Hussein, 2009), on the other hand, have gone a great length to 

measure the results of NTBs, bringing monetary results of welfare loss that are worth 

considering. Thus the legitimacy of NTBs is not judged by the literature, since it depends on 

the policy goals that want to be achieved.  

Two key concepts that will be defined and operationalized for the analysis of the meat 

markets are those of selective protectionism and selective liberalization. These are concepts 

that the literature on political economy has used widely, without striving for a theoretical 

framework of the concepts, or an in-depth definition. Firstly, the concept of selective 

liberalization has been applied to describe the process of liberalization of the NIEs of East 

Asia, such as South Korea. The application of the concept is based on a sectoral strategy of 

liberalization towards economic growth applied by some countries in order to foster national 

winners, and protect infant industries until maturity, while allowing a liberalized trade in 

inputs that may lower the costs of production. Dornbusch highlights the fact that “with the 

help of a selective liberal import strategy, Korea has been able to develop a highly 

competitive manufacturing sector” (Dornbush, 1992, p. 78). Similarly, and from the 

perspective of the developing world, Shafeaddin (2005), argues for a selective sectoral 

liberalization process only when a certain industry reaches a level of maturity, in order to 

protect the growth of the selected industry. Once again, the concept is applied on a sectoral 

basis.  

The success stories invoked by Dornbusch and Shafeaddin, find a stronger 

categorization in Lall et al (Lall, Navaretti, Teitel, Wignaraja, & Ganeshan, 2010), where the 

authors categorize the economic sectors according to liberalization potential in four levels, 

with a first group having well-developed capabilities which are already competitive 

internationally; a second group which has a “short distance from the technological frontier” 

and are near a stage of maturity; a third group which are potentially viable but require time 

and protection; and a fourth group of sectors which are not economically viable and should 

be allowed to die. These for groups aim to develop a potential scale for a gradualist process 

of selective liberalization.  

Smith (1999) brings the concept under an interesting definition and he establishes that 

“this term suggests that national executives indeed prefer economic liberalization, but that 

they also wish to control the scope and timing of the liberalization process” (Smith M. , 1999). 

This definition, while hardly workable towards research, widens the object of analysis 

beyond sectoral liberalization, and therefore opens up the door for a clear operationalization 
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of selective liberalization in different “scopes” and “timings” depending on the case studies 

under analysis. Applied to his own research, Smith looks at domestic pressure groups as 

well as regional institutions in order to understand the pursuit of selective liberalization within 

the European Union.  

These authors have some points in common in their usage of selective liberalization as a 

strategy: 

- Selective liberalization is conducive to economic growth when conducted properly (as 

was the case of the NIEs), while a mechanism immediate strict liberalization does not 

necessarily derive in industrial development for the developing world. It has a positive 

effect towards growth and the efficient allocation of resources.  

- Selective liberalization is part of a controlled process towards strict liberalization of 

trade.  

- A sectoral approach is the most common use of the concept, but it is not the only one, 

and no theoretical framework has been generated to operationalize it.  

The concept of selective protectionism has also been used with different connotations. 

While it may be thought to be an antonym of selective liberalization, or at least a process 

that moves in parallel, the literature has made very different use of both concepts, and 

applied it to different empirical studies of trade policy. Hirashima (2004) provides a good 

starting point, as he selects the concept to be used sectorally to describe the trade policies 

of Japan and Switzerland respectively. In this case, he talks about sectoral protection of 

uncompetitive domestic sectors in developed countries, and the focus is on the domestic 

policy procedures that lead to the implementation of these protective mechanisms, and the 

pressure groups that emerge from within. Similarly, Kriesi (1999) and Mach and Bonoli 

(2000), formulate the same principle to explain protective policies in Switzerland’s vulnerable 

domestic sectors.  

Two main differences observable at first sight are the application of the concept to the 

developed world, not to the developing countries, and the sectoral characteristic of the 

concept. Menzel (2006) had already applied the selective protectionist concept to an 

analysis of the successful industrialization process of four countries (Switzerland, Denmark, 

Sweden and Canada). He understands the industrialization process of these countries as a 

cause of the following factors: A mix of technology transfer and endogenous innovation, 

trade policies that coupled greater economic integration through free trade with selective 

protectionism measures for some domestic sectors, a niche strategy based on low wages 

and a marketing strategy oriented towards the quality export of goods, and trade 
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liberalization alongside increased state intervention. While the concept is clear, a workable 

definition is not present in this piece of research.  

Another scholar who used the concept of selective protectionism is Chorev (2007), and 

applied it to the United States. He applies the concept of selective protectionism to a 

particular historical period of America’s trade policy. While he sees the executive branch of 

government as internationalist, the congress of the United States is much more protectionist, 

and it applies selective protection according to the need of constituencies. Even when the 

executive branch had the ability to generate trade policy, “alternative protectionist measures, 

such as the imposition of import quotas, remained under the jurisdiction of Congress” (2007, 

p. 59). Finally, Keet (1999, pág. 5), understands the concept as “protective strategies 

[utilized by industrialized countries] in support of their economically vulnerable domestic 

industries or economic sectors”. With the abovementioned articles and works, the literature 

has understood the concept of selective protection under the following parameters: 

- A mechanism of protection applied by developed countries to shield their 

domestically vulnerable industries. 

- It is a negative phenomenon in terms of resource allocation and productivity. 

- The word “selective” applies to sectors, and has not been used for a wider or smaller 

scope in the literature. 

- It is part of a toolkit of policies used towards the achievement of industrialization, yet 

it does not possess a linear quality towards liberalization, but rather is based on the 

protective needs of vested interests, and the capability of countries to keep these 

sectors under protection.  

As we can see, both concepts have different characteristics according to the existing 

literature. The basis of these concepts will be taken into account for the present research, 

but a more workable definition of both has been devised to operationalize and conceptualize 

the current research on Taiwan’s meat market. This conceptualization has been carried out 

alongside the theoretical framework applied to this research.  

As shown in the paragraphs above, the literature on protectionism is wide and varied. 

Moreover, the issues that concern this research (agricultural protection, disguised 

protectionism, selective protectionism and selective liberalization) represent a field where the 

discussions are open and ongoing, thus having a rich intellectual dialogue behind each of 

them that leads to a better understanding of the genuine concerns regarding the application 

or rejection of protectionist measures.  
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3.2 Taiwan’s trade liberalization and protectionism 

Taiwan’s trade liberalization process, or the lack of it, has been treated with special care 

during the past five years. The approach has come from three branches of scholarship, 

which are international political economy, international relations and economics. The 

positions that IPE and IR generally take seem to be similar. The question regularly asked by 

these disciplines is that since economic gains are to be expected from trade liberalization, 

what are the reasons behind Taiwan’s lack of trade liberalization? On the other hand, 

economists involved in the issue tend to overlook the international system, to focus on the 

effect on growth that trade agreements would bring to Taiwan, and therefore generally end 

up with words of encouragement towards the Taiwanese decision-makers regarding trade 

liberalization. 

Among economists, numerous studies have been carried out to test, through the GTAP 

databases with CGE modelling, what would be the efficiency effects (growth on GDP, total 

welfare and the impact of exclusion) of FTAs, be them bilateral or regional. In this sense, the 

studies carried out by Lewis, Robinson and Wang (1995), Lee, Roland-Holst and Van der 

Mensbrugghe (1999), Gilbert, Scollay and Bora (2001) and also Kiyota and Stern (2008), 

have intensively looked at the potential gains from inclusion (and damage from exclusion) 

that Taiwan would opt to if it were to join regional trade liberalization agreements. The 

analysis they carried out was not specific to Taiwan, but rather open to the whole Asia 

Pacific region (even though each country is singled out for the results). All of them conclude 

that trade liberalization through regional or bilateral mechanisms will increase Taiwan’s GDP 

growth by a certain margin. At the same time, a lack of liberalization would damage the 

Taiwanese economy generating trade diversion effects and worsening the terms of trade.  

There have been studies carried out exclusively to assess the Taiwanese situation in 

these terms. Chen and Ku (2007), and Chow and Ciuriak (2012) have received the most 

light. Their focus, once again, is on the results that trade liberalization would have on the 

economy, but not on the process itself, or the reasons for the partial protection existent. In 

the case of Chow and Ciuriak, on their concluding remarks, the authors point out that 

“whether Taiwan can avoid being marginalized from East Asian economic integration and 

successfully sign multiple trade agreements with other Asian countries remains an open 

question”. An answer for this open question has not been looked at by the economists 

working on Taiwan’s trade liberalization. Thus even though the analysis on the results of 

Taiwan’s trade liberalization is intensive, the way to get there, or the blocks lying on its path 

are somehow overlooked, and left to political scientists. Where there is a consensus is on 

the fact that trade liberalization, according to modelling, brings growth to Taiwan’s economy. 
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Therefore we need to ask, do governments formulate trade policies solely on the basis of 

economic rationality? There is enough evidence to contradict this premise in several case 

studies worldwide, and in Taiwan in particular, and the “resultant policies are characterized 

more by political than by economic efficiency” (Lukauskas, 2013, p. 223). It is the task of 

political economy to bridge the gap in understanding why protectionist measures remain 

when free trade proves to be a better alternative if the goal is economic growth.  

Shiro Armstrong, young scholar from A.N.U., has tried to somehow bridge this gap with 

his article titled “Taiwan’s Asia Pacific Economic Strategies after the ECFA” (2010). He 

presents an interesting analysis, or projection, of the scenarios that open for Taiwan on a 

post-ECFA period regarding trade liberalization. His analysis is based on economic 

projections, and analysis of investment flows and variations on supply chain directions; 

however, he does leave a chapter to analyse the political strategy that Taiwan holds with 

regard to FTAs, or unilateral trade liberalization. What Armstrong questions is whether this 

lack of FTAs are the cause of Taiwan’s economic stagnation, and also whether signing FTAs 

would have a positive effect on Taiwan’s economy. He concludes, however, that “rather 

[than pursuing FTAs] Taiwan should pursue a multilateral trade strategy and focus on 

domestic reforms that will bring larger economic gains, economic diversification and avoid 

the political risks to the cross-Straits relationship associated with preferential deals” 

(Armstrong, Taiwan's Asia Pacific Economic Strategies Port-ECFA, 2010). As the 

economists point out, there is a consensus on the benefits that liberalization would bring for 

the economy, but there is a clear policy indication on part of Armstrong signalling the need 

for domestic reform towards liberalization.  

Armstrong’s mentor, Peter Drysdale, is the author that best bridges the discussion 

between the economic effects and the political considerations that should be taken into 

account when assessing Taiwan’s trade liberalization processes. In the year 2004, he 

published an article titled “Taiwan’s role in the Economic Architecture of East Asia and the 

Pacific”, where he matured his ideas regarding Taiwan’s position in the region. “A key 

characteristic of FTAs is that they involve political preference and political as well as 

economic choice. An environment in which FTAs dominate international economic diplomacy 

is not congenial to Taiwan’s economic and political interests” (Drysdale, 2004). While this 

study is not focused on FTAs, Drysdale brings about the idea of “political choice” in trade 

liberalization. As this research will argue, there is a clear political choice when it comes to 

the unilateral liberalization of Taiwan’s meat market; and the selection of trade policy is 

closely related to political preference, and political gains, not solely economic gains.  
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When it comes to bilateral trade relations with the countries that are under analysis in 

this research we found no academic articles for this literature review in the relationships 

between Brazil and Taiwan, Argentina and Taiwan, or Spain and Taiwan, neither in English, 

Spanish nor Portuguese. Press articles and interviews are available in these matters. In the 

case of Chile and Taiwan, the author published an article previously in the potential for an 

FTA between both countries given their complementary productive structures (Schmidt F. , 

2013). In this article, however, the topic of meat trade is not covered. The press and 

interviews available will not be reviewed here, as their topics are very broad and dispersed 

and generally treated superficially. They will be considered nonetheless for the analysis of 

each case study. Much different is the case between Taiwan’s relations with the United 

States. While several authors have considered this relationship to be asymmetrical (Baldwin, 

Chen, & Nelson, 1995) (Hsieh, 2011) (Huang C.-W. , 2009) due to the geopolitical game that 

is at stake, others have analyzed the situation from a perspective of equality (Tso, 2012) 

(Lardy & Rosen, 2005). Whether this has been the case in the agricultural trade policies 

enacted will be a highly relevant topic towards defining Taiwan’s policy in the devised scale.  

While many of these publications focused on liberalization efforts from an FTA 

perspective, they are relevant to this research only to the analysis of situations where trade 

agreements represent a requirement or an incentive towards achieving/granting market 

access. Taiwan’s trade liberalization from a domestic, or from a multilateral point of view, 

has been relatively less analysed in the 21st century. Taiwan, as WTO member, presents in 

its official publications a good recount of its liberalization process. In 2006, 2010 and 2014, 

Taiwan submitted to the WTO its Trade Policy Reviews (TPR), accounting for its domestic 

reforms, and international liberalization efforts. At the same time, the Bureau of Foreign 

Trade from the Ministry of Economic Affairs, generates publications on Taiwan’s trade policy 

titled The Development of International Trade on the Republic of China (Taiwan), where a 

recount of policies implemented is clearly visible, and can be contrasted with effective 

implementation of these. Both documents give a substantial picture of Taiwan’s progress in 

its trade liberalization, complying with its WTO commitments.  

Protectionism and liberalization are opposing forces, and research has also been carried 

out regarding Taiwan’s protectionist forces. A highly relevant work on this regard was 

developed by Chen and Hou, with their article titled “The Political Economy of Trade 

Protection in the Republic of China on Taiwan” (Chen & Hou, 1993). While the date of the 

publication is before the timeframe established for this research, their conclusions have 

validity from a historical institutional perspective. As Katzenstein’s research would also point 

out, the authors conclude that Taiwan has had autonomy in the creation of its trade policy. 

“Until recently, government economic policy was dictated by a small group of government 
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officials”. They, however, see this situation to be in flux, from increased domestic pressures, 

as well as outside pressures form the United States. Two important elements for this 

research can be highlighted: Bureaucracies are strong in the making of foreign economic 

policy, and the government is vulnerable to state-level pressures on its protectionist stance. 

A similar view is presented by Clark and Tan (2012) and Rigger (1999) as they understand 

the process of democratization to have limited the statist approach towards understanding 

Taiwan’s trade policy; however they fail to challenge its premises particularly in agriculture, 

and also consider the situation to be in flux.  

Taiwan’s strong government vis-à-vis its vulnerable international setting has been a 

constant in IPE and PE research. One of the strongest arguments in this regard has been 

presented Pang, conducting a comprehensive analysis of the historical structures that 

formed the government (Pang, 1992). Chen, Baldwin and Nelson, would argue in 1995 that 

state’s autonomy as related to trade was eroding (Baldwin, Chen, & Nelson, 1995). While 

they maintain that the state still has a high level of autonomy, its absolute grasp of the 

foreign economic policy was changing due to pressures from different national and 

international actors, including Taiwan’s bid to join the WTO. Regarding protectionism, they 

recount the restrictions in trade that Taiwan still imposed on the United States by 1995, on 

the sectors of agriculture, tobacco, wine, financial services and intellectual property, having 

relative autonomy by the time of their writing. These sectors were part of a complex 

protectionist policy based on state’s interest.  

Narrowing down the research, agricultural protection in Taiwan has also been studied, 

among others by Anderson and Hayami (1986), Francks (1999), and Baldwin et al (1995). 

The question of whether Taiwan has protectionist policies in place in its agricultural policy 

has been answered positively by all researchers, whether their measurements are qualitative 

or quantitative. While the three works just mentioned consider agricultural protection to be 

price distorting, and therefore inefficient in the allocation of resources, Zheng Gu (2014) 

argues that Taiwan’s policies have contributed to the agricultural development of Taiwan, 

having today the capability to export some of its agricultural products, being competitive in 

regional markets.  

The abovementioned TPRs of the WTO, provide a very interesting perspective of the 

policy discourse towards agricultural protection. They show relevant changes in the policy’s 

treatment of the agricultural sector. In the 2006 government report Taiwan argues that “The 

Separate Customs Territory of Taiwan, Penghu, Kinmen and Matsu supports the long-term 

objective of the WTO to establish a market-oriented trading system through reforms by 

eliminating trade-distorting measures in the agricultural sector”, while maintaining the 
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concepts of multifunctionality and food security. In 2010, in contrast, there is no mention to 

the commitment of liberalization in the sector; rather the focus is set on agricultural 

development: “The Government also focuses on ensuring the conservation of the 

environment and improving farmers' livelihood so as to promote healthy, efficient and 

sustainable development”. In 2014, the development continues, as agriculture is not singled 

out by a sub-chapter as in the previous TPRs. In 2014 it is clearly stated that Taiwan does 

not believe in a “one-size fits all” liberalization process for the agricultural sector, indicating 

clearly that protectionist measures shall be used on a subjectivist basis by each country. The 

change in discourse is relevant, as apparently commitments to WTO liberalization have been 

replaced by legitimate protectionism on this particular sector, shouldered by 

multifunctionality and food security. This is precisely the point that Shih and Wu (2005) 

emphasize when they explain that Taiwan is adjusting its agricultural policy to be able to 

comply with the rules set with the WTO in an effort to combat the challenges of non-

recognition.  

When it comes to the meat markets in particular, it is interesting to start by mentioning an 

article authored by Shih et al (2008), titled “An Analysis on Taiwan Broiler Farm Prices under 

Different Chicken Import Deregulation Policies” (Shih, Lin, Huang, & Chi-I, 2008). In it, the 

authors deal with the pricing of chicken in the Taiwanese market, which is not the topic of 

this research. However, in their introductory remarks, they point out that their analysis is 

based on three phases: Control imports phase, quota imports phase and free imports phase. 

The authors establish as a baseline the fact that “beginning in 2005, Taiwan opened its 

market [for chicken products] completely” (2008, p. 1). To work under this assumption is 

dangerous -as this research intends to prove- since a nominal liberalization of the sector due 

to WTO commitments is not reflected in reality due to the existence of NTBs that impede 

important players to be present in the market.  

The researcher Jen Eau-Tin has also published on the topic of agricultural liberalization 

of Taiwan, without necessarily focusing on the meat markets. In his article “The Implications 

of Japan’s Domestic Reforms to Taiwan’s Agricultural Trade Liberalization” (Jen, 2006), he 

discusses the challenges to Japan’s agricultural support policy in light of the WTOs 

commitments to agricultural liberalization as a net importer of food. As the same condition 

applies to Taiwan, he discusses some potential lessons that Taiwan can take regarding 

Japan’s efforts. One important feature he analyses in his article is the concept of 

“multifunctionality” of agriculture in Taiwan, considering the sector of high relevance within 

any national economy, not only due to its economic reasons, but for several others 

rationales. He declares that “Japan addresses the value of multifunctional role of agriculture 

such as food security, cultural and historical heritage values, environmental services, rural 



‧
國

立
政 治

大

學
‧

N
a

t io
na l  Chengch i  U

niv

ers
i t

y

33 
 

viability and agricultural landscapes. Particularly food security has been the most concern of 

the general consensus of the people and the important objective of agricultural policies in 

Japan. Since Taiwan’s food self-sufficiency average ratio in amount bases declined from 

85% in 1995 to 78% in 2003, the same kind concern and objective of multifunctional role of 

agriculture also existed in Taiwan” (Jen, 2006, p. 66). The concept of multifuncionality will be 

an important element to consider regarding the rationale for selective protection of the meat 

markets research.  

When it comes to the meat markets, a dissertation written by Liu, Chi-Wei, for the State 

University of New York, titled “Hog island: Agricultural protectionism, food dependency, and 

impact of the international food regime in Taiwan” (2008) represents a very interesting piece 

of research from a world-system perspective. It not only analyses the growth and decline of 

Taiwan’s pork production, alongside the growth of imported pork products, but it also digs 

into the influence that the United States had in the Taiwanese food markets (as well as in 

other markets in northeast Asia). The influence is researched from a perspective of 

dependency creation through the changed pattern of hog feeding, which made the industry 

dependent on American grain, rather than on the locally produced feedstuffs for the animals. 

The piece of research is interesting as it puts on the table a case study where the United 

States created a market that was beneficial for their own production, and took advantage of 

the conjuncture of decline in local production due to FMD. The asymmetry in trade relations 

that Baldwin, Chen and Nelson spoke of in the 1990s therefore is also applied to the swine 

meat market.  

It should not be forgotten that Kym Anderson has carried out several pieces of research, 

and Taiwan is included in his data. In the World Bank’s Distortions to Agricultural Incentives 

in Asia, Taiwan is covered with South Korea on the section dedicated to Northeast Asia. In 

this chapter, he shows the results of his investigation on times series of NRA and RRA for 

Taiwan, and one interesting point he brings up (but does not develop fully) is the fact that “in 

the two economies [Taiwan and South Korea], support for farmers has been mostly provided 

through restrictions on food imports” (Anderson, 2009, p. 107). Furthermore, on the 

conclusions of the chapter, he adds the following: “Following the sharp increase in 

agricultural protection during the upper-middle-income stage, the two economies began to 

suffer from problems arising because of the high level of protection. These include 

misallocation of resources and a high fiscal burden in the domestic economy, as well as 

serious international trade frictions” (Anderson, 2009, p. 113). These international trade 

frictions should also be reviewed within the existing literature in the following section.  



‧
國

立
政 治

大

學
‧

N
a

t io
na l  Chengch i  U

niv

ers
i t

y

34 
 

As mentioned above, this research will not use quantitative methodologies, but it will fall 

back on the results of NRAs obtained by Kym Anderson and Signe Nelgen (Anderson & 

Nelgen, 2012) on the World Bank’s analysis of distortions to agricultural trade. The results 

that they have obtained for Taiwan’s beef, pork and poultry markets (not available for ovine 

due to lower relevance of the market) for the timeframe of this research are the following: 

 

Fig. 3. Taiwan's NRA Level in Meats 

Product/

Year 

2000 2001 2002 2003 2004 2005 2006 2007 2008 2009 2010 2011 

Beef 0.444 0.953 0.785 0.942 0.967 0.703 0.999 1.005 0.713 1.066 0.611 0.525 

Pork 2.014 1.6799 1.502 n/a 1.633 0.013 0.168 0.184 -0.022 0.194 0.309 0.088 

Poultry 3.474 2.539 2.371 1.813 1.960 1.532 0.815 0.853 1.150 1.09 1.115 n/a 

 

The NRA findings of Anderson and Nelgen reveal strong levels of protection within the 

beef and poultry markets, and a slightly lower level of protection in the last years for the pork 

market (which is very interesting, since it represents the largest domestic production among 

the four types of meat discussed). 

The abovementioned works have studied Taiwan’s liberalization push, its protectionist 

forces, and agricultural protectionism in particular; they represent a strong pillar on which to 

support the current research. However, the particular topic of meat market protection is 

lacking in several areas, such as the bureaucratic qualitative analysis, the particular forces 

pushing for changes in trade policy, and the international influence. The complexity of the 

market has not been fully tackled by any of these researches.  

Given the above, the following chapter will take the existing theories of historical 

institutionalism and rational choice, to generate a normative framework which helps explain 

the rationale of causality behind protectionism. Thus these theories will have to adapted to 

understand this particular phenomena. Based on this framework, hypotheses will be devised 

in order to test them, and explore the strength of the causal mechanisms that can best 

explain Taiwan’s partially protectionist trade policy.  
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THEORETICAL FRAMEWORK AND METHODOLOGY 

 

1. Theoretical framework 

A multi-level analysis is required in order to comprehensively understand Taiwan’s 

policies towards the trade of meat products. Institutions, interactions (between states) and 

ideas can be looked at from different perspectives in order to understand their causality 

towards selective protection/liberalization. In order to obtain a theoretical framework that is 

robust in the explanation of the phenomenon, we will need to look at the domestic and 

foreign sources of foreign economic policy, and we will do that from two different theories: 

Historical institutionalism and rational choice as rival explanations, but understanding that 

they can also be at times complementary, for example in the sense that powerful actors can 

better embed themselves in institutions and policy loops factoring their power and becoming 

institutionalized. Thus a scheme of the theoretical framework to be used would be the 

following: 

Fig. 4. Theoretical chart 

 Institutions Interactions Ideas 

Historical 
institutionalism 

Historical development of 
institutions and the strength 

of the state explain the ability 
of domestic institutions to 

coherently use trade policy 
to achieve trade-offs and 

issue linkages 

Players embedded in 
policy loops alter policy 

alternatives through 
feedback mechanisms, 

with the result depending 
on which actors are 

embedded 

Choices of ideas 
respond to the 

institutionalization of 
particular ideas, 

generating normative 
frameworks that frame 

political choice 

Rational choice 

The distributional 
consequences of policy 

change can alter the 
selection of policies 

depending on the position 
that the different actors 
occupy on the strategic 

setting 

Policies will reflect the 
preferences of powerful 
actors undermining the 

efficacy of the 
government’s 

macroeconomic policy 

Choices of ideas used 
to explain policies 
reflect power and 
interests, which 

constrain both beliefs 
and outcomes 

 

Domestically, historical institutionalism will provide a causal explanation towards 

understanding why institutions take certain decisions and not others. Rational choice 

analysis rivals it by bringing the cost/benefits analysis into the equation, and taking decisions 

based on distributional consequences. Internationally we also find sources that constrain 
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and expand the choices of policy; from historical institutionalism this research highlights the 

role of players (states) embedded in policy feedback mechanisms; from a rational choice 

perspective, the international interactions will alter the policy choices and preferences based 

on a countries position in the international economy, and the level of dependence that 

Taiwan’s economy has on the third parties’ economies. The institutionalization of ideas or 

their use towards satisfying particular interests is also to be considered, analysing whether 

an idea has been institutionalized, or whether it is merely used by powerful players to 

legitimize the pursuit of an interest. This theory will develop on top of the economic and 

political economy assumptions that Anderson and Hayami (1986) established for the 

understanding the rise of agricultural protection.  

It is important to highlight that the theoretical framework for this research is based on the 

existing works on protectionism within IPE literature, as it analyses the link between the 

domestic and the international levels of analysis. The framework will also include its own 

workable concepts of selective protectionism and selective liberalization at the end of the 

chapter in order to operationalize the chosen methodology, and establish a scale which 

allows for a scale-based analysis of the phenomena in Taiwan.  

 

1.1 Economic and Political Economy Assumptions 

In order for the theory to start from the most basic assumptions, Anderson and Hayami’s 

work provides a good starting point (1986) towards understanding the causality of the 

phenomena. First they start with the simplest economy as a model, endowed with 

agricultural land, non-farm capital and intersectorally mobile labor. At a first stage, most of 

the employment will fall on the production of food, and the country will export this product in 

order to pay for the manufactures it needs. As capital accumulates, investment will move to 

light manufacturing in light of the sector’s comparative advantage, as will some of the 

employment, which will eventually be internationally competitive. Agriculture’s comparative 

advantage will give way to industries that attract more capital and have higher value added, 

and thus generate increased returns to investment.  

In this new economy developed through growth, capital is more abundant, and it may 

either flow towards industrialization, or to the technological improvement of agriculture, or 

both. Either way, while agriculture may sustain its productivity vis-à-vis industrial sectors, its 

technologization will decrease the amount of people needed to work per hectare, thus 

incurring in a decline in the total share of the labor force, which will be more intense if the 
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country is more densely populated, having limited land endowments. At the same time, 

arable lands are limited by the geographical features of each country.  

The accumulation of capital will increase the demand for services, which is an income-

elastic sector, that is, people spend a higher portion of their salaries on services as their 

incomes rise (and the proportion dedicated to food will decline as well, as the price of food 

becomes less important). As many services have to be produced domestically (since they 

are non-tradable), this labour-intensive sector will acquire a larger share of the labor force, 

and it will reinforce the tendency for agriculture’s share of both output and employment to 

decrease as the economy grows. Anderson and Hayami take two conclusions from this 

model: First, while the primary sector is the most important sector in poor countries, 

agriculture will become import-competing as the economy grows, particularly if the rate of 

technological change in agriculture is not paired with the rate of technological change in 

other sectors. Second, the prospect of becoming a net food importer is most likely to occur 

earlier if the economy is more densely populated, where the scope of expanding food 

production (where land endowment is fundamental) is limited. As they prove, this is 

applicable to Taiwan.  

In terms of political economy, this model will induce the following logic: “In a poor 

economy where the majority of the workforce is employed in agriculture, the government is 

unlikely to raise rural incomes by taxing the non-farm minority” (Anderson & Hayami, 1986, p. 

14), and it will therefore proceed to tax farming activities and exports in order to protect the 

small import-competing manufacturing sector for three main reasons. First, collecting 

enough tax revenue from the minority to support a majority would be unsustainable. Second, 

the often better educated and politically more articulate minority is often in the cities, and 

thus more able to lobby. Third, the urban minority includes employers of unskilled laborers, 

whose wages depend on food prices.  

“When an economy is at an advanced stage of development, on the other hand, the 

comparative strengths of the forces operating in the political market are quite different. For 

example, since agriculture in an advanced economy employs only a small fraction of the 

workforce and the real incomes of wage earners are affected much less by the price of food, 

there is very little organised opposition to policies that raise farm product prices. And if in the 

course of economic growth the country has become an importer of food, assistance to 

agriculture can be provided covertly through import controls” (Anderson & Hayami, 1986, p. 

15). Therefore the political cost of imposing a protectionist policy domestically is much lower 

in a developed economy than it would be in a developing country. Moreover, the concept of 
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food security in a net-importer of food will provide a valid cause for concern, and push 

policies towards the protection of agriculture.  

Anderson and Hayami also highlight a demand-side factor that will foster protectionist 

policies in an economy that shows these characteristics. Demand for protection will increase 

when farmers reach a point when they are confronted with either selling out, relocating, 

retraining or finding a non-farm job due to the fact that the revenues of the farming activity 

are not enough for subsistence, due to their decrease in comparative advantage. This 

increased lobbying is favoured by the fact that in advanced economies, communications and 

education in rural areas have improved, facilitating collective action within the sector, and 

giving a push for lobbying activities with policymakers.  

As the manufacturing and service sectors grow, the government can acquire higher 

revenues by taxing these activities, and intersectoral capital transfers will reverse as 

protectionist payments will flow from these two sectors towards the now import-competing 

agriculture. In an agricultural sector with a diminished labor force, the relocation of labor from 

this sector to industrial or service sectors is more complicated. And while a policy that aims 

to improve the comparative advantage of the agricultural sector would be economically much 

more efficient (through subsidies, which do not distort prices; or even better through direct or 

indirect income support systems), it is politically harder to achieve since it involves direct 

government payments which are open to periodic scrutiny through budget approval. “Import 

controls, by contrast, do not involve government payouts, and may even add to treasury 

revenue through tariffs on imports; domestic consumers pay the subsidy in the form of high 

domestic prices for food” (Anderson & Hayami, 1986, p. 38). 

The authors take four hypotheses from the abovementioned model: 

- Distortionary prices and trade policies are biased against agriculture in poor agrarian 

economies. 

- This policy bias gradually shifts in favour of agriculture as an economy grows, 

particularly if the growth is accompanied by a decline in its agricultural comparative 

advantage. 

- This switch to policies that favour food producers occurs at a lower level of per capita 

income the smaller the comparative advantage in food production of this economy 

compared with similar-income economies.  

- The switch will take place more rapidly the faster the growth of the economy and the 

quicker the decline in its comparative advantage in food production (Anderson & 

Hayami, 1986, p. 16). 
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Thus Anderson and Hayami explain why a country would impose protectionist barriers 

on agriculture. And this is highly applicable to the case of Taiwan, in order to understand 

how its political economy for agricultural trade developed throughout its growth process in 

the 20th century. However, the goal of this research is to understand why these protectionist 

policies have been lifted gradually and selectively.  

The process of liberalization has been researched from many theoretical perspectives, 

and four arguments tend to dominate the scholarship: (1) Crisis have forced countries to 

reform and liberalize (Stallings & Kaufmann, 1989) (Drazen & Easterly, 2001); (2) ideas 

influencing policy (neoliberal or protectionist) make their way into policy processes (Sikkink, 

1997); (3) pressures from IOs and countries interested in market access and private players 

(Kahler, 1986) (Haggard & Kaufman, 1992); and (4) regime type (particularly 

democratization) represents a push for free trade (Milner & Kubota, 2005). Therefore, 

arguments involve ideas, institutions and interests in order to explain changes in policy. For 

the case of Taiwan’s agricultural trade policy liberalization/protectionism, this research will 

strive for a comprehensive understanding of the phenomena, taking two of the existing 

arguments that are considered part of the explanation (pressures from IOs and countries, as 

well as ideas influencing policy), which can be understood from the theories of historical 

institutionalism and rational choice. However, another argument towards this 

selective/gradual liberalization can be found by analysing the historical structure of the 

bureaucracies involved in the policy process: There is a path dependence that is historically 

conditioned.  

To better differentiate the analysis, the theoretical framework will be divided in three 

parts. The first one will establish the domestic institutions’ rationales that influence foreign 

economic policy. The second one will establish the bilateral interactions’ rationales 

influencing foreign economic policy (international pressures and the ability of players to join 

policy feedback loops). The third one gives credit to the role of ideas, whether they are 

institutionalized in Taiwan’s governments, or whether they are being used by powerful actors 

to satisfy their needs. Based on this theoretical framework, propositions were drafted to 

either support or not support the theories, and thus understand the sources of Taiwan’s 

agricultural trade policy.  

 

1.2 Institutions: The relevance of the government bureaucracies 

The theory presented by Anderson and Hayami will serve as a basis for the theoretical 

analysis of this research, since it gives (and proves empirically) a valid rationale for the 
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establishment of protectionism in East Asia. However, in order to understand policy 

preferences, this theory will need to dig deeper to understand the domestic-foreign linkage. 

One of the most important scholars in the IPE field, Peter Katzenstein, once said that 

international political economy remains unintelligible without a systematic analysis of 

domestic structure (1978). With the basis of Anderson and Hayami’s model, the theoretical 

framework of this research will be based on the field of IPE, where the development of 

theory that bridges the domestic and the international affairs has progressed enormously 

since Katzenstein’s publication of Between Power and Plenty in 1978. The concept of 

“second image” of international relations developed by Kenneth Waltz in 1959, in his classic 

Man, the State and War, was taken up by Peter Katzenstein in order to develop a domestic 

level of analysis in the field of IPE; Waltz’s second image had to be synthesized with his third 

image [the international level] for the picture to be complete. “As was true of military policy in 

the previous era of “national security”, in the present era of “international interdependence”, 

strategies of foreign economic policy depend on the interplay of domestic and international 

forces” (Katzenstein, 1978, p. 4). Therefore this following section will look at historical 

institutionalism and rational choice theories as they explain the domestic sources of foreign 

policy.  

For historical institutionalism the domestic sources of foreign economic policy start from 

the link between the society and the state; therefore, the theory starts from the fact that the 

state and the society are linked in a historically conditioned manner, and it is that link which 

determines the form that capitalism takes in every country. “The connection between the 

state and society also runs the opposite way. Public policy can shape private preference” 

(Katzenstein, 1978, p. 18). This is particularly what happens in the statist interpretation of 

foreign economic policy and it is a highly relevant point for the case of Taiwan. It is important 

to understand that these two interrelationships between the state and society are in reality 

always mixed, and one co-exists with the other generating mutual influences and 

interactions.  

“The governing coalitions of social forces (…) find their institutional expression in distinct 

policy networks which link the public and the private sector in the implementation of foreign 

economic policy” (Katzenstein, 1978, p. 19). When Katzenstein speaks of the governing 

coalition, he is referring to the interplay between the major groups of actors towards the 

definition of policies. In this regard, it is important to consider that the current research takes 

state bureaucracies and politicians as receivers of aggregate preferences from the private 

sector, and therefore it is through them that interests are expressed, and policy determined 

and executed. Katzenstein also establishes that this coalition will respond differently in each 

country when faced with the same problem. And the explanation towards these differences, 
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he argues, lies on historically conditioned components that mark each of them. To arrive at 

such a conclusion, he carries out case-study based comparative analysis of different 

developed states’ foreign economic policies. “State power is stronger in some countries, 

such as Japan or France, than in others; it varies according to whether one analyses the 

definition of objectives or the implementation of foreign economic policy” (Katzenstein, 1978, 

p. 20). Therefore, domestic structures will determine variations on trade policy based on the 

historical development of state bureaucracies.  

These variations are evident on Stephen Krasner’s analysis of diminished protectionism 

in the United States (Krasner, 1978). The author studies the movement of policymaking 

capabilities relative to trade from Congress to the White House and the State Department, 

who have a more liberal inclination and are not hostages to pressure groups. This situation 

favoured a trade regime which was more liberal for broad political reasons, leaving behind 

the narrower domestic concerns upheld by congress representatives. Krasner’s empirical 

analysis when compared to other developed states, serves as a focal point towards the 

understanding of the influence of domestic institutions in the making of foreign economic 

policy.  

The missing link (i.e. the causal explanation) is provided by Katzenstein under the 

concept of historical determination. The concluding chapter of the book he edited, Between 

Power and Plenty, brings the explanatory power to this topic. The author starts by classifying 

the countries under comparative analysis (seven developed economies from North America, 

Europe and Asia) in three broad categories: Anglo-Saxons, mercantilist Japan and the 

European continental states. And he adds that between them, “corresponding differences 

exist in the distinctive elements of domestic structure: The coalition between business and 

the state and the policy networks linking public and private sectors” (Katzenstein, 1978, p. 

295). These differences between them respond best to a historical explanation, and 

represent the source of trade policy. In the case of Taiwan, a parallel system of governance 

is easy to pinpoint, as industrial liberalization has proceeded swiftly, while agriculture 

remains a hostage to protectionist pressures. This parallel system is understood best as a 

by-product of policy institutionalization and path dependence (Heron, 2012). In the 

agricultural sector in particular, Moyer and Josling have argued that agricultural policy has 

proven to be highly path dependent, as it takes a crisis –or an exogenous shock- to produce 

non-incremental changes in policy (Moyer & Josling, 2002).  

To understand the causality towards the selection of policy tools and objectives, the 

ruling coalition will be influenced by the ideological outlook and its material interests. “Such 

coalitions combine elements of the dominant social classes with political power-brokers 
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finding their institutional expression in the party system and in a variety of institutions” 

(Katzenstein, 1978, p. 308). The character of the governing coalition will shape the 

objectives and instruments of foreign economic policy. It becomes necessary to distinguish 

the level of differentiation between state and society in the state being analysed. Katzenstein 

concludes that in Japan, this level of differentiation is minimum, and therefore the role of the 

state is fundamental, as society and state act together. On sharp contrast, the level of 

differentiation is high on Britain, and therefore pressure groups need to be paid more 

attention. In following this argument, other scholars have used the terms “strong state” in 

order to define states with low differentiation –and therefore increased action capabilities- 

and “weak states” to define those that have fragmented and dispersed institutions, and are 

therefore prone to influence by societal pressures. In the words of Friman (1990) Japan is 

characterized as having a centralized structure, and it therefore possesses the means and 

institutions to alter its trade policy through adjustment strategies and limited protection. The 

United States, on the other hand, is weaker and decentralized, therefore lacks the means to 

follow Japan’s statist strategy.  

Whether this differentiation is high or low in Taiwan will condition the analytical basis 

chosen for this research in order to analyse only bureaucratic institutions (as they represent 

aggregate interests) and not pressure groups. If the differentiation is low, the analytical 

decision will be the right one. If the differentiation is on the other hand high, the research will 

be missing an important step. There are several studies that prove empirically that Taiwan’s 

level of differentiation is low, with a high degree of internal coherence, and autonomy in 

decision making (Pang, 1992) (Gold, 1986) (Barret, 1980) (Baldwin, Chen, & Nelson, 1995), 

particularly in agriculture where the land reform of the 1950s eliminated a landlord class 

which never recovered, granting the state bureaucracy the tools for governmental 

penetration in the rural sector, mostly through the control of Farmer’s Associations.  

“Since the clash of political strategies in the international economy is attributable to 

different domestic structures, it is worthwhile to examine the foundations of these structures 

in greater detail. These foundations are historical” (Katzenstein, 1978, p. 323). In that sense, 

the international political economy of every country will reflect, rather than reshape, these 

domestic structures. And these structures will depend heavily on the geographic and the 

chronological dimensions of the country under analysis. Under this theory, a large difference 

is expected between early and late industrializers. Early industrializers experienced an early 

commercialization of agriculture, while late industrializers (like Japan and Taiwan), with 

executive forms of government, have presented a late commercialization of agriculture. 

Other features that characterize late industrializers are explosive economic growth, high 

industrial concentration, numerous restrictions on competition (since every industry 
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developed would be infant compared to foreign competitors, and thus in need of protection), 

and large-scale enterprises. These characteristics will require large amounts of capital for 

economic development, and thus they will put banks at the centre of the machine. 

Katzenstein establishes that late industrializers give a central role to the firm, investment 

banks, and state bureaucracy.  

Among late industrializers, bureaucracies played an intense role in the growth and 

development of the economy, focused more on bureaucratic penetration than on political 

participation; established a narrow top-down approach rather than a bottom-up approach. 

Several other characteristics can be used to describe these ideal types, and they become 

useful in understanding the domestic sources of foreign policy. Goldstein supports 

Katzenstein in using historical institutionalism, strengthening the argument by establishing 

that institutions invariably outlive the constellation of interests that created them, and hence 

they provide barriers to market-driven policy change (Goldstein, 1993). Therefore, in order to 

understand the policy objectives and chosen instruments that Taiwan applies in its meat 

markets, it becomes fundamental to understand the historical development of the 

relationship between the state and the society, the chronological development of Taiwan’s 

industrialization, and furthermore the actions that the selected bureaucratic institutions and 

politicians have taken in the past towards the promotion or protection of agriculture. This 

historically determined analysis represents the first source of information towards the 

understanding of the selective protectionist/liberal policies in Taiwan’s meat market from a 

domestic level of analysis. The theory will place Taiwan as a late industrializer, and therefore 

the abovementioned framework is applicable.  

T.J. Pempel uses Katzenstein’s framework to analyse Japan’s foreign economic policy 

(Pempel, 1978). Pempel considers that Japan has a large level of autonomy in the decision-

making process of foreign economic policy, due to the corporatist coalition that makes the 

state and the private sector work together. This level of autonomy does not mean that there 

are no international pressures, but rather that the response depends highly on domestic 

institutions, and not solely on international stimuli. “Assessing the relative significance of 

domestic and international forces demands a sensitivity to the nature of different issues, 

even within narrow categorizations of foreign economic policy” (Pempel, 1978, p. 141). He 

argues that Japan, due to its position on the international system (a geographically complex 

geopolitical area; lacking an army; isolated from industrial markets; with limited natural 

endowments; with a strategic dependence on the US; and a country that is heavily involved 

in multilateral organizations) should have been highly vulnerable to international pressures. 

In evaluating Japan’s foreign economic policy however, this is not the case.  
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Pempel then turns his look to the domestic structures. He goes on to argue that “though 

it is traditional in political analysis to distinguish among state, society and the structural 

linkages between them, it would be a mistake in analysing Japanese politics to presume too 

sharp a distinction among the three” (Pempel, 1978, p. 145). Based on that, he argues that 

Japanese foreign economic policy has been consistent and long-term, without major 

interruptions; there is a clear process of path dependence and internal coherence. The 

bureaucracy does not go against political interests, since both work hand-in-hand, thus 

garnering government’s strength in this issue area. As Pempel points out, the state has been 

able to determine what can enter and what can leave Japan, and under which conditions. In 

this sense, he takes the economy as one tool of government in order to achieve further 

goals: For the case of Japan, FDI and war-time reparations were linked to secure access to 

vital raw materials, and insuring the success of its exports. Therefore, a strong governmental 

structure and institutions will be able to increase its policy alternatives and strategies 

(objectives and instruments), while a government with a high level of differentiation will be 

caught up by domestic interests, thus unable to act freely upon its foreign economic policy, 

and limited in its ability to strategize. The concept of state autonomy is important, as it 

reflects a condition in which the state may formulate and pursue goals that are not merely 

reflective of outside pressures, but of inside preference.  

Historical institutionalism argues that the ability of the government to achieve 

trade-offs and issue linkages by using trade policy is high in states with a low level of 

differentiation, and low in governments with a high level of differentiation. Taiwan’s 

government (and its sub-units) are therefore expected to have this freedom and develop a 

functional trade policy, which allows them to connect broader policy goals to the tools 

available in trade policy, and SPS issues in particular. Thus agricultural trade policy cannot 

be understood as a separate entity within foreign economic policy, but rather as part of a 

larger picture composed by a broad understanding of foreign policy, where issue-linkage will 

be abundant and conforming to the interests of the different sub-units involved in any given 

decision, and based on a historical state structure. “The results of actions made by 

individuals are also influenced by various structural and institutional factors that comprise 

more than what the individual can calculate or control” (Saner, 2010).  

As a rival explanation, this theoretical framework will also consider elements of rational 

choice theory of IPE, in order to understand agents as profit maximizers in their decision 

making process. Helen Milner’s work argues that “a country’s international position exerts an 

important impact on its internal politics and economics. Conversely, its domestic situation 

shapes its behaviour in foreign relations” (Milner, 1997, p. 3). It must be said that it is not the 

goal of this research to dig into game-theoretical models, so while this theory could be useful 
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to look at the topic of Taiwan’s meat markets, this research will look for a different approach. 

And Milner’s work is relevant precisely because it takes the idea behind the two level games 

(that political leaders are constantly playing simultaneously in the domestic and international 

arena), and develops it further taking decision-makers as agents, rather than states, and 

putting domestic politics in the centre. This perspective will put power at the centre of a 

potential explanation in the sense that the self-interested goals of powerful actors will have a 

pre-eminence over the interests of other actors. Thus the reason behind a partial 

protectionist policy would not be state autonomy and policy coordination, but the decisions 

taken by the most relevant actors in order to satisfy their interests.  

Milner starts from the assumption that states are not unitary actors, and the chances that 

states cooperate internationally will depend on the preferences of the agents involved. The 

basic assumption of rational choice theory is that agents will seek utility-maximization under 

conditions of constraint. Why these agents would choose to cooperate will depend on two 

factors: the degree of the nation’s economic openness (measured as a ratio of import-export 

to GDP) and the type of externalities that its policies generate. A higher degree of economic 

openness generates larger externalities7  when it comes to trade and industrial policies. 

Milner argues that when it comes to trade policy, policy makers will be tempted to use this 

tool, as it is a positive function of the home country’s trade policy, and a negative function of 

the foreign country’s trade policy, but the “home benefits of protection and subsidization may 

be powerful especially in an open economy” (Milner, 1997, p. 55). Therefore, using trade 

policy for domestic purposes has a high return when it comes to utility maximization of 

political power. Under rational choice, trade policy becomes an easy hostage in the hands of 

policy makers, and they would not want to give it up.  

It is important to keep in mind that different groups within the government will have 

different policy preferences. “Any change in policies, as might occur because of international 

cooperation, has domestic distributional and electoral consequences” (Milner, 1997, p. 

16). This means that the different agents will differ in their policy preferences towards 

cooperation, or for the sake of this research towards liberalization. She argues that both the 

probability and the terms of any cooperative deal between countries will be affected by the 

domestic structure rationally through the distributional consequences of the results of a 

policy implementation or a policy change. It must be said that Milner puts heavy emphasis 

on electoral consequences, and considers the whole executive branch of power as a unitary 

actor lead by the president or prime minister as a primus inter pares. However, if we were to 

take her analysis down to the cabinet level, we will also find different policy goals and 

                                                           
7
 Understood as benefits or costs of a transaction, which affect the society, but are not taken into 

account by the parties to the transaction.  
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instruments, with a rational choice framework applicable to bureaucratic institutions. 

Therefore, it is safe to assume that under this model, COA, BAPHIQ, FDA, MOFA and BOFT 

will have competing distributional interests on a policy of meat market liberalization, or its 

selective protection. “Policy is determined by the strategic interaction among the actors’ 

preferences, given their institutional context” (Milner, 1997, p. 17). If the preferences differ 

widely, policy will be harder to change, and such change will be aligned with the preferences 

of powerful actors. If on the other hand preferences are aligned, policy changes will occur 

automatically if the goals of policy are met. The interaction of the domestic actors' 

preferences, given their political institutions and levels of information, defines when 

international cooperation is possible and what its terms will be.  

Domestic institutions will seek international cooperation only if it serves them towards a 

particular goal. In the case of elected institutions it will be the prospect of re-election; for 

independent agencies other goals will be on top of the agenda, depending on their interests, 

needs and tools. Under such a paradigm, we must consider that a higher level of economic 

openness will entail the larger presence of externalities related to trade policies. A higher 

level of interdependence will also mean that a country’s economic goals will not be 

easily achievable without cooperation with other countries. In such a context (as is the 

case of trade-dependent Taiwan), cooperation will be necessary and desired in order to 

change the policies of other countries, or to prevent them from adopting a policy that would 

be negative for the target country, altering the distribution of power amongst the domestic 

institutions. As an example let us take the goal of the Ministry of Economic Affairs of 

avoiding isolation in the region by achieving free trade agreements with relevant trade 

partners. A policy of isolation generates negative externalities for Taiwan, while a policy of 

integration would bring in positive externalities. Whether Taiwan is able to achieve FTAs 

with third countries will increase the electoral options of the KMT, while on the other hand a 

lack of cooperation will decrease them. However, the institutions will have to consider 

the political cost of cooperation, which can be divided in two sections: (1) While the total 

welfare gains will be large, the country will be faced with higher demands for openness, and 

the protected sectors will lose their privileges; barriers to international agricultural trade are 

difficult to bring down in rich countries because without those barriers domestic farm support 

policies would be far more expensive for governments to operate (Paarlberg, 2013). (2) 

Once committed to international cooperation, political actors are prevented from 

manipulating the policy tool. Therefore taking such a decision is not a straightforward action, 

particularly when it comes to trade-related issues.  

Under such a scenario, the theory argues that changes in preferences should be taken 

into consideration, as flows of information can shift from one consensus to another. In the 
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case studies she analyses, “unilateral domestic policy changes reflected a change in the 

executive’s preferences. Once in place, these new domestic policies created a need for 

international cooperation in order to improve the domestic policies’ chances of success. (…) 

Thus the international realm may be a means for political leaders to promote their domestic 

interests” (Milner, 1997, p. 247). Therefore leaders and institutions will choose 

cooperation when it advances their domestic goals, and will shy away from these 

commitments if it does not. This is applicable to the meat market scenario, as institutions 

are expected to cooperate as long as it advances its domestic goals (integration, FTAs, 

avoiding isolation, obtaining political benefits or others), and shy away if returns are not 

evident to them. 

In order to answer the question of when should we expect states to cooperate, rational 

choice is rather pessimist, arguing that cooperation is a difficult task. In order to conclude 

there are three main issues that should be considered: 

I. A divided government will make cooperation even harder, as policy preferences will 

differ from one branch of government to another, or for the case of this research from 

one bureaucratic institution to the next.  

II. A higher level of internationalization will increase the chances of cooperation by the 

existence of increased externalities, and thus increased gains from cooperation.  

III. The chances of cooperation will vary more by issue area than by country. 

Cooperation in trade and industrial policy is not easy to achieve since it is a positive 

function of the domestic economy while a negative one in the third country’s 

economy.  

Therefore, rational choice (from the perspective of institutions) argues that the 

distributional consequences of a change in policy represent the key to understanding 

decisions towards cooperation from a domestic perspective. Electoral, reputational, 

ideational or material policy objectives will be pursued by the different institutions, and 

cooperation is to be expected if it helps them advance their policy goals. Being as it is that 

the goals of the analysed institutions differ (where the COA is focused on its domestic 

market and constituencies, the BOFT would be more interested in achieving better market 

access for industrial and technological products), the element of power between the different 

bureaucracies is relevant to understand the partial results in liberalization. If the distribution 

of power is even, yet the interests are divergent, cooperation in increased market 

access is expected to be limited, reaching only the lowest common denominator. 

Power is analysed as a bargaining game where the power of actors is assessed in terms of 

the resources to which they have access (Dowding, 1991). 
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To sum up, the relevance of domestic institutions must be considered towards policy 

formulation, in two major causal aspects which are their historical development, and their 

policy preferences from a rational choice point of view. Neither can be left out from the 

analysis when it comes to understanding the meat market policies adopted by the different 

Taiwanese bureaucracies, but power and path dependence do rival each other in terms of 

causal explanation for selective liberalization.  

 

1.3 Interactions: Inter-state relations towards policy formulation 

This research does not only aim for the inside-out approach theorized by Katzenstein 

and the following scholarship in the field. It also aims to understand the influence of the 

international system (states and IOs) in the development of Taiwan’s protectionist policy, 

also from the perspectives of historical institutionalism and rational choice theories. For that, 

it is important to understand what Gourevitch called the “second image-reversed” 

(Gourevitch, 1978), which was complemented by the research of Keohane and Milner in 

Internationalization and Domestic Politics (1996), and Goldstein in Ideas, Interests and 

American Trade Policy (1993). Through this process, we reverse the abovementioned 

analysis in order to complement it, and look for the international sources of foreign trade 

policy, rather than looking for the domestic sources of such a policy. The goal of such an 

analysis is to understand the political constraints of the international level on domestic 

foreign trade policies, and show –as Richard Friman (1990) did- that low levels of 

international political constraints suggest the opportunity for introducing overt types of 

protectionist policy at low international costs and vice-versa.  

Keohane and Milner do provide a theoretical explanation from an IPE perspective, 

drinking from the theory of rational choice. “Internationalization [defined as the process 

generated by underlying shifts in transaction costs that produce observable flows of goods, 

services and capital] affects the opportunities and constraints facing social and economic 

actors, and therefore their policy preferences. (…) As incentives change through 

internationalization, we expect to observe changes in economic policies and in political 

institutions” (Keohane & Milner, 1996, p. 4). Therefore, when taking internationalization as 

an independent variable, they theorize that domestic institutions are affected in their 

behaviour in light of exposure. The basis for their analysis is the rationality of the actors 

involved. However, they point out that political leaders have a degree of latitude in how they 

respond to internationalization, with a broad range of policy choices available to them. The 

authors distinguish three different responses which states can take to avoid the interference 

of domestic institutions on the process of linking internationalization to domestic politics: 
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1. The may block relative price signals from the international economy from 

entering the domestic one, thus obscuring actors’ interests. Here, there are large 

opportunity costs, but leaders can respond to the pressures presented by 

internationalization.  

2. They may freeze coalitions and policies into place by making the cost of changing 

these coalitions and policies very high. Groups with access to political power may 

retain their advantage despite internationalization.  

3. They may channel leaders’ strategies in response to international economic 

change (Keohane & Milner, 1996, p. 21). Prior policy choices and institutions will 

condition which particular strategies and policies are selected to respond to the 

pressures.  

The theory starts from the basis that an easing of international trade, by decreased 

transaction costs, will impact domestic political economies through raising the share of 

tradeable goods in each country’s economy. Even when economies are relatively closed, 

there is an impact through the opportunity costs, and the relative price differences away from 

convergence. As prices do converge, the distortionary impacts affecting trade barriers will 

increase, affecting aggregate welfare within the closed economy. The reflection of this in the 

foreign economic policy will be through the institutions, beginning with the figure of political 

entrepreneurs; “the greater the exogenous easing of trade, the likelier it becomes in 

every country –including particularly, we reiterate, those previously most closed to the 

world economy – that liberalization, and where necessary liberalization-favoring 

institutional reform, will occur” (Frieden & Rogowski, 1996, p. 43). While they consider 

these political entrepreneurs to be domestic actors, we consider for this research the 

existence of states as political entrepreneurs who either play a same role in order to 

protect the market shares that they have already obtained, pressuring selective protection 

for the players already in the market, or push for further opening given that they do not have 

access to a market where prices stand above international averages.  

“Economic actors best able to take advantage of newly available opportunities for 

international trade and payments are expected to support policies that allow them to realize 

the fullest possible benefits associated with broadened economic horizons” (Frieden & 

Rogowski, 1996, p. 45). These broadened economic horizons are quantified by countries 

which do not have market access to a closed economy in terms of the losses that they suffer 

through the opportunity costs. Countries, as economic actors, are thus expected to support 

policies of liberalization in third countries where they can be competitive. The institutional 

expression of these pressures is left blank from the theoretical framework of Frieden and 

Rogowsky, but it is a part of which the inductive methods of the current research aim to 
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discern. Decisions are expected to be the result of bargaining, reflecting the relative power, 

skills and will of the actors. “They may be influenced by external inputs from other 

governments and international oganizations” (Moyer & Josling, 2002).  

It is important to keep in mind that institutions, when considered from an aggregate-

interests perspective, will have policy preferences which will vary if the international situation 

varies. Milner and Keohane make sure that the theory stays within the field of IPE when they 

bring power back into the equation. They establish two ways8 in which internationalization 

affects domestic policy-making, of which the first is the alteration of policy preferences. First, 

Institutions will reflect the preferences of powerful actors; when the environment 

changes, the preferences of these actors may vary, and with them new policies are to be 

expected; therefore institutional change is likely to follow. Garret and Lange explain the 

process in three stages, where preferences move from the international economy to socio-

economic institutions (in the private sectors), and from these through pressure groups to 

formal public institutions which react with a change in government responsiveness to the 

economic constraints imposed by the new conditions (Garret & Lange, 1996). This process 

derives in policy changes. Two main points should be taken from the abovementioned 

analysis: The first one is that the theory infers the aggregation of preferences in formal public 

institutions and their effect on policy. Second, powerful actors may be domestic, as well as 

international, exerting similar pressure through their own institutions (embassies, trade 

offices, chambers of commerce or comparable organizations) in the pursuit of policy 

preferences towards policy change that favours their interests. In this sense, the pressure 

that a country can apply towards another one in order to realize its interests will be 

determined by its relative power. Important is to keep in mind that, given the fact that 

Taiwan’s meat market is partially closed, it can be considered a market where few actors 

have preferential access9. This preferential access is said to inhibit the process of internal 

policy reform, distort trade relations, and constitute an impediment to multilateral or unilateral 

trade liberalization, since preference-receiving countries have a vested interest in defending 

the status quo preserving their market shares (Panagariya, 2002) (Hoekman, 2006) 

The second pathway through which internationalization influences domestic policy is the 

effect it has in undermining the efficacy of government’s macroeconomic policy. 

Relative price changes will alter the behaviour of economic agents (domestic or international) 

in the face of current policies, which will at the same time alter the value that this policies 

                                                           
8
 The third pathway developed by Milner and Keohane is the triggering of domestic political and economic crisis. This pathway will 

not be developed as part of this theoretical framework, as it is irrelevant to the current research, and does not add causal explanatory 
power to the arguments presented.  

9
 Preferences are evident in access, as well as in the instruments applied to this access, as there are 

countries that have benefits of market certification and zoning easing their meat trade with Taiwan.  
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have for the government. Therefore, through a cost-benefits analysis, the government is 

expected to take action in order to change or eliminate a policy which carries larger costs 

than benefits. But the declining policy autonomy of states as they cede control to markets 

may only be a temporary phase, until new forms of intervention are demanded and 

discovered; thus establishing loops that take theory back to the importance of powerful 

actors. While internationalization does have an important impact on domestic policy, there 

are new measures which have been developed in order to keep the state present in the 

markets. Therefore, rational choice presents an account of how international factors affect 

the creation of trade policy by altering preferences and undermining the efficacy of local 

governments.  

The level of internationalization plus the role of policy entrepreneurs will alter the policy 

preferences of policymakers if the deadweight losses of a policy are large enough, altering 

also the cost-benefits analysis that had imposed a previous policy. Power must be 

considered as a key element in this discussion, as new policy preferences will reflect the 

preferences of powerful international actors. In this regard, and given that the state responds 

to the preferences of powerful actors, we could use Kent Calder’s concept of a “reactive 

state”, meaning that “the impetus to policy change is typically supplied by outside 

pressure, and that reaction prevails over strategy in the relatively narrow range of 

cases where the two come into conflict” (Calder, 1988).  

Rational choice needs to be contrasted in this second image reversed analysis with 

historical institutionalism in order to have a more comprehensive theoretical framework. 

Katzenstein’s theoretical perspective from the second image was complemented with 

Milner’s rational choice research. “To explain a particular outcome, even game theorists 

must move beyond a simple model of interests to conventions, learned behaviours, focal 

points, bounded rationality and the like” (Goldstein, 1993, p. 6). She argues that a purely 

interest-based explanation is not enough to understand why a country (in her case the 

United States) that adheres to a liberal trade policy has high level of protectionist measures, 

as is also the case with Taiwan. Historical institutionalism regards the analysis of policy 

processes as being influenced by the way in which institutions have worked for years, and 

these processes will have long-term ramifications.  

Historical institutionalism argues that how regulatory capacities are built up over time 

helps to explain the bargaining outcomes between states. Thus the argument does not 

necessarily rule out the pre-eminence of powerful actors. It does argue, however, that the 

reason why powerful actors are present in policy decisions is not because they are 

powerful, but because they have made their way into policy-making processes. 
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“Recent studies suggest that while large internal markets are a necessary condition for 

bargaining leverage under most political constellations, they are certainly not a sufficient 

condition” (Farrell & Newman, 2010). Moreover, rational choice tends to focus nearly 

exclusively on inter-state negotiations; while these negotiations continue to matter, their role 

in the international economy is decreasing as bargaining and adjustments between states 

take more complex forms and involve more actors. Hay and Wincott (1998) argue that 

historical institutionalism adopts a context bound rationality that stresses the degree to which 

actors strategically relate to the institutions in which they are embedded, reflecting their 

interests in political choices which they can effectively constrain.  

As research has progressed along the theory, the third generation of historical 

institutionalism has strived to “identify the particular mechanisms underlying institutional 

stability and change” (Farrell & Newman, 2010). Particular mechanisms pushing stability or 

change in Taiwan’s agricultural trade policy can thus be studied under this prism, as 

theoretically historical institutionalism has developed tools to do so. The one tool to be 

followed amongst the existing theoretical toolkit is that of policy feedbacks, through which 

actors which have positioned themselves in policy feedback loops will have a say in policy 

decisions, while those not positioned are left out of the discussions. But even prior to 

considering policy feedback loops, the bilateral relationship between both countries must be 

institutionalized in order for this country to become part of the client groups.  

The institutionalization of a bilateral relationship is given by the formation of 

organizational structures which operate systematically and regularly over time, granting an 

avenue of dialogue for the bilateral relationship which increases transparency in the 

interactions, and enhances the strength of the governmental contacts. The degree of 

institutionalization can be seen in three aspects: First the number of mechanisms of 

consultation and cooperation, second, is the competence and efficiency of these 

mechanisms, and third, ability and will of the governments of construct upon this bilateral 

relation (Zhao, 2008). Given the fact that Taiwan is not diplomatically recognized by most 

countries in the world, the institutionalization of the bilateral relations has proceeded in a 

strategic setting where a larger number of constraints operate than in a regular bilateral 

setting. National policies are not formed in vacuum; rather they are highly contingent on 

regular (that is, institutionalized) interactions with other states, and where the 

institutionalization of the bilateral relationship is lacking or weak, states will resort to self-

interest more regularly potentially affecting the interests of the other party (Smith M. , 2004). 

Prior research has shown that the institutionalization of bilateral structures grant the bilateral 

relationship health and stability, allowing both parties to further their interests in an 

accommodative manner (Zhao, 2008). Thus it is expected that countries which have 
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institutionalized their bilateral relationship with Taiwan will be able to, in the first place, 

resolve issues of market access in a swifter manner, and secondly, become client groups of 

policy and participate in feedback loops.  

Policy feedbacks refer to the “propensity of state institutional reforms to create client 

groups that then have a strong incentive to push for their maintenance” (Farrell & Newman, 

2010). Policies themselves create incentives for concentrated interests to organize and 

become clients of the bureaucracies involved in policy stability and change. While these 

clients could be varied (interests groups, states, NGOs, or others), this research is based on 

a low level of differentiation between state and society for Taiwan. Therefore, the 

preferences of domestic interests groups are already aggregated into policy, since these 

groups are recipients as well as part-takers in policy processes. For the bilateral interactions, 

however, we argue that countries that have market access have found their way into policy. 

As Pierson (1996) and Mettler (2002) have argued, institutions may create groups of 

beneficiaries informed about the consequences of regulatory changes, who are likely to 

oppose these changes when it undercuts their own interests. Whether these institutions are 

domestic or foreign will depend on how relevant domestic players are in the market vis-à-vis 

foreign players, and on the relationship established between the host countries and the rest; 

preferences are not the result of exogenous economic conditions, but rather of previous 

trajectories. 

The analysis of feedback loops is based on the premise that groups who have 

successfully embedded themselves in policy processes will “unsurprisingly use their 

advantageous positions to pursue regulatory policies that favour them (and 

potentially disfavour other groups)” (Farrell & Newman, 2010). Thus interests groups and 

policy preferences end up co-constituting each other, since as Mettler has shown (2002) the 

policymakers also have a say in the preferences of these groups.  

The way in which feedback processes act is by linking action (policy) to its environment 

(the market), and environmental effects of policy to subsequent action. Feedback processes 

unfold over time, therefore they are highly useful for addressing policy dynamics in a 

historical context. Thus in order to be able to shed light on the reasons that have established 

a particular agricultural trade policy, it becomes fundamental to first trace back the players 

involved in this loop, and their preferences towards policy alternatives, in order to 

evaluate the relevance that their interactions with the state have on policy decisions. 

Following Katzenstein, we know that the institutional tradition will influence a particular 

institution’s preference formation, and a process of path dependence kicks in based on two 

main reasons: First, policies tend to be self-reinforcing because there are significant start-up 
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costs, and second, policies establish mental images which serve to filter incoming 

information and feedback. Given a low level of differentiation between state and society, the 

government can pursue its preferences coherently; but in order to determine its preferences, 

each unit of the government is involved in feedback processes that inform its decisions 

towards policy creation or change. When different states become involved in these feedback 

mechanisms (through institutions that have direct contact with foreign governments, as the 

Bureau of Foreign Trade or the Ministry of Foreign Affairs), they are expected to at least 

consider the feedback received from these third parties, particularly relative to markets 

where there is a strong foreign presence.  

The way in which this policy loop functions is one of mutual reinforcement. Policy 

enables practice, while practice informs policy. Policymakers study and act based on a 

preferred structure for the market; thus they devise a procedure. This procedure is put into 

action through policy enactment. Before or after its implementation, interested groups will 

send feedback to policymakers; if this is done ex-ante, the feedback will be mediated into 

policy; if it is done ex-post, it will be considered towards policy change. This mechanism of 

reinforcement, for the meat markets in Taiwan, has to consider that the players in the market 

are not only domestic; as this research will show in Chapter 1, for bovine and ovine meat the 

domestic players are limited basically to importers. On the other hand, for porcine and 

poultry meat, foreign participation is limited, thus feedback processes is expected to be 

largely dominated by domestic groups.  

The formation of a historical structure through feedbacks can shed light not only on how 

policy is determined, but also on how foreign players have embedded themselves in a 

market with limited competition, as the meat markets in Taiwan. The participation of foreign 

states in policy feedback processes is highly unexplored within the theory, thus particular 

mechanisms of analysis are not available. Thus this research aims to contribute to theory 

building in this regard by applying a tool that was devised to analyse domestic interaction, 

and use to analyse inter-state interaction towards preference and policy formation.  

 

1.4 Ideas: Institutionalization or utilization of ideas 

“Choices of specific ideas may simply reflect the interests of actors. It is crucial for 

anyone working on ideas and policy to recognize that the delineation of the existence of 

particular beliefs is no substitute for the establishment of their effects on policy. Advocates of 

an ideational approach to political analysis must begin by identifying the ideas being 

described and the policy outcomes or institutional changes to be explained” (Goldstein & 
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Keohane, 1993, p. 11). Thus whether ideas find their way to policy through an interest-

based or belief-based system, they play an important role in policy decisions. In a 

sensitive topic, as agricultural trade has proven to be for developed and developing 

countries, ideas such as food security, or put it broadly the multifunctionality of agriculture, 

have become as relevant as efficiency and welfare creation in the world system. When it 

comes to agricultural trade the battle of ideas is fierce, thus it would be negligent towards the 

results of this research to avoid looking in this battleground on Taiwan’s meat policy. 

Historical institutionalism and rational choice have a different perspective on the influence 

that ideas have on policies, and both positions will be reviewed towards this research.  

The starting point for historical institutionalism is the fact that ideas represent shared 

causal beliefs. Therefore, causality towards the strategy or the outcome will be based on 

shared conceptions (or policy preferences to use the concept preferred by rational choice 

theory). Causal ideas are tantamount to strategies: “They are the road maps showing actors 

how to maximize interests, whether those interests are material or ideational” (Goldstein, 

1993, p. 11). What’s important to understand is the way in which ideas make their way into 

the policy process, and once they are established, the relevance that their 

institutionalization plays. Goldstein establishes a four step process: First there is an 

agreement on current policy delegitimation. This step will lead to the opening of a policy 

window, as the existing beliefs will be considered flawed and new ideas could be put on the 

table. Policy entrepreneurs will generate an impetus for changes in the existing policy, and 

new sets of cause-effects relationships will be experimented with, resulting in the return of 

old policies, or the establishment of new ones. Finally, if the new policy is able to deliver the 

promises that the ideas made, then it will be reinforced through the development of rules and 

norms, becoming institutionalized. The process is similar to the one proposed by rational 

choice theory with the existence of policy entrepreneurs, and the deligitimation of old policies; 

what separates them is the fact that rational choices understands actors moves through a 

logic of material interest (deadweight loss) but historical institutionalism sees policy 

preferences changing influenced by ideas. 

International organizations behave strongly as arenas where policy ideas are not only 

discussed but also legitimized. For the current case study, ideas generated within APEC and 

the WTO will be tantamount to understand the international level of analysis that influences 

Taiwan’s protectionist/liberal trade policy. Ideas such as multifunctionality in agriculture, or 

liberalization regimes, contend within these organizations, and while these are non-binding 

(they do not interfere on the sovereign policy-generating domestic processes) these are 

ideas that find their ways into the domestic institutions and finally into policy, becoming 

binding in the national context.  
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“Institutions may perpetuate ideas in two ways. First, they may preserve political support 

even for a poorly functional policy because they affect the ways and extent to which elites 

respond to changes in the environment. Second, institutions influence individuals’ incentives 

and can create new constituencies in support of particular public policies” (Goldstein, 1993, 

p. 17). There is a process of path-dependence that is hard to reverse once ideas have 

embedded themselves within institutions and through them within particular policy 

alternatives. Therefore, there are ideational constraints towards policy strategies that 

need to be considered, as these are embedded into institutions, altering policy 

preferences, tools, alternatives and choices. The normative influence that flows from 

international organizations into the domestic institutions in charge of trade policy will alter 

these preferences, and thus the results in policy making. And it is witnessed in food politics, 

as Robert Paarlberg (2013) has proved. He argues that in wealthy post-agricultural societies, 

farmers have become few in number, and most consumers are easily able to afford an 

adequate diet. In these societies, material conflicts around food and farming will persist, but 

social values (environmental, food security, culture or other) will begin to play a larger role. 

It should be noted that through the four-step process, ideas have made their way into the 

trade-related institutions of Taiwan. This generates a double need in order to understand the 

outcomes: First, which ideas have acquired further relevance within the different institutions? 

Liberal ideas or protectionist ones? Secondly, how embedded have these ideas become in 

order to understand dynamics of protectionism in the meat market? How important are they 

compared to the interest-based pressures on policy? The answers to these questions are 

not provided by the theory, but should come out of the empirical analysis. However, theory 

does provide a framework for analysis whether the ideas are adopted as principled believes 

or causal beliefs.  

Theoretical research on the role of ideas on foreign policy has searched for rationales 

behind the adoption of particular ideas. Goldstein and Keohane (1993) identify three 

pathways through which ideas are adopted and come to determine policy. The first pathway 

is when ideas represent roadmaps, which happens particularly under conditions of 

uncertainty. People’s preferences for certain ideas are not given, but acquired; given that 

agents have incomplete information when they select policies, falling back on ideas grants 

any policy decision a back-up on which to rely.  

Secondly, ideas become important in policy-making when a unique equilibrium is not 

clear; thus ideas help to alleviate coordination problems serving as focal points for the policy 

chosen. Trade liberalization at all costs can be put against the idea of multifunctionality of 
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agriculture, and the decision to opt for the pareto-optimum policy will be determined not by 

the net result in welfare creation, but by the social values chosen to measure the results.  

The third one, is the institutionalization of ideas. Independent of how ideas became 

embedded into institutions, these continue to play an important role even after the 

condition that embedded them has disappeared. Regarding the fight of ideas between 

liberalization and protectionism, institutions will mediate their impact on policy. Therefore 

when faced with the same problem, countries will react differently based on the normative 

bases of the interests they have formed. “Structures often embody different norms, and thus 

give different cues as to what actors should do” (Goldstein & Keohane, 1993). Thus which 

normative influence has made its way from IOs into Taiwan’s institutions in the axis of 

agricultural liberalization vis-à-vis protectionism for a particular reason (food safety, 

food security, multifunctionality), will have a large impact on the decisions made 

regarding policies of agricultural trade. The importance of IOs should not be diminished, 

since when faced with conflicting views from experts, politicians will have to decide whom to 

regard as authoritative, especially in matters of technical complexity. The contest for 

authority is particularly intense in the WTO, where the multifunctional paradigm and the 

competitive paradigm have presented two different normative frameworks for understanding 

agricultural activity and trade (Moyer & Josling, 2002). But the selection of a paradigm as a 

normative framework during a historically critical juncture (such as Taiwan’s WTO accession) 

sets in motion a process of institutionalization of the idea adopted that is hard to reverse.  

Rational choice and ideas have had a vastly different relation, since the inclusion of 

ideas as mediators towards policy decisions goes against the understanding of the agents 

as profit maximisers. “Rational choice holds that the distortion injected into its models by the 

assumption that ideas do matter is a price worth paying for the analytical simplicity and 

parsimony such an assumption offers” (Gofas & Hay, 2012). However, Gofas and Hay 

acknowledge that rational choice has not been absent in the debate towards the importance 

of ideas. Particularly, there is one case in which rational choice has considered ideas highly 

relevant, and this is the second option of pathway mentioned above: Under the inexistence 

of a unique equilibrium, rational actors will use ideas as focal points that will help them 

converge towards one particular equilibrium. 

Politics are driven by self-interested actors who determine their political outcomes based 

on their resources. Thus political activity is perceived as a competition; and in this 

competition, the role of ideas has to be weighed against material interests. In areas where 

there is relative uncertainty, outcomes are not clear, and the search for pareto-improving 

results has to rely on estimates based on potential equilibriums, which are different. Which 
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equilibriums is chosen, therefore, is not evident. Even game-theoretical models have shown 

that in long-term games (of virtually any game), almost any outcome can occur (Fudenberg 

& Maskin, 1986). One of the most important critiques made of rational choice in general, and 

rational actor models in particular, is their inability to explain the selection of goals or the 

rank ordering of priorities for actors, since these are matters of value choice more than 

analysis (Moyer & Josling, 2002). Under such a circumstance of relative uncertainty and 

value choices, the ideas held by players become the key towards understanding the 

outcome.  

But, not every player is weighted similarly, and the relevance of certain actors will 

have a pre-eminence over others; therefore the ideas upheld by these actors will also 

be considered over ideas held by less powerful players. Garrett and Weingast (1993) 

researched the role of ideas in the construction of the European Union’s common market, 

and its regulatory framework. And while their analysis establishes that pure self-interested 

behaviour could have never achieved the results, they also acknowledge that the ideas that 

were used to find an optimal solution were never contrarious to the interests of the most 

powerful actor: Germany. In the analysis of normative influence flowing from IOs into 

Taiwan’s policy, therefore, the interests of powerful actors should also be taken into account. 

As chapter 1 will show, the shift from an ideational basis of liberalization to the empowering 

of the concept of multifunctionality in agriculture is easily witnessed through Taiwan’s Trade 

Policy Reviews. The rationale for such a change can either be explained through the 

institutionalization of ideas or causal beliefs, or understood as part of larger strategy of a 

powerful actor(s) and interests to impose policies that will render them larger benefits or 

constraint policies that would have negative impacts for them. Ideas are selected, or 

constructed, based on a cost-benefit analysis, and used towards a particular material goal. 

Thus rational choice is more interested in power than in the role of ideas themselves, as 

these are auxiliary to self-interested actors, and conclude that “there is nothing intrinsic in 

ideas themselves which gives them their power, but their utility in helping actors achieve 

their desired ends” (Garrett & Weingast, 1993).  

According to Blyth (1997), for historicists ideas and institutions have an ontological 

priority over the individual, as these are born into systems of ideas that are socialized onto 

them in everyday activities. For rationalists on the other hand, such a conception of ideas is 

not possible, as all factors anterior to individuals (such as ideas and institutions) must be 

reducible to preferences of the individuals. Ideas become “economizing devices employed to 

reduce search costs” towards the achievement of such preferences (Blyth, 1997). They 

become functional in order to facilitate the outcomes to which their preferences are pointing. 

And according to Garret and Weingast (1993) the role of ideas is to facilitate cooperation 
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where self-interest alone would not suffice. Therefore they become a mechanism for 

overcoming collective action coordination problems, by establishing a focal point towards the 

desired equilibrium. For example, under the following scenario of a traditional prisoner’s 

dilemma, there are two alternatives of cooperation that have the same structure of payoffs: 

   Player B  

  C1 C2 D 

 C1 3,3 0,0 -1,4 

Player A C2 0,0 3,3 -1,4 

 D 4,-1 4,-1 0,0 

 

In this figure, two strategy combinations (C2,C2 and C1,C1) represent efficient solutions 

towards the problem faced by the different actors. Either one can serve as a focal point 

towards solving collective action problems and increasing cooperation. Thus shared beliefs 

will serve to foster cooperation, and institutionally organize a particular activity. But “shared 

belief systems and focal points, however, do not always emerge without conscious efforts on 

the part of the interested actors. Rather, they must often be constructed” (Garrett & 

Weingast, 1993). Towards that construction, relative capabilities will have a great bearing on 

outcomes. Theory argues that ideational factors will gain relevance if the differences in 

payoff structures is limited and also if the distribution of capabilities between the actors is not 

highly asymmetrical. On the other hand, with large asymmetries, ideational factors will lose 

relevance.  

To conclude this theoretical framework it must be said that the reviewed theories under 

second image and second image reverse establish rationales for understanding the 

domestic and international sources of a country’s foreign [trade] policy. Some aspects 

discussed above analyse from the perspective of ideas, others from interests, and also from 

institutions. These three perspectives are required in order to obtain a complete 

understanding of protectionism, since it is a policy option that “drinks” form these three 

sources as Bhagwati has established (1988). As defined in the conceptual framework, the 

understanding of protectionism as a political privilege that grants competitive advantage to 

certain players takes these policy issues into the realm of interests, ideas and institutions. 

“Choices about the degree of openness of a state’s markets are quintessentially political 

ones. They entail decisions about the societal allocation of the costs and benefits of 

economic change. Moreover, these policy choices have undeniable political significance” 

(Milner, 1988, p. 3). Thus policy choices related to protectionism or liberalization can be 

explained through the realm of IPE, and that is precisely the goal of this research.  
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The mixture of theories presented in the paragraphs above may seem convoluted as it 

brings together several different perspectives. However, as this research aims to fully 

understand the meat markets of Taiwan, the proposition of having different theoretical 

prisms is a helpful one in order to unravel the causal complexity behind the selective 

protectionist, or selective liberalization policy taken up by the country. In his compilation of 

the Ohlin lectures, Jagdish Bhagwati (1988) is clear about the influence of ideological factors, 

interests (or material reality) and institutions (as they shape constraints and opportunities) in 

the determination of policies. In a similar vein, Helen Milner established in her work that “The 

formulation of a nation’s trade policy involves a struggle among domestic groups, the 

national government, and foreign governments. The complex interactions of these groups 

provide insights into the relationship between domestic and international politics” (Milner, 

1988, p. 3). Not one single source of analysis will reveal the whole story, since several levels 

of analysis are involved, and they receive influence shaped by different factors.  

 

1.5 The protectionism scale 

In order to complete this theoretical framework, we need to define the concepts of 

selective protection and selective liberalization, which will represent the key to defining 

Taiwan’s position in the protectionism scale after the research has come to an explanatory 

understanding of the research question.  

A workable definition for selective protectionism will be taken under the following 

parameters: 

- Selective political privilege: Following the definition of protectionism presented below, 

selective protectionism will also be understood as a political privilege shielding some 

actors and sectors from a competitive market. This privilege will be applied 

selectively as a policy tool, in order to achieve the policy interests of one or several of 

the bureaucracies involved. A selective political privilege will not be considered only 

in its sectoral dimension, but also on Taiwan’s capability to select both the actors and 

the timing on which this privilege is applied.  

- Partially distorted prices without supply problems: The market is distorted in terms of 

price (due to limited competition and the shielding of actors with low productivity), but 

the supply of the goods to consumers and distribution channels is efficient and 

constant.  
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- Relevant role of trade-restricting ideas: In a scenario of selective protection, ideas 

that are trade-restricting (such as food safety or food security for this case) make 

their way into policy aiming genuinely for goals aligned with them.  

- Absence of the sectoral development goal: A policy of selective protectionism will not 

have the goal of developing the protected economic sector, since the application of 

this concept will be used for a within-sector analysis, and the selective participation of 

actors will not allow the generation of a fully protected environment.  

- Political and social goals are evident over economic targets: The partial opening of 

the sector will respond to political goals and social stability, rather than development 

objectives, since competition will be allowed to develop on a gradual manner; but this 

competition is not allowed with the goal in mind of creating competitive markets, but 

with the objective of granting political gains to institutions in return for political 

privileges: A bargaining chip.  

- Tool of policy: Foreign economic policy is not necessarily considered an end on itself, 

but rather a tool for trade-offs to be used by linking issues that are of interest to the 

bureaucratic unit under analysis.  

- Mix of restrictive and regulatory protection: The tools used to implement a policy of 

selective protectionism will be a mix between restrictive and regulatory policy tools; 

while somehow disguising protection under regulatory frameworks, these will co-exist 

with restrictive mechanisms (quotas or prohibitions). Such measures will be 

straightforward protectionist without the “make-up” that regulatory protection brings.  

The definition of selective protection towards this research, according to the 

abovementioned parameters, will be the following: A policy of political privilege granted on a 

gradual and selective basis to different domestic or international actors in order to help them 

maintain (or increase) their market share in view of potential foreign competition as 

bargaining chip towards the achievement of broader foreign policy goals. It is not aimed at 

the domestic economic development of the shielded sector, rather at the political gain 

obtained from granting or limiting market access. Such a policy is covered by trade-

restricting concepts or ideas, legitimized in international organizations like multifunctionality 

of agriculture. It is a policy that distorts prices, but does not distort the amount of supply 

required by the market, and is applied through a socio-political rather than economic 

rationale using tools that mix regulatory protectionism with import prohibition. This definition 

distances itself from strict protectionism, where the granting of political privilege is granted 

solely domestically, and its goal is political as well as economical. If a policy is applied to a 

whole sector, this research will consider it protectionist rather than selectively protectionist, 
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as it is being shielded completely from foreign competition and different rationales may apply 

to it.  

The main difference between selective protection and selective liberalization will be 

given by the objectives of the policy. While selective protection is considered a political 

privilege aimed at shielding certain actors from competition, selective liberalization will strive 

for the gradual creation of a competitive market, favoring an efficient allocation of resources 

within the economy rather than the garnering of political gains. Even if players are allowed 

into the market in a gradual basis, there is an end goal of having an open market to those 

who comply with the existing regulations. Standing on this base, the parameters used for a 

workable definition of selective liberalization are the following: 

- Gradual elimination of political privileges: The policy will be based on the gradual 

elimination of trade-restricting measures affecting foreign players, without shocking 

the market with a massive liberalization of the sector under analysis. The selection of 

players will be based on both domestic demand for the goods, and foreign demands 

for market access.  

- Efficient resource allocation and economic growth as a pillar of policy: The efficient 

allocation of resources, towards the goal of optimal productivity within the economy, 

will be the goal informing policy makers and policy alternatives. Alongside this main 

goal, safeguard measures are taken to make this process gradual conducting it in a 

manner of shock avoidance, where uncompetitive industries are allowed to die, but 

giving them time and resources to relocate the factors of production to more 

competitive sectors.  

- Compliance with the WTOs blue and green boxes for agricultural support measures: 

Amber box measures are price and trade distorting. On the other hand, blue box 

measures are considered to reduce distortions, and green box measures are 

considered non-price distorting. A movement towards compliance with green box 

measures (or mediating blue box measures towards that goal) will be considered as 

part of a selective liberalization policy moving towards a non-distortionary agriculture. 

These measures will differ from strict liberalization where no support measures will 

be implemented to support a sector which is not export-competitive.  

- Diminished relevance of political considerations: The political considerations for 

granting protection to domestic or foreign players will be limited vis-à-vis economic 

growth. Liberalization is viewed and conducted in light of reciprocity rather than issue 

linkage, where the efficient allocation of resources through trade becomes the main 

goal.  
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- Exclusively regulatory protectionist measures: While restrictive measures are highly 

visible towards every trade partner, a protectionist mechanism involving only 

regulatory restrictions speaks of the country’s concern towards appearing to be on a 

path of liberalization, by disguising its gradualism with stringent regulations. While 

regulatory protectionist measures can have the same effect as restrictive 

protectionist policies, they are disguised so that rhetorically the country appears to be 

on a path of liberalization.  

A policy of selective protectionism will apply measures based on gains to be received 

from the granting of a political privilege. A policy of selective liberalization, on the other hand, 

puts itself within a process towards strict liberalization, and it does not move based on 

potential trade-offs and issue linkages, but rather on reciprocal market access and the goal 

of efficiency. Thus selective liberalization can be defined as a policy of gradual elimination of 

political privileges in the marketplace, informed by liberal theories with the objective of 

achieving efficient resource allocation without shocking the economy with abrupt changes. 

The relevance of political choice is diminished, and the gradual and selective changes are 

taken in light of consumption’s demand for certain goods and supplier’s plea for market 

access. With a policy of selective liberalization, the tools implemented are disguised under 

the framework of regulatory protection, avoiding restrictive trade practices. For the particular 

case of agriculture, the process will aim for the establishment of non-price distorting green 

box support measures towards domestic producers. 

Therefore, even though a selective protectionist policy and a selective liberalization 

policy may have similar effects on the market, the ideas informing them and the forms they 

take in policy and rhetoric differ widely and are therefore not hard to qualify. 
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Fig. 5. Protectionism scale 

 

  Protectionism Selective 

protectionism 

Selective 

liberalization 

Liberalization 

Ideas Protectionism 
Protective 

multifunctionality 
Trade liberalism Laissez faire 

Policy goals 

Strategic 

development of 

domestic sectors, or 

strategic trade. 

Socio-economic 

stability; social values; 

political bargaining 

game. 

Efficient allocation 

without market 

shocks, gradual and 

selective response 

to market forces. 

Efficient 

allocation of 

resources. 

Trade restricting 

tools 
Restrictive 

Restrictive and 

regulatory 
Regulatory None 

Domestic 

support tools for 

agriculture 

Amber, blue and 

green boxes 

Limited amber box, 

blue box and green box 

Limited blue box, 

and green box 
None 

Timeframe Unlimited Long-Term 
Medium-to-Long-

term 
Short-term 

Strategy 
Shielding of the 

strategic sectors  

Protection of domestic 

and foreign privileged 

positions 

FTAs, regional 

liberalization, 

bilateral agreements 

Unilateral and 

multilateral 

liberalization 

  

 

2. Research hypotheses 

This research tackles arguably the most perennial and deep-rooted of all questions in 

international political economy: Given the consensus on the premise that free-trade is the 

best means of maximizing overall societal welfare, why has it proven so hard to achieve in 

certain sectors such as agriculture? The political element of the answer is bound to surpass 

the economic rationale that it frames. Thus the guiding research question here is, why does 

Taiwan have in place a partially protectionist trade policy? 

Protection 
Liberalization 
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As mentioned above, the guiding research question is a “why” question aimed at an 

explanatory research. This question regards market access to Taiwan’s meat market for 

foreign suppliers, therefore it analyses agricultural trade policy. Within this macro question, a 

researcher might question several aspects of a protectionist trade policy: How do political 

institutions affect the generation of trade policy? What aggregate of preferences moves them? 

Which factors of the international level interactions are affecting policy decisions? How do 

relations among countries affect the domestic choices relative to trade? The forces 

influencing agricultural trade policy are the ones that will determine the market access to 

Taiwan for foreign suppliers. In order to answer why a partial protectionist policy is applied to 

meats, the research will look at the different levels of analysis under two prisms (historical 

institutionalism and rational choice), with the first one emphasizing the role of the stickiness 

of institutions, and the second one a distribution of power as causal explanations. Each of 

these theories establishes different causal arguments towards the reasons why a country 

chooses a particular policy. Therefore contrasting these two theoretical approaches gives 

this research the chance of examining rival explanations as part of its methodology.  

The following research pursues the goal of testing two sets of hypotheses regarding the 

relevance that domestic institutions, state-level interactions and ideas have on Taiwan’s 

NTBs on the meat markets, having protectionism as a dependent variable. The following 

sets of hypotheses are based on the theoretical framework developed for this research. One 

set will make propositions based on the premises of historical institutionalism, while the other 

will make propositions based on rational choice. Protectionism (in the meat markets in 

particular) will be established as the dependent variable for all of them, in order to have a 

clear picture of how institutions, interactions and ideas in the different levels of analysis 

influence policy-making: 
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Fig. 6. Research Hypotheses 

Historical Institutionalism 

Institutions Interactions Ideas 

H1A. Protectionism has been used 

coherently towards trade-offs 

(bargaining chip) by domestic 

institutions given a low level of 

differentiation between state and 

society 

 

H1B. Protectionism has reflected 

the preferences of actors that are 

embedded in the policymaking 

process through a process of 

feedback 

 

H1C. The choices of ideas 

framing agricultural trade 

(multifunctionality-liberalization) 

depend on which ideas have 

become institutionalized 

Rational Choice 

Institutions Interactions Ideas 

 

H2A. Protectionism has responded to 

the interests of the powerful and has 

held its place except when there has 

been an agreement between players 

regarding the distributional 

consequences obtained from a 

change in policy 

 

H2B. Protectionism has reflected 

the preferences of powerful 

actors, against political 

entrepreneurs willing to 

participate in an economy where 

there is a deadweight loss 

H2C. The choices of ideas 

framing agricultural trade 

(multifunctionality-liberalization) 

reflect the interests of the 

powerful 

 

Each of these hypotheses will be first and foremost tested empirically, looking for the 

causality which explains Taiwan’s policies during the research time-frame. Under the 

existence of null hypotheses, the influence of those levels of analysis will be altered when 

the research strives for a qualitative measurement of the different forces influencing 

protectionism. By examining rival explanations, the research will endeavour to achieve 

greater accuracy in understanding these influences, keeping an open mind to the fact that 

institutions and power are always mixed, and a “surgical” separation of the two is impossible. 

However, it will be possible to determine whether it is the path dependence of institutions, or 

the pressures of powerful actors, that better explain a partial protectionist policy.  

Previous research has highlighted that for some cases, domestic pressures for 

protectionism can override any international constraint towards such measures (Friman, 

1990). Other studies, however, have highlighted the importance of state-level relationships, 

as is with the case of the asymmetrical relationship between the United States and Taiwan, 
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highlighted by Baldwin, Chen and Nelson (1995). Thirdly, as Goldstein’s (1993) and 

Finnemore and Barnnett’s (2004) research shows, the normative influence that flows from 

the international system into the domestic policies is highly relevant as it informs 

policymakers of their goals, tools and choices, though it has not been measured against 

other sources, but rather as complementary.  

The unit of analysis, agricultural trade policy, is influenced by material, institutional and 

ideational factors, emanating from domestic and foreign sources. In order to understand why 

Taiwan establishes a selectively protectionist or liberal trade policy in agriculture the 

research will look into these three factors. Thus the propositions mentioned above cover 

different levels and different sources of influence in order to have a stronger understanding 

of the phenomena being analysed.  

 

3. Conceptual framework 

3.1 Protectionism 

Adam Smith pointed out that “no regulation of commerce can increase the quantity of 

industry in any society beyond what its capital can maintain. It can only divert part of it into a 

direction into which it might not otherwise have gone; and it is by no means certain that this 

artificial direction is likely to be more advantageous to the society than that into which it 

would have gone on its own accord” (Irwin, 2005, p. 62). While the above quote by Smith is 

not a definition of protectionism, it serves as a starting point towards the conception that 

economic doctrine has regarding the regulatory frameworks of the marketplace and its 

effects on the economy: Inefficiency. In that same line, Irwin defines a protectionist policy in 

trade as one that “reduces trade and distorts economic activity, leading to inefficient 

outcomes” (Irwin, 2005, p. 63), which produces two major effects: First it redistributes 

income from domestic consumers to domestic producers bringing prices up through scarcity 

favouring the ability of producers to set prices. Second, protectionist policies distort prices 

and economic incentives, which lead to a deadweight loss in the economy.  

When it comes to conceptualizing protectionism, a broad definition would be the 

following: “An economic policy of restraining trade between nations, through methods such 

as tariffs on imported goods, restrictive quotas, and a variety of other restrictive government 

regulations which is designed to discourage imports, and prevent foreign take-over of local 

markets and companies” (Ngono, 2012, p. 351). As every policy, protectionism can be 

characterized as having a policy goal (preventing the increase in market share of foreign 

goods and services, usually of import-competing goods produced domestically) and a means 
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to achieve that goal (restricting trade through various mechanisms). The objective is 

therefore to shield the domestic businesses from foreign competition, in order to preserve 

the employment that these sectors provide (avoiding painful adjustment costs), and 

protecting the wages and revenues of employers and employees of the protected sectors.  

While protectionism is usually thought in terms of protecting the domestic economy, it is 

this research’s goal to show that protectionist measures can also be used to protect 

international interests from increasing competition in a particular market. “Protectionism is 

just one form of political privilege that grants a competitive advantage to domestic producers 

over their foreign counter parts” (Watson & James, 2013). Can this political privilege be 

applied internationally? It is certainly in the interest of players already in the market to defend 

their market shares. If these interests play out, we can certainly speak of protectionism in 

cases where it is not the domestic producers that are being protected, but also the foreign 

counterparts already present in the market. Therefore this research will understand 

protectionism as a political privilege.  

Protectionism can be executed as a policy in two different forms: Restrictions and 

regulations. Restrictive protectionism (in the forms of tariffs, quotas, TRQ, or other 

mechanism) is the most visible type of protectionism, as it has the direct goal of restricting 

trade. Regulatory protectionism, on the other hand, establishes protectionist barriers in an 

indirect form, by imposing regulations which aim to protect consumers, the environment or 

other, without the direct goal of restricting trade. “An increasingly common and less 

transparent mechanism for achieving protectionist ends has emerged in this post-tariff 

world—regulatory protectionism” (Watson & James, 2013). The SPS and TBT chapters of 

the WTO, which are directly related to this research, look into this topic.  

Lately, the diminished role of conventional trade barriers has made the regulatory 

protectionist barriers more evident, therefore research on the matter has increased greatly. 

At the same time several “second names” have been added to protectionist policies, making 

the analysis more specific, and moving from broad policy analysis to specific empirical case 

studies. Among these we find green protectionism, intellectual protectionism, and agricultural 

protectionism as some of the most spoken about protectionist pressures. For the purpose of 

this research, the focus will be on agricultural protectionism, which can either be restrictive 

or regulatory, and is applied with political criteria. What characterizes it is the fact that it 

relates to the trade of agricultural products.  

 

 



‧
國

立
政 治

大

學
‧

N
a

t io
na l  Chengch i  U

niv

ers
i t

y

69 
 

3.2 Trade liberalization 

This research will understand the concept of liberalization as a trade-related concept 

only. While liberalization is a term that may refer to a domestic market regulatory process in 

order to let the market work in a freer manner, it is not necessarily trade-related. Therefore, 

for the purpose of this work, liberalization will be used as a trade-related concept.  

The WTO defines liberal trade policies as “policies that allow the unrestricted flow of 

goods and services” (World Trade Organization, 2015). While this definition is broad, and 

hardly workable towards research, it does give an initial idea of the concept that is under 

research. A policy that provides an unrestricted flow of goods is opposed to one that restricts 

them, thus liberalization and protectionism could be considered two sides of the same coin. 

However, as we defined earlier, protectionism is more concerned about political privilege 

towards comparative advantage, while liberal trade policies do not necessarily have a focus 

on the erosion of privileges, but on the efficiency of the market as a whole. In this regard, it is 

important to consider trade liberalization also from the perspective of political privileges, and 

a more workable definition for the field of IPE would be the one proposed by Greenway, et al 

(1998) where trade liberalization is defined in terms of limiting the bias in the incentive 

structure between exports and imports. Trade liberalization therefore is about levelling the 

playing field from a governmental position, in order to ensure that the regulations and 

incentive structures are even for domestic and foreign players.  

In order to make this definition a little bit more complex, we take the words of Berg and 

Krueger, who defined liberalization as “the degree to which nationals and foreigners can 

transact without artificial (that is, governmentally imposed) costs (including delays and 

uncertainty) that are not imposed on transactions among domestic citizens” (Berg & Krueger, 

2002). Two key elements are to be highlighted from this definition. First, liberalization has 

different degrees when it comes to trade, which could vary from sector to sector, and from 

country to country. Second and more importantly, when the authors consider the costs, they 

also take into consideration the elements of delay and uncertainty, which are fundamental 

when it comes to agricultural trade liberalization discussions, as they tend to include a high 

level of uncertainty and usually take longer negotiating time than any other sector.  

Finally, agricultural trade liberalization, in the context of the concept of trade 

liberalization discussed above, needs to be defined, and it could be understood as the 

“removal of all forms of agricultural support” (Tokarick, 2008, p. 200). While Tokarick does 

refer to the domestic support system, this research will also consider the removal of a 

potential international support system as part of a process of agricultural trade liberalization, 

and most importantly market access. Taking elements from Berg and Krueger’s definition, 
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the agricultural support removal towards trade liberalization will include all type of costs 

imposed on exporting countries by the local government, and the different degrees faced by 

different sectors and products.  

 

3.3 Non-Tariff Barriers (NTBs) 

Robert Baldwin has defined non-tariff trade distorting policies as “any measure (public or 

private) that causes internationally traded goods and services, or resources devoted to the 

production of these goods and services, to be allocated in such a way as to reduce potential 

real world income” (Baldwin, 1970, p. 5). Baldwin’s definition is too broad for the topic that 

concerns this research, since he includes private measures as well as public policy. But the 

core of the definition is in line with the source of the problem under analysis. NTBs reduce 

the potential of the economy by distorting the allocation of resources in the global market. In 

the same line, Ingo Walter defined NTBs as all private and governmental policies and 

practices that serve to distort the volume, commodity composition or direction of trade in 

goods and services (Ingo, 1971). While this definition has elements to make more workable 

towards research, it also includes private measures taking as NTBs which open a new 

chapter of discussions into which this research will not go. The distortion of trade, however, 

is the same principle behind the definition used by Baldwin, and it provides three key 

elements for analysis: Volume, composition and direction. These are the dimensions of 

impact that NTBs can generate.  

For this research, the definition to be used to understand NTBs is the UNCTAD’s MAST, 

which established a taxonomy of all the different measures registered as non-tariff barriers to 

trade by member countries, and which they clarify is not intended to judge the legitimacy, 

adequacy, necessity or discrimination of the measures imposed. NTBs are defined as “policy 

measures other than ordinary customs tariffs that can potentially have an economic effect on 

international trade in goods, changing quantities traded, or prices or both” (UNCTAD, 2012). 

The definition is narrowed down to policy measures, and considers (as the previous 

definitions) prices and quantities. While NTBs tend to be analysed as price-distorting 

mechanisms, the cases under this research aim at quantity-distortion, due to the inability of 

certain countries to achieve market access. In this regard, the commonly accepted method 

of estimating the impact of NTBs by giving them a tariff equivalent in value10, it is not viable 

                                                           
10

 It has been done for the cases of Japan and South Korea; T. Sananami et al in their work Measuring the Cost of Protection in 
Japan (1994) and J. Kim in the research Measuring the Costs of Visible Protection in Korea (1996), used this method of analysis for Japan 
and South Korea respectively.  
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as a method for the research under analysis due to the lack of market access. Therefore, 

that analysis of the NTB will have to be qualitative.  

Within the abovementioned taxonomy, the research on Taiwan’s NTBs on the meat 

market towards Chile, Spain, Brazil, Germany or Argentina can be understood under several 

chapters. Firstly, Chapters A Sanitary and Phytosanitary Measures, B Technical Barriers to 

Trade, and C Pre-shipment inspection and other formalities have to be considered as the 

guiding NTB chapters –though not the only ones. For chapters A,B and C, the NTBs 

considered are the following 

Fig. 6. UNCTAD's NTBs 

One digit Two digit Description 

A1 Prohibition/restriction of 

imports for SPS reasons 

A11 Geographical 

restrictions on 

eligibility 

Prohibition of imports of specified products 

from specific countries or regions due to 

lack of evidence of sufficient safety 

conditions to avoid sanitary and 

phytosanitary hazards: The restriction is 

imposed automatically until the country 

proves employment of satisfactory sanitary 

and phytosanitary measures to provide a 

certain level of protection against hazards 

that is considered acceptable. 

  A14 Special 

authorization 

requirement for 

SPS reasons 

A requirement that importers should receive 

authorization, permits or approval from a 

relevant government agency of the 

destination country for SPS reasons. 

  A19 Prohibitions/ 

restrictions of 

imports not 

elsewhere 

specified 

No description available 

A8 Conformity assessment 

related to SPS 

A81 Product 

registration 

requirement 

Product registration requirement in the 

importing country.  

  A82 Testing 

requirement 

A requirement for products to be tested 

against a given regulation, such as MRL: 

This measure includes the cases where 

there is sampling requirement. 
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  A84 Inspection 

requirement 

Requirement for product inspection in the 

importing country. It may be performed by 

public or private entities. It is similar to 

testing, but it does not include laboratory 

testing. 

B1 Prohibitions/restrictions of 

imports for objectives set 

out in the TBT agreement 

B11 Prohibition for 

TBT reasons 

Such prohibitions/restrictions may be 

established for reasons related, inter alia, to 

national security requirements; the 

prevention of deceptive practices; protection 

of human health or safety, animal or plant 

life or health, or the environment. 

  B14 Authorization 

requirement for 

TBT reasons 

Requirement that the importer should 

receive authorization, permits or approval 

from a relevant government agency of the 

destination country, for reasons such as 

national security, environment protection, 

etc. 

 

Chapters D through O deal with non-technical NTBs, which are also highly relevant for 

the research in question, as non-technical NTBs can disguise themselves as technical when 

placed under the looking glass of SPS or TBT chapters. The following are relevant non-

technical NTBs to be considered for this research:  

 

One digit Two digit Description 

E1 Non-automatic import-

licensing procedures 

other than 

authorizations for SPS 

or TBT reasons 

E11(1) Licensing for economic 

reasons – Licensing procedure 

with no specific ex ante criteria 

Licensing procedure where 

approval is granted at the 

discretion of the issuing authority: 

may also be referred to as a 

discretionary licence. 

  E11(3) Licensing for economic 

reasons – Licensing linked with 

local production 

Licensing only for imports of 

products with linkage to local 

production, including the local 

production level of the same 

product, except for such licensing 

classified as trade- related 

investment measures defined 

under Chapter I. 
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  E12(2) Licensing for non-economic 

reasons – Licensing for political 

reasons 

Control of imports by licence for 

political reasons. 

E2 Quotas E21(2) Country allocation Permanent quotas where a fixed 

volume or value of the product 

must originate in one or more 

countries. 

E3 Prohibitions other than 

for SPS and TBT 

reasons 

E31(1) Prohibition for economic 

reasons – Full prohibition 

(import ban) 

Prohibition without any additional 

condition or qualification. 

E3  E32(2) Prohibition for non-economic 

reasons – Prohibition for 

political reasons (embargo) 

Prohibition of imports from a 

country or group of countries, 

applied for political reasons.  

 

The abovementioned two-digit NTBs according to UNCTAD’s classification can be 

considered for testing regarding Taiwan’s meat market for the case studies mentioned. 

While the appearance of the NTBs is under SPS/TBT, this research aims to prove that a lot 

of non-technical interplay goes into the selective protectionism established by the 

bureaucracies researched.  

 

3.4 SPS/TBT 

The SPS (Sanitary and Phytosanitary) agreement of the WTO, alongside the TBT 

(Technical barriers to trade) agreement will form the base of analysis for the current NTBs 

affecting the Taiwanese meat market. While political motives could be hidden regarding this 

topic, the measures taken relate to these two topics, and therefore the WTO’s agreements 

and their definitions will provide a basis for the conceptualization of SPS and TBT. 

The SPS agreement entered into force with the establishment of the WTO after the 

conclusion of the Uruguay Round in 1995, and it was established in order to encourage the 

standardization of harmonization of SPS regulations. SPS regulations are established by 

each and every country in order to protect the safety of its agricultural industries, its 

environment as well as its consumers. What the SPS agreement aimed to achieve was a 

consensus on the de minimis rules on how to establish regulations regarding food safety and 

animal and plant health standards.  

The basis of the agreement is described by the WTO in the following manner: “It allows 

countries to set their own standards. But it also says regulations must be based on science. 
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They should be applied only to the extent necessary to protect human, animal or plant life or 

health. And they should not arbitrarily or unjustifiably discriminate between countries where 

identical or similar conditions prevail” (World Trade Organization, 2015). At the same time, 

the SPS agreement calls on countries to use the international organizations on food, animal 

and plant health as reference when setting their own SPS rules and standards. These are 

the Codex Alimentarius, the World Organization for Animal Health (OIE), and the 

International Plant Protection Convention.  

The inclusion of international standards, and the requirement for scientific evidence 

towards measurements taken, aims to give food, animal and plant safety a context of 

transparency in order to avoid the fact that they could become hostages to the needs of 

economic pressure groups, and be used as a valid excuse for market protectionism. “The 

SPS Agreement, while permitting governments to maintain appropriate sanitary and 

phytosanitary protection, reduces possible arbitrariness of decisions and encourages 

consistent decision-making. It requires that sanitary and phytosanitary measures be applied 

for no other purpose than that of ensuring food safety and animal and plant health. In 

particular, the agreement clarifies which factors should be taken into account in the 

assessment of the risk involved. Measures to ensure food safety and to protect the health of 

animals and plants should be based as far as possible on the analysis and assessment of 

objective and accurate scientific data” (World Trade Organization, 2015). 

While SPS measures have the goal of protecting the people, agricultural industries, and 

the environment in their home countries, their protective nature does not need to be 

protectionist. There is a difference between these two concepts, and SPS measures have a 

strong validity towards their goal, which protectionist measures do not have. Trade 

restrictions may be necessary to grant such protection under the bases of scientific rigor and 

a valid risk assessment; “however, governments are sometimes pressured to go beyond 

what is needed for health protection and to use sanitary and phytosanitary restrictions to 

shield domestic producers from economic competition” (World Trade Organization, 2015). 

Even more importantly, sometimes the economic rationale is not even present in the usage 

of SPS as a protectionist measure, and these rules are imposed for further political goals, 

such as diplomacy trade-offs and linkages.  

On a broader aspect, and not exclusively related to agricultural goods, the TBT 

agreement was established with the goal in mind of “ensuring that technical regulations, 

standards, testing and certification procedures do not create unnecessary obstacles to trade” 

(World Trade Organization, 2014). If the standards are set arbitrarily, they are set to become 

a perfect excuse for protectionism. Therefore, the TBT agreement brings this matter to a 
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broader coverage of sectors by including technical barriers as a whole, and pushes the 

participating members to comply with the certain standards of good practice, that are 

established in the agreement itself: “Members shall ensure that their central government 

standardizing bodies accept and comply with the Code of Good Practice for the Preparation, 

Adoption and Application of Standards in Annex 3 to this Agreement (referred to in this 

Agreement as the Code of Good Practice) (World Trade Organization, 2014)”. 

As most WTO agreements, the TBT recognizes the country’s rights to establish 

standards, technical regulations and procedures that they consider appropriate. But there 

are several points that the agreement establishes as binding obligations for all the WTO 

signatories: 

- Non-discrimination: Any technical measure should be applied equally.  

- Fair and equitable procedures: It discourages any methods that would give 

domestically produced goods an unfair advantage. 

- Information available on standards and procedures: To help ensure that this 

information is made available conveniently, all WTO member governments are 

required to establish national enquiry points and to keep each other informed through 

the WTO. 

The TBT agreement establishes a Code of Conduct to be followed by the economies 

participating in the WTO, in order to facilitate trade relationships within its members, and 

discourage potential arbitrary protectionism.  

 

3.5 Multifunctionality in agriculture 

Another key concept regarding agricultural protectionism is the understanding of the 

agricultural sector as being multifunctional; that is, the agricultural sector contributes to the 

economy of the nation not only in terms of employment and production, but also in the key 

aspects of food security, preservation of traditions, rural development and environmental 

protection. The idea that agriculture as an economic sector must be viewed from a 

particularistic perspective puts the spotlight on the fact that agriculture must not be protected 

by economic reasons, but by several non-market reasons. Thus, the multifunctional 

characteristics of agriculture shift the focus away from comparative advantage, into a new 

set of categories that should be granted protection in order to achieve several different policy 

goals (environmental, cultural or even national security) which are not directly trade-related. 

The scale of values in policy-making can be altered.  
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The discussion regarding multifunctionality of agriculture towards agricultural trade has 

been present in the WTO and the OECD since the 1990s (although the concept is much 

older). The organization has defined it as part of the non-trade concerns, and with the 

support of several countries (mostly the EU), it has included it as one of the elements that 

trade negotiations must take into account when dealing with agricultural trade liberalization. 

The WTO, in its webpage, states that “The Agriculture Agreement provides significant scope 

for governments to pursue important non-trade concerns such as food security, the 

environment, structural adjustment, rural development, poverty alleviation, and so on. Article 

20 says the negotiations have to take non-trade concerns into account” (WTO Secretariat, 

2001). Where the discussion has focused, is on whether multifunctionality should be 

protected under Green Box measures (non-price distorting), or if other policies could be 

legitimately adopted to protect a sector which bring so many benefits to the country in 

different aspects. Japan, South Korea and Norway have been particularly strong defendants 

of the multifunctional benefits of agriculture, and its need to defend it, while “many exporting 

developing countries say proposals to deal with non-trade concerns outside the “green box” 

of non-distorting domestic supports amount to a form of special and differential treatment for 

rich countries. Several even argue that any economic activity — industry, services and so 

on — have equal non-trade concerns, and therefore if the WTO is to address this issue, it 

has to do so in all areas of the negotiations, not only agriculture” (WTO Secretariat, 2001). 

The debate is far from over, institutionally and academically, as chapter 4 will showcase. 

For the purpose of this research, the WTO definition of multifunctionality will be taken into 

account as a rationale for protectionism in order to analyse the potential policy alternatives.  

 

4. Methodology and operationalization 

Single case study with embedded levels of analysis is the methodology chosen for the 

current research. The rationale for selecting this methodology lies on two particular points: (1) 

Taiwan represents a unique case when it comes to viewing it as an entity that’s negotiating 

from a position of non-diplomatic recognition, but (2) at the same time it represents a typical 

case of agricultural protection in East Asia, along the lines of the protectionist policies 

established by the likes of Japan and South Korea. Therefore, single case study is justified 

under both these rationales, giving the case’s uniqueness and its parallel typicality.  

This research understands case studies, in the words of R. Stake, as “the study of the 

particularity and complexity of a single case, while trying to understand its interaction with 

important circumstances” (Stake, 1995). In the case of this research, the Taiwanese case 
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study will serve as the basis for understanding the phenomena of partial protectionism. 

Within it there are embedded three levels of analysis, which represent layers of influence 

towards policy-making. A case studies methodology is the best possible approach to reach a 

complete understanding of the dynamics that influence the Taiwanese meat market, firstly 

because the existing quantitative analysis fail to understand the particularistic aspect of 

Taiwanese politics of foreign trade, giving only a measurement of the level of protection that 

the market has in the sectors under analysis. Secondly, case studies allow for the 

development of comparative analysis between the perspective of the different bureaucracies 

under analysis, and of the different countries and IOs being researched as factors of 

protectionism.  

As George and Bennet have pointed out (2005), “case studies are generally strong 

precisely where statistical methods and formal models are weak”. Available quantitative data 

is not always the best data for understanding policy preferences and policy choices. There 

are 4 strong advantages of case study methods that make them valuable in testing 

hypotheses and particularly useful for theory development:  

 1) Potential for achieving high conceptual validity 

 2) Strong procedures for fostering new hypotheses 

3) Value as a useful means to closely examine causal mechanisms in individual 

cases 

 4) Capacity to address causal complexity 

The hypotheses under this research require an analysis of causal complexity, which will 

most probably differ from level to level, giving rise to a global understanding of the structures 

that operate towards the meat market liberalization (or protectionism) of Taiwan. A simple 

statistical test of economic complementarity would hardly explain the reasons why different 

countries have different levels of market access; for example, for the HS codes 0202 (frozen 

beef) and 0207 (poultry), Brazil is the largest worldwide exporter, having large market shares 

in Japan, South Korea, China and Hong Kong, while it’s access to the Taiwanese market is 

denied. Descriptive statistics will be used nonetheless for comparative purposes in order to 

understand the market potential of the non-market access countries under analysis. 

However, the ordinal scale established for this analysis will be better suited to account for 

the specifics that Taiwan’s agricultural trade policy establishes. This ordinal scale of 

protectionism has been established from the standpoint of several alternative theoretical 

approaches.  
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The research design can be understood through the following flowchart: 

Fig. 7. Research Flowchart 

 

 

A qualitative methodology will be used, considering the main criteria of scientific rigor as 

follows:  

 Construct validity: The concept being studied under Taiwan’s agricultural trade 

policy is that of protectionism. As Bhagwati argues, protectionism is influenced by 

ideas, interests and institutions. At the same time, Milner argues that the formulation 

of a nation’s trade policy involves a struggle among domestic groups, the national 

government, and foreign governments. In order to achieve a robust validity of 

measurements, the operational measures selected involve ideas, interests and 

institutions in the three levels of analysis. Firstly, the ideas influencing policy (liberal 

or protectionist) will be analysed as a source. Secondly, through the application of 

the concepts developed by rational choice theory, interests and power will be 

analysed according to gains as they are perceived by the players involved or affected 

by this policy. Thirdly, the theoretical propositions derived from historical 

institutionalism will serve the purpose of analysing institutions from the point of view 

of their historical dynamism. Construct validity will rely on the following tactics: 

 

a. In order to strengthen it, this research will use multiple sources of evidence 

(documentation, archival records and interviews). Following Robert Yin’s book 

(2008, p. 114), the different sources of data will be triangulated and 

corroborated. “The most important advantage presented by using multiple 

sources of evidence is the development of converging lines of enquiry, a 

process of triangulation and corroboration. When you have really triangulated 

the data, the events or facts of the case study have been supported by more 

than a single source of evidence” (Yin, 2008). 

 

Research 
question 

•Why is a partial 
protectionist policy 
applied in Taiwan’s 
agricultural trade 
policy? 

Unit of analysis 

•Agricultural trade 
policy 

Proposition 

•Hypotheses 

Logic linking 
data to 

propositions 

•Historical 
institutionalism 
and/or rational 
choice theories as 
applied to 
protectionism 

Criterial for 
interpreting the 

findings 

•Relying on 
theoretical 
propositions for 
explanation building, 
and examining rival 
explanations 
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b. A chain of evidence will be developed in order to allow an external observer 

to follow the derivation of any evidence from initial research questions to 

ultimate case conclusions.  

 

 Internal validity: In order for causality in this research to be non-spurious, this 

research will use the explanation building method. The research will make initial 

theoretical statements about policy. Then it will compare the statements with the 

findings in order to revise it or approve it for both rival explanations. This approach is 

appropriate to this research of theory-testing through case study methods, since it 

devises a protectionism scale with the goal of re-defining the concepts of selective 

protection and selective liberalization; thus the theoretical framework gives causal 

explanations to the “why” question addressed, but they do not go as far as to define a 

particular policy, which builds up from the results of causality.  

As Robert Yin acknowledges, with this kind of tactic the final explanation does not need 

to be fully stipulated at the beginning of the study, does differing from a pattern-matching 

approach. The method developed relies on iteration throughout the research, which will 

move from making theoretical statements to comparing the findings of the case against the 

statements, and then to revising the statements or propositions. The protectionism scale 

devised was established in order to better categorize the comparison between be theoretical 

statements and the findings. It will also serve to bring the embedded levels of analysis of the 

case under research back to a macro picture where final conclusions can be made regarding 

Taiwan’s agricultural trade policy and how to define it. The protectionism scale devised uses 

parameters that derive from ideas, institutions and interests, as it is the case with the unit of 

analysis.  

 External validity: Protectionism can be viewed from different theoretical prisms. This 

research has chosen the historical institutionalism and rational choice as they have 

been developed to address matters regarding trade policy formulation and change as 

it is influenced from the different levels of analysis. “In analytical generalization, the 

investigator is striving to generalize a particular set of results to some broader theory” 

(Yin, 2008). Due to the fact that the current unit of analysis is complex thus needing 

an embedded (as opposed to holistic) case study, two theories have been chosen to 

give the research stronger external validity in its different propositions.  

 

 Reliability: To increase the reliability of this research, and show that the same 

results can be obtained with the same sets of data, the researcher will establish a 
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case study protocol which can be followed in its logic, and replicated with access to 

the same sets of data. The data which is not easily attainable (interviews) will be 

transcribed in full11, but at the request of many of the interviewees, it will not be in the 

annexes of the research in order to protect the identity and information shared by 

these persons or organizations.  

 

Fig. 8. Case Study Protocol Table 

Overview of the 

case study 

project 

-Background information: Taiwan’s agricultural trade policy is 

relatively closed, with only few foreign players able to participate in 

Taiwan’s meat markets. 

-Issues to be investigated: Causal explanations for Taiwan’s partially 

protectionist agricultural trade policy in different levels of analysis 

including domestic institutions, bilateral interactions and ideational 

elements.  

-Relevant reading about the issue: Agricultural protection in Taiwan 

has been treated from economic perspectives (Anderson, 2010) 

(Francks, 1999), as well as from political perspectives (Chen H.-H. , 

2004) (Jen, 2006). But when aiming for causal explanations, only 

economics literature has looked for answer to Taiwan’s behaviour 

leaving the research incomplete.  

Introduction to 

the case study 

-Case study question: Why is a partially protectionist trade policy 

applied to Taiwan’s meat trade? 

-Hypotheses: Six hypotheses were devised, in order to examine 

through rival explanations (historical institutionalism and rational 

choice) the causal elements behind a partially protectionist trade 

policy.  

-Theoretical framework for the case study: 

-I. Historical institutionalism: Institutions have an inertia that requires 

an analysis of the historical structure in order to establish the causal 

elements 

-II. Rational choice: Actors are self-interested profit maximizers, thus 

powerful actors will tend to impose their preferred alternatives given 

that there are power asymmetries 

                                                           
11

 Given that the interviewees grant permission to publish these transcriptions. 
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Data collection 

procedures 

-Interviews: Open-ended interviews with players involved in Taiwan’s 

meat trade 

-Archival records and official documents: Documents published by the 

relevant authorities, as well as IOs (WTO, APEC, OCDE) will be 

collected and analysed 

-Media: Online databases of media will be used to test and correlate 

existing data 

-Prior research: While specific prior research on meat protectionism is 

inexistent, several studies have dealt with Taiwan’s economic 

development, its agricultural policies, and its agricultural trade policies, 

which are highly relevant for this research 

 

This research applies an interpretative paradigm, which considers that the ontological 

reality depends on the meanings that people attribute to it, this is, what people do or say is a 

product of how they define their world, and it will be particularly relevant when analyzing the 

different actors involved in the meat market; in terms of epistemology is subjectivist, stating 

that the researcher studies the process of interpretation that social actors make of their 

reality emphasizing the process of understanding it. 

In order to be able to carry out this research, the researcher will rely on multiple sources 

of evidence, focusing on archival records, documents and more importantly interviews. The 

first source to be relied upon are the documents, through a literature review and analysis. A 

review of the existing literature on the topic will be covered with the goal in mind of 

identifying the main actors on the field, previous causal explanations, and the trends on 

research on the topic. While this particular topic registers no previous publications in English, 

protectionism and trade liberalization, as well as NTBs and agricultural price distortions, 

have ample bodies of literature available, to which this research aims to contribute from the 

Taiwanese case study. This review will cover all the journals relevant to the research, book 

publications, media and official statements. A content analysis will not be carried out for the 

simple reason that the meaning behind the words will not be explained without its context. 

Therefore, a more exhaustive method of analysis will be required to comply with the goals of 

this research. Babbie has qualified this methodological typology as “comparative and 

historical research”. “The comparative and historical researcher must find patterns among 

the voluminous details describing the subject matter of study” (Babbie, 2007). 

To complement the documents, a trade data analysis will be necessary to correlate the 

existence of complementarity between different countries with Taiwan’s meat market in order 
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to make sure that there is a viable interest on the parties to enter the market. Using 

descriptive statistics, and gathering trade data from Trade Map (in order to have a unified 

source), the research will first look at the main worldwide exporters of the HS codes under 

analysis. Then, these will be correlated with their presence in the northeast Asian markets of 

Japan, South Korea, Hong Kong and China, in order to see if they are able to comply with 

the sanitary and phytosanitary standards of these countries at the same time that they can 

arrive in the region with a competitive price in order to have a viable distribution. Finally, 

these lists will be correlated with Taiwan’s imports of meat, in order to see which countries 

have potential to be a player in the Taiwanese market, but are impeded due to the barriers 

erected, or possibly (and less likely) a lack of interest. 

The second source of evidence to be utilized is archival records. Official documents will 

be reviewed from the all the sub-units that are going to be researched from the three levels 

of analysis. These include the domestic institutions (MOFA, BOFT, FDA, BAPHIQ, COA), 

the trade-related organizations of the countries under analysis (those with market access, 

and those without), and the two international organizations (APEC and WTO). The 

documents to be considered differ from one level to the next. For the case of the domestic 

institutions the documents utilized are the following: 

- Official policy statements 

- Laws related to agricultural trade 

- SPS regulations 

- Decrees 

- Internal bureaucratic regulation documents 

- Trade policy review 

For the countries under analysis, the documents to be reviewed are the following: 

- Official documents regulating food exports 

- Barriers to trade cadaster 

- Market intelligence reports  

- Trade policy reviews 

For international organizations, the documents to be reviewed are the following: 

- Founding documents 

- Official statements regarding agricultural trade 

- Policy recommendations 
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The third source of evidence will be represented by interviews to the relevant actors 

involved in each level. In order to fulfill the qualitative open-ended interviews, a set of 

relevant areas of enquiry will be devised to cover all the relevant topics that could deliver the 

information needed. As previous research has shown, qualitative interview is best served by 

“including the topics to be covered, but not a set of questions that must be asked with 

particular words and in particular order” (Babbie, 2007). This tactic of data collection will give 

the research an open area of discussion, where further causalities can be explored through 

the answers of the interviewees. An approach will be made to trade-related bureucrats and 

diplomats from Taiwan as well as from the countries under analysis, private sector players 

and academics. The process of interviewing will include the design of the topics, the 

interview itself, transcribing of information, analyzing of the data, verification of the 

information and reporting the gathered data. Throughout this process, the door will be open 

for a second or third visit to the same interviewees, given that further inquiries are raised 

concerning the results of the analysis. For the interviews of scholars, a similar process will 

be followed. The aim is to discern the process that leads the different agents to establish a 

protectionist or a liberal strand towards the meat market, and the reason and 

operationalization of it.  

The abovementioned description of the data collection techniques does not reflect the 

order in which they will be used during the research, as they will be used according to the 

needs of the different chapters to be covered. In order to operationalize the current research, 

and take it from the abstract to the empirical level, a four step research process will be 

conducted in order to establish a clear pattern of research.  

 

1. Literature review and compilation:  

The compilation of data will be the first step to be taken, in order to have a clear picture 

of what has been researched and what has not. The compilation of the literature will follow 

an ordered distinction between the different issues analyzed, giving the researcher the 

chance to organize the materials. Besides giving the basis for research, the compilation of 

data will give the researcher the chance to enter the existing dialogues of the academic field.  

This process will also include the compilation of quantitative data. It can be subdivided 

in two separate sets of data. The first one involves the compilation of comparable trade data. 

In order to do that, the researcher will use the uniformed source provided by Trade Map, 

gathering all the trade data available regarding meat trade to Taiwan, between Taiwan and 

the relevant case studies, between the relevant case studies and the Northeast Asian region, 
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and from the relevant case studies towards the rest of the world. To complement this first set 

of data, detailed data of domestic meat production will be required, as the local producers 

would represent (according to rational choice and economic theories) the main target of 

protection.  

The second set of data is the one gathered by Anderson and Nelgen, where the nominal 

rates of assistance (NRA) and the relative rates of assistance (RRA) for Taiwan will be 

compiled for the years between 2001 and 2011 (last year available). This data will allow the 

researcher to first proof that there is a certain level of protection in Taiwan’s agricultural 

sector, that this level of protection is relevant also relative to other sectors, and the trends 

that this protection has had during the 21st century.  

 

2. Interviews: 

The main tool for obtaining first-hand qualitative data will be the execution of open-

ended interviews where a set of topics will be devised and covered. These interviews can 

also be divided into three sets. 

The first set of interviews includes the preliminary interviews, in order to diminish the risk 

of running aground with the hypothesis. These preliminary interviews are informal interviews 

conducted with relevant actors of the meat market in order to confirm the fact that 

bureaucracies have stalled the opening of the meat markets for some countries, to confirm 

the fact that case studies have solicited the opening of the Taiwanese market for their meats, 

and to confirm that the process that each has to go through is similar in all cases. These 

interviews were conducted prior to the proposal defense with the domestic institutions and 

foreign trade offices.  

The second set of interviews included both technical staff, and supervisors of the 

different bureaucracies under analysis, given that they have dealt or are dealing with meat 

related issues. These included interviews with the Bureau of Foreign Trade, with personnel 

from the Multilateral Trade Division, and the Second Bilateral Trade Division. Secondly, from 

the Ministry of Foreign Affairs, with the Department of North American Affairs, Department of 

Latin American and Caribbean Affairs and the Department of International Organizations. 

Third, from BAPHIQ, personnel from the Animal Quarantine Division. From the FDA, from 

the Division of Food Safety. Finally, from the Council of Agriculture, the Division of Livestock 

Issues. Former officials from MOEA and COA were also interviewed, as they have increased 
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freedom to express a different viewpoint. Academically, interviews were conducted with two 

experts in the field of agricultural trade policy, belonging to CIER and NTU.  

These domestic institutional interviews were complemented with the interviews 

pertaining to the second level of analysis, which are comprised by foreign trade offices and 

embassies that participate (or have the economic capabilities to participate) in meat trade, 

thus having a picture from countries that have achieved market access, and countries that 

have not achieved it. Within these categories, interviews were conducted with countries that 

have FTAs, countries that have regular and systemic agricultural dialogue mechanisms with 

Taiwan, and countries that have none of the above, facilitating comparisons between the 

different factors that enhance or weaken the bilateral relationship.  

 

3. Analyzing case study evidence - explanation building and rival explanations:  

With the interviews and collected data, this research will build up an explanation, layer 

by layer in the different levels of analysis, in order to understand the policies for which 

Taiwan has opted. As a general strategy, this research will rely on theoretical propositions, 

and in order to confirm or revise these theoretical propositions the specific analytical 

technique selected is that of explanation building through the iterative process described 

above. This deductive section of the research is aimed at being able to measure qualitatively 

the relevance that the different levels of analysis have in the formation of Taiwan’s 

agricultural trade policy when it comes to the specific meat sector, and determine which of 

the rival explanations can better explain Taiwan’s agricultural trade policy.  

In order to establish a clear explanation, the protectionist scale established gives this 

research the indicators necessary in order to qualify the multi-level analysis according to the 

empirical reality obtained from the data, providing nominal measurements which are 

mutually exclusive and collectively exhaustive. These indicators include the following: 

- Ideas informing policy and policymakers: What the ideology behind the policy is will 

be fundamental in order to understand why it was implemented.  

- Objectives or goals of the policies enacted: Many different goals can be pursued with 

the same policy, and the consequences can be very broad. Identifying the specific 

goals of policy (protection, trade-off, linkages, efficiency, or others) in another 

relevant indicator towards defining the policy.  

- Tools utilized: Which tools are utilized for the implementation of the policy will also be 

determinant towards confirming the rhetorical part of the goals pursued, and the 
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reality of these. This is an indicator that will help establish the pragmatic validation of 

the concepts operationalized under this research.  

- Compliance with WTO support: Whether the support measures are price distorting or 

not is an indicator of the relevance that the international organizations will have 

towards the policymaking process in this sector. This indicator represents a second 

item towards pragmatic validation.  

- Timeframe: In order to determine whether the policy is in flux (in a process) or is on 

the other hand static, the timeframe of policies should be analyzed.  

- Strategy: When we speak of a strategy we refer to the utilization of the tools available 

towards the achievement of a goal. In this sense, the strategy towards the goal 

should be aligned with the idea it is informed by, and the goals pursued. The strategy 

is also another indicator of reliability of speech.  

Each chapter will first and foremost test the two theories that gave rise to the 

propositions: Historical institutionalism, and rational choice. By examining rival explanations, 

this research aims to link the sets of results to a broader theory, in order to be better able to 

explain the cause of a partial liberalization in agricultural trade for Taiwan, at the time it 

strengthens the external validity of the research.  

 

4. Definition of policies:  

Finally, Taiwan’s trade policy will be defined according to the protectionist scale devised. 

Points will not be assigned to each indicator, as this could lead some key indicators to weigh 

equal or less than others which are not as relevant for the meat trade analysis. Thus the 

definition will come from a qualitative evaluation of the indicators presented, achieving an 

operational definition, which will serve to understand deeply the reasons why Taiwan’s 

implements such a policy. This definition section of the research will serve to avoid keeping 

the focus on the embedded sub-units of analysis, and bringing the research back into the 

macro picture of the unit of analysis: Agricultural trade policy.  

The research will use the following logic:  
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Fig. 9. Research Scheme 

 

Thus the single case study methodology presented above is the one selected for the 

current case study under research. It is faced with one main shortcoming: The researchers is 

unable to read mandarin, therefore sources of evidence written solely in this language will 

not be included in the research, unless they are specifically pointed out by interviewees as a 

relevant source (under which case a translation work will be carried out).  

 

5. Significance of the research 

As the researcher Stigler said, “until we understand why our society adopts its policies, 

we will be poorly equipped to give useful advice on how to change those policies” (1975). In 

this regard, it is vital for food exporting countries to understand the dynamics that had lead 

Taiwan to establish a relatively protected meat market in order to be able to tackle efficiently 

the issue of market access. As Farrell and Newman (2010) have established, literature in 

international relations, and international political economy, has neglected12 how the inward-

facing aspects of the state play a fundamental role in a system where the domestic decisions 

regarding regulations have clear international consequences. This research will contribute to 

such a line of research.  

The relevance of this issue is based on the fact that, as Anderson’s and Hayami’s 

seminal work proves (1986), there is cross-sectional evidence to demonstrate that as 

economies grow policies of agricultural taxation move to agricultural assistance, as the 

                                                           
12

 They include as exceptions to this rule the works of with the exceptions of Katzenstein, Ikenberry, Burley, Vogel, Raustiala, Singer, 

Farrell and Newman as the most notable ones. 
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country moves through a weaker comparative advantage in agriculture. The result in the last 

half of the 20th century of this process was an increased need for food imports by East Asian 

countries, who became net food importers (to the point that they formed the G-10 group for 

this purpose), becoming extremely relevant markets for food exporting countries. “Exporters 

therefore have a keen interest in predicting East Asia’s demand for food imports, especially 

in view of the slow growth or decline in the net food imports of Western Europe. The 

expected trends in agricultural policies and their effects on trade volumes and international 

prices constitute an important element in such forecasts” (Anderson & Hayami, 1986, p. 2). 

With Taiwan being a net food importer, the causes and effects of its agricultural protection is 

of direct practical relevance to the players of the world’s meat market trade.  

This research aims for relevance in the policy sector, as it informs policymaking of the 

dynamics that are in play in the meat market, and the normative influences in play. Taking 

the situation from WTO and an APEC perspective, with the sight on the TPP, the 

liberalization of the meat markets will be a fundamental task that needs to be faced by 

Taiwan as part of a complete package of liberalization that will be required for membership. 

Agricultural issues are always the among the thorniest in trade negotiations; but once the 

interests of all the members are put on the discussion table, it can be eased by a process of 

transparency of interests. The empirical analysis of case studies informs the existing 

literature, and adds to the body of research on the matter that requires a deeper qualitative 

understanding of the needs and interests that promote protectionist trade policies in the 

agricultural markets of developed economies.  

Within the existing literature, protectionism in agriculture is a widely researched topic, 

both qualitatively and quantitatively, and an understanding of the phenomena from an 

economic and political economy point of view is theorized rather clearly. What this research 

aims to bring to the discussion is the analysis of the state level intervention on the foreign 

trade policy of a recipient country, from a perspective of international political economy. This 

situation can be perceived as intervention in the sovereign realm of a third country; however, 

that is not the case when a well established incentives structure is pin pointed, and decisions 

to maintain a partial protection of a sector (that is already facing selective foreign competition) 

responds to gains in other politico-economic sectors that have been measured against the 

political loss of partial liberalization. At the same time, the analysis based on the premises of 

historical institutionalism aims to show how a socialization of institutions can have a 

developmental pathway that is fundamental in understanding decisions made on policies.  

The research aims to make a contribution to the theoretical literature on protectionism 

by devising a protectionist scale applicable to sector analysis by dividing the liberalization 
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process into four conceptual categories (strict protectionism, selective protectionism, 

selective liberalization, strict liberalization). The two concepts in the middle of the scale exist, 

and have been used in the literature as the literature review shows; however, they are 

vaguely defined, and therefore are unworkable and inapplicable to empirical research. At the 

same time, the existing concepts are not put in a scale perspective, and are thus not a good 

choice for qualifying a particular trade policy relative to a protectionist or liberal stance. In 

order to better understand the process of liberalization, the protectionist scale devised 

provides a better way of defining and categorizing sectoral trade policies. The application of 

this scale is replicable towards the analysis of other sectors, in different case studies.  
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I – TAIWAN’S AGRICULTURAL TRADE LIBERALIZATION 

 

The Heritage Foundation has established a yearly ranking in order to measure 

economic freedom. This is not the same as trade liberalization, but it is a ranking that 

considers barriers to economic activity as inefficient in welfare creation. In the World 

Economic Freedom Ranking of 2015 (Heritage Foundation, 2015), Taiwan was positioned 

within the “mostly free category”, ranking in the 14th place worldwide. The report establishes 

that “commitment to structural reforms and openness to global commerce have enabled 

Taiwan to advance far into the “mostly free” category”. One of the indicators of the study is 

that of freedom of trade, where Taiwan ranks above its own average for the complete 

ranking, reaching 86.4 points in the final report, thus being considered a “free”13 country in 

terms of trade. Moreover, Taiwan is shown to have made strong efforts towards trade 

liberalization since at least the year 1995 (first year of the study), with a regular increase in 

its score in this particular section. Thus to classify Taiwan as a strictly protectionist country 

and deny the efforts taken towards trade liberalization would not only be unwise, but also 

easily refutable. Fei and Chu (Fei & Chu, 1999) suggest that the development of Taiwan can 

be interpreted broadly as a process of modernization through the “marketization” of 

economic institutions, whereby there is an evolutionary replacement of central command by 

market mechanisms.  

The Heritage Foundation study on economic freedom, however, does leave a small 

fraction of protection when it considers market access for agricultural goods. It mentions 

briefly that “Tariff-rate quotas restrict many agricultural imports” (Heritage Foundation, 2015). 

The relevance of the sector when looking at the overall size of the economy is just a minor 

concern, representing a small percentage of GDP as well as of its total trade. This fact could 

make protectionist measure easier to hide, as they do not heavily alter the normal working of 

the economy.  

What is the status of Taiwan’s agriculture today? After several periods of development, 

Taiwan’s agriculture has moved from being economically-relevant highlighting its production-

function, to being highlighted in other functions such as rural development, bio-diversity and 

several social values not directly linked with the economy. Dr. Hsi-Huang Chen clearly 

describes this process in five stages (Chen, 2004) leading to the 21st century, where the 

accession of Taiwan to the WTO represents an important landmark in its agricultural 

development and adjustment. These five stages trace a development that goes from 

                                                           
13

 “Free” refers to a score between 100 and 80.  
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subsistence to industrialization, further into opening and readjustment, and finally into the 

highlighting of social values through the multifunctionality of agriculture. In these five stages, 

the role of agriculture changed from being an important element in the production structure 

of the country, to making non-economic contributions. If we put numbers to this process of 

transformation, we have that in 1984 agriculture represented 6.3% of the country’s GNP, in 

1990 it had declined to 4.2% and in the 2000 it reach 2.1% (Chen, 2004). For the last year 

considered in this study, the CIA Factbook quantified agriculture’s contribution to Taiwan’s 

GDP on 1.9% (CIA, 2015). The trend is similar in terms of employment. Whereas in 1990 

agriculture employed 12.9% of the working population (Chen, 2004), in the year 2014 it 

reached only 5% (CIA, 2015), showing also a decreasing trend. The relevance of Taiwan’s 

agriculture vis-à-vis its economy has clearly decreased to highly residual levels; thus the 

activity has shifted from positioning itself as an economically relevant sector to a 

multifunctional beneficial sector needed for different values. It is under this paradigm that 

Taiwan approaches its liberalization efforts in agriculture in general, and meat in particular.   

Thus reviewing Taiwan’s agricultural trade liberalization in general, and meat trade 

liberalization in particular is the goal of this chapter, which is needed as a prelude to 

understand the sources of protectionist and liberalizing tendencies on the goods under 

analysis in this research. Chapter 1 will develop in three sub-chapters: The first one is 

dedicated to an overall review of Taiwan’s agricultural trade liberalization process in the 21st 

century, with a focus on meat issues; the second one will look at the meat market and the 

regulations under which it operates today. Finally, it will present a summary of the process 

highlighting the different sources of protection.  

 

1. The process of agricultural trade liberalization 

Taiwan’s trade liberalization has been a long process, but the focus of this research is 

on the 21st century, therefore the process will highlight Taiwan’s commitments to agricultural 

trade liberalization from the point of view of its WTO accession alongside the commitments 

and policies implemented by different bureaucracies. Prior to that stage, several scholars 

have considered Taiwan’s progress in liberalization to be the result of foreign pressures, 

mostly from the United States (Francks, 1999) (Clark & Tan, 2012), thus the products 

liberalized seem to have been those which were of interest to the United States. This 

process started in the 1980s as a result of increased pressure from the US given a large 

trade surplus. Going into the WTO negotiations, Taiwan was bound to accept measures in 

liberalization that paralleled the policies that had been agreed in the Uruguay Round itself, 
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as well as through the bilateral negotiations conducted towards obtaining support for 

accession. For many countries, the liberalization process in agriculture has not gone far 

enough.  

Whether Taiwan has agricultural protection policies hindering the development of 

stronger trade ties in this sector is a fact accepted by countries with and without market 

access. As shown in the literature review, Anderson and Nelgen (2012) conducted 

quantitative analysis as part of a World Bank project in order to measure agricultural trade 

distortions in several countries. Taiwan was one of their units of analysis, and as their data 

proves Taiwan has protectionist policies in place. Similarly and in a more qualitative vein, the 

United States, Chile and Spain among other countries have pointed out in their official 

recount of international barriers to trade that Taiwan has in place protectionist measures in 

the agricultural sector. The documents generated by the United States Trade Representative 

(USTR), titled National Trade Estimate Report, and produced annually, has never left out the 

agricultural sector of Taiwan as one where barriers to trade are to be found. In 2002, the 

document established that “US exporters contend that many of the tariff reductions were not 

deep enough to have real commercial effects” (USTR, 2002, p. 410). Again in 2005, the 

document argues that there are restrictions to agricultural trade in the form of bans, technical 

barriers to trade and tariffs and tariff rate quotas (TRQs). Among other topics, the document 

mentions that “the United States continues to be concerned that some Taiwan plant and 

animal quarantine measures are not always based on sound science and are more trade 

restrictive than required” (USTR, 2005, p. 594). Closer to today, the 2010 report continues to 

detect agricultural trade protectionist measures. While the report recognizes progresses on 

Taiwan’s agricultural trade liberalization, abiding by its WTO commitments, some issues 

remain among others in the meat products. “The United States is deeply concerned about 

Taiwan’s trade practices affecting US meat exports” (USTR, 2012, p. 360). More technical 

barriers to agricultural trade are expressed through the American Chamber of Commerce in 

their yearly Taiwan White Paper, from the years 2007 to 2014 (American Chamber of 

Commerce, 2014).  

Other countries have echoed these protectionist policies as well, and from the 

perspective of this research, Chile and Spain carry particular significance. Chile has 

published yearly a document titled Catastro de Barreras Para Arancelarias al Comercio 

[Compilation of Non-Tariff Barriers to Trade], conducted by the Ministry of Economy. From 

the year 2005, until the last one published for the year 2014, Taiwan is signalled for having 

protectionist measures in agriculture, particularly affecting (blocking) meat trade between 

Chile and Taiwan. The 2013 documents established that “in spite of compliance with sanitary 

regulations, BAPHIQ is yet to send inspectors to Chile in order to approve the exports of 
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meat into Taiwan. After several years of waiting, the inspectors have not travelled alleging 

budget, personnel shortage or other reasons” (Ministerio de Economia, 2013, p. 210). The 

case is similar for Spain, at least up until the year 2013, since Spain was granted market 

access for pork in 2014. The Ministry of Economy and Competitiveness published in 2012 a 

document titled Barreras al Comercio [Barriers to Trade] and under the Taiwan chapter, they 

pointed at agricultural protection as the main source of protectionism within the economy, in 

particular in meat trade: “The problem concerns the opening of fresh food, particularly meat 

products -highlighting in the case of Spain pork-based products and has its origin in the 

differences between the Taiwanese community and phytosanitary regulations, along with 

complicated technical authorization procedure” (Ministerio de Economia y Competitividad, 

2012). Thus as we can observe, agricultural trade has been faced by protectionist measures 

in Taiwan, and meat trade is a particular sub-sector where the focus has been even more 

intensive towards protection.  

But this brief recount should not blind the research from the great progress that Taiwan 

has made regarding agricultural trade liberalization, at least since its WTO accession. The 

commitments made towards this institution were seriously taken up by the Taiwanese 

regulators, and it was a strong opening of the market. Three particular areas of policy affect 

meat trade, and they should be reviewed independently: SPS, TBT and Agricultural Trade 

Policy.  

 

1.1 WTO Accession 

Taiwan joined the WTO in 2002. In order to accede, Taiwan made a series of 

commitments towards opening its trade further, breaking protectionist barriers that would be 

contrary to its WTO commitments (or WTO-inconsistent). As a late-comer, Taiwan did not 

get the chance to participate in the discussion regarding the regulations implemented by the 

WTO; it just had to accept the results that had already been negotiated among the existing 

members.  

Taiwan’s WTO accession signified large changes in its trade policy. Many existing 

barriers to trade were eliminated, and others were phased out through a schedule agreed 

with the Working Party designed to supervise Taiwan’s accession. The main trade partners 

of Taiwan expected several changes regarding the WTO accession, and these changes 

started even prior to the accomplishment of the accession. The USTR acknowledges that 

“Taiwan has lowered a number of these barriers prior to its WTO accession” in its 2001 

National Trade Estimate Report (USTR, 2001). These changes were carried through two 
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mechanisms: The first one was a unilateral quest aimed at showcasing Taiwan’s 

commitments towards the progress in the liberalization of international trade. This can be 

considered a diplomatic effort of “good citizenship”, and socialization into the international 

networks which are generally denied to Taiwan due to its sensitive international recognition 

situation. The second mechanism corresponds to the bilateral agreements reached by 

Taiwan and some of its trade partners in order to support Taiwan’s bid for WTO accession. 

In these agreements Taiwan committed changes to its trade policy that were of interest to 

the different partners with which it signed, mostly in issues regarding market access. The 

United States and Argentina were among the thirty countries that carried out this kind of 

negotiations.  

Both mechanisms brought down protectionist barriers prior to Taiwan’s WTO accession, 

and among these we should highlight the efforts made to liberalize agricultural trade policy in 

particular. On a unilateral basis, Taiwan implemented tariff rate cuts on 1.130 items starting 

in May 1998 (USTR, 2001). These included several agricultural products whose tariff rate 

was considered an excessive burden on market access for other countries, and they were 

mostly goods that did not compete with the domestic production. Taiwan brought down the 

nominal tariff rate applied from roughly 10% to 8.2% in the year 2001 (USTR, 2001).  

However, the tariff rate cuts were not deep enough to have a real commercial effect in 

agricultural goods. Tariff rates for fresh fruits remained in a range of 40-50% ad valorem, 

vegetables and juices were 35-50% ad valorem, and raisins had to pay NT$ 3/kg which were 

very large rates for the products to be competitive in the market vis-à-vis local fruit and 

vegetable production. No tariff rate cuts were executed on the meat sectors. These cuts and 

liberalization measures were more of a demonstration of good faith than a real liberalization 

effort. The goal was to show the world that the country was capable and willing to make 

commitments in the task of unilateral trade liberalization in compliance with its WTO targets. 

Going back to the meat sector in particular, Taiwan did not carry out any tariff rate cut; 

but that did not matter, since the problems facing foreign meat traders was market access, 

not tariff barriers. The country was not yet ready to offer a complete liberalization of the 

sector, thus phased-in commitments, and bilateral (“easier-to-manage”) agreements is 

where liberalization in the meat sector witnessed its largest growth. Let us take the examples 

of the WTO bilateral agreements negotiated with the United States and Argentina for this 

matter. With the United States, Taiwan negotiated a quota of imports for products that were 

previously banned by the authorities, including pork, chicken and variety (offal) meat 

products (USTR, 2001). By the year 2001, Taiwan still had 1.027 categories that were 

regulated, requiring the approval of relevant authorities for their imports; all meat products 
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under research were included in this list. These licensing procedures enabled a tight control 

over imports of these products, with the central authorities having the power to open or close 

the market by the granting or rejecting of the licenses required. Such licensing procedure 

had lead Taiwan in the past to conduct complete bans of trade for certain items by not 

granting the licenses14. The United States was therefore granted such a license in 1998 in 

the WTO accession bilateral agreement with a certain quota of imports allowed. Bilateral 

liberalization progressed for meats through this channel.  

Argentina was also one of the thirty countries with which Taiwan negotiated bilateral 

WTO accession agreements. In the negotiations, Argentina was able to secure market 

access to Taiwan for several agricultural products, including quotas for fresh fruits (apples 

and cherries), vegetables, and beef. The negotiations towards this agreement started on 

1997, and were concluded almost in parallel with the United States agreement in 1998. The 

Taiwanese government licensed 17 beef exporting companies (and their slaughter houses) 

that would be allowed to export under a quota as part of this agreement (Ministry of Foreign 

Affairs, ROC, 1998). Argentinian beef products thus achieved market access to a market 

where they had previously been banned. In the year 2000 Argentina suffered a setback 

towards its export ambitions to Taiwan due to a breakout of Foot and Mouth Disease (FMD) 

in its border with Paraguay, and has not been able to re-open the market. Even with this 

situation, Taiwan did liberalize partially its imports of meat through this bilateral mechanism 

prior to its WTO accession.  

In terms of SPS, the requirements were also lowered from very high standards that had 

been set in previous decades, and which were not in line with international standards as 

required by the WTO. These had been set as an SPS barrier to protect local markets. 

Maximum Residue Limits (MRL) for veterinary drug usage on meats were very hard to 

comply with. Some SPS requirements were however matched to international standards set 

by the Codex Alimentarius in the year 2000 representing another unilateral effort taken by 

Taiwan. These standards were furthermore opened for discussion in bilateral negotiations, in 

which countries looking for lower standards could elevate a request to revise the standards 

based on scientific evidence regarding its effect on human health. In order to make the trade 

of meat more transparent, the Council of Agriculture approved a document titled “Quarentine 

Requirements for the Importation of Meat Derived from Cloven-hoofed Animals” (Council of 

Agriculture, 2006) on 1998, and a little bit later that year it published the “Quarantine 

Requirements for the Importation of the Carcasses, Offal and other Products derived from 

                                                           
14

 The United States was affected by a ban of turkey meat imports in the 1980s given a rapid surge of 
imports that rivalled the domestic production of poultry. This “turkey episode” will be further reviewed in the 
next chapters as it is an important event in the process of bilateral pressures towards trade liberalization.  
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Poultry” (Council of Agriculture, 2002), which establishes the requirements that a country 

had to undergo in order to obtain the exporting license. Both these regulations establish a 

central control of imports, since the exporting country has to undergo a process of approval 

(after complying with the SPS standards established) in order to be able to export to Taiwan, 

and in the name of transparency a TBT was made evident. 

In spite of the efforts made prior to the accession, Taiwan was questioned on several 

topics by the WTO working party on its accession, and agricultural trade policy was not a 

small portion of it. Thus even though Taiwan had made some changes prior to its accession, 

entering the WTO required commitments that went much further, and pushed Taiwan into a 

higher quality opening of the market with several market access provisions which were to be 

applied to all WTO members without preferential treatment. These can be divided into two 

categories: Tariff and non-tariff commitments. 

In terms of tariffs, Taiwan committed to bringing its tariff lines to a further reduction, but 

as the Taiwan representative to the WTO recognized, agricultural products will be subject to 

the highest tariffs overall, with some of them reaching 50% (WTO Ministerial Conference, 

2001). However, commitments were made in order to bring down the level of tariffs charged, 

and these included both a reduction of tariffs, and the implementation of tariff-rate quotas 

(TRQ) which would eventually be phased out as well but would grant the graduality that the 

opening process required in order to avoid market shocks.  

The tariff reduction commitments undertaken regarding the goods under research are 

detailed in the following table:  
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Fig. 10. Taiwan’s WTO accession commitments in meats (WTO, 2001) 

Item 
Rate at 

accession 

Tariff reduction 

commitment 

Date of 

implementat

ion 

SSG 

0201 (fresh or chilled bovine) NT$ 24-20/kg. NT$ 10/kg. 2004 No 
0202 (frozen bovine) NT$ 24-20/kg. NT$ 10/kg. 2004 No 
0203-11-12-1999-21-22 (swine 
carcasses, hams) 

15% 12.5% 2004 No 

0203-1911-1991-2911-2991 (pork 
belly) 

60% 50% 2004 Yes 

0203-1919-2919-2999 (swine meat 
with bone, others) 

14% 12.5% 2004 No 

0204 (ovine) 
15% or NT11.3 
(whichever is 

higher) 
None  No 

0207-11-12-1319-1419 (Chicken 
and hen meat) 

NT$ 40/Kg. NT$ 34/Kg. 2004 Yes 

0207-1311-1411 (Chicken wings 
and drumsticks) 

NT$ 64/Kg. NT$ 54/Kg. 2004 Yes 

0207-1320-1391-1422-1430 
(Chicken offal) 

25% None  No 

0207-1423 (chicken neck) 40% 34% 2004 No 
0207-1429 (Other chicken offal) 400% 340% 2004 Yes 

0207-24-25-2610 (turkey meat) 10% None  No 
0207-2620 (turkey liver) 45% 30% 2004 No 
0207-2690-2729 (other turkey offal) 400% 340% 2004 Yes 
0207-2730-3630 (turkey, duck and 
geese liver frozen) 

30% 25% 2004 No 

0207-32-33-3510-3520-3610-3620 
(meat of duck and geese) 

25-30% None  No 

0207-3591 (heart of duck and 
geese) 

40% 34% 2004 No 

0207-3599-3699 (other offal of duck 
and geese) 

400% 340% 2004 Yes 

 

The reduction of the tariffs to a maximum of 50% was not achieved in full, since some 

poultry items clearly exceed that having a commitment to reduce the tariff to 340% by the 

year 2004. Nonetheless, Taiwan’s accession to the WTO was indeed an instance towards 

gradual liberalization, and the reduction of tariffs points in that same direction. However, 

Special Safeguard Measures (SSG) were considered for several items, thus meaning that if 

the country receives a large inflow of the selected item (above the trigger level15), the 

country can implement a higher tariff level in order to protect the domestic producer.  

                                                           
15

 Trigger levels are calculated using a WTO-approved formula, and they are not specific to Taiwan, as 
almost every country in the world uses them for sensitive sectors.  
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By implementing TRQs, Taiwan further reduced its protectionism in the meats markets, 

since some of the TRQs were applied precisely to these products. Taiwan implemented 

TRQs for chicken meat, pork belly and poultry offal (Bank of Taiwan, 2015), which were 

scheduled to be phased out by the year 2005 (as they did). Thus Taiwan wanted to allow for 

a three-year framework where the imports of these goods would be tested gradually, and 

adjustments to domestic support policies could be implemented. The commitments taken by 

Taiwan in this matter did point towards liberalization by replacing the existing bans with 

TRQs, where the domestic forces would adjust gradually to the inflow of imported goods 

under favourable conditions.  

Even with tariff reductions and the TRQ commitments, Taiwan did put some measures 

on the table that show the domestic and the foreign concerns regarding Taiwan’s trade 

policy on the meat sector: Special Safeguard Measures (SSG) and Initial Negotiating Rights 

(INR). In order to protect the domestic production and the domestic market, Taiwan 

established SSGs for some pork and poultry items. While Taiwan’s production of beef and 

lamb are negligible, its production of pork and poultry are on the contrary rather large. SSGs 

were established in order to ensure that imports would not excessively harm the domestic 

industry, and the trigger level for SSGs was established at rather low point, so that it would 

be easier to control the inflow of imports.  

On the bilateral and international side of the story, Taiwan granted INRs to several 

countries as part of its WTO accession commitments. INRs are a tool that allows a country 

to force Taiwan to keep its commitments on tariff reduction when it wishes to change the 

tariff structure. What this means, essentially, is that the countries that were granted INRs 

managed to pin-down Taiwan’s commitments towards them in their tariff levels through their 

bilateral negotiations, thus making sure that the market stays open for them; “a country that 

confers an INR is obliged to respect specific tariff bounds. These bounds can’t be risen 

unless the issue is negotiated with major export countries of the product in question, and 

countries that asked for INRs in these products during the negotiations and gained it” (Babili, 

2009). The countries that managed to secure INRs for meat products are Australia (27 INRs 

for the meats under analysis), United States (19), Uruguay (12), New Zealand (11), Canada 

(6), Argentina (4) and Costa Rica (4) (WTO, 2001). Through these two-fold commitments, 

Taiwanese negotiators assured the domestic producers that the liberalization process would 

be gradual and that they would count with an imports-control mechanism, and at the same 

time it granted assurance to several countries regarding the level of tariffs that Taiwan would 

sustain.  
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Besides tariffs and quotas, commitments were made on the area of NTBs, particularly in 

regard to the SPS chapter of the negotiations. SPS commitments establish two kinds of 

concerns that should be taken into account when discussing import controls: Animal health 

and human health. In order to protect animal health, countries control (or ban) the inflow of 

pests and diseases by establishing certain levels of protection and banning products from 

areas where these pests/diseases have appeared. In order to protect human health, 

countries set standards regarding the additives that food can or cannot contain; for meats it 

is the Maximum Residue Limits (MRL) for veterinary drugs that establishes the levels of 

protection. 

Regarding SPS commitments in animal health, the representative of Taiwan towards the 

WTO reported that Taiwan was endeavouring to modify its standards for the protection of 

animal health in order for them to match the international standards (WTO Ministerial 

Conference, 2001, p. 40), such as what had been done in order to match the international 

standards for MRLs in the use of veterinary drugs. However, the representative further 

recognizes that Taiwan will not follow the recommendations of the Office International des 

Epizooties (OIE) regarding trade restrictions due to infectious disease in animals, but it will 

add to the existing OIE lists nine further diseases which, if detected, will impede meat trade 

with Taiwan (WTO Ministerial Conference, 2001). In trade terms, this situation generates 

SPS requirements that are more stringent than what international standards recommend, 

therefore limiting trade through the creation of additional barriers.  

The liberalization process so far reflects a two-headed dialogue where tariffs are 

reduced, but non-tariff barriers remain or increase. Upon its WTO accession, Taiwan made 

several important commitments towards meat trade liberalization by reducing tariffs, 

implementing a schedule for phasing out TRQs, and negotiating INRs with several important 

exporting countries. But at the same time, Taiwan managed to develop important NTBs 

through the SPS chapter of its accession, making sure that the central control of imports 

remains largely on the state’s hands, with stringent sanitary conditions for the exporting of 

meat, and arbitrary licensing procedures required in order to have importing permits.  

 

1.2 Further Unilateral Liberalization in the 21st Century 

The framework for analysis in this research goes up to the year 2014. After Taiwan’s 

accession to the WTO in 2002, the WTO worked as the main trade forum where member 

economies requested further liberalization, and where Taiwan expressed its policy 

alternatives. The Trade Policy Reviews (TPRs) are the documents that best reflect the 
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progresses made, as they are composed by a document generated by the WTO secretariat, 

a document written by Taiwan’s trade representative, and a final revision of both. These 

TPRs were presented every four years, thus providing a valid interval for analysis of 

progresses. These were presented in 2006, 2010 and 2014.  

In the 2006 TPR, the WTO Secretariat is clear when it states that “Chinese Taipei has 

continued to liberalize its trade regime; this liberalization has involved tariffs as well as non-

tariff measures, such as prohibitions and licensing” (WTO, 2006, p. X). These commitments 

are further highlighted by showcasing the descending trend of tariffs, and the transparency 

of import regulations. However, the Secretariat is quick to pinpoint agriculture as a sector 

where liberalization is not progressing alongside other sectors, as some measures taken 

(like establishing non ad-valorem duties) are not in line with liberalization efforts. Reviewing 

sector by sector, the Secretariat dictates that “the sector [agriculture] receives relatively high 

border and domestic support compared with other sectors. In 2005, the average MFN tariff 

on agricultural products was 22.3% whereas that on non-agricultural products was about 5%” 

(WTO, 2006, p. XI). The TPR concludes with an outlook of Taiwan’s economy, where it 

establishes that further growth is conditional to several reforms, strengthening corporate 

governance and “trade liberalization, particularly in agriculture” (WTO, 2006, p. XII).  

The paragraph above calls for further reforms in agricultural liberalization; it does not 

say that gradual efforts had not been made since Taiwan’s accession. In terms of tariffs, 

Taiwan decreased its simple average applied tariff on agricultural products from 24.7% to 

22.3%, representing a small improvement (WTO, 2006, p. 31). If we look at the item titled 

“Live animals and products thereof” the average rate descended much more rapidly from 

54.8% in 2002 to 18.8% in 2005 (WTO, 2006, p. 33) indicating a much higher liberalization in 

meats than in the average of agricultural products, where items like rice continued to be 

highly protected. The descended levels of tariff rates in meats responded in part to the TRQs 

adopted (which were to be phased-out by January 2005 for meats), and in part to the 

implementation of the accession commitments.  

Trade facilitation measures taken in the tariffs realm were not necessarily matched with 

similar efforts in NTBs. “Import prohibitions, restrictions, and licensing apply, inter alia, by 

reason of the requirements of various trade agreements, essential security, and for the 

protection of culture, hygiene, or the environment” (WTO, 2006, p. 41). Sanitary reasons 

continued to deter stronger liberalization of the meat sector by 2006. In spite of the 

commitment made by Taiwan to match its standards to the international standards of food 

safety requirements, in 2006 Taiwan had 451 agricultural standards, of which only 80 (17.7%) 

were matched to the international standards (WTO, 2006, p. 54). Adding to the restrictions 
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and stringent standards, SSGs were activated yearly for chicken meat and poultry offal 

during the 2002-2005 period, leading to partial closures of the market, since the trigger level 

of imports was surpassed. This happened because the trigger levels for items with SSGs 

were set at a very low level; for example, the trigger level for chicken legs and wings (under 

HS 0207) was set at 14.080 tonnes. During the year 2000, the consumption of chicken legs 

and wings in Taiwan was of 187.029 tonnes; thus the trigger level is activated when imports 

represent even less than 10% of the total market share.  

NTBs and TBs seemed to be moving in different directions in this liberalization process. 

While Taiwan managed to bring down the tariff level up until the year 2006, its NTBs became 

harder to comply with for exporters, making it difficult for foreign producers to get a decent 

market share in Taiwan’s meat market. Taiwan commented in its own TPR on 2006 that 

“SPS measures are in compliance with the relevant international standards, 

recommendations and guidelines developed by the International Plant Protection Convention 

(IPPC), the World Organization for Animal Health (OIE) and the Codex Alimentarius 

Commission, based on scientific principles and risk assessment” (WTO, 2006, p. 6). While 

some of the measures taken are effectively in compliancy, as we have shown some others 

are not, and establish requirements that go further than recommended by international 

standards. Measures taken such as the constant implementation of SSG measures, 

inclusion of more MRL standards, and sanitary requirements stronger than those required by 

the OIE impeded further liberalization in the meat sector.  

Taiwan itself recognizes the need to keep reforms in agricultural trade within the 

parameters of “flexibility” in order to avoid damages to the economy. “While committed to a 

substantial reduction in trade-distorting domestic support, as well as substantial 

improvements in market access, it holds the belief that a certain amount of flexibility should 

be given to Members when adopting agricultural reform policies, in the interest of 

maintaining the sustainable development of the sector” (WTO, 2006). Since tariffs are the 

easiest-to-measure item when it comes to trade barriers, the reductions conducted by 

Taiwan represent a commitment towards further liberalization; but the NTBs established or 

sustained impeded increases in trade that would go in parallel with market needs.  

Moving further down the timeline, the WTO Secretariat and Taiwan again provided 

TPRs on the year 2010. Overall, Taiwan’s economy continued through an aggressive 

liberalization path praised by the WTO members. “Chinese Taipei's overall trade policy 

objectives have remained governed by its need to be increasingly integrated into the global 

economy through its active participation in multilateral trade and economic organizations, the 

negotiation of free-trade agreements (FTAs), the strengthening of trade facilitation and 
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promotion activities, the elimination of trade barriers in overseas markets and the 

diversification of these markets” (WTO, 2010). Improvements were highlighted (among 

others) in the areas of transparency, customs management, institutional development (the 

creation of the Office of Trade Negotiations among others), the signing of bilateral FTAs, 

opening of the service sector, and improved access to government procurement. However, 

as the report will notice, not all sectors have moved in that direction, and there are serious 

doubt regarding trade liberalization in the agricultural sector as the report establishes that 

“Chinese Taipei met virtually all its notification requirements under the WTO Agreements on 

time, except for those relating to import licensing procedures and domestic support in 

agriculture (2006, 2007, 2008). (…) Import protection involves some of the highest tariffs in 

the economy, tariff-rate quotas, and special safeguard measures.” (WTO, 2010).  

In terms of tariffs, TRQs on meats did not exist since the year 2005. The tariff levels did 

go down slightly from the previous measurement in the year 2005, reaching an average level 

of 22.1% for agriculture. The existence of non ad-valorem duties did not disappear, and most 

of the existing ones still affected agricultural goods, including meat products. Thus 

international market prices would not have a repercussion in the percentage of tariff 

collected from meat, since it is fixed on volume (kg). Nonetheless, there continued to be a 

slight advancement towards liberalization in tariff reduction.  

In terms of NTBs, the situation was not much better in 2010 than what it was in 2006. 

“The large majority of Chinese Taipei's standards remain voluntary; in 2009, 18% of applied 

standards were aligned to international standards, down from 25% in 2005. Measures have 

been taken to address maximum residue limit requirements” (WTO, 2010). In agriculture, 

Taiwan included three more standards taking the total to 454 of which only 81 were 

international standards. In the year 2008 Taiwan established 218 MRLs for veterinary drugs 

in meat products; these efforts were to be in line with the Codex but the total amount of 

MRLs had not been established by 2010, therefore it was impossible to asses. Regarding 

animal health and protection against disease, the TPR quotes an article by which Taiwan 

established a period of 10 years of ban from countries were BSE (mad-cow disease) was 

declared (WTO, 2010, p. 62). This made imports of beef much more complicated, and the 

amount of time needed to re-open the market seemed excessive.  

SSGs continued to be important in the protection of poultry and certain pork products. 

As in the previous period, these were activated several times, imposing SSG tariffs on 

imported products, thus giving a competitive edge to domestic producers. “During the period 

under review, Chinese Taipei has imposed safeguard provisions on poultry imports several 

times, and SSGs have been triggered on several other products, including types of offal” and 
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pork belly (WTO, 2010, p. 47). The persistence of low SSG trigger level sustained this 

protectionist measure as a truly effective one regarding the control of sensitive meat inflow 

from foreign countries into Taiwan, keeping a high level of border protection for poultry and 

pork.  

As in the previous period, TBs and NTBs moved in parallel and different directions. TBs 

continued to be reduced, TRQs were not re-implemented, and the import of these goods 

enjoyed a more favourable tariff treatment. In terms of NTBs, however, there were no 

particular signs of progress towards liberalization: SSGs stayed in place with low trigger 

levels, standards did not move forward to match international standards, the implementation 

of MRLs was slow, and some sanitary measures taken (such as the BSE restriction of 10 

years) seemed to go over the recommended standard of sanitary precaution.  

Taiwan’s position throughout this period was in line with its general policy towards 

liberalization, and it argued in its 2010 TPR that “the government remains a firm supporter of 

trade liberalization and believes that protectionist measures can only create a vicious cycle 

that will worsen the situation” (WTO, 2010, p. 2) when referring to the ongoing economic 

crisis. Taiwan’s commitment with liberalization remained strong, and the whole document 

showcased policies through which Taiwan had supported trade liberalization in several areas. 

When it comes to agriculture, however, Taiwan is emphatic to point out that “trade 

liberalization in the sector should proceed in a gradual manner” (WTO, 2010, p. 14). Very 

important becomes to highlight the fact that Taiwan starts to refer to the multi-functionality of 

agriculture, something it had not done before. The idea that agriculture is a sector requiring a 

particular treatment, due to the fact that it offers to the country much more than just 

economic activity, has taken hold of Taiwan’s agricultural trade policy, apparently altering the 

rank-scale of values selected by policymakers. The battle of ideas was therefore reaching its 

peak. While the government stands in line with liberalization in order for the world to 

overcome (or at least not aggravate) the current economic crisis, agriculture needs to be 

safeguarded and protected from trade liberalization. These ideas influencing policy could be 

related to the decrease in tariff barriers (which depend on trade-related bodies) 

accompanied by the implementation of stringent NTBs in agriculture (which depend on 

agricultural policy and sanitary related bodies).  

Jumping on the final TPR which was submitted on 2014, the situation evolves. The TPR 

report by the Secretariat is not available, since it is at the time of writing being revised16. 

However, there are documents which are adjacent to the TPR, which include the questions 

that were made to Taiwan regarding its progress on trade issues. The first one is the 

                                                           
16

 It was searched for on June 28th and July 28th respectively without a positive result.  
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“Minutes of the Meeting” of Taiwan’s TPR (WTO, 2014), and the other one is “Minutes of the 

Meeting Addendum” (WTO, 2014) which includes the questions and answers made to and 

by Taiwan. Alongside, the document presented by Taiwan is available.  

While the information available in these documents is mostly qualitative, there are 

several complaints regarding the high level of agricultural tariffs in relation to industrial tariffs. 

Mexico points out that “the average agricultural tariff is more than four times the industrial 

average” (WTO, 2014, p. 14). Similarly, the United States points out that “The Secretariat's 

report notes that Chinese Taipei's agricultural tariffs remain high. For instance, there are 37 

lines with rates higher than 100%” (WTO, 2014, p. 36). While the WTO average of 

agricultural tariff is not available, the abovementioned comments point out at least to a 

sustained high-level of agricultural tariffs, and showcases that the commitment made by 

Taiwan to reduce tariff lines in agriculture to 50% was not executed. While there may have 

been a small drop in average tariffs, this was not large enough for countries to highlight it 

and eliminate their agricultural trade concerns. The response by Taiwan on this matter 

alludes to the Doha round of negotiations and its conclusion in order to advance into further 

tariff reductions in the agricultural sector. With the Doha round stuck (possibly beyond repair), 

this seems to be a safe answer towards the maintenance of protectionist policies.  

In terms of SPS for animal health, Taiwan was questioned by the EU on its strict 

position on BSE imports. The questioning points at the lack of alignment between Taiwan’s 

regulations and the OIE’s recommendations, and a lack of transparency in the approval 

process, as it states that “EU Member States have to undergo a lengthy and non-transparent 

risk assessment process which can take several years (one Member State has an 

application pending for now more than 8 years), while other WTO Members with the same or 

even a higher country-risk status for BSE (under OIE), can export beef and beef products to 

Chinese Taipei” (WTO, 2014, p. 6). This represents a very strong allegation on part of the 

EU regarding NTBs of Taiwan’s meat market, and the difficulties that there are in order to 

achieve market access. Taiwan is quick to respond that it is adapting its regulations to match 

the OIE’s recommendations, denies arbitrariness in the process, and certifies that it is 

carrying studies of risk assessment regarding BSE.  

Beyond the particular topic of BSE, the EU questions Taiwan again on its process for 

the recognition of “disease-free” area, which is not line with the OIE, of which Taiwan is a 

member. “The EU is concerned about the Chinese Taipei's interpretation of defining a 

disease free status” (WTO, 2014, p. 6). This situation should be highlighted due to the 

existence of a TW-EU Bilateral SPS Working Group, where these matters are discussed, but 

apparently there has been no consensus. While the EU is the strongest complainant 
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regarding Taiwan’s protectionist measures based on animal health concerns, it is not the 

only one; these include Indonesia and Brazil.  

Regarding human health concerns, the discussion on MRL is dominated by the 

ractopamine issue, as Taiwan has rejected all residues of ractopamine in pork, while the 

CODEX establishes an MRL for this substance in pork meat. Thus the questioning points 

once again a lack of alignment between international standards and Taiwan’s regulations.  

Ractopamine is however a very complex issue (since it is also a banned substance in 

the EU and many other countries), thus it is not representative of the SPS situation as a 

whole. In order to achieve a broader perspective, another question posed by Brazil regarding 

food safety standards sheds more light on the issue. Brazil mentions that Taiwan is not part 

of the Codex nor the IPPC, but it does follow IPPC recommendations, thus it infers that 

Taiwan does not follow the Codex standards. Then, Brazil poses the following question: 

“Can you confirm that Chinese Taipei does not follow Codex Alimentarius Commission 

standards? If so, can you explain the rationale for that?” (WTO, 2014, p. 92), to which 

Taiwan answers “We establish our food safety standards through a risk analysis process 

that takes the latest scientific research, our national dietary pattern, existing standards in 

Codex and developed countries into account, consistent with Codex principles” (WTO, 2014, 

p. 92). In this sense, Taiwan acknowledges that it deviates from international standards for 

food safety reasons, and establishes a rationale for this deviation. A similar question and 

answer is also posed by Malaysia, as it questions why Taiwan is not a member of the Codex 

(WTO, 2014, p. 133).  

It appears that by the year 2014, the questioning on Taiwan’s meat and meat products 

trade policy has increased concerns internationally. While tariffs may have stayed at the 

same level, or even decrease slightly, the comments on the WTO members still point out a 

high level of TB protection relative to other sectors. In terms of NTBs, liberalization is not 

progressing either. After more than one decade of WTO membership, there are several 

pending complaints on agricultural trade, and many of them are specific to the meat sector 

and the voluntary measures taken in order to make it hard or impossible for countries to 

comply with.  

Unlike the report by the Secretariat, the report submitted by Taiwan is available, and in it 

we can see once again a battle of ideas regarding liberalization/protectionism. The 

document opens by stating that “the Separate Customs Territory of Taiwan, Penghu, Kinmen 

and Matsu’s macroeconomic policy aims to create an efficient, liberalized and internationally 

competitive market economy” (WTO, 2014, p. 7). This policy goal is clearly reflected on 

several sectors where Taiwan has liberalized its economy leading to further competition, 
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increased productivity, and efficiency. The goal of the state was achieved. But it has been 

overshadowed by an extremely small portion of its economy: Agriculture.  

While the 2010 TPR by Taiwan made reference to multi-functionality as a reason for the 

protection of agriculture, the 2014 TPR goes much further, and establishes stronger 

ideational rationales for protecting the domestic sector, which seem to be getting a hold on 

Taiwanese policy. Paragraph 4.9 of the TPR starts by recognizing that Taiwan, as a net 

importer of food with a vulnerable agricultural sector, has always faced challenges in this 

sector (WTO, 2014, p. 11). It goes on to argue that Taiwan “considers that there is no “one 

size fits all” approach to the liberalization of agricultural trade”, thus stepping away from the 

internationalization of standards. It also brings up once again the concept of 

multifunctionality of agriculture requesting that it should be given full consideration. Finally, 

the same paragraph ends up by supporting the flexibilities that the DDA Agricultural 

Negotiations is planning to give to net food importers in their trade liberalization efforts. Once 

again, ideas regarding the process of liberalization are conflicting, and we can appreciate 

liberalization and protectionism trying to find a middle-path which would make certain levels 

of protection acceptable in light of a different set of values (discarding the exclusivity of 

efficiency).  

Taiwan’s liberalization in agricultural trade in the 2001-2014 period has been questioned 

within and beyond the WTO. It has not followed a path even remotely close to its 

liberalization in other industries. And while some progress has been made in tariff barrier 

lifting, NTBs remain at a rather high level. These are matters that have been addressed in its 

bilateral liberalization process, where Taiwan has further liberalized its agriculture giving 

preferential treatment to a small number of partners that have achieved FTAs.  

 

1.3 Bilateral liberalization through FTAs 

Apart from the multilateral commitments, Taiwan has engaged in bilateral negotiations, 

which concluded in FTAs with several countries. In them, it has made concessions of 

preferential market access, allowing for a reciprocal preferential treatment. The agricultural 

sector has not been absent in these negotiations, and Taiwan’s trading partners have asked 

for concessions in this regard. “Negotiating FTAs will definitely require further 

comprehensive liberalization of both the goods and services sectors. While agriculture 

remains a sensitive and comparatively vulnerable sector compared with the industrial and 

services sectors, even with the industrial sector certain subsectors also need to engage in 
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painful consensus building before the government decides to remove tariff and non-tariff 

protection” (Hsu T.-T. , 2012, p. 51).  

Even though the agreements reached were not with Taiwan’s main trading partners, the 

FTAs included provisions towards market access that eased the entry of foreign agricultural 

products into Taiwan, thus generating liberalization in the market through bilateral 

agreements. The FTAs signed by Taiwan are the following:  

Fig. 11. Taiwan’s FTAs 

Country Year 

Panama 2004 

Guatemala 2006 

Nicaragua 2006 

El Salvador 2008 

Honduras 2008 

New Zealand 2013 

Singapore 2014 

 

These FTAs do not represent a large portion of Taiwan’s agricultural trade, and New 

Zealand is the most important agricultural partner of the list. All of them, however, included 

provisions for the liberalization of meat which have allowed players that are not important in 

meat exports to participate of Taiwan’s meat markets. In terms of tariffs these are the 

following:  

Fig. 12 Schedule in meats of Taiwan’s FTAs 

Country 
Preferential tariff/schedule 

Exceptions 
Bovine Porcine Ovine Chicken 

Panama NT$ 0 

immediate 

0% in 5 years NT$ 0 in 10 

years 

Excluded Pork belly was granted a 

quota of 1.000 MT; 

Special requirements 

were established for beef. 

Guatemala NT$ 0 in 10 

years 

0% in 10-15 

years 

NT$ 0 in 15 

years 

Excluded Pork belly was excluded 

Nicaragua NT$ 0 

immediate 

0% in 5 years NT$ 0 in 10 

years 

Excluded Pork belly was excluded; 

Special requirements 

were established for beef. 

El Salvador NT$ 0 in 10 

years 

0% in 10-15 

years 

NT$ 0 in 15 

years 

Excluded Pork belly was excluded 
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Honduras NT$ 0 

immediate for 

020210 and 

0202309; 

NT$ 0 10 

years for the 

rest 

0% in 10-15 

years 

NT$ 0 in 15 

years 

Excluded Pork belly was excluded; 

Special requirements 

were established for beef.  

New 

Zealand 

NT$ 0 in 2 

years 

0% 

immediate 

NT$ 0 

immediate – 

8 years 

0% 

immediat

e – 8 

years 

No exclusions 

Singapore NT$ 0 

immediate – 

10 years 

0% 

immediate – 

10 years 

NT$ 0 in 10 

years 

NT$ 0 

immediat

e – 10 

years 

No exclusions 

 

These FTAs helped improve the liberalization of the Taiwanese meat markets of bovine, 

porcine and ovine meats mostly, and less of chicken products, since it was excluded from 

most negotiations. The average level of ad valorem and non ad valorem tariff rates is 

brought down by the preferential market access granted to these countries, in schedules that 

liberalize in a maximum period of 15 years.  

It must be considered that, apart from New Zealand, none of the other countries that 

signed FTAs with Taiwan are relevant exporters of meat. Thus the preferential reduction of 

tariffs is not necessarily met with an increased competition within the domestic market. 

Furthermore, the reduction in the most sensitive items (pork and chicken) had much longer 

schedules, with several items being directly excluded from the negotiations.  

Taiwan’s bilateral liberalization strategy and its preferential market access were in line 

with its policy of bringing down tariffs. It important however to also review the SPS chapters 

of these FTAs to see if liberalization also followed suit in preferential access to the market for 

Taiwan’s FTA partners. Starting with the Panama agreement, it clearly establishes that 

“Sanitary and phytosanitary measures shall not constitute a disguised restriction to trade and 

shall not have the purpose or effect of creating an unnecessary obstacle to trade between 

the Parties” (Bureau of Foreign Trade - ROC, 2004, p. 66). The agreement aims for 

transparency with the generation of a bilateral SPS committee, and it fixes the needs of both 

parties through transparency mechanisms. It goes on to establish international standards as 
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the guidance for the harmonization of bilateral standards in SPS related issues. In terms of 

animal health, the FTA also sets the OIE standards in the recognition of disease-free zones, 

thus forcing both parties to comply with international standards when it comes to agricultural 

trade issues. More importantly, it eliminates arbitrariness from agricultural trade related 

issues by the imposition of several articles which will force both parties to comply. Two which 

should be highlighted are Articles 8.07 and 8.09; the first one sets a limit of 60 days in order 

for one party to answer if they believe that a measure is being taken with arbitrariness; the 

second one sets a maximum deadline of 100 days for the importing party to conduct 

inspections for the approval of exports when these are requested by the exporting party.  

The format developed in the SPS chapter of the Panama-Taiwan FTA was followed in 

the next ones, being these highly similar to the one signed with Panama. The agreement 

with Guatemala highlights the same points regarding animal and human sanitary measures 

(food safety as a central concept, harmonization of international standards with room for the 

implementation of additional measures only given that there is enough scientific evidence, 

measures for increased transparency), since it is basically a copy of the format developed in 

the Panama agreement. The Nicaragua agreement also establishes very similar 

measurements, but it puts more emphasis on the creation of the bilateral SPS committee 

(which is contemplated by the other agreements as well), establishing deadlines for its 

creation, and delimiting its functions with more detail. In the case of Honduras and El 

Salvador, they signed their agreements with Taiwan in a joint manner (there is only one 

agreement for both countries, even though they have different tariff schedules). This 

agreement, however, scales back the bilateral liberalization that the first three agreements 

established, by putting local needs over international standards in article 8.03. The 

agreement does include an article on harmonization towards international standards (8.05), 

but the fact that it includes the right towards independent standard setting practices makes it 

different from the others in SPS commitments. Apart from this point, the SPS clauses agreed 

upon are the same as in previous FTAs.  

The ANZTEC, however, is an agreement that was negotiated from scratch, without 

using the template that was used for previous FTAs. In all the Central American FTAs, the 

SPS chapter had been chapter number 8; in the ANZTEC however it is chapter number 6. 

The full negotiation of the SPS chapter makes sense with New Zealand, since it is a country 

that has been exporting large quantities of agricultural products to Taiwan, and it hopes to 

keep on doing the same with assurances established in the FTA. One highly relevant point 

within this new agreement is established in article 6.7, when the agreement establishes that 

“any determinations in relation to regionalisation, pest-free or disease-free areas, areas of 

low pest or disease prevalence, zoning and compartmentalisation shall be recorded in an 



‧
國

立
政 治

大

學
‧

N
a

t io
na l  Chengch i  U

niv

ers
i t

y

110 
 

implementing arrangement” (Bureau of Foreign Trade - ANZTEC, 2014, p. 47). New Zealand 

and Taiwan agreed to conduct bilateral consultations, and come to an agreement before any 

of the parties can take SPS measures regarding animal health. This certainly gives both 

parties a say in the implementation of domestic agricultural trade policy decisions.  

Continuing with ANZTEC, there is an article within the agreement that aims to achieve 

equivalence between both parties in SPS measures and systems. As this research pointed 

out in the introduction, Taiwan has granted system certification to the meats imported from 

New Zealand and other developed countries, while its Central American FTA partners have 

not acquired such system certification (forcing each producing company and slaughter 

house to obtain its certification). While the Central American FTAs do have an article calling 

for equivalence, this has not happened, while New Zealand has achieved equivalence in 

SPS measures recognition. The “Equivalence” article of ANZTEC is much more detailed, 

and establishes a mechanism to achieve the goal, while in Central American FTAs it was 

basically a demonstration of good intentions rather than a specific commitment.  

ANZTEC is also an agreement that looks to eliminate properly each possible 

arbitrariness in the implementation of SPS/TBT measures. Several paragraphs point towards 

this goal, and it worth mentioning here article 6.11.1: “The import checks applied to imported 

animals, animal products, plants and plant products or other related goods traded between 

the Parties shall be based on the risk associated with such importations. They shall be 

carried out in a manner that is least trade-restrictive and without undue delay” (Bureau of 

Foreign Trade - ANZTEC, 2014, p. 51). Thus the agreement makes agricultural trade much 

more predictable, and less prone to manipulation by the local authorities of either party by 

locking specific procedures through this international commitment.  

Thus bilateral agreements further helped the liberalization of agricultural trade in Taiwan 

by granting preferential access, transparency, improved SPS/TBT measures, reduced tariffs 

and stronger communication channels between the parties. While the countries that signed 

these FTAs with Taiwan do not represent the core of agricultural trade worldwide, it is a 

positive sign a feasibility that Taiwan has put on the table towards further liberalization on 

bilateral basis of this protected sector. It also shows a clear preference on the part of Taiwan 

towards bilateral liberalization of agriculture rather than multilateral liberalization. 

 

 

 



‧
國

立
政 治

大

學
‧

N
a

t io
na l  Chengch i  U

niv

ers
i t

y

111 
 

2. The meat market and its regulations 

So far this research has analysed the process of liberalization of agricultural trade that 

Taiwan went through from its WTO accession until the end of the year 2014. However, the 

results (or lack of results) of liberalization in trade have to be understood in light of the actual 

trade relationship between the international suppliers, the domestic suppliers and the 

consumer market. Thus to properly understand the phenomena, a brief market research 

becomes necessary, in order to be able to quantify the market itself. Changes in domestic 

production, and international imports, will not only allow to quantitatively understand the 

relevance of the phenomena, but it will also point out the trends in terms of market players 

and market share that are a result of liberalization. Therefore the following two sub-sections 

will be focused on the market itself, from a quantitative and a regulatory perspective 

respectively.  

 

2.1 The meat markets 

In order to understand the market, this research will look at three figures in particular, 

which it will analyse, regarding the HS codes to which this research refers. The first one is 

the total imports, the second one is the domestic production. Adding these two, and 

subtracting exports will give us the total market figure for each type of meat. Finally, we need 

to look at the origins of imports as a fundamental piece of data towards this research’s 

conclusions.  

Taiwan imports roughly US$ 1 billion a year worth of meat products, which is even more 

interesting a market when we understand that the players in the market are limited, therefore 

competition is also quite limited. It is not as relevant as the US$ 60 billion of imports of 

petroleum, or even the US$ 3 billion worth of copper that the country imports yearly. The 

difference is that meat is mostly an end product, while the other two are inputs of production. 

US$ 1 billion is an important amount for an end product, and it is well known that countries in 

East Asia, as net food importers, produce higher returns than other developed economies in 

these sectors. As a net food importer, Taiwan relies heavily on imports for such a 

fundamental item. 

What is Taiwan importing in terms of meats? This research does not look at processed 

meat, and it sidelined meats that are not highly representative of the total market (such as 

horse meat), but it does include the most consumed fresh, chilled and frozen meats in the 

Taiwanese market 
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Fig. 13. Imports of meat into Taiwan (US$ thousands) 

YEAR  2001 2002 2003 2004 2005 2006 2007 

Bovine fresh or 
chilled 

$28,251 $27,649 $39,674 $39,011 $56,688 $50,491 $66,385 

Bovine frozen $143,996 $167,572 $208,006 $182,488 $230,194 $266,583 $249,222 

Swine fresh, 
chilled or frozen 

$9,319 $17,903 $35,682 $52,474 $38,610 $25,898 $19,964 

Sheep or goat 
fresh, chilled or 
frozen 

$38,067 $52,832 $50,722 $66,918 $75,339 $74,481 $68,027 

Meat and edible 
offal of poultry, 
fresh chilled or 
frozen 

$14,675 $25,192 $38,411 $57,790 $91,964 $83,705 $72,975 

Edible offal of 
ovine, bovine 
and swine 

$6,495 $11,435 $20,774 $30,944 $27,663 $21,858 $25,407 

TOTAL $240,803 $302,583 $393,269 $429,625 $520,458 $523,016 $501,980 

 

YEAR  2008 2009 2010 2011 2012 2013 2014 

Bovine fresh or 
chilled 

$80,821 $72,544 $106,840 $135,710 $113,001 $171,180 $210,867 

Bovine frozen $275,979 $269,946 $357,327 $408,969 $378,508 $440,871 $478,877 

Swine fresh, 
chilled or frozen 

$50,991 $85,205 $82,830 $102,156 $54,508 $61,128 $132,725 

Sheep or goat 
fresh, chilled or 
frozen 

$80,744 $59,262 $81,753 $91,969 $80,975 $71,933 $92,933 

Edible offal of 
ovine, bovine 
and swine 

$37,645 $36,698 $38,086 $46,157 $52,908 $45,353 $64,856 

Meat and edible 
offal of poultry, 
fresh chilled or 
frozen 

$107,744 $92,234 $129,652 $142,463 $191,339 $159,946 $185,833 

TOTAL $633,924 $615,889 $796,488 $927,424 $871,239 $950,411 $1,166,091 

 *Source: Trade Map 

 

As we can appreciate from Fig. 14, Taiwan imported US$ 1.16 billion worth of fresh, 

chilled or frozen meats on the year 2014. The year 2014 represented the first year in which 

Taiwan imported more than US$ 1 billion worth of meat. It represents a large growth from 

the year 2001, where the total amount of imported meat for the HS codes under research 

was US$ 240 million. Thus it is clear that foreign suppliers have achieved stronger market 
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access since Taiwan’s WTO accession. Anderson’s NRA measurements therefore reflect 

such a situation of diminished protectionist levels, while at the same time market figures 

reflect an increased presence of foreign meat products.  

In terms of relevance of imports, bovine meat is the most important type of imported 

meat, followed by poultry, pork and ovine. Bovine reached a total amount of imports US$ 

689 million in the year 2014, up from US$ 172 million in the year 2001. Swine and poultry 

imports have increased manyfold since the year 2001, even though the previous analysis of 

multilateral and bilateral liberalization indicated that these two types of meats are the ones 

where most SSG and exclusions from trade negotiations have taken place. It will be noted 

later on, however, that the largest worldwide exporters of pork (Germany) and poultry (Brazil) 

are not present in the market.  

The numbers presented above, however, do not tell us the relevance of imports vis-à-

vis the whole market. For that, it is important to look at Fig. 15, which indicates the domestic 

production for these types of meats. These figures were obtained from the Statistical 

Yearbook of the Republic of China, which is available only up to the year 2013 at the time of 

writing17. The aggregation of figures is a little bit different, since domestic statistics do not 

consider offal as a different item from the total meat products. These figures are the 

following:  

Fig. 14. Domestic production of meat (US$ thousands) 

Product/Year 2001 2002 2003 2004 2005 

Swine $1,372,556.11 $1,426,896.98 $1,671,155.20 $1,932,907.38 $1,834,978.67 

Bovine $21,211.72 $26,632.28 $38,635.69 $42,436.66 $52,672.01 

Ovine $23,715.13 $26,637.79 $28,942.79 $36,377.99 $38,684.85 

Poultry $945,626.67 $947,332.52 $866,506.13 $1,070,842.14 $1,283,674.53 

*Source: Statistical Yearbook of the ROC 

Product/Year 2006 2007 2008 2009 2010 

Swine $1,703,951.84 $1,734,653.43 $2,175,783.01 $2,000,252.99 $2,244,847.99 

Bovine $48,347.38 $48,607.18 $44,354.45 $44,236.26 $50,515.53 

Ovine $35,708.11 $25,465.30 $27,759.81 $25,443.02 $30,206.75 

Poultry $1,138,620.55 $1,211,478.78 $1,440,026.23 $1,338,676.84 $1,399,988.02 

 *Source: Statistical Yearbook of the ROC. 

 

                                                           
17

 This section was written in August 2014.  
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Product/Year 2011 2012 2013 

Swine $2,252,347.36 $2,257,125.43 $2,237,072.53 

Bovine $54,344.65 $67,282.70 $70,172.60 

Ovine $28,415.67 $39,111.03 $38,477.10 

Poultry $1,487,102.02 $1,520,183.29 $1,587,421.13 

*Source: Statistical Yearbook of the ROC. 

 

Taiwan is thus a large producer of pork and poultry, but relies heavily on imports of 

bovine and ovine meat. These kinds of meats require larger land endowments for an efficient 

production, which is a condition which Taiwan does not possess. Swine and poultry, on the 

other hand, can be produced efficiently with less land usage, making small family lots large 

enough for the production of these kinds of meats. In terms of hogs, it must be highlighted 

that up until the FMD outbreak in Taiwan of 1997, Taiwan was a large exporter of porcine 

meats (mostly to Japan), being an important player in the world’s swine market. It is an 

industry that Taiwan had developed largely as a consequence of the capital accumulation 

that occurred during the 1970s, which led the way for investment in capital intensive 

industries such as pork; it also developed through the change in dietary patterns of 

Taiwanese, looking for more protein intensive food, limiting the role of rice as a staple food 

and diversifying their intake patterns. The outbreak of FMD, however, decreased its level of 

production, bringing down the amount of hogs in Taiwan by over 40% of the existing 

livestock (Liu C.-W. , 2008); after it, Taiwan was never able to regain its “relevant exporter” 

title, going to the point of having to import part of its total consumption from foreign markets, 

thus becoming a net importer. 

Poultry meats are also important in Taiwan’s traditional diet, and thus the production is 

rather large. The growth in consumption has been matched with a growth in production plus 

a growth in the level of exports. However, Taiwan’s average exports for the years under 

analysis (US$ 9 million) are much smaller than its average imports thus making it a net 

importer of poultry as well, being unable to achieve self-sufficiency in any of the meats under 

research.  

Bovine and ovine meat domestic production has been negligible in terms of total 

consumption for the period of research. Therefore, Taiwan is a net importer of these four 

types of meats. The relevance of imports vis-à-vis the domestic production varies greatly 

depending on which kind of meat we are discussing; the percentages of imports vis-à-vis 

domestic production for the years under research are the following:  
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Fig. 15. Market shares of domestic and imported meats (%)18 

 
2001 2002 2003 2004 2005 2006 2007 

Domestic swine 99.33% 98.76% 97.91% 97.36% 97.94% 98.50% 98.86% 

Imported swine 0.67% 1.24% 2.09% 2.64% 2.06% 1.50% 1.14% 

Domestic 
Bovine 

10.96% 12.00% 13.49% 16.08% 15.51% 13.23% 13.35% 

Imported Bovine 89.04% 88.00% 86.51% 83.92% 84.49% 86.77% 86.65% 

Domestic ovine 38.39% 33.52% 36.33% 35.22% 33.93% 32.41% 27.24% 

Imported ovine 61.61% 66.48% 63.67% 64.78% 66.07% 67.59% 72.76% 

Domestic 
poultry 

98.47% 97.41% 95.76% 94.88% 93.31% 93.15% 94.32% 

Imported poultry 1.53% 2.59% 4.24% 5.12% 6.69% 6.85% 5.68% 

 

 
2008 2009 2010 2011 2012 2013 

Domestic swine 97.71% 95.91% 96.44% 95.66% 97.64% 97.34% 

Imported swine 2.29% 4.09% 3.56% 4.34% 2.36% 2.66% 

Domestic 
Bovine 

11.06% 11.44% 9.81% 9.07% 12.04% 10.29% 

Imported 
Bovine 

88.94% 88.56% 90.19% 90.93% 87.96% 89.71% 

Domestic ovine 25.58% 30.04% 26.98% 23.60% 32.57% 34.85% 

Imported ovine 74.42% 69.96% 73.02% 76.40% 67.43% 65.15% 

Domestic 
poultry 

93.04% 93.55% 91.52% 91.26% 88.82% 90.85% 

Imported 
poultry 

6.96% 6.45% 8.48% 8.74% 11.18% 9.15% 

 

Even though swine meat is where imports are less relevant, according to Anderson and 

Nelgen’s (2012) NRA measurements, this is the meat sector where Taiwan imposes the 

least amount of protection, and we can see (Fig. 1) that it is also the item where the largest 

amount of countries have achieved market access. By contrast, poultry products show 

higher levels of protection in a market which is still largely dominated by domestic production. 

It is possible to infer that Taiwan’s swine production remains competitive vis-à-vis imports, 

while poultry products require more protection in order to remain competitive, since the 

market share of domestic production is on a clear downwards trend.  

For bovine and ovine products, the market shares are rather stable, and largely 

dominated by imports. As mentioned earlier, limited land endowments will affect the 

productivity of ruminants, while it is not as important for non-ruminants. Therefore domestic 

production will not be able to compete on an open market with imports. Even slight openings 

                                                           
18

 The market shares of imports are actually a little bit larger, since offal cannot be disaggregated for 
domestic production.  
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in the market can produce a massive inflow of foreign goods, since the price differences are 

larger.  

In terms of origin, the aggregated totals are the following in value (Fig. 16) and in market 

share of imports (Fig. 17): 

Fig. 16. Imports of meats by origin (US$ thousands – HS Codes 0201, 0202, 0203, 0204, 
0207) 

Country/Year 2001 2002 2003 2004 2005 2006 2007 2008 

USA 74504 95659 144380 101913 162326 209852 188006 262248 

Australia 100609 125054 125305 148011 174982 157007 148173 154072 

New Zealand 51977 58732 90972 139323 146554 127284 128120 134932 

Canada 12923 21354 26792 29674 23591 15574 23474 61597 

Denmark 594 781 1703 2567 2994 1047 1068 1663 

Netherlands 0 0 0 1269 1254 463 1458 2674 

Nicaragua 0 0 45 1216 3205 4551 4632 7035 

Hungary 0 3 1907 2017 1162 308 792 1709 

Panama 143 870 890 2315 4272 5372 3386 4180 

France 0 0 0 0 0 2 0 0 

Paraguay 0 44 0 0 0 1141 1264 1677 

Honduras 0 0 0 0 0 0 0 0 

Sweden 53 32 1229 1225 109 187 179 536 

Poland 0 0 0 0 0 0 0 0 

Spain 0 0 0 0 0 0 0 0 

Costa Rica 0 0 0 0 0 123 782 862 

Finland 0 0 0 38 0 0 141 89 

Japan 0 54 44 53 5 106 503 648 

South Korea 0 0 0 0 0 0 0 0 

Singapore 0 0 0 0 0 0 0 0 

Trinidad and 

Tobago 0 0 0 0 0 0 0 0 

Ukraine 0 0 0 0 5 0 0 0 

*Source: Trade Map 
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Country/Year 2009 2010 2011 2012 2013 2014 

USA 273327 378931 366100 320442 425983 479086 

Australia 152755 176366 260403 273548 261444 303221 

New Zealand 98805 131455 162581 157262 139560 153470 

Canada 76182 74862 74883 58592 75136 92770 

Denmark 568 3401 13915 9076 2092 40327 

Netherlands 2017 7033 14857 15885 11302 33978 

Nicaragua 4511 8833 14310 16563 17169 25539 

Hungary 406 3535 6931 5250 2626 12198 

Panama 3102 6042 8755 12090 9949 10366 

France 0 0 0 0 0 3544 

Paraguay 1225 2077 1066 0 0 2386 

Honduras 0 89 0 0 1098 2091 

Sweden 308 1692 2356 552 651 1903 

Poland 0 0 0 0 1271 1712 

Spain 0 0 0 0 0 1690 

Costa Rica 838 1097 1269 1748 2012 1261 

Finland 0 640 0 82 117 517 

Japan 1564 420 0 0 0 0 

South Korea 0 0 0 121 0 0 

Singapore 201 18 0 0 0 0 

Trinidad and 

Tobago 0 0 0 25 0 0 

Ukraine 0 0 0 0 0 0 

*Source: Trade Map 
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Fig. 17. Market share of imported meats (% – HS Codes 0201, 0202, 0203, 0204, 

0207) 

Country/Year 2001 2002 2003 2004 2005 2006 2007 2008 

USA 30.94% 31.61% 36.71% 23.72% 31.19% 40.12% 37.45% 41.37% 

Australia 41.78% 41.33% 31.86% 34.45% 33.62% 30.02% 29.52% 24.30% 

New Zealand 21.58% 19.41% 23.13% 32.43% 28.16% 24.34% 25.52% 21.29% 

Canada 5.37% 7.06% 6.81% 6.91% 4.53% 2.98% 4.68% 9.72% 

Denmark 0.25% 0.26% 0.43% 0.60% 0.58% 0.20% 0.21% 0.26% 

Netherlands 0.00% 0.00% 0.00% 0.30% 0.24% 0.09% 0.29% 0.42% 

Nicaragua 0.00% 0.00% 0.01% 0.28% 0.62% 0.87% 0.92% 1.11% 

Hungary 0.00% 0.00% 0.48% 0.47% 0.22% 0.06% 0.16% 0.27% 

Panama 0.06% 0.29% 0.23% 0.54% 0.82% 1.03% 0.67% 0.66% 

France 0.00% 0.00% 0.00% 0.00% 0.00% 0.00% 0.00% 0.00% 

Paraguay 0.00% 0.01% 0.00% 0.00% 0.00% 0.22% 0.25% 0.26% 

Honduras 0.00% 0.00% 0.00% 0.00% 0.00% 0.00% 0.00% 0.00% 

Sweden 0.02% 0.01% 0.31% 0.29% 0.02% 0.04% 0.04% 0.08% 

Poland 0.00% 0.00% 0.00% 0.00% 0.00% 0.00% 0.00% 0.00% 

Spain 0.00% 0.00% 0.00% 0.00% 0.00% 0.00% 0.00% 0.00% 

Costa Rica 0.00% 0.00% 0.00% 0.00% 0.00% 0.02% 0.16% 0.14% 

Finland 0.00% 0.00% 0.00% 0.01% 0.00% 0.00% 0.03% 0.01% 

Japan 0.00% 0.02% 0.01% 0.01% 0.00% 0.02% 0.10% 0.10% 

South Korea 0.00% 0.00% 0.00% 0.00% 0.00% 0.00% 0.00% 0.00% 

Singapore 0.00% 0.00% 0.00% 0.00% 0.00% 0.00% 0.00% 0.00% 

Trinidad and 

Tobago 
0.00% 0.00% 0.00% 0.00% 0.00% 0.00% 0.00% 0.00% 

Ukraine 0.00% 0.00% 0.00% 0.00% 0.00% 0.00% 0.00% 0.00% 

*Source: Trade Map 
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Country/Year 2009 2010 2011 2012 2013 2014 

USA 44.38% 47.58% 39.47% 36.78% 44.82% 41.08% 

Australia 24.80% 22.14% 28.08% 31.40% 27.51% 26.00% 

New Zealand 16.04% 16.50% 17.53% 18.05% 14.68% 13.16% 

Canada 12.37% 9.40% 8.07% 6.73% 7.91% 7.96% 

Denmark 0.09% 0.43% 1.50% 1.04% 0.22% 3.46% 

Netherlands 0.33% 0.88% 1.60% 1.82% 1.19% 2.91% 

Nicaragua 0.73% 1.11% 1.54% 1.90% 1.81% 2.19% 

Hungary 0.07% 0.44% 0.75% 0.60% 0.28% 1.05% 

Panama 0.50% 0.76% 0.94% 1.39% 1.05% 0.89% 

France 0.00% 0.00% 0.00% 0.00% 0.00% 0.30% 

Paraguay 0.20% 0.26% 0.11% 0.00% 0.00% 0.20% 

Honduras 0.00% 0.01% 0.00% 0.00% 0.12% 0.18% 

Sweden 0.05% 0.21% 0.25% 0.06% 0.07% 0.16% 

Poland 0.00% 0.00% 0.00% 0.00% 0.13% 0.15% 

Spain 0.00% 0.00% 0.00% 0.00% 0.00% 0.14% 

Costa Rica 0.14% 0.14% 0.14% 0.20% 0.21% 0.11% 

Finland 0.00% 0.08% 0.00% 0.01% 0.01% 0.04% 

Japan 0.25% 0.05% 0.00% 0.00% 0.00% 0.00% 

South Korea 0.00% 0.00% 0.00% 0.01% 0.00% 0.00% 

Singapore 0.03% 0.00% 0.00% 0.00% 0.00% 0.00% 

Trinidad and 

Tobago 
0.00% 0.00% 0.00% 0.00% 0.00% 0.00% 

Ukraine 0.00% 0.00% 0.00% 0.00% 0.00% 0.00% 

*Source: Trade Map 

 

It is important to highlight that the largest shares of imported meat come from the United 

States, Australia, New Zealand and Canada, with a minor presence of every other player. In 

the year 2001, these countries totalled 99.67% of all the meat imports coming into the 

Taiwanese market. During the last year of this study, 2014, the aggregated market share of 

these four countries was of 88.2%. Therefore, even though there has been a partial opening 

of the market to other players, these four countries together still represent a dominant share 

of the imported meats into Taiwan. Thus the majority of the pie is being shared among four 

countries only.  
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In order to clearly understand what these figures mean, it is helpful to put them on a 

worldwide perspective through the different HS codes. Out of the total worldwide exports of 

fresh beef in the year 201319 (HS/0201), 13.2% was exported from the United States to 

different markets. The second largest exporter was the Netherlands, with 13.04%, following 

the United States closely. Australia ranked third with 9.03% of the total. These market 

shares resemble the situation of the Taiwanese market, where the United States and 

Australia dominate the imports of fresh beef.  

Moving on to HS code 0202, for frozen beef, the situation is completely altered. The 

largest worldwide exporters of this good by far are Brazil (20.88%) and India (20.45%) with a 

combined market share of over 40% of the total world exports. Australia and the United 

States follow with 16.54% and 10.71% respectively. Australia, the United States and New 

Zealand dominate the imported frozen beef in Taiwan, with small market shares for 

Nicaragua, Panama, Canada and Paraguay. Thus there is a large difference between the 

international markets and the Taiwanese market.  

In the case of sensitive swine, with HS code 0203, the largest exporters worldwide were 

Germany (17.14%), USA (14.36%), Denmark (10.99%) and Spain (10.27%). Of these, the 

largest worldwide exporter (Germany) does not have market access to Taiwan, and the 

fourth largest (Spain) earned it in September 2014. Therefore it is expectable that the 

distribution of imports in Taiwan will not resemble the worldwide market structure. Imports of 

fresh, chilled or frozen porcine meat in Taiwan come mostly from Canada and Denmark, 

followed by Netherlands and the United States. It should be mentioned that, up until June 

2015 (even though it escapes the timeframe of this research) Spain had already exported 

US$ 9.5 million, becoming the third largest exporter of swine meat to Taiwan; thus market 

access has made imports of the good more competitive, and it should be expected that 

when Germany joins the list they will be able to top it.  

In terms of ovine meat (HS 0204), Australia and New Zealand are by far the most 

important players, with 35% and 32% of the exports market share respectively. The UK, 

Ireland and Spain follow with much smaller shares. The Taiwanese market does reflect the 

worldwide reality in this meat, since it imports only from Australia and New Zealand.  

Finally, for HS Code 0207 which corresponds with poultry meat and offal, we can 

witness big differences in structure as well, since the main worldwide player in the poultry 

market does not have market access to Taiwan: Brazil. Poultry exported from Brazil 

represents 26.6% of the worldwide exports of poultry; the second place corresponds to the 

                                                           
19

 The figures for the year 2014 were incomplete as of the time of writing, September 7th 2014.  
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United States with 18.45%, followed by the Netherlands (10.42%) and France (5.27%). In 

Taiwan, the market is dominated by the United States that has consistently represented over 

80% of the total poultry imports in Taiwan. Canada has a minor share, and other countries 

make up the limited rest.  

With these figures in hand, it is feasible to say that market restrictions are altering what 

could be a more competitive market. By looking at the regional markets, during the year 

2014 some of the countries analysed in this research registered interesting exports to one or 

more economies in Northeast Asia: 

  

Fig. 18. Sample of countries analysed in market restrictions and their presence in 
global and regional markets. 

Country/Worldwide 

Position 

Chile 

(25
th

) 

Argentina (17
th

) Spain 

(5
th

) 

Brazil (2
nd

) 

Japan 6
th
 in 

pork 

 4
th
 in pork 1

st
 in poultry 

South Korea 4
th
 in 

pork 

 3
rd
 in pork 1

st
 in poultry 

Hong Kong  7
th
 in bovine (F)  1

st
 in 

poultry 

1
st
 in 

bovine 
(F) 

China 4
th
 in 

poultry 

4
th
 in 

bovine 

(F) 

3
rd
 in 

poultry 

3
rd
 in pork 1

st
 in poultry 

*Source: Trade Map 

 

The first row, where the countries are indicated, contains in parenthesis the position that 

these countries hold in the global meat trade. Brazil is the second largest global exporter of 

meat and Spain the fifth. Moreover, these four countries have relevant presence in the 

markets of Japan, South Korea, Hong Kong and China, proving their capability to be 

economically competitive in the region.  

Some points to be highlighted in brief regarding Taiwan’s meat market are the following:  

 Imported meat is highly relevant in ovine and bovine, while it has a limited market 

share in porcine and poultry meats.  
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 The United States, Australia, New Zealand and Canada are the main players in 

Taiwan’s imported meat market.  

 Relevant global players within the meat market have not achieved market access to 

Taiwan, thus limiting the competition within the economy.  

 Countries which are not relevant meat exporters (Nicaragua, Panama, Honduras), 

have minor presence in Taiwan’s meat market given that they not only have market 

access, but preferential market access in a market with limited competition.  

 The growth rates of domestic production and imported meat has been similar, with 

the exception of poultry, where imported goods have had a faster growth rate than 

domestic production. It remains questionable whether this is a controlled process.  

The competitiveness of the meat industries of Argentina, Brazil, Chile, Italy, India, 

Germany, Spain and others appear not to be the reason behind their lack of market access 

in Taiwan, as they have been able to compete in other markets of the region, and worldwide, 

exporting large amounts of meat. Neither does a potential “lack of interest” from the industry 

explain this absence of market access, since all these countries have already submitted their 

documents towards compliance with regulations, as explained in interviews with several 

trade offices in Taipei. Domestically, food-processing industries are regularly using imported 

inputs of production over domestic supplies, given their competitive prices and equivalent 

qualities (Chang A. , 2015). Thus the inability to achieve market access must lie in a different 

reason.  

The market explained above is framed by zoo-sanitary and sanitary regulations that 

could explain the reasons why some countries are left out of the meat trade in Taiwan, 

unable to gain market access. Should the regulations in Taiwan be vastly different from 

those of Japan and South Korea (known to be stringent) where Brazil, Italy, Germany, Spain 

and Chile already have market access, then regulations could explain their lack of market 

access. However, if these regulations are not vastly different, the shielding of the market 

access should lie somewhere else. Thus the next section will review these regulations and 

put them in regional perspective.  

 

2.2 The regulations of the meat market 

Import regulations, or SPS conditions, have developed since Taiwan’s accession to the 

WTO, as has been reviewed previously. Concerns remain among WTO members, however, 

that Taiwan is still protectionist in its meat markets, selectively opening up its market to trade 

partners. The regulations under which the meat markets currently operate will be briefly 



‧
國

立
政 治

大

學
‧

N
a

t io
na l  Chengch i  U

niv

ers
i t

y

123 
 

reviewed in the next paragraphs, splitting the analysis in two channels: Animal safety and 

human health. Comparisons with regional regulations will also be conducted within this 

section.  

 Animal safety 

In terms of animal safety, each country wants to safeguard its agricultural activity from 

pests developed in other areas of the world. “SPS measures are designed to protect animals 

and plants from diseases and pests, and to protect humans from animal- and plant-borne 

diseases and pests, and foodborne risks” (Johnson R. , 2014). In order to avoid damage 

from disease-carrying or disease-causing organism, every country is entitled to establish 

measures to protect its own economy; given that these measures are based on scientific 

research, they will be considered WTO-consistent.  

For the meats under analysis, there are two sets of regulations (one for cloven-hoofed 

animals, and one for poultry) that Taiwan has implemented to control the dissemination of 

diseases that could affect its own meat production. These two were mentioned above, and 

are the “Quarantine Requirements for the Importation of Meats Derived from Cloven-Hoofed 

Animals” (Council of Agriculture, 2006), which refers to the importation of ovine, bovine and 

swine meat, and the “Quarantine Requirements for the Importation of Poultry Meat” (Council 

of Agriculture, 2011). For both of them, the most important requirement is the recognition of 

the third party as a “pest-free” zone or area for a number of diseases. The diseases of which 

it must be declared free, and the mechanism to prove it vary on both documents.  

In the case of cloven-hoofed animals, the exporting country must have been declared 

free –by BAPHIQ- of foot and mouth disease, rinderpest, contagious bovine 

pleuropneumonia and African swine fever. If the country has not been declared free of these 

pests, it will not have permission to export to Taiwan. At the same time, the meat inspection 

and food safety systems of the exporting country shall meet the requirements established by 

BAPHIQ. The interested exporting country shall thus submit an application to be recognized 

as disease-free, and therefore be granted export permits. After a country is declared 

disease-free by BAPHIQ, an inspector from BAPHIQ must conduct on-site inspections of 

every slaughter house and exporting facilities through which the meat will transit in order to 

approve that establishment for exports to Taiwan. This visit must be conducted every year. If 

any of the abovementioned diseases is reported in the exporting country, exports must be 

stopped immediately.  

For poultry meats, the exporting country must also be declared free from highly 

pathogenic avian influenza and Newcastle disease. Similar to the exports of cloven-hoofed 
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animals’ regulations, poultry requires a separate application by the exporting country, 

requiring the approval of its meat inspection and food safety systems. These are to be 

followed by an on-site inspection of every establishment involved, not applying the 

international process of pre-listing, where the whole country’s sanitary system is recognized 

as equivalent in compliance. These shall not be repeated on a yearly basis, but rather on the 

discretion of Taiwan’s authorities. Thus the recognition of disease-free is the fundamental 

piece of compliance required by local authorities.  

The recognition of disease-free status has to be granted by BAPHIQ, as it has been 

established in the “Procedure for the Recognition of Disease-Free Status of a Foreign 

Country” (Council of Agriculture, 2002). These procedures have determined that the country 

has to be declared disease free not only from the abovementioned diseases, but also for 

glanders, rabies, bovine spongiform encephalopathy (BSE), and other diseases that could 

be added to the list by the authorities. The OIE recognition of pest-free for these diseases is 

the first step to be considered for countries applying to receive the disease-free status (this 

application can also be done for some areas of the country, and not the country as whole), 

but it is not necessarily reflected on the final decision, as Taiwan implements its own 

recognition and risk assessment system, which is not equivalent to the OIE’s. According to 

the regulations, within 3 months of the reception of the documents, BAPHIQ has to either 

approve, reject or condition the application. However, a disease-free status does not 

guarantee market access: The final point of this regulation (VIII) establishes that “Importation 

of animals and animal products from the recognized country or zone(s) free from infectious 

animal disease(s) is still subject to the other relevant laws and regulations” (Council of 

Agriculture, 2002).  

While several countries have applied to BAPHIQ in order to be recognized as pest-free, 

and thus be permitted to export meat products to Taiwan, the list of countries with such 

permission today reaches 18. To put this in a regional perspective, it must be said that 

Japan (a country known for being strongly protectionist of its meat sector), allows imports 

from 44 countries20 (Animal Quarantine Services, 2015), with import regulations that are 

similar to those of Taiwan. In the case of South Korea, which has more stringent sanitary 

regulations to prevent disease outbreaks in the country (through the “Livestock epidemic 

prevention and control act”), the country classifies disease-free foreign entities for a large list 

of diseases, classified as type I (total prohibition of imports if the disease is detected), type II 

and type III (conditional prohibition). As of 2014, however, 25 countries had been granted 

market access to South Korea’s meat market (more restricted in beef than in other goods), 

                                                           
20

 Five of them (Singapore, Romania, Slovenia, Croatia, Bosnia Herzegovina) have partial restrictions.  
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including Brazil, Chile and Spain (ASEAN-KOREA Centre, 2014). For every country, the 

declarations made by the OIE regarding the disease-free status of a country, is only a 

reference, and not a condition to allow imports from that source. Nonetheless, the end 

results regarding export permission or import bans from these countries varies largely, and 

does not necessarily reflect the OIE’s recommendations. Within the three democracies of 

Northeast Asia, Taiwan appears to be the most protective of its animal health.  

 Human health 

In terms of human health, countries set regulations in order to establish standards that 

protect consumers opting to buy certain products. In terms of standards, it is harder to 

consider a protectionist stance, since the standards are applicable to all products, 

notwithstanding their origin. “Some consensus seems to have formed around the idea that a 

standard is not protectionist if it is set at a level the policymaker would choose if all 

producers were domestic” (Watson & James, 2013(1)). Nonetheless, standards can be more 

or less stringent, thus making trade harder for some to comply with, and not necessarily 

based on scientific evidence as required by the SPS chapter of the WTO. Having more 

stringent standards will make international trade more restrictive, hindering the development 

of free trade. How stringent Taiwan’s standards are when it comes to meat products can 

only be measured in relative terms, as compared to international standards, and the 

standards applied by northeast Asian democracies (Japan and South Korea).  

When it comes to standards for meat products, the protection of human health is based 

on the contents of these meats. Towards their production, countries use several veterinary 

drugs in order to keep the animals healthy until they are slaughtered. These veterinary drugs 

should not be present in the end product in large amounts, as it would represent a hazard to 

human health. Thus countries set up Maximum Residue Limits (MRL) for veterinary drugs, in 

order to ensure that products reaching their consumers are apt for human health. The WTO 

establishes that countries are free to establish these MRLs as they deem necessary to 

protect consumers, but given that the setting of MRLs is established through scientific 

evidence.  

This research has compiled a comparative table of MRLs, where Taiwan’s, South 

Korea’s and Japan’s MRLS are compared to those established by the Codex Alimentarius. 

Out of the hundreds of drugs existent for usage on animals, different countries have selected 

a few which can be used; as every country under research uses a positive list, those not 

listed cannot be used. The results of these comparisons can be summed up in the following 

table.  
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Fig. 19. Country and CODEX comparison of MRLs 

 MRLs for Beef MRLs for Swine MRLs for Ovine MRLs for 

Poultry 

Taiwan 77 72 79 69 

South Korea 76 60 40 55 

Japan 418 388 11 331 

Codex 61 35 33 140 

 

By looking at these rough numbers, and considering that MRLs work under a positive 

list, Japan is by far the most permissive country (with the exception of ovine meats) when it 

comes to the use of veterinary drugs and their residues on meat. Taiwan, on the other hand, 

is more permissive than South Korea in veterinary drug usage; thus South Korean standards 

are a little bit more stringent than Taiwan’s regarding MRLs. The Codex Alimentarius has 

recommended MRLs for these types of meat for a smaller amount of drugs than those 

established by Taiwan (except for poultry), South Korea (except for poultry) and Japan 

(except for ovines). And this is understandable since the Codex Alimentarius tends to 

establish an MRL recommendation only when there is enough scientific consensus on the 

effect of these residues on human health, through the use of a positive list.  

It is important, however, to analyse the drugs for which these countries have set MRLs, 

and how they compare to the MRLs established by the Codex, to see if they follow 

international recommendations regarding the drug residues that could integrate these 

products. Towards that goal, the following table presents a clear picture: 

 

Fig. 20. Table of country vis-à-vis international standards 

 Beef MRLs 
matching 

Codex 

Swine MRLs 
matching 

Codex 

Ovine MRLs 
matching 

Codex 

Poultry MRLs 
matching 

Codex 

Total % of 
Codex’s 

Total % of 
Codex’s 

Total % of 
Codex’s 

Total % of 
Codex’s 

Taiwan 37 61% 24 69% 23 70% 25 18% 

South Korea 34 56% 24 69% 18 54% 22 16% 

Japan 57 93% 33 94% 6 18% 124 89% 
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With the exception of ovine meats, Japan is the country of the three that follows the 

international recommendation the closest, with higher percentages of MRLs matching the 

Codex recommendations in terms of drug usage on animals for meat. Thus veterinary drug 

usage which is considered safe for human consumption (up to a certain level) as 

recommended by the Codex is allowed in most meats traded to Japan, but not as much in 

meats traded to Taiwan and South Korea. In this regard, Taiwan follows international 

recommendations closer than South Korea in all kinds of meats, thus having MRL limits in 

recommended drugs closer to international standards. Neither of their percentages, however, 

reaches the high levels that Japan acquires in beef, swine and poultry meats.  

Within these MRLs, some are set at a higher (more permissive) level than the MRLs set 

by the Codex, while some are set at a lower level (more restrictive) and some match the 

recommendation. These are the net results this comparison: 

 

Fig. 21. Comparing MRLs 

 Higher MRLs Matching MRLs Lower MRLs 

Taiwan 7.41% 85.19% 7.41% 

South Korea 8.16% 83.67% 8.16% 

Japan 12.73% 74.09% 13.18% 

 

From this analysis we can conclude two main points. The first one is that there is a 

relatively strong scientific consensus on the setting of MRLs when it comes to matching the 

recommendations of the Codex Alimentarius. Most of the residue limit of drugs in which the 

Codex has established an MRL is followed by Japan, South Korea and Taiwan, by matching 

their own to the international organization’s MRL. The second point is that the deviations 

from the international MRLs are not necessarily skewed towards higher (more permissive) or 

lower (more restrictive) MRLs. Higher and lower MRLs are evenly distributed, thus pointing 

to the fact that the methodology selected by these countries in order to set MRLs is not a 

more stringent methodology than internationally recommended.  

Comparing the three countries, Taiwan is the one that sets its MRLs closest to the 

international recommendations, followed by South Korea and Japan among these three. 

Thus the standards established by Taiwan for meat in order to protect its citizens are not 

necessarily protectionists, but rather they are in line with the international standards. As 

discussed previously, however, Taiwan and South Korea have a rather small positive list, 
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thus banning many substances that the Codex has established as safe for human 

consumption, while Japan goes beyond the Codex’s recommendations, and accepts the use 

of more drugs in meats.  

To sum up, in terms of sanitary and zoo-sanitary regulations, Taiwan has in place norms 

that are not more stringent than those of South Korea and Japan; moreover, in many cases 

the regulations established by South Korea and Japan are even more stringent than those of 

Taiwan. The ability of several countries under analysis to comply with those regulations is 

proven by the fact that they have achieved market access to these markets, and have made 

regular exports in large quantities in the past decade. Argentina, on the other hand, does not 

have market access to neither Japan nor South Korea, but it does have market access to 

China and Hong Kong, and it did have market access to Taiwan prior to its WTO accession. 

Thus it also makes an interesting case towards research. It is not the inability to comply with 

sanitary regulations that is barring these countries from gaining market access to Taiwan.  

 

3. Liberalization and protectionism on different levels (domestic, bilateral, 

multilateral)  

These long technical details should not derail the focus of this research, but rather serve 

as a material basis for it. Taiwan’s agricultural trade policy, even prior to its WTO accession, 

has seen changes (towards liberalization in some areas, and protectionism in others) which 

have been influenced by bilateral negotiations, unilateral measures, multilateral 

commitments, and ideological influences. 

Domestically, Taiwan took measures to liberalize the market with tariff reductions that 

were implemented prior to its WTO accession. These tariff reductions were aimed at 

increasing the competitive conditions of the domestic market, fostering further competition 

between local produce and imports. Several agricultural goods were included in this process, 

which appeared to signal to the domestic producers that the relevance of efficiency would 

increase its value among the different policy goals. Furthermore, it appeared to be the first 

step towards a strong de-regulation of the market that would follow.  

However, domestic measures of de-regulation were not implemented in agricultural 

trade. Border controls for agricultural products remained almost to the same level which they 

have sustained in previous years, and as the 2014 TPR comments by several countries 

prove, Taiwan’s market access remains highly restrictive through licensing programs, and 

non-transparent regulation processes with which is almost impossible to comply. As this 
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research has shown, there was limited progress in the matching of international standards 

for MRLs in veterinary drugs, the recommendations of the OIE for disease free zonation is 

only followed partially (and additional diseases are added), and a low level trigger for SSGs 

derived in the constant usage of this mechanism in order to restrict trade in particular meat 

products.  

It is important to highlight that tariff levels, border regulations, disease related controls, 

and sanitary issues are policies which emanate from different governmental organizations. 

Taiwan’s FDA, BAPHIQ, MOEA, MOFA and the Council of Agriculture have different 

positions, different policy goals, and interests, in the application of regulations and norms. 

Chapter 2 of this research will precisely aim for a comprehensive understanding of the 

different interests in play (and their results in terms of policy), to decipher the protectionist 

and liberalizing forces within the domestic structure of power and the distributional 

consequences of changes in agricultural trade policy. According to theory, given a low level 

of different between state and society, protectionist forces will use these regulations in order 

to obtain trade-offs which benefit the different institutions involved. On the other hand, some 

changes in policy towards further liberalization con move forward when there is an 

agreement among the different bureaucratic institutions about the distributional 

consequences of such a policy change.  

Bilaterally, several measures have liberalized the market, both in terms of tariffs and 

non-tariff measures. Prior to its WTO accession, Taiwan negotiated trade agreements with 

30 countries, which would pave its accession to the multilateral organization. In these, 

market access concessions were made to countries that had previously been banned from 

exporting certain meat products to Taiwan, and granted INRs for some of them. These 

helped increase the inflow of meat products, and establish higher levels of transparency and 

predictability in the market. After its accession, Taiwan continued with its bilateral 

liberalization, this time including TBs and NTBs, through FTA negotiations. The countries 

listed on Fig. 12 had achieved preferential trade conditions and improved market access 

through its bilateral negotiations which included tariff reduction schedules as well as SPS 

negotiations.  

At the same time, however, several other countries have remained on the sidelines of 

this liberalization, and protectionist barriers remain in place for them. The EU and Brazil’s 

comments made on the last TPR, added to the barriers to trade reports made by Spain and 

Chile, are examples of bilateral negotiations that have been conducted by several countries 

in order to achieve market access to Taiwan’s meat market without success, in spite of long 

waiting process (which goes over 8 years for some countries). Informed by theory 
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(Panagariya, 2002), Chapter 3 of this research will test that at the bilateral level there are 

pressures towards protectionism from different actors, who have achieved market access 

and are embedded in policy processes, to restrict the number of players in the market and 

defend their vested interests. At the same, those players who have a stake in participating of 

the Taiwanese meat market will see the deadweight loss, and act as political entrepreneurs 

in order to change the existing policies banning them from the market.  

An interesting battle of ideas is also occurring at the multilateral level, which are forums 

where Taiwan is representing ideas of both, liberalization and protectionism, and which will 

be researched on chapter 4. The legitimization of one idea (liberalization) in the general 

picture of the economic development, is hindered by the particularities of the agricultural 

sector which, accordingly, should not be included in the general trend of international trade. 

What makes agricultural unique, and thus a subject of protection, depends not only on the 

material reality, but rather on the ideas that are informing policy. This debate of ideas has 

been present worldwide, mostly through the discussions of the Uruguay Round leading to 

the Agreement on Agriculture. Two different policy paradigms represent different alternatives 

in order to establish a normative framework under which agriculture can be understood: The 

competitive paradigm and the multifunctional paradigm. Taiwan is deeply immersed in this 

battlefront.  

Firstly, the ideas towards liberalization are self-evident in Taiwan’s TPR, the tariff levels, 

and its efforts to achieve equivalence with international standards. Taiwan has been 

intensively searching for FTA partners, and has spared no effort to join regional 

organizations related to trade liberalization as the forthcoming TPP and RCEP. As 

mentioned earlier, President Ma’s Golden Decade National Vision places great emphasis on 

trade liberalization, thus working towards a nationwide acceptance of liberalization as the 

correct direction for the economy. APEC, WTO, the IMF and other international 

organizations have an ample body of literature which highlights the overall welfare benefits 

of such a process; such ideas are deeply embedded in Taiwan’s overall trade policy. The 

TPR documents, and the qualitative and quantitative data they present, are in line with this 

overall triumph of the liberal ideas for foreign trade.  

However, considering agriculture as a particular sector -one which should not be 

understood as part of the global economy- has its own protectionist effect. When it comes to 

agricultural trade, liberalization is not the main idea in the field, and it is faced with opposition 

from the protectionist camp, which has induced the concepts of multifunctionality of 

agriculture and food security in order to sustain policies which restrict food trade. As 

discussed above, multifunctionality and food security are not necessarily guided by 
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protectionist economic values, as they could be understood and legitimized under the light of 

environmental values, national security concerns, or cultural heritage protection. But even if 

these are the values guiding policy decisions, the results in terms of trade are restrictive, 

thus protectionist since they diminish competition in the market, and grant some players 

(domestic and foreign) preference in the marketplace.  

In this third level, the research will focus on the normative influence emanating from IOs 

into policy circles of Taiwan, thus basing the testing on the principles of the theory of 

historical institutionalism, as it understands the influence of ideas in policymaking, as well as 

rational choice theory. Whether protectionist or liberalizing forces of agricultural trade are 

selected in this level will depend on how these ideas make their way into policy, legitimizing 

some values and paradigms while delegitimizing others.  
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II – THE DOMESTIC SOURCES OF AGRICULTURAL 

PROTECTION 

 

“Until we understand why our society adopts its policies, we will be poorly equipped to 

give useful advice on how to change those policies” (Stigler, 1975) 

The following chapter aims to discern whether partial protectionism in Taiwan’s meat 

markets can better be explained as a function of institutional inertia and historical structure, 

or power relations domestically among the five bureaucracies involved in market access 

decisions for agricultural products. First, we will identify the constitutional structure of these. 

Secondly, we will aim to define the different policy goals and policy instruments that each 

has at their disposal towards trade policy. Their particular interests will be pinpointed in this 

process. Taking this information as a basis, the two theories will be tested in subsequent 

sub-chapters, in order to orderly test the available data against causal explanations. A 

conclusion will follow at the end of the chapter.  

International negotiations have been characterized as having a strong inter-ministerial 

aspect to them. While trade officials tend to be the face of negotiation points, issues in 

agriculture itself are highly complex, thus requiring constant input from the agricultural 

authorities in technical and economic matters. During the Uruguay Round of Negotiations, 

the bargain struck between the United States and the EU was conducive to the signing of 

the Agriculture Agreement; but the negotiating parties behind the table were not the USTR 

and the EU’s DG Trade, but rather the USDA and the EU’s DGVI (the agricultural 

organization), which effectively had the capacity to veto any agreement reached that 

contravened their own goals (Moyer & Josling, 2002). Taiwan’s situation also involves 

intense inter-ministerial coordination which should be accounted for towards understanding 

market access decisions on meat trade, since looking only at BOFT policies and discourse is 

not enough to understand the dynamics behind policy preferences and decisions.  

 

1. Bureaucratic institutions 

As it has been explained in Chapter I, there are two major ways through which Taiwan 

can control the inflow of meat into its market. The first one is through the granting of market 

access, and the second one is the establishment of sanitary restrictions. As we have 

discussed, the sanitary and zoo-sanitary requirements that Taiwan imposes on different 

countries is not stricter than those imposed by the neighbouring countries of South Korea 
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and Japan, who have granted access to many more exporting countries than Taiwan. 

Therefore, it is in the market access granting where Taiwan can really establish control over 

its meat markets by overseeing which countries can export to Taiwan and which ones 

cannot. Historically Taiwan has given its bureaucracy the role of controlling inflows and 

outflows of agricultural goods, mostly through import licensing procedures which have 

“effectively allowed officials to regulate when and from where, if at all, imports were 

permitted” (Francks, 1999). This historical attributes have adapted over time to become 

WTO-consistent, but have not disappeared.  

The process of granting market access entails as a first step technical exchanges of 

information conducive to protect the food safety of consumers and avoid disease carrying 

organisms to enter Taiwan. The country willing to export has to be declared as disease free 

of several diseases established in the regulation. Such recognition is granted internationally 

by the OIE, yet this international standard is only a reference for domestic institutions in 

order to recognize the disease free status, as each country establishes its own risk 

assessment mechanisms. The body in charge of this recognition is the BAPHIQ. In parallel, 

the sanitary control systems of the exporting countries should be homogenous to the 

sanitary control systems of Taiwan, in order to ensure compliance with the domestic food 

safety standards. TFDA is the body in charge of approving these sanitary systems as 

equivalent.  

The technical dialogue involves a lengthy process in which Taiwan can request 

additional information on several topics, as it is allowed to do so under OIE regulations (OIE, 

1994). According to the relevant authorities, this process takes up at least 2 years, but it can 

drag up to 10 years, in which information on sanitary regulations and systems needs to be 

complemented in order to fulfil all the requirements 21  (COA, 2015). Once there is an 

agreement on the technical information (which can be considered a de minimis requirement), 

and given that Taiwan has recognized the exporting countries’ systems of control as 

equivalent, the decision to grant market access moves into a stage known as “Revision of 

Documents” which involves not only the technical bodies, but also the COA, BOFT and 

MOFA. The threshold of technical approval is therefore not enough in itself for the exporting 

country to achieve market access. 

The revision of documents is done independently by each of the bureaucracies involved, 

in order for them to evaluate their stakes on the decision of market access. It so happens 

                                                           
21

 These requirements are established on a domestic basis based on a case-by-case risk assessment, 
which entails several variables that have to be fulfilled in order to comply with food and animal safety 
standards 
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that the policy goals and mandate that each of these institutions has tends to differ, thus they 

would need to evaluate each decision based on how it advances their policy goals/objectives. 

A deadline is not established towards this revision of documents, even though the exporting 

country is not requested any further information; thus the stalling of the process at this stage 

is of sole responsibility of the domestic institutions.  

After the revision of documents is finalized by each of the players involved, a meeting of 

all of them (working group) is convened by the Executive Yuan in order to analyse the 

approval or rejection of the granting of market access to the country that requested it. This 

meeting is convened automatically after the finalization of the revision of documents, and it 

evaluates situations on a case-by-case scenario (TFDA, 2015) (COA, Interview on Taiwan's 

meat trade policies, 2015). If there are disagreements among the different bureaucracies 

regarding market access, then an inter-ministerial task force, led by a Minister Without 

Portfolio takes charge of heading the conversations in order to reach a consensus among 

the different institutions through inter-ministerial coordination.  

Once an agreement is reached, on-site inspections are conducted by BAPHIQ and 

TFDA inspectors, in order to approve the sanitary control systems, as well as the 

infrastructure involved in meat production and exporting22. There is a crucial difference 

between these two institutions regarding the approval for exports, since BAPHIQ has to 

approve every single player involved in meat trade (each farm, and each slaughter and 

processing facility) while TFDA considers the sanitary regulations of the exporting country as 

a whole, not distinguishing between different players that operate under the same regulatory 

framework. For on-site inspections, TFDA implements a system of pre-listing, while BAPHIQ 

inspects every single facility in order to approve its exports to Taiwan. To compensate, 

BAPHIQ has a subsequent process to which different exporting countries can apply, in order 

to be admitted for system certification. The process is graphically explained in the following 

diagram: 

 

 

 

 

 

                                                           
22

 Farms, slaughter houses, processing factories and export facilities 
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Fig. 22. Market Access Decision Diagram 

 

After the on-site inspections are successfully conducted, the country (or certain players 

within the country) is allowed to export to Taiwan. The process is neither swift, nor easy, and 

it involves a process of decision-making which is not solely technical, since political and 

economic considerations are taken into account regarding the impact of the decision to allow 

further market access in meats. Complying with the technical threshold is a necessary, but 

not a sufficient condition in order to achieve market access. Thus the article written by Shih 

et al (2008) in which they assert that “beginning in 2005, Taiwan opened its market [for 

chicken products] completely”, is not accurate at all. Nominally, Taiwan did lift the barriers it 

had imposed after joining the WTO, but in practice, the state still retained decisive tools 

regarding the granting of market access selectively to different players. As one of the trade 

offices interviewed for this research pointed out, “in a market like Taiwan the government 

should –instead of waiting for other countries to raise the request- just open it up, and say: 

Here are the requirements, if you meet the requirements, specially phyto and sanitary 

requirements, you can export pork to Taiwan” (Yen, 2015). If this was the case, the comment 

by Shih et all could be considered accurate; however, as we have seen, it is not.  

And the stalling of the process has been one of the major complaints by several 

countries, as was highlighted in the introduction through the NTB reports submitted by Chile, 

Spain and other countries. The European Union, which has had a regular SPS dialogue with 

Taiwan on this issue since the year 2008, published a presentation on market access issues 

in the year 2013, in which it complaints that some of the cases have been on-going for 12 

years! (Maczak, 2013). Under such a scenario, and taking into consideration that the 

process does involve non-technical actors, the reason for the selective opening of the 

market must lay elsewhere, not on the technical sanitary and zoo-sanitary issues. Thus it 
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becomes necessary to dig deeper into the players involved in the decision-making process 

to flesh out the reasons behind this selective and slow opening-up of the market.  

 

1.1 Technical Bodies 

BAPHIQ and TFDA are the first line of communication between countries requesting 

market access, and Taiwan’s market. These bodies establish the requirements that 

exporters should comply with, and strive for a convergence of regulations in order to protect 

Taiwanese citizen’s health and the domestic animal industry. These bodies are highly 

independent in their actions, yet they belong to the Council of Agriculture and Ministry of 

Health and Welfare respectively, thus their heads respond to political pressures, as they are 

part of the cabinet system.  

TFDA was founded on the year 2010, but its functions were previously carried out by 

four different units within the Department of Health23. It is the statutory body in charge of 

food safety and food import controls. Regarding meat trade, it is the body in charge of setting 

the MRL levels on food in order to protect any harm that could be done to human health, and 

it is also the body that approves the equivalences between foreign sanitary control systems 

and the domestic ones, ensuring that imported goods and domestically produced items are 

safe for human consumption. Animal diseases that could harm human health through 

consumption (such as BSE) are also considered under the mandate of TFDA, and not under 

BAPHIQ.  

In terms of meat consumption, the main goal of TFDA is food safety, aimed at 

increasing consumer confidence (TFDA, 2014). Within that broad goal, TFDA has increased 

its risk assessment capabilities, fortified consumer protection infrastructure and reinforced 

import food management. Taiwan has been hit repeatedly by food scares, to which civil 

society has become more reactive. The founding of TFDA represented a centralized 

response to these issues, and food safety has been put as a top priority in Taiwan, as 

reflected by the topics discussed in the run-up to the 2016 presidential election (Lin S. , 

2015). The gradual opening to products coming from Mainland China has been received with 

a strong negative reaction on the part of consumer’s foundations, requesting firm decision-

making on these issues in order to avoid problems as the ones reported from the Mainland 

where food safety systems can easily be dodged by the private sector. Since the year 2007, 

food scares in Taiwan have become a politically sensitive topic which has affected several 

sectors such as seafood, sports drinks, oils, and of course meats. Such an environment has 

                                                           
23

 The Bureaus of Food Safety, Food and Drug Analysis, Pharmaceutical Affairs, and Controlled Drugs 
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placed TFDA in the centre of a highly mediatized and politicized setting where its technical 

expertise is regularly receiving input from different domestic pressure groups.  

The tools that TFDA has at its disposal, in order to achieve its goal of food safety and 

increased consumer confidence regarding meats are in the first place the establishing and 

amending of food sanitation laws and regulations24, and secondly the border controls which 

include rigid customs regulations administered by TFDA25. The law overseeing food safety is 

the Act Governing Food Sanitation, which was amended on the year 2013 and renamed as 

the Act Governing Food Safety and Sanitation, placing the concept of food safety at the very 

centre of the overarching law, and granting health authorities more power and obligations 

(TFDA, 2014). This Act includes provisions, among many others, on the controls of imported 

foods. Regarding the imports of meat TFDA has a two-fold mission: Before market access is 

granted it is in charge of approving the sanitary control system of exporting countries if these 

comply with Taiwan’s regulations; after market access has been granted, TFDA controls 

sanitation of food in the border for three items in particular (labelling, food hygiene and food 

additives) with random inspections of 2-5% of the imported batches (USDA, 2011).  

TFDA’s role before market access is considered by the Trade Offices interviewed for 

this research as being rather swift and efficient. Regarding its import control mechanisms, 

however, the opinions were much different. Firstly, TFDA does not follow closely the 

international standards on MRLs set by the Codex. TFDA recognizes the need for domestic 

manoeuvring regarding MRL levels, since the dietary pattern of Taiwan differs from other 

countries, therefore the intakes of different kinds of food are bound to affect Taiwanese in 

different ways (TFDA, 2015). Secondly, its border controls are considered to be overly strict, 

and in some cases (as pork) punishing the entire country of origin, and not the sole violator 

of the norm that was breached (USDA, 2011), affecting players that have complied regularly 

with the established regulations. Thus in order to achieve its goal of food safety, TFDA puts 

heavier emphasis on border control than on sanitary convergence of foreign systems.  

BAPHIQ plays a similar technical role, but it is nested within the COA, whose 

overarching goal relates to the development of the domestic agricultural activity. Within that 

macro framework, BAPHIQ has the mission of controlling plagues and diseases from 

spreading domestically, or from entering the country internationally. In the words of BAPHIQ, 

the main policy objective of the institutions is the “quarantine services and prevention and 

control of important animal and plant diseases and pests. These measures promote the 

development of Taiwan’s agriculture, protect natural resources and safeguard the health of 
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 Including the setting of MRLs regarding the veterinary drug usage for meats 
25

 Before the founding of TFDA these were carried out by the Bureau of Food Safety  
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our people” (BAPHIQ, 2016). The founding of BAPHIQ in 1998 is directly related to the FMD 

outbreak that forced a sharp decrease of domestic hog production in 1997. This outbreak 

was said to have been caused by illegal smuggling of animal products (BAPHIQ, 2016). The 

impact on domestic animal production was devastating, and it called for further control 

mechanisms on imports of meat products, in order to avoid a future similar event. 

Within BAPHIQ, the Animal Quarantine Division is the section in charge of controlling 

imports of animals and animal-derived goods, including meat. Their responsibilities include 

the inspection and quarantine of goods, establishment and revision of quarantine laws and 

regulations, and the conduction of on-site inspection for export approval. In order to achieve 

its policy goals, BAPHIQ has as policy instruments the approval of disease-free status of 

different countries, the amending of relevant laws and regulations, the conduction of on-site 

inspections for export approval, and border inspections. The approval of disease-free status, 

as the regulation itself recognizes, is not equivalent to the OIE’s recognition of disease-free26. 

The OIE’s status has been established as a pre-condition for application of recognition by 

Taiwan as disease-free, but BAPHIQ will usually ask for “additional information”27 in order to 

carry out a particular risk assessment based on domestic conditions28. 

Similarly to what happens with TFDA, BAPHIQ is involved in meat trade before market 

access is granted, as well as after, through the different policy tools that it has at its disposal. 

In the case of BAPHIQ, however, its role is much more relevant in the granting of market 

access than in the control after the access has been granted. Even though BAPHIQ’s goal is 

the protection of the domestic market, most of the regulations it implements have a direct 

relationship with the systems of the exporting countries, not with the management of food in 

Taiwan itself. BAPHIQ’s main role is the granting of disease-free status29, and the testing of 

equivalence through on-site inspections of production facilities, of which both are of the 

responsibility of the exporting market before export permission is granted; similarly, the 

regulations and norms it implements regarding meat trade relate to foreign pest and disease 

control systems. Its role after market access is granted is restricted to border inspections 

(visual inspection) and document compliance certification (USDA, 2011). If an outbreak of a 

certain disease occurs, the responsibility of informing Taiwan falls on the shoulders of the 

exporter, and the market will be closed automatically according to the bilateral agreements 
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 Even though BAPHIQ’s webpage automatically redirects users to the OIE’s webpage when a user clicks 
on Foreign Epidemics/Animal Disease 

27
 As entitled by the OIE 

28
 This information was confirmed in several interviews with foreign trade offices, as well as in an 

interview conducted with BAPHIQ. 
29

 Which is actually covered by the very simple regulation named “Procedure for the Recognition of 
Disease Free Status of a Foreign Country” 
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signed between BAPHIQ and foreign sanitary authorities. Therefore, towards the granting of 

market access, BAPHIQ has a preponderant role to play technically.  

In their constitutional form, BAPHIQ and TFDA are the technical bodies responsible for 

meat market access of foreign exporters. Their roles and responsibilities are clearly 

delineated by their institutional composition, and their corresponding roles in market access 

processes are clear and similar to that of most agricultural-trading countries. Both bodies 

have the ability to alter sanitary and zoo-sanitary regulations, but as was mentioned in 

Chapter I, the regulations that they have implemented are not necessarily more stringent 

than those implemented by Japan or South Korea. The independence of these technical 

bodies is questionable based on their constitutional configuration, since they are part of 

larger and politically dominated organizations. Thus even though these organizations are the 

ones that establish the basic threshold of food and animal safety, they are enmeshed in the 

COA and the Ministry of Health and Welfare respectively.  

Towards further analysis, it must be recounted that TFDA has the main policy goal of 

protecting human health in food consumption, with tools to determine the level of drug usage 

in meats, approval of equivalence of foreign sanitary control systems and border inspections. 

In the case of BAPHIQ, its main goal is the protection of Taiwan’s ecology by controlling the 

access to Taiwan of pests and diseases, using the tools of granting disease-free status, 

establishing and amending quarantine regulations, banning market access from countries 

when there is an outbreak, and approving exports of meats from particular enterprises that 

comply with the requests imposed during the on-site inspections.  

Compliance with the technical threshold is not enough for a country to achieve market 

access, as we have shown previously. Therefore, the involvement of three more (non-

technical) institutions is required in the process. These are the COA, BOFT and MOFA, 

whose policy goals are not technical at all, and their tools cannot directly interfere with 

sanitary and zoo-sanitary compliance. The analysis of these three bodies of decision-making 

puts the analysis in a politico-economic perspective that the technical bodies cannot give.  

 

1.2 Politico-Economic Bodies 

While BAPHIQ and TFDA are part of the overall machine of political economy -and their 

roles are highly relevant- their decision-making is not expected to be framed politically or 

economically, but solely technically, based on scientific standards and sanitary risk 

assessment. COA, BOFT and MOFA differ widely from this framework, are closely involved 
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in political decisions, and represent different goals of the state that converge on agricultural 

trade decisions.  

 

COA 

The Council of Agriculture was founded on the year 1984, out of the fusion of the Sino-

American Joint Rural Reconstruction Committee (which was a rather independent body) and 

the Agriculture Bureau, belonging to the Ministry of Economic Affairs. Agriculture was the 

backbone of Taiwan’s explosive growth in the 1950s and 1960s, but has lost relevance, 

accounting today for less than 2% of the country’s GDP, and roughly 5% of its employment. 

Nonetheless, the budget assigned to agricultural development has generally been about 1/3 

of the total budged allocated to Economic Development (National Statistics ROC, 2015), 

which is impressive given the fact that agriculture is not an economically powerful source of 

Taiwan’s GDP. Such massive budget allocation resembles the budget of the European 

Union’s Common Agricultural Policy (CAP), where agricultural support budget is the largest 

item30.  

Given such an impressive budget allocation, it is expected that the COA would not be a 

minor player when it comes to agricultural trade policy decisions, even though its 

constitutional mandate is not directly related to foreign trade decisions, but rather domestic 

market development, export promotion, and the protection of the domestic industry from 

pests and diseases through the work of BAPHIQ (COA, 2004). However, the Agricultural 

Development Act, implemented in 1973, establishes that COA must be consulted by trade 

authorities prior to allowing imports of import-competing agricultural goods, and through it 

COA has regularly made itself into trade decision-making.  

Prior to joining the WTO, the COA started to realize the impact that imports and foreign 

trade would have on the sector under its mandate, as the impact went beyond sanitary 

regulations and into the economic realm of the sector; in its 2004 Annual Report, it’s policy 

aims already point to a strong involvement on trade remedies acknowledging that COA has 

implemented “import monitoring mechanisms and import management system, implemented 

short-term price stabilization measures for agricultural products, and performed relief 

measures for products harmed by imports” (COA, 2004). By the last report published, 

corresponding to the year 2013, the COA has as one of its policy goals to “actively 

participate in bilateral and multilateral international trade negotiations to protect the rights 

and interests of Taiwan’s agriculture” (COA, 2014). COA’s role on agricultural trade 
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 The budget of the CAP represents roughly 50% of the EU’s total budget.  
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negotiations has not decreased at all; as a matter of fact it has even increased in light of the 

economic impacts of the sector after WTO accession liberalization. In particular, regarding 

meat trade, COA is focused on the economic impact that further liberalization would have on 

the domestic industry (COA, 2015). 

Intervening in agricultural trade, for COA, becomes a necessary task in order to achieve 

many of its other policy goals, since the development of the domestic agricultural industries 

cannot be understood as a separate entity, or a parallel market from that created by trade. It 

should be noted that COA has a stake on further liberalization, since Taiwan is a relevant 

exporter of certain agricultural and agro-industrial goods, such as orchids, bio-tech seeds or 

ornamental fish. However, other policy goals can hardly be attained given the current 

situation of Taiwan’s agriculture vis-à-vis countries with larger comparative advantages; for 

example, in terms of food self-sufficiency, COA has established the goal of reaching a 40% 

rate by the year 2020 (Chen M. , 2011). Such a goal would be hard to achieve by only 

strengthening the supply side of the equation. It should not be overlooked that COA also 

establishes as one of the measures to protect and diversify the sources of food imports as 

well. Therefore the issue of self-sufficiency is not a straight-forward policy against imports, 

even though it holds some measure that could affect imported food.  

The policy goals of domestic agricultural development and food-market’s stability are 

evident in COA’s actions. COA has not intervened trade policy directly, but it has had a role 

of stabilizer in order to avoid shocks to the domestic industries, and at the same time it holds 

a discourse of “precaution” towards further liberalization. COA takes an important role in 

stabilizing the price of domestically sold meats. In the case of hogs, the largest breeder in 

the market is actually a state-owned enterprise (Taisugar31), which has about 5% of the 

market share. With the help of Taisugar, and through market signalling, COA takes 

measures to stabilize the price of pork meat if it goes down by decreasing the swine 

population and asking Taisugar to do the same (The China Post, 2007), and it increases the 

amount of hogs in the market through centralized imports32 if the price is too high (Executive 

Yuan, 2014). It should also be noted that SSG trigger levels are actually defined by COA 

using a WTO-approved formula to protect domestic poultry and pork industries, stabilizing 

domestic prices.  

COA’s role as stabilizer in the liberalization process is coherent with its goals, its actions, 

and its discourse. This institution has never hidden from its official documents the fact that 

liberalization has to be conducted gradually, and measures should be taken to avoid sudden 
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 Taisugar, which works as an independent company but is owned by MOEA 
32

 Doing so through the National Animal Industry Foundation (NAIF) 
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shocks to the domestic industry. Long before joining the WTO, COA had already established 

a discursive structure that would last long after the multilateral and bilateral liberalization of 

agriculture was implemented. In 1990, COA published a document in preparation to 

Taiwan’s accession which mentioned that “in response to the trend of trade liberalization, the 

agriculture sector in Taiwan must speed up its structural adjustments and redirect the 

industry towards the goal of sustainable development. In the meantime, it also ought to 

maintain balance between market competitiveness, farmer’s welfare and ecological 

conservation” (COA, 1990). Later on, in 2005, COA evaluated the impact of its WTO 

accession, establishing that in spite of liberalization the agricultural output had grown by 

5.4%, in no small part thanks to the stabilization measures taken to keep prices stable in the 

domestic market. That same document closes with a highly telling sentence that mentions 

that the country will promote “sustainable agricultural development in Taiwan and safeguard 

the interests of Taiwanese farmers” (COA, 2005). Several mentions are noticed throughout 

the document regarding the non-trade concerns of COA on agricultural trade measures, as 

well as references to Taiwan’s participation in the G-10 group of the WTO and the need to 

protect agriculture from increased competition. Similar mentions to its role of import-control 

and price stabilization can be obtained from each COA Annual Report up until 2013, the last 

one published.   

The policy tools at COA’s disposal are mainly related to price and supply stabilization33, 

signalling, and domestic support budget specially allocated to industries negatively affected 

by imports. These measures are taken in order to avoid an increased flow of imports that 

could bring the price down affecting largely the domestic farmers, or to bring the price down 

when there is a spike in demand and price not matched by supply, thus alleviating the 

consumer’s pockets. SSGs point in a similar direction favouring the domestic producers. 

Secondly, in joining the WTO, and according to Article 52 of the “Statute on Agricultural 

Development”, the government disposed of a NT$ 100 billion budget to help industries 

affected by imports. All of these measures are domestic, and should not affect the usual flow 

of trade. However, increased imports would make these measures more costly to execute, 

since the budget allocation needs would be higher. The need to achieve WTO-consistency 

has shifted COA’s tools from border control to domestic support, but this shift has not been 

absolute with border control tools still at COA’s disposal, such as its role in the granting of 

market access, or the setting of SSGs.  

COA’s role is therefore that of a buffer between imports and the domestic industry. The 

Council has interests in further liberalization in order to achieve preferential market access 
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 As has already been mentioned, price stabilization is executed through a process of centralized imports, 
and the support of Taisugar. 
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for Taiwanese agricultural products into third markets, but it is at the same time concerned 

with the negative impacts on the domestic industry caused by an increase flow of imports, 

particularly in the meat markets. As such it has devised policy goals and tools that aim to 

centralize control of the domestic market by intervening in order to keep it as stable as 

possible, avoiding market shocks caused by external conditions.  

 

BOFT 

The mandate of the BOFT is widely different. As part of the MOEA, it is focused on the 

overall economy as it relates to foreign trade, and not with a specific productive sector, thus 

being cross-sectoral. Its mandate on foreign trade affairs positions it as the central authority 

in charge of trade issues, WTO negotiations, and bilateral economic relations34. The BOFT 

has been in place since the year 1969, when Taiwan’s export growth was witnessing 

explosive growth periods, and a bureau specialized in foreign trade was needed urgently; 

thus the Foreign Exchange and Trade Review Commission was divided among specialized 

issue units, and one of these was the BOFT, put under the framework of the MOEA.  

It is through the BOFT that bilateral consultation mechanisms on economic matters are 

regularly conducted. Overarching discussions of trade issues are discussed with BOFT 

officials, whether in multilateral organizations35, or bilaterally. Therefore it is through the 

BOFT that any complaint regarding market access or sanitary issues will be placed. As the 

central authority in charge of trade, the BOFT defines some of its major functions as 

“drawing up and implementing trade policies and regulations; participating in the activities of 

international trade organizations and enhancing bilateral trade relations; handling and 

coordinating trade negotiations, consultations, and dispute; administering the import/export 

regime and providing guidance to trading businesses” (BOFT, 2011). Therefore, all trade 

policies are drafted, implemented and administered by the BOFT, notwithstanding the fact 

that different actors may be conveyed into the drafting process, and others involved in the 

administration of the policy as well.  

In terms of policy goals, as an export-oriented economy, BOFT is highly focused on 

achieving increased preferential trade conditions for domestic companies when taping into 

foreign markets. Its ranking of values gives pre-eminence to efficiency over the consideration 

of other social values, such as equality or sustainability. Towards this goal, the economic 
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 The Office of Trade Negotiations handles inter-ministerially trade negotiations on a bilateral basis, 
complementing the work of the BOFT.  

35
 APEC, WTO, OCDE 
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development of Taiwan has subsequently pointed towards trade liberalization, not only from 

the ministerial level, but also from the presidential level since 1984 (Hou & Tu, 1993). 

Former president Chen declared in his first inaugural speech that Taiwan needed to “move 

toward full liberalization and internationalization with fair competition” (Chen S.-B. , 2000) 

while current president Ma36, also in his second inaugural speech indicated that Taiwan 

needs to “get rid of the protectionist mindset” (Ma Y.-J. , 2012). The push for trade 

liberalization has been pressed from the presidential level downwards, and executed by the 

BOFT throughout Chen’s and Ma’s administrations, representing a policy of the state. In 

order to achieve better preferential access for Taiwanese enterprises, reciprocity and 

domestic liberalization has to be implemented; and there is a wide national consensus 

towards this policy goal. Currently, the Golden Decade National Vision establishes four 

priority goals regarding trade, and these are the following: 

1. Active launching of ECAs, strive for participation in regional integration, for 

connection to the Asia Pacific, and for global deployment 

2. Further steps towards economic liberalization, so as to attract multinational 

corporations to establish operational headquarters in Taiwan 

3. Building Taiwan as the best portal for enterprises worldwide to access the 

Asia-Pacific market 

4. Gradual creation of conditions to achieve the goal of participation in the 

Trans-Pacific Partnership Agreement (TPP) (MOEA, 2013). 

Points 1,2 and 4 of this Vision represent a clear indication of the need for Taiwan’s 

economy to move towards further trade liberalization -domestically, bilaterally and regionally- 

in order to be able to fulfil the goal of economic growth. In more concrete terms, the BOFT 

has the policy goals of implementing trade liberalization, promoting the signing of FTAs, 

defending Taiwan’s trade interests in international forums/organizations and promoting trade 

facilitation (Bureau of Foreign Trade, 2010). These goals have been steady over the whole 

timeframe of this research, with very limited variations (which point mostly at the bilateral 

trade relationship across the Taiwan Strait as a primary or secondary objective). All of these 

goals aim to achieve trade liberalization as a final objective, thus having market efficiency as 

a primal target. Contrary to the COA, the BOFT is more of an outward looking bureaucracy.  

Towards the policy goal of increased liberalization, the BOFT has several tools that it 

can implement as the administrator of the import/export regime. Among these three should 
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be highlighted: The negotiation of FTAs and bilateral economic cooperation agreements, the 

representation of Taiwan’s interests in multilateral organizations, and the implementation of 

trade facilitation measures. In terms of FTA negotiations, Taiwan has agreements in place 

with most of its Central American allies, plus New Zealand and Singapore. Despite its 

willingness to engage in further bilateral FTA negotiations and regional agreements, it has 

not been able to achieve further progress37. Nonetheless, Taiwan is an active pursuer of 

FTAs, and the BOFT as negotiator38 uses this tool to advance the goal of liberalization. As a 

second tool, BOFT is the organization that handles WTO and APEC39 negotiations. In the 

particular case of meat trade, this involves the carrying out of communication of notifications, 

responding to questions of other members, arranging the solution of trade controversies in 

agriculture, presenting the WTO-consistency of domestic support measures, and presenting 

the TPRs every 4 years among others. Towards these issues, the BOFT is representing 

Taiwan as a whole, therefore it cannot impose its preferred policy goals, since it has to 

consider the decisions of other ministries which are also stakeholders on trade issues. 

Thirdly, BOFT is in charge of drafting and implementing trade facilitation measures40. These 

can also be inter-ministerial, as they would involve, for example, port and customs 

administrations41.  

The BOFT, as a bureau without a specific issue area of production, relies heavily on 

inter-ministerial coordination in order to be able to carry out its tasks. Even though its policy 

preferences fall on the realm of trade liberalization -as it advances the overall welfare of the 

society- vested interests cannot be overlooked, as the Bureau has to offer a comprehensive 

view of Taiwan’s society in its international cooperation dealings. However, creating an 

environment for the free flow of goods and services is the main goal of the BOFT.  

 

MOFA 

The third Ministry under analysis is precisely the one that has the least direct impact on 

either agricultural policy, or agricultural trade policy: MOFA. The Ministry of Foreign Affairs, 

however, does play a key role as a facilitator for issue and sector specific discussions in the 

international arena, as it has the infrastructure, the contacts and the expertise to reach 

decision-makers in foreign countries, putting its network at the service of other ministries and 
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 As its TIFA agreement with the US is stalled, and ECFA is incomplete 
38

 BOFT works hand-in-hand with the Office of Trade Negotiations towards this goal.  
39

 When related to trade issues 
40

 The “Trade Facilitation Plan” is drafted by the BOFT, and implemented inter-ministerially in order for it 
to be effective 

41
 Under the Ministry of Transportation and the Ministry of Finance respectively 
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their interests. MOFA has gradually been expanding its role in trade diplomacy, taking 

Taiwan’s main policy goals, and laying the groundwork for these goals to be achieved 

abroad. During the Ma government, MOFA’s main policy goals have been four: Viable 

diplomacy, Preservation of diplomatic allies, Trade diplomacy towards FTAs and RTAs, and 

Regional Security. Regarding trade diplomacy, MOFA defines its goal in the following terms: 

“MOFA has been pushing for the ROC to sign free trade agreements with its major trade 

partners and be included in regional economic integration, so as to create an environment 

favourable for economic development” (MOFA, 2014).  

As part of Ma’s viable diplomacy, MOFA took a role in trade issues that it had not 

developed previously. During the Chen era the goals of MOFA did not mention trade 

liberalization42. Even though it was during the Chen government that Taiwan signed FTAs 

with its diplomatic allies, trade relations seemed to be outside the mandate of MOFA (MOFA, 

2007) (MOFA, 2006) which had its policy goals focused on globalization, international values 

(democracy, human rights, humanitarianism and peace) as well as the observance of the 

rise of China. During the Ma administration, some of MOFA’s resources switched their goals 

to become a facilitating entity in trade issues and the pursuit of liberalization as a national 

interest policy. As the Ministry describes its mission, “Taiwan’s diplomats have taken up the 

banner, promoting Taiwan’s trade and investment overseas” (MOFA, 2016). As trade 

promotion and investment are fostered, the goal of decreasing barriers to trade and 

investment is self-evident in MOFA’s policy interests.  

MOFA’s development of an Economic and Trade Diplomacy tends to go in two separate 

ways. First, MOFA takes a preponderant role regarding trade relations with allied countries. 

Second, MOFA’s role is secondary when it comes to trade relations with non-allied countries, 

marking a stark contrast in the position of MOFA depending on the party that’s sitting on the 

opposite side of the table. Even though the text of the FTA agreements between Central 

American countries and Taiwan was negotiated by the BOFT, the overall framework of the 

bilateral relationship falls under the auspices of the MOFA. In the case of non-allied 

countries, the BOFT has increased freedom, for example, in the sense that the burden falls 

on the Bureau to concert bilateral overarching economic dialogue mechanisms, which 

become the central instance of interaction, and the highest level dialogue between the two 

countries.  

The policy tools that MOFA has in order to alter trade policy also vary depending on 

whether the counter-part is an allied or a non-allied country. For allied countries, the tools 
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 This information can be reviewed in the Foreign Policy Reviews to Congress available on MOFA’s 
webpage.  
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that MOFA can display vis-à-vis other bureaucracies is large as the maintenance of allies is 

considered a matter of national security. Joel Atkinson (2014) wrote that, if history is an 

indicator, Taiwan will scramble to hold on to its allies with every mean at its disposal. This is 

precisely what Minister David Lin commented right after Gambia severed diplomatic ties with 

Taiwan, and in light of Sao Tome and Principe’s threat to follow suit: “Taiwan will review its 

existing assistance programmes for Sao Tome to see if any adjustment is necessary" (Al 

Jazeera, 2013). Similarly, for trade issues regarding diplomatic allies, the priorities of 

concerns will differ, as well as the role of MOFA, invoking national security as an overriding 

goal of the state.  

Regarding countries without diplomatic recognition, MOFA does play a role as a 

facilitator, and it does not have many tools to influence the trade policy that affects the 

bilateral relation. It does have a stake in the achievement of an increased “viable diplomacy” 

with these countries though. As part of the working group that makes the final decision, 

MOFA is expected to oversee the status of the bilateral relationship, and evaluate whether 

further market opening to Taiwan can improve the overall relation between both countries.  

Therefore, the policy goals and tools of the five bureaucratic institutions involved in meat 

trade issues can be summarized in the following table:  
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Fig. 23. Ministerial goals 

Institution Policy goals Policy tools 

BAPHIQ 
1. Prevention of plague and disease outbreaks 

2. Protection of the animal health conditions 

1. Approval of disease-free status 

2. SPS framework management 

3. On-site inspections 

4. Border control 

TFDA 
1. Food safety, protection of human health 

2. Generation of consumer confidence 

1. Food sanitation regulations 

2. MRL setting 

3. On-site inspection 

4. Border control 

COA 

1. Development of the domestic agricultural 

capabilities 

2. Achieving stability in the agricultural markets 

3. Decrease the socioeconomic negative impact of 

trade liberalization 

4. Increasing Taiwan’s food self-sufficiency rate 

1. Price and supply stabilization 

measures 

2. Signalling 

3. Implementation of agricultural support 

measures 

4. Segmentation for value-added 

development 

BOFT 

1. Achievement of preferential market access for 

Taiwanese companies abroad 

2. Economic liberalization and trade facilitation 

3. Defending Taiwan’s trade interests in international 

forums/organizations 

1. Negotiation of FTAs and bilateral 

trade agreements 

2. Representation of Taiwan in foreign 

trade affairs, bilaterally or 

multilaterally 

3. Drafting and implementation of trade-

related policies 

MOFA 

1. Sustaining or increasing the existing number of 

diplomatic allies 

2. Development of an increased economic and trade 

diplomacy towards further trade liberalization 

3. Overseeing the bilateral relations with diplomatic 

and non-diplomatic allies 

4. Acting as a facilitator for other ministries in foreign 

affairs issues 

5. Viable diplomacy  

1. Foreign missions and embassies 

2. Aid budget for diplomatic allies 

3. Formal and informal international 

networks 

4. Visa-waiver, working holiday, and 

technical exchange program 

negotiations 

 

Divergence in policy goals, according to rational choice, would make international 

cooperation harder to achieve, and could be the reason behind partial protectionism. At the 

same time, coherence needed in policy to grant market access to some players and not to 

others requires a level of coordination that only a path dependence of institutions would 
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provide. Prior research has shown that one of the key aspects of the structure of agricultural 

trade negotiations is the relationship between the trade officials and the agricultural officials. 

In most countries, trade ministries take the responsibility of conducting the negotiations, but 

the agriculture ministry usually decides which proposals are acceptable, supplying the 

technical input in agricultural and agro-economic issues (Moyer & Josling, 2002). We move 

now into the causal analysis of our research question: Why has there only been a partial 

liberalization of the meat markets in Taiwan? 

 

2. Historical Institutionalism – Coherence and State Autonomy 

Historical institutionalism argues that -in spite of the divergence of goals among the 

different units that shape agricultural trade policy- Taiwan has been able to act coherently 

based on its former centralized structure of development and governance, which allowed it 

to use agricultural trade policy as a broader policy tool. Thus the partial market opening 

achieved so far responds best to a strategy of trade-offs and bargaining chips where market 

opening answered to the direction of the overall bilateral relations, not being an issue-

specific decision. The protectionism, or partial liberalization, observed on the meat markets 

is a by-product of state selection, and requires a level of coordination between 

bureaucracies -and the agriculture industries- that can only happen on late industrializing 

countries with a strong state, where the bureaucracy does not go against the political 

interests. In such an environment, the government decides what can enter Taiwan, and 

under what conditions, based on a broad political consensus. “East Asian bureaucrats 

adhere to the benefits of the market economy, but within that framework seek to guide 

private-sector businesses, by means of ad hoc, pragmatic, often informal, carrots and sticks, 

to pursue the course seen as most likely to achieve the national objective of economic 

growth” (Francks, 1999, p. 6) and in the case of Taiwan also economic stability, and 

international space.  

The following analysis will, firstly, identify the low-level of differentiation in Taiwanese 

agriculture between state and society. Then it will distinguish the internal coherence of the 

state’s policy-making from its historical structure up to the present day. Thirdly, it will 

correlate market access decisions with broader goals obtained from granting market access. 

Finally, to avoid spurious relationships, it will triangulate that data with the information 

obtained in the interviews conducted.  
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 Low level of differentiation  

The starting point of the analysis has to be the strength of the state, and the low level of 

differentiation that has historically existed between the industry and the state in Taiwan’s 

agricultural sector. Katzenstein acknowledged in his model that Japan has established the 

strongest state among the different developed countries, with low differentiation between 

state and society, and centralized control of the economy. The flying gees model and the 

East Asian model of industrialization are two well know development models that place 

Taiwan and South Korea as followers of the Japanese model, granting the state autonomy 

from society while acting together towards the regulation of economic activity (Pang, 1992). 

Under these models, the role of the state centres on promoting economic development in a 

centralized manner. In the case of Taiwan, small-scale farming was promoted by the 

government in the 1950s, and the farmer’s associations have been integrated into the 

political system and the commercial structure of the industrial economy, with little or no room 

for separate pressure groups and organized lobbying. Avoiding strong pressure groups had 

historically been a goal of the KMT government; Clark and Tan (2012) analyse Taiwan’s 

economic development through the agility and entrepreneurship of its SMEs, concluding that 

“by default or by design, the KMTs fear of any challenge to its political dominance had given 

preference to an industrial structure that was relatively decentralized so as to inhibit the 

emergence of large, strong and concentrated interest groups”. This structure is paralleled in 

agriculture, albeit with much more state penetration than in industrial sectors.  

Taiwan lived up until the 1980s under a martial law, and an un-democratic state. During 

the 1980s, the avenues for political participation opened up, with pressure groups having the 

ability to gain foothold in political decisions; however, scholars up until the end of the 1990s 

acknowledged that Taiwan’s political past appears to have limited the possibilities of 

agricultural pressures groups on securing further protection for themselves, depending 

largely on government-based decisions (Francks, 1999). In order to understand the structure 

of decision-making, three main elements should be highlighted: The structure of the industry, 

the political institutions that framed agricultural development, and the collective organization 

of farmers.  

The agricultural sector in Taiwan is strongly marked by its historical experience, starting 

with the Land Reform carried out by the KMT government between the years 1949 and 1953, 

which basically eliminated the landlord class in Taiwan, and represented the basis of the 

later agricultural development with a renewed institutional infrastructure. When the KMT 

government relocated in Taiwan, it faced the massive challenge of feeding a large inflow of 

population coming from the Mainland. Under this scenario, the agricultural sector had to 
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become the source of growth for the economy. The Land Reform had the political 

background and goals of securing the loyalty of farmers43 as well as increasing the efficiency 

of agricultural production. Its program was based on three points: (1) The program to reduce 

farm rents, (2) the sale of public lands for agricultural use, and (3) the land-to-the-tiller 

program (Pang, 1992). This way, the government promoted owner-farmers by a compulsory 

sale of land by landlords who received incentives to move into industrial sectors. The 

landlord class almost totally disappeared after the Land Reform (Yang M. , 1970). Therefore, 

the agricultural activity has been comprised in Taiwan mostly of small-plot farmers: After the 

reform, 73.9% of the landowners had plots of 1 hectare or less, while only 0.2% of the 

landowners had plots of more than 10 hectares (Pang, 1992). The land ownership structure 

was fixed into place through a very rigid land-transfer regulation.  

By eliminating landlords, the government eliminated a potentially powerful pressure 

group, and transformed the whole structure of the agricultural sector. In order to organize 

farmers, it re-arranged the farmer’s associations, through a membership review, a re-

election of directors, and the creation of the figure of a director general. The control of the 

organization passed onto the hands of the owner-cultivators and tenants that had effectively 

been benefited by the Land Reform; and the election of the Director General “strengthened 

the political control of the state over the organization in effect. After all, controlling one 

person is easier than controlling a group of directors” (Pang, 1992, p. 133). Thus 

bureaucratic penetration started earlier in agriculture than in any other economic sector in 

Taiwan, and as several authors acknowledge in this process, the Farmer’s Associations 

acted as the local branches of the state’s agricultural food bureaus (Hou & Tu, 1993) (Pang, 

1992) (Francks, 1999) (Clark & Tan, 2012). Such a top-down management of the agricultural 

sector laid the foundations of a very low level of differentiation between state and society in 

Taiwanese agriculture.  

Towards increased efficiency, the government has –since the 1980s- constantly tried to 

increase the scale of farming operations. Further land reforms were conducted in 1982 (Mao 

& Tu, 1993) and in the year 2000 (Wu, 2000) in order to promote land use, and increase the 

scale of farming. The rigid proprietary structure of land was eased, first by establishing a 

new land tenure system in the 80s, encouraging further tenancy of idle lands abandoned -

but not sold- by their owners, and allowing the selling of farmland to other farmers. The 

results were timid, and in the year 2000 further measures were taken, this time to liberalize 

some farmland for non-farm uses, as well as allowing farmers to sell their land rights to non-

farmers. Two problems have hinged the development of larger-sized farming units: First, the 
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 Given that the countryside had been the KMT’s demise in the Mainland 
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farmers lack confidence on the results of the program, and further land reforms that may cut 

back their purchases; second, the average return of non-farm activities is far larger than 

farming returns to investment, therefore land usage is pushed by the market to move into 

non-farming activities rather than remaining in the agricultural sector. As a result, by 2013 

the average farm size in Taiwan was just over 1 hectare, meaning that the reforms 

implemented to consolidate and achieve economies of scale in farming have not been 

efficient towards their goals (Scott, 2013), and the agricultural structure has been sustained 

since the 1950s.  

The structure of the industry has remained, and something similar has happened with 

the Farmer’s Associations (FAs). Several researchers have analysed FAs, and consistently 

they have considered them as working together with the government -mostly in a top-down 

manner- where the associations helped the implementation of policies enacted by the 

executive branch. In 1979 Wang wrote that “the farmer’s association in Taiwan serves in the 

capacity of partner with the government” (Wang Y. , 1979). Closer to our date of research, 

and considering Taiwan’s democratisation process, Shelley Rigger wrote that “although the 

associations technically are autonomous, (…) officials from the provincial and central levels 

routinely intervene in local association’s business” (Rigger, 1999, p. 77). Closer to the end-

date of our research framework, Huang Chun-Chieh acknowledges that farmers' 

associations had been organizations for implementing government policy, channels whereby 

official influence could infiltrate the private sector (Huang C.-C. , 2007). The link between the 

government and the associations is implicit in COA’s annual report of 2013, where the 

document establishes that these associations are “government-assisted” and represent an 

important channel through which the government can communicate with and serve farmers 

(COA, 2014). The low-level of differentiation required for a country to fall under the category 

of late-industrializer is therefore present in Taiwan, and pressure groups work within the 

governmental system, not as an exogenous force.  

  

State coherence 

With the given of a low level of differentiation, the internal work of the state as a 

coherent unit is the next step to be analysed. Late industrializers give a central role to the 

government in economic development, as well as in the development of the economy, in 

which bureaucracies play an intense role focused on bureaucratic penetration. As Pempel 

(1978) has analysed, Japan has had a large level of autonomy in trade policy decisions, with 

a high degree of internal coherence, that allowed the government to leverage issue linkage, 

for example in FDI and war reparations as linked to securing access to raw materials. Issue 
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areas, therefore, are not to be looked as independent units of the government’s policy, but 

as a part of a coherent whole in international bargaining games. The fact that BOFT, COA, 

BAPHIQ, TFDA and MOFA44 are all involved in the decision-making process of granting 

market access to third countries already entails a first step into the analysis of internal 

coherence in foreign trade policy. Independently of the different sets of policy goals and tools 

that each bureaucracy has at its disposal, the coherence of the decision will be taken based 

on a consensus where each bureaucracy would want to safeguard its interests, and further 

its goals. Such a system lends itself to the constant usage of issue linkages and trade-offs, 

in this case regarding meat trade.  

The internal coherence of the Taiwanese government has been researched mostly from 

the perspective of the state-centric model (Pang, 1992), but also assumed from the 

Bureaucratic Developmental state model (Francks, 1999); either way, the guiding role of the 

economy that the state assumes is carried out through its different units. Similarly, Baldwin, 

Chen and Douglas (1995), base their analysis of Taiwan’s IPE on the assumption of unitary 

rationality of the ROC government. The same authors point out that, at least until the time of 

their writing, there was a high degree of agreement within the government of the ends and 

means of international and domestic policy, making it a government highly capable of 

negotiating internationally. In this same vein, Pang (1992) researched a previous period 

(1950-1980) where these structures of internal coherence were actually formed. For the 

period that goes between 1949 and 1958, where the KMT promoted a series of key 

economic reforms, Pang highlights the autonomy and capacity that the state had. To quote 

him directly, he concludes that “the state was dominant over and autonomous from society. 

The full-blown state bureaucracy penetrated society to the residential neighbourhood, village, 

school and larger work unit. The only force outside the state apparatus that could exert 

significant weight upon policy-making was that of the American advisers” (Pang, 1992, p. 

162). Furthermore, the author writes that the state established an institutional structure 

coherent with corporate action.  

Up until the 1980s, Taiwan’s capacities and autonomy were never lost. Even though 

there were bureaucrats that called for the abandonment of support policies towards 

agriculture (Pang, 1992), the state as whole leaned towards protection, with support from the 

top political leadership, and the internal pressures for further liberalization were only 

discussed internally, but did not reach policy. This situation relates both to the domestic 

structure as well as the international situation that Taiwan faced. Domestically, agricultural 

policies involved a whole range of ministries and institutions: The JCRR and the Economic 
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 Sometimes supervised at the vice-premier, or even premier level. 
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Stabilization Board were crucial in the first stage in the development of policies. In the 1960s, 

the Ministry of Economic Affairs became involved through its Agriculture Department, as well 

as through trade policy issues. In 1984 the JCCR and the Agriculture Department of the 

MOEA fused into the COA, which became the largest institution regarding agricultural policy, 

with the BOFT in charge of drafting trade policy. Internationally, MOFA has always had a 

stake in the development of agricultural trade policy, as food security (mostly self-sufficiency) 

and national security had gone hand-in-hand given Taiwan’s conflicting relationship with the 

PRC. The inter-ministerial management of agricultural trade policies, added to the coherent 

work of the state, generated a structure of inter-ministerial dialogue and agreement with 

large consensus regarding the need to protect agriculture. This was further enhanced when 

Lee Teng-Hui reached the vice-presidency, and later on the presidency, as he had been a 

former official of the JCCR, having a close relationship with -and sympathy for- the 

agricultural sector (Pang, 1992). 

It is important to highlight that the government has historically had the goal of [economic] 

stability, as it is internally believed that the raging inflation of the 1940s in the Mainland is 

one of the main reasons why the KMT lost the Civil War (Clark & Tan, 2012). The 

developmental state has regularly expressed itself in Taiwan through a tough control on 

inflation utilizing the role of state-owned monopolies, such as CPC and Taiwan Power 

Company. Price management in order to avoid spikes and depressions of prices has 

historically been entrusted to the government, and legitimized its role in this regard (Clark & 

Tan, 2012). The government’s ownership and control over Taisugar is today a pale reflection 

of the control that the government could in the past exercise over meat, sugar, and other 

agricultural industries. While today, its capabilities are much diminished, its historical role as 

a price balancer still remains in discourse and policy. Opening up imports in this sector 

means diminished capacity for government price controls. Thus there is a perceived need for 

bargaining and gains if the government is to give up on its price-managing position through 

increased imports of meats or other agricultural products, giving a larger role to market 

forces.  

The inter-ministerial dialogue and the national-level consensus on the protection of 

agriculture were therefore formed early on, and reflected on legislation, such as the 

Agriculture Development Act, or closer to our date in the Food Security Summit of 2011. The 

outside pressure (bilateral and multilateral) through which Taiwan would eventually and 

gradually liberalize its agricultural sector, would have to face an existing structure of 

bureaucracies with vested interests in agricultural trade policy. So during the 1990s, in 

Taiwan’s bilateral negotiations for WTO accession, the structure was in place. A strong 

governmental structure and institutions will be able to increase its policy alternatives, and 
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prioritize different sectors according to national interest, without losing sight of individual 

sectoral preferences.  

The WTO accession became a national priority for Taiwan during the 1990s with bi-

partisan support (Feng, 2012) (USITC, 1998) (Morrison, 2001). A strong domestic 

consensus on this issue can be highlighted by the fact that Taiwan accepted to join the 

organization as a developed country (with stricter rules), and committed in 1999 to abide by 

all the entry requirements of such a condition. In terms of market access, the COA was 

aware of the negative impact that such an opening would have on domestic agricultural 

production by an increased inflow of food imports, and the need for the agricultural sector to 

be involved in a series of bilateral trade-offs in the WTO accession negotiations. COA 

prepared its role as protector of agriculture in two different ways: Internally it tried to secure 

funds to implement adjustment projects, and externally it fought to keep certain products as 

protected as possible. In order for Taiwan to join the WTO, a general consensus among the 

different institutions was achieved, and several measures (SSGs, bilateral quotas, TRQs, 

and NTBs explained in the previous chapter) were kept in place in order to fulfil the needs of 

domestic agriculture while at the same time allowing the state to fulfil its national goal.  

Similarly, Taiwan granted some bilateral concessions to trade partners that negotiated 

with the country WTO accession agreements (such as the US, Argentina, Australia, New 

Zealand, and the EU amongst others), including meat market access. These were 

understood as part of broader goal of policy: Joining the WTO. Meat market access was 

effectively used in the trade-off towards a broader policy goal. To compensate, rather than 

letting go the agricultural sector, the government generated a special fund “Fund of 

Redressing Damage to Farmers by Agricultural Import” which was granted NT$ 100 billion in 

the first three years after the WTO accession (COA, 2004). But the fact that the government 

effectively used meats (among other sectors) to ensure support to its WTO accession can be 

attributed to the coherence among the different bureaucracies  

Even though the WTO accession supposedly would bring a strong damage to the 

agricultural sector, and considering the fact that the Agricultural Development Act entitles the 

COA to have a say in the imports of agricultural goods, a broader policy goal and national 

priority entailed that certain concessions had to be made, and a domestic consensus had to 

be achieved. The structure and coherence under which the government works allowed for 

the trade-offs in bilateral negotiations and the multilateral preparations for the WTO 

accession, easing the way for cross-sectoral consensus. While agricultural ministries have 

proven to be veto players when it comes to agricultural trade policies in both the EU and the 

US (Moyer & Josling, 2002), the situation in Taiwan appears to be much different, as 
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national-level goals override sectoral constraints without much room for appeal or external 

pressuring. The goal of policy changes in Taiwan is always looking for –as bureaucrats 

interviewed commented- a balance to be stricken between the interests of the different 

actors, and the national goals.  

It is the years after the WTO accession that interest this research in particular. Through 

them, bilateral market access has been granted gradually for meat exporters, and the 

working mechanism for market access has been the one detailed previously, with the 

involvement of several ministries in different stages. All of the institutions involved were 

interviewed towards this research, and they agreed on the fact that a consensus needs to be 

reached between them towards the granting of market access. COA will advocate for the 

economic impact of such a decision, BOFT will advocate for further opportunities for exports 

in foreign markets, MOFA will look over the bilateral relationship as a whole, while BAPHIQ 

and TFDA want food and animal sanitary requirements to be met. For each decision of 

granting market access, a balance was stricken between the bureaucracies involved 

regarding the overall benefit of allowing further market access. First, the situation 

demonstrates that imports of meats are controlled centrally by the state as a policy tool; 

secondly, it becomes necessary to analyse for these cases how the trade-offs were 

achieved. Four groups of countries can be highlighted for this analysis: Diplomatic allies, 

countries with a long history of market access, countries with recent market access, and 

countries with no market access. 

 

Diplomatic Allies 

In the case of the diplomatic allies of Taiwan, Panama, Nicaragua, Honduras and 

Paraguay have achieved market access. Of these, only Paraguay is a relevant meat 

exporter (22nd worldwide), followed by Nicaragua (28th). Panama and Honduras are barely 

present in world markets, ranking 65th and 71st respectively45.  

Panama was the first one to achieve market access to Taiwan, with its first registered 

exports being on the year 1998 for beef. For Taiwan, Panama was a very interesting 

potential FTA partner, given its economic relevance in connecting the Atlantic and the Pacific 

Oceans, existing Taiwanese investments in the country, and at the same time there is strong 

interest in Taiwan towards maintaining diplomatic relations with Panama. While the FTA was 

not signed until the year 2003, the initial approach towards FTA negotiations was given by a 

presidential-level meeting conducted in the year 1997, where an agreement was reached 

                                                           
45

 Trade Map 
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regarding the need to pursue a bilateral FTA (Ministerio de Comercio e Industrias - Panama, 

2009). It was soon after this meeting that Panamanian meats started their exports to Taiwan, 

and bovine frozen meat has consistently been in the top 3 items exported to Taiwan. In 

terms of SPS requirements, Panama has met the requirements set by Taiwan; therefore the 

threshold of compliance in sanitary issues was not a problem. The national goals of 

sustaining the diplomatic relationship, and achieving a bilateral FTA were achieved, while at 

the same time Panama is not an exporter of neither chicken nor pork, thus not damaging 

domestic production 46 . The trade-off between market access for meats, and the goals 

obtained was not hard to achieve. It would be naïve to assume that meat market access was 

the only item on the bilateral agenda, but evidently there is a connection between the 

opening of the market (even prior to WTO accession) and the achievement of further 

economic and diplomacy goals set by Taiwan.  

Similar path was followed by Nicaragua. In the case of Nicaragua, the first registered 

exports appeared in the year 200347, when Taiwan lifted SPS barriers for Nicaragua and at 

the same time sent technical experts to train slaughterhouses in cutting meat according to 

Taiwanese consumers’ preferences (Leiva, 2003). This event came soon after a presidential 

visit by Nicaragua’s leader Bolaños to Taiwan in the year 2002, where he signed a Joint 

Communique to Promote Bilateral Exchanges with President Chen (Chu M. , 2002), and it 

built upon the Economic Complementarity Agreement between Taiwan and Central America 

signed on the year 199748. In the year 2004, FTA negotiations were formally launched with 

the first round of negotiations conducted in Taipei (Info Taiwan, 2004). The timing of market 

access for meats correlates with the FTA process as well, while diplomatic relations has 

been sustained.  

Paraguay -which of the four is the largest exporter of meat- does not have an FTA with 

Taiwan, thus representing a particular case. Up until the year 2014, Taiwan established a 

quota for Paraguayan beef of 1.776 tons, which had been increasing regularly from 220 tons 

(MOFA, 2001). To put this amount on perspective, during the month of January of the year 

2014, the US exported to Taiwan 7.100 tons of frozen beef. Thus the US exported in one 

month (which by the way was its worst performing month in beef of the whole year 2014) 

four times the quota allowed to Paraguay for the entire year; Paraguay has been allowed a 

                                                           
46

 Some interviewees (a meat-importing company and an academician) considered that beef could 
eventually be considered a substitute for pork. But this will happen only if there is a convergence of prices, 
which as of now stand in very different levels.  

47
 There are records of centralized imports of Nicaraguan beef on the year 1974, as part of cooperation 

agreements conducted bilaterally (Taiwan Info, 1974) 
48

 The document can be retrieved in the following URL: 
http://sajurin.enriquebolanos.org/vega/docs/179_Acuerdo_de_complementacion_economica.pdf 
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truly small quota of beef exports. The quota has been growing regularly from 220 tons which 

were allowed for exports between the years 2002 (when the market opened) and 2005, 

increasing to 440 in 2006, and so on until it reached 1.776 in 2014 (ABC Paraguay, 2015). It 

should be noted that Paraguay is the only country that faces a quota on beef exports to 

Taiwan. 

The case of Paraguay is very interesting for the following reasons: First, it has not 

signed an FTA with Taiwan, thus the goal of trade liberalization held by the BOFT has not 

been achieved; the fact that Paraguay takes part in the MERCOSUR agreement -which 

establishes a common external tariff- makes it very difficult for each of the members to 

negotiate FTAs individually, even though there is interest on both sides (CNA, 2004). 

Secondly, it is a large producer of beef, which can be considered a substitute for 

domestically produced pork if imported in massive amounts (Woo R.-J. , 2015). Third, 

Paraguay has had two large outbreaks of FMD during the 21st century (2002 and 2011), and 

this is a disease which to Taiwan is highly dangerous, as it smashed its important pork-

export capacity after 1997, which never recovered. As of today, the OIE does not consider 

Paraguay as a disease free country of FMD; the organization has established Paraguay 

under the category of “Disease free zones within the country with vaccination”, while 

BAPHIQ does not list Paraguay as an FMD disease-free country (BAPHIQ, 2015). The OIE 

granted the status mentioned to Paraguay on November 2013, and in November 2014 

Taiwan already received exports of beef from Paraguay, in what was a very speedy process. 

This was done in spite of the fact that Paraguay represents a high-risk-country towards an 

outbreak of FMD. The fact that Paraguay sustains diplomatic relations with Taiwan is the 

only policy goal achieved amongst the institutional goals of the bureaucracies involved in 

market access decisions. In this case, meat market access is limited, yet existing; the trade-

offs achieved have been limited as well, favouring only the goals of MOFA.  

 

Long-term exporters 

In the case of diplomatic allies, the granting of market access correlates with the 

achievement of further policy goals of Taiwan’s bureaucracies. Some countries that do not 

have diplomatic relations with Taiwan are the largest exporters of meat to the country, 

highlighting the cases of the United States, Australia, New Zealand and Canada. All of them 

had already achieved market access by the beginning of this research’s timeframe, with their 

presence going back several decades; however, Canada and the United States have had 

market access problems in Taiwan given SPS issues. Both these countries are fundamental 

in their support for Taiwan’s accession to the TPP and the resolution of sanitary issues are a 
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way to leverage such support. The US as well as Canada have established SPS issues as a 

basic minimum for TPP-accession negotiations.  

The case of the United States has been resounding because of the media coverage it 

gets, and has gotten for at least the past two decades. Two issues have regularly affected 

the bilateral relation: BSE and ractopamine. On the year 2003 Taiwan banned beef and beef 

products as a result of a mad cow disease outbreak; a ban which was partially lifted in the 

year 200649. In 2009, both countries agreed the full re-opening of the market. But in 2010, 

Taiwan banned the import of US ground beef as a result of the amendment of the Food 

Sanitation Act which affected the categorization of beef; this ban has not been lifted yet. 

Secondly, the lack of a ractopamine MRL50 has made it very hard for US beef and pork 

products to enter the Taiwanese market, as this beta-agonist is regularly used for growth in 

the US. In the year 2012, Taiwan adopted an MRL for beef, but not for pork, following only 

partially the CODEX’s recommendations in what has been a regular history of push and pull 

in the meat politics between the US and Taiwan. It is interesting to witness whether this 

history correlate with Taiwan’s main goals vis-à-vis the US, which are the TIFA talks, TPP 

accession, and a visa-waiver agreement51. TIFA talks were suspended on the year 2007 due 

to the ractopamine ban for beef and pork. In the past decade, sanitary issues have become 

mainstream concerns in Taiwan, and food safety has become a highly politicized issue, 

increasing the political cost of a mistake in food safety issues. In this environment, it should 

be highlighted that it was the US – and not Taiwan – that conditioned a solution to 

ractopamine to the resumption of TIFA talks. Taiwan followed the international standards of 

the CODEX that set an MRL for ractopamine on the year 2012, but adopted it only for beef. 

This was a good enough move for the TIFA talks to resume, and coincidentally Taiwan 

joined the visa-waiver program on that same year.  

The US has been – un-officially – linking the establishment of an MRL on ractopamine 

in pork products to the TPP negotiations (Hammond-Chambers, 2014). So far, Taiwan has 

kept a ban on the use of ractopamine on pork, basing it on a risk assessment that involves 

                                                           
49

 Taiwan allowed the imports of deboned beef that were under 30 months of age.  
50

 Since the setting of MRLs has been a highly politicized topic, the Legislative Yuan has intervened in an 
area in which it usually does not. This tends to happen when technical issues are taken to the arena of public 
discussion, which usually relates to Taiwan’s largest trading partners (Japan and the US). In technical terms, 
however, the decision to change an MRL is of responsibility of TFDA, basing its assessment on risk assessment 
and scientific basis. The request to change an MRL can be directed to TFDA directly, or if it is a trade-partner’s 
concern it can reach TFDA through the BOFT or MOFA. Furthermore, since MRLs are set to protect human 
health, they bound domestic products as well as imported products; therefore COA has a big stake in them. All 
of the analysed players are therefore involved in MRL issues. 

51
 Arms sales and matters of national security are the first item on the agenda, but these do follow a 

different path, and trade-offs are not involved. All interviewees from the different bureaucracies recognized 
that matters of national security override them.  
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scientific factors, as well as the dietary pattern of the average Taiwanese. Nonetheless, 

looking at the timing it appears that resolutions on meat issues have been linked to broader 

goals of policy in trade issues as well as consular issues, and this fact has been 

acknowledged by Taiwan’s MOFA (Shih C.-C. , 2011); thus linking ractopamine to the TPP 

accession is a demand by the United States, but could also be part of a strategy for Taiwan 

to hold on to a bargaining chip. The alleged reason for ractopamine’s ban on pork and not 

on beef–the fact that Taiwanese consume more pork than beef – is not based on science (as 

the WTO requires) and therefore highly arbitrary. Are there no Taiwanese that eat more beef 

than pork? If ractopamine is harmful for pork-eaters, why is it not harmful for beef-eaters? It 

would be logical to set the same MRL level for both products, as the CODEX has 

scientifically done, but stalling the decision could be linked to improving Taiwan’s bargaining 

position in TPP negotiations.  

In the case of Canada, the correlation is much trickier. Taiwan established a ban on 

Canadian beef on the year 2003 due to a BSE case; it was partially lifted (to allow deboned 

beef imports) on 2007, and since that date Canada has been trying to lift the ban completely. 

It was finally achieved in the month of February 2014. The goal of reaching an FTA with 

Canada has always been present for Taiwan, yet Canada has taken a step-by-step position: 

“Traditionally in Canada we will deal with the “low hanging fruit first”, then the logical step 

would be some kind of economic partnership agreement” (Bostwick, 2015). Canada granted 

visa-waiver status to Taiwan in the year 2010 (Shih C.-C. , 2010), and this decision seems to 

have been de-linked from anything related to meat trade. However, the year 2014 was a 

crucial one: On March, Canada and South Korea concluded their FTA negotiations, which 

are bound to hurt Taiwanese exports to Canada according to MOEA officials (CNA, 2014). In 

light of what was going to happen, Taiwan sped-up its work on the “low-hanging fruit” and 

reached an agreement on air services with Canada to begin its implementation on 

November 2014 (Keenan, 2013). As mentioned, on February 2014 Taiwan lifted the ban on 

Canadian bone-in beef, in a move that the media immediately linked with the TPP accession 

for Taiwan: “The access to Canadian bone-in beef comes alongside Taiwan’s efforts to 

boost trade and economic cooperation in Canada for proposed talks of a Trans-Pacific 

Partnership agreement” (Food in Canada, 2014). It should be mentioned that in February 

2015, even though it falls outside the timeframe of this research, Taiwan banned the imports 

of beef from Canada since another case of BSE was found in Alberta. Very few markets 

banned Canadian beef on this issue, with the key ones being Taiwan and South Korea. 

Whether this ban represents a chance for further trade-offs remains to be seen.  

Both with the US and Canada, the issue of food safety has been high on the domestic 

agenda. The goal of achieving food safety could not be easily overridden, and TFDA had an 
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important role to play. The threshold of food safety had to come first, therefore the trade-off 

is not easy to achieve domestically if it has to override food safety concerns; yet the 

correlation still holds for both the US and Canada, with the first one being recognized 

publicly: The goals of MOFA and BOFT, with the visa-waiver acceptance and the resumption 

of the TIFA talks, were directly related to the solution of SPS issues. The coherence of the 

policies is still there with consensus based decisions being made.  

 

Recent market access 

Amongst the countries that achieved market access recently, the EU52 countries should 

be highlighted. The focus of the EU countries has been on pork, with more limited presence 

on beef and poultry goods. Being as it is that pork is the most sensitive product for Taiwan, 

and the EU is a large worldwide exporter of pork, it should have been harder to achieve such 

market access. In terms of policy goals towards the EU as a whole, Taiwan has achieved 

visa-waiver status (2010) and it has attained the support of the European Parliament 

towards an FTA with Taiwan on the year 201353, through the Resolution 2675, which states 

that “Parliament is in favour of agreements on investment protection and market access with 

Taiwan, which would lead to deepening the existing economic relations between the EU and 

Taiwan; Calls on the Commission to start talks for such agreements between the EU and 

Taiwan” (European Parliament, 2013).  

In parallel, some individual member states have already achieved bilateral agreements 

on investment or/and cooperation, such as the Netherlands, that signed a Double Tax Treaty 

in 2001, a Securities Cooperation Agreement on 2006, and an MOU of economic 

cooperation on 2011. “Of all the European countries, the Netherlands has traditionally stood 

as Taiwan’s second largest trade destination, after Germany, since at least the late 1990s. In 

2013, when Europe was the second largest foreign investor in Taiwan, the Netherlands was 

the EU’s largest investor, providing 34 per cent of the US$ 237 million of European FDI” 

(Okano-Heijmans, Wit, & Putten, 2015). The Netherlands achieved market access for beef 

and poultry in 1997 and pork in 2004. The bilateral relationship has been highly fluent, and 

the market access achieved relatively early. It should be noted that the Netherlands is known 

worldwide as being a developed haven for multinational investment receptions (Backlight, 

2015), which has pushed the government to a more proactive stance on these kind of 

                                                           
52

 Hungary, Netherland, Finland, Poland, France and Spain.  
53

 It was not the first time that the European Parliament had called for the starting of negotiations with 
Taiwan, but in the previous occasion in 2002 it was done in the context of the overall relations between East 
Asia and the EU.  
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agreements which report to the country larger gains: Cooperation between the Netherlands 

and Taiwan was very much in the interest of both and so it developed opening the doors for 

agriculture. Thus in the case of EU member states, considered as a group or individually, 

there have been some progress in Taiwan’s bureaucracies policy goals, which correlates 

with meat market access. It should be noted that the EU has a single-unified SPS framework, 

therefore the granting of market access to one of the members should equate the risk 

assessment for every member state; but the opening has been gradual nonetheless, 

reflecting the need to evaluate other policy areas in a case-by-case structure.  

The last two years of this research (2013/14) witnessed the granting of market access 

for important pork traders of the EU in Taiwan: Poland, France and Spain. The granting of 

market access to three members of the Union in a span of less than two years is something 

that had not happened before, and the dates correlate with the European Parliament’s 

resolution on a Taiwan-EU economic cooperation agreement. The situation thus correlates 

once again market access with the attainment of a policy goal by bureaucracies other than 

the COA.  

 

Countries without market access 

Finally, large meat exporting countries such as Brazil or Argentina have not been able to 

achieve market access 54 . When correlating the bureaucracies’ goals with the bilateral 

relationship between these countries and Taiwan, the correlation points in a clear direction: 

Not much has been achieved to further the bilateral relationship towards the achievement of 

Taiwanese policy goals. The path towards an FTA has not started with Brazil, and none of 

the “low-hanging fruit” has been worked on. Not a single trade or investment agreement has 

been signed, even when large investment projects have been executed by Taiwanese 

companies to source Brazilian and Latin American markets (Reuters, 2011), with an 

accumulated investment of about US$ 4 billion up until the year 2014 (Guimaraes, 2015). At 

the same time, there has been no progress in visa-waiver or working holiday agreements as 

technical issues. The only MOU signed between Taiwan and Brazil in the past 15 years was 

one signed in 2007 for between both countries’ aeronautics agencies to promote aviation 

safety. Even though Brazil is the largest exporter of poultry products, and the second largest 

exporter of meat in general, complying with the SPS regulations of Japan and South Korea, 

it has not been able to achieve market access in Taiwan, and its lack of market access 

correlates with a lack in the achievement of policy goals of Taiwan vis-à-vis Brazil.  

                                                           
54

 Argentina had market access for three years, but has not been able to re-open the market.  
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Similarly, Argentina has been a massive player in the world’s beef market, even though 

its presence has decreased in the past decade due to domestic policies of export restriction 

(Camandone, 2014). But its bilateral relation with Taiwan has not achieved any breakthrough 

in cooperation aligned with Taiwan’s policy goals, as is the case with Brazil. The last 

agreement reached between Taiwan and Argentina dates back to 1997 whereby Argentina 

granted bilateral support to Taiwan’s WTO accession, and a protocol on SPS market access 

was signed between both parties in order to approve Argentina’s exports of beef to Taiwan, 

thus trading-off market access for WTO accession support. As it has been mentioned earlier, 

Argentina’s beef was banned on the year 2000 given an outbreak of FMD. Since 2007, 

however, Argentina has been declared by the OIE as FMD-free with vaccination, having a 

better SPS condition than that of Paraguay for example. However, the attempts to re-open 

the market (even with an existing and valid protocol) have not been successful, and market 

access has not been achieved.  

A country that does not follow this logic is Germany, the world’s largest exporter of pork. 

As part of the EU, Germany granted visa-waiver to Taiwan in 2010. That same year both 

countries started a Working Holiday program. In the year 2011 Germany and Taiwan signed 

a double taxation avoidance agreement (Schmitt, 2012), and as part of the EU, German 

parliamentarians supported the resolution that pushed negotiations of a Taiwan-EU ECA 

from the European Parliament. Yet German meat is not allowed to be exported to Taiwan. In 

a conversation with the German Trade Office in Taipei, an official clarified that the reason 

why German meat is not present in Taiwan yet is because the application to join the market 

started only in the year 2015. Germany works on a market-by-market basis, and established 

a list of priorities for East Asian markets, in which China topped the list after its WTO 

accession. After China, South Korea became a second priority given the signature of an EU 

– South Korea FTA, which opened up increased market opportunities. Taiwan, therefore, 

has only been recently put in the list of priorities. Given the existing bilateral history, it is to 

be expected that it will not take Germany very long to open up the market, in spite of the 

domestic sensitivities to pork imports. Since it falls outside the research’s framework, and 

even outside the present situation, the game of “if” is not helpful towards the goals of this 

research.  

What we have seen here is a situation that borders on what the UNCTAD would classify 

as an NTB E-11(1) or “Non-automatic import-licensing procedures other than authorizations 

for SPS or TBT reasons”, which is also referred to as “discretionary license”, depending on 

the will of the issuing party in order to generate the license required for exports. As we have 

reviewed previously, countries such as Chile or Brazil do comply with the SPS regulations 

required, but the process of revision of documents, and the non-automatic execution of the 
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on-site inspections can delay market access decisions indefinitely, and it is precisely what 

has been happening in Taiwan. The involvement of several bureaucracies, with different 

mandate areas and policy goals, has historically generated a broad understanding of trade 

policy -and agricultural trade policy in particular- as being part of a larger unit which acts 

coherently and pursues national goals over sectoral goals. It does not hesitate to override 

sectoral goals when the chance to achieve national goals is evident, and therefore appears 

to use a strategy of trade-offs and issue linkage coherently as well. Given a low-level of 

differentiation, the inexistence of strong agricultural pressure groups allows the agricultural 

sector to become a bargaining chip.  

 

Triangulation 

The correlation between market access and different policy goals of decision-makers -

along the lines of trade efficiency, food safety, market stability and viable diplomacy- are 

evident in this recount: Where the bilateral relationship has served the interests of one or 

several bureaucracies, market access has been achieved relatively easily, with the 

correlation being explicit in the case of the United States. State coherence in policy 

decisions seems to have allowed the progress of trade-offs between meat market access 

and other policy areas, given Taiwan’s difficulties in increasing its international space. This is 

not to say that meat-trade is the only bargaining chip at Taiwan’s disposal (because it is not) 

but it is one which has been used regularly, alongside agricultural trade policy in general.  

During this dissertation’s proposal defence, Dr. Chan Man-Jung mentioned that “once 

you are naked you are sexy no more” in relation to the need that Taiwan has in order to use 

market access as a bargaining chip for broader policy goals in different issues-areas. An 

opening of the market involves adjustment costs for the domestic agriculture, increased 

direct payments from the government’s treasury, and diminished control over agricultural 

prices and supply which has historically been a role of the government, therefore a decision 

to grant further market access is easier to achieve under the existence of a trade-off. 

Similarly, Dr. Woo Rhung-Jie (2015) believes that agriculture has been used as a bargaining 

chip, and it will be used again towards TPP accession. When negotiations towards 

accession actually happen, scholars converge on the opinion that meats are the most likely 

item to be traded-off, since rice, fruits, and TRQ items would be prioritized if only a small 

portion of agricultural goods can be protected (Woo R.-J. , 2015) (Chen Y.-C. , 2015).  

Given the fact that the different bureaucracies have largely divergent goals, it could be 

expected that cooperation could only proceed when their goals are aligned at the level (or 
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below) the threshold of the lowest-common denominator. The organizational process model 

considers that different organizations tend to pursue their organizational goals, and do not 

easily manage conflicts between divergent goals, thus usually settling for an acceptable 

option instead of the best option. Moreover, in agriculture it argues for compartmentalization, 

where policy is made in farm ministries, with little influence from other ministries (Moyer & 

Josling, 2002). But such a model is hardly applicable to Taiwan, both in light of its historical 

developments, and the process of its meat trade liberalization. The meat market has opened 

for players that did not comply with the food safety standards if this is to be considered a 

lowest common denominator (such as Paraguay), it has also changed sanitary regulations to 

favour the entrance of meat from the US as it leads to immigration and trade goals. The 

existence of a lowest-common denominator thus seems to be altered in order to pursue 

different policy goals. Similarly to what happened during the WTO accession process, 

agricultural protection was given up bilaterally in order to achieve broader goals of 

international participation.  

The market’s starting point, or the status quo, is a protectionist one favoured by COA. 

For the timeframe of this research, any departure from the status quo in meat trade 

correlates with the achievement of policy goals by other ministries involved in the decision-

making process, while in parallel COA has increased its budget allocation to support 

agricultural activity. The correlation presented above, however, does not have any element 

of causality, thus the relationship could be spurious. In order to avoid such a problem, this 

research relies on personal interviews to several Trade Offices in Taipei as well as all of the 

bureaucracies involved in market access decisions for meat.  

The bureaucracies interviewed would not acknowledge the existence of direct trade-offs, 

even though –as was shown previously- MOFA officials had officially linked Taiwan’s 

inclusion in the US’ visa-waiver program to the resolution of beef’s MRL on ractopamine. But 

the starting piece of information towards the goal of data-triangulation is the fact that these 

five bureaucracies are involved in a decision-making process that should be purely scientific 

and technical, relying on BAPHIQ and TFDA only. In the inter-ministerial meetings convened 

towards decisions of market access, each of these bureaucracies evaluates the part that 

corresponds to its own mandate, considering the politico-economic costs and benefits of 

either granting market access, or lifting a ban (Wei, 2014). The structure of the decision-

making body itself speaks of a collegiate decision in which each of the bureaucracies 

involved can raise points to favour its needs, beyond the approval/rejection motion based on 

purely SPS standards. Moreover, the fact that there is a political working group that decides 

these issues, and disagreements between them are decided at the vice-premier level, 

reflects a strong internal coherence of national policy goals, where linking issues areas can 
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be done on a regular basis. This is done without pressure from the domestic industry, as the 

COA acknowledges that “the domestic industry is not involved in the decision. But even if 

farmer’s groups do not join, we will consult with them, and we will take their interests into 

consideration” (COA, 2015). Thus the low-level of differentiation plays an important role.  

Secondly, the bureaucracies recognized (in the interviews) that progress in any issue 

that improves the overall bilateral relationship (such as an FTA, agricultural support budget, 

diplomatic recognition, visa-waiver, investment agreement, etc) is bound to generate an 

ease in decision-making. In the case of diplomatic allies, for example, MOFA acknowledges 

that "The Ministry of Foreign Affairs, without violating international norms, could request the 

implementation of a fast-track decision on SPS issues when the situation involves a 

diplomatic ally" (MOFA, 2015): This is directly related to the constant policy goal of 

maintaining recognition. And the domestic multi-sector linkages are usually taken to the 

bilateral level as well, in the sense that the bilateral economic consultations with different 

trading partners include a whole range of topics and bureaucracies which are not necessarily 

related to trade issues. For example, the Australian Office in Taipei mentioned that “The 

Australia-Taiwan Bilateral Economic Consultations are an overarching mechanism, where 

issues relevant to the bilateral economic relationship may be discussed. This may include 

issues related to immigration and passports” (Australia Office, 2015). The fact that the 

mechanisms are overarching relates is no small part to the domestic inter-ministerial and 

cross-sectoral structure of decision-making.  

Thirdly, seven trade offices were interviewed towards this research, and four of them 

mentioned directly, or indirectly, that issue linkage was a regular practice amongst trade 

issues with Taiwan. They agree that this relates mostly to the fact that the dialogue 

mechanisms which they usually have with Taiwan tend to be overarching, and not issue-

specific, and therefore several issues tend to be discussed in parallel by the same set of 

actors. According to the theory of historical institutionalism Taiwan is able to conduct these 

trade-offs because the institutional structure that it has historically generated allows for a 

strong national policy coherence and autonomy from domestic or foreign pressure groups; 

and it may be perhaps because of this same reason why Taiwan prefers overarching over 

issue-specific dialogues. “The responses of the farmers and agricultural policy-makers of 

those countries which have achieved industrialisation on the basis of the East Asian model 

will continue to be conditioned by the history. (…)The principle that the government is 

responsible for ensuring an adequate supply of the staple food for the people was inherited 

from China and colours both historical and post-war approaches to state intervention in 

agricultural matters” (Francks, 1999, p. 19). Such intervention has been taken to trade 

issues, and used regularly towards trade-offs.  
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Taiwan has regularly demonstrated coherence in its ability to compromise and achieve 

positive politico-economic outcomes, demonstrating strength in bilateral bargaining in spite 

of its complex and vulnerable international position, standing up with food-related decisions 

to giants such as the United States or Japan. Its democratic transition has been praised 

because it increased political participation without disrupting the ability of the government to 

function properly as Huntington (1968) had feared. The DPP and KMT were able to achieve 

consensus in several areas that could have altered Taiwan’s political ability to achieve goals 

domestically and internationally, and they used broad conferences called upon by President 

Lee, as the National Affairs Conference and the National Development Conferences of the 

late 1990s (Clark & Tan, 2012). These bipartisan compromises showcase the internal 

coherence of Taiwan even after its democratic transition, and the ability to compromise 

between parties is reflected even more strongly in the ability to compromise and reach 

consensus between government bureaucracies. The coherence and strength of the state 

were not sacrificed by the democratization process as it relates to agricultural trade policy.  

Moreover, a process of path dependence is evident in the gradual opening of 

agricultural markets, as the goal of stability acts as a strong “brake pedal” to proposed 

changes in agricultural trade policies. For more than five decades “stability –especially price 

stability- and an equitable growth path that would benefit all segments of society became the 

overarching policy objectives” (Thorbecke & Wan, 2011). Growth with stability –as opposed 

to growth per se- has been sustained as an overarching policy goal of the state55. In spite of 

the fact that much has changed over the past five decades, the words of former Taiwanese 

economic planner K.T. have not lost relevance in the policy-making environment: The 

Taiwanese government would always opt for greater stability, even if it meant foregoing, or 

sacrificing, an additional 2% in annual growth (Thorbecke & Wan, 2011).  

Historical institutionalism, therefore, provides a robust explanation as to why Taiwan 

domestically has established a partially protectionist agricultural trade policy. It is because it 

uses partial protectionism as a broader tool of policy to achieve trade-offs in other areas, 

which it can actually do given its institutional structure and the historically formed low-level of 

differentiation between state and society. Any departure from a status quo of domestic 

protection has to respond to gains in other areas, in order to coordinate a coherent internal 

strategy amongst the different bureaucracies. The closer the goal achieved is to the national 

priorities (as it was with the WTO-accession, and currently is with FTAs, RTAs or viable 

diplomacy), the easier it will be for the state to grant market access achieving the trade-off. 

Thus liberalization of the meat markets is expected to progress as other national goals are 

                                                           
55

 Thorbecke and Wan (2011) define stability mostly in terms of the sub-objectives of price stability, 
steady and continuous growth without fluctuations and risk aversion.  
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achieved in the process. To conceptualize this idea, Rowley, Thorbecke and Wagner (1995) 

would define it as a “politically efficient market”, and responds with market access where 

there is a willingness to “pay”.   

 

3. Rational Choice – Bureaucratic Hierarchies Revealed in Policy-Making 

Under the basic assumption that agents are self-interested profit-maximizers, the theory 

establishes that the different bureaucracies will seek to advance their goals under an 

environment of constraints. For agricultural trade, changes in policy will have distributional 

consequences (political and economic) that are assessed by each of the bureaucracies 

towards decision-making. In the case of Taiwan’s trade policy – given that Taiwan is a highly 

trade-dependent country – the externalities of trade policy changes are large, and its 

economic goals will not be easily achievable without cooperation with other countries. WTO 

accession, or in the future TPP-RCEP accessions are vital for Taiwan in order to remain 

competitive in foreign markets, yet they require international cooperation. Such cooperation 

will also entail political costs/gains, thus making it necessary for each bureaucracy to weight 

its interests. As we have seen, Taiwan’s bureaucracies have divergent goals, which would 

make cooperation harder to achieve. The achievement of cooperation must also consider 

the distribution of power among the different bureaucracies in how they are able to advance 

their goals56. Rational choice argues that if power-distribution is even, cooperation will be 

harder to achieve; but if one actor is more powerful than the rest, its interests will be 

reflected on policy changes. Thus partial protection/liberalization can be a result of a divided 

government, or a reflection of power-differences among Taiwan’s bureaucracies.  

This sub-chapter will first analyse qualitatively the power level of the different 

bureaucracies, taking into consideration their budget levels, constitutional structures, and 

mandate areas57. With the basis of the distribution of power, the analysis will focus on how 

the distributional consequences of policy changes have affected the different bureaucracies. 

Thirdly, it will determine whether power has prevented increased liberalization as a factor of 

a divided government, or on the basis of the interest of a more powerful bureaucracy. It will 

finally determine whether or not rational choice represents a robust explanation towards the 

reason for partial liberalization of meat trade.  

  

                                                           
56

 Power is assessed in terms of the resources to which bureaucracies have access. 
57

 Mandate areas are to be compared with national goals, in order to visualize whether the sectoral goals 
and the national goals are closely aligned, and which bureaucracy receives the largest burden towards national 
goals.  
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Power levels 

Dowding (1991) has classified power as a bargaining game where the power of actors is 

assessed in terms of the resources to which they have access. In the case of inter-

ministerial differences, the first and most evident amount of resources relates to the budget 

to which the different ministries have access58. In this regard, the following table classifies -

for four specific years of our timeframe- the differences in budget assigned to four of the 

bureaucracies studied59, with three year intervals between 200560 until 2014: 

 

Fig. 24. Budget distribution (NT$ Thousands)* 

 2005 2008 2011 2014 

MOEA 67,950,593 62,103,558 55,053,680 57,290,337 

COA 124,468,824 100,227,625 95,672,968 121,655,366 

MOFA 28,115,302 31,509,798 29,456,239 24,227,508 

DOH/MOHW*** 42,371,378 52,415,580 69,015,098 140,183,839** 

*Source: DGBAS (http://eng.dgbas.gov.tw/mp.asp?mp=2) 

**In 2013 the MOHW was formed from the DOH, taking over agencies in 

charge of social welfare that functioned under the Ministry of Interior.  

***The Department of Health and later the Ministry of Health and Welfare are 

the units that include food safety supervisory bodies; after 2010 they fused in 

TFDA under the MOHW.  

 

According to the table above, the COA has consistently been the bureaucracy that has 

received the largest share of budget of the ones under analysis. This is a surprising fact, 

given that agriculture takes up less than 2% of Taiwan’s GDP, and less than 5% of the total 

employment. It should be noted that COA administers the fund for relief of the agricultural 

sector towards the damages caused by an increase inflow of imports, which is a large part of 

the reason for such a huge budget allocation. The second largest budget alternates between 

the DOH (food safety) and MOEA, under which the BOFT operates. MOFA has the most 

                                                           
58

 Previous research (Lee & Clark, 2009)has shown that there is combination of centralization and limited 
parliamentary participation in Taiwan’s budget allocation. Therefore the role of the LY is limited, as well as the 
allocation of regional budget.  

59
 BAPHIQ’s budget is part of the COA, therefore it cannot be considered separately. The independent 

budget for TFDA is not available, as it is part of the Ministry of National Health and Welfare, and previously of 
the Department of Health.  

60
 The earliest budget available online and in English from the Directorate General of Budget, Accounting 

and Statistics - DGBAS 

http://eng.dgbas.gov.tw/mp.asp?mp=2
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limited budget of the four agencies. Previous research has argued that inter-ministerial 

flexibility in budget allocation in Taiwan is rather limited (Lee & Clark, 2009), since the 

process is largely determined in a top-down manner at the Premier level, the budget 

allocation should reflect governmental priorities in spending nonetheless. In that regard, the 

protection of agriculture has been sustained over the period under research, while health 

and sanitary topics seem to be gaining relevance in the priorities scale.  

A budget can either reflect power or needs (Zaporozhets, Valinas, & Kurz, 2015). When 

it reflects needs, it is considered a budget of solidarity (Kauppi & Widgren, 2004), and the 

budget is shared according to the needs of the different agencies favouring the weaker ones. 

In this case it puts more resources at the disposal of the COA given the disadvantaged 

nature of Taiwanese agriculture, and as Dr. Woo has said (2015) “the COA is a weak 

ministry within the government, so eventually, it will always be a political or an economic 

concern that rules over agricultural concern”. The need to protect the sector could be the 

reason that drives such a high budget allocation in favour of the needy, which is evident by 

the creation of the Import Damage Relief Fund of NT$ 100 billion in the year 2003, 

administered by COA to support sectors of agriculture that are most likely to be damaged by 

trade liberalization. Moreover, if we look at pre-WTO dates, the budget for COA in 1997 was 

of NT$ 40 billion while MOEA had NT$ 37 billion allocated, and in 1998 it was NT$ 42 billion 

for COA, and NT$ 36 for MOEA. Thus COA’s budget was massively ramped-up by Taiwan’s 

accession to WTO to generate domestic support for the agricultural activity, avoiding painful 

adjustment costs to liberalization.  

However, under rational choice, the agencies are self-interested, and would look to 

allocate as many resources to their sectors as possible. The resources to which COA has 

access would certainly put it in a position of power-holder. The origin of such power has to 

be electoral as it cannot be given by the economic might of the sector. In political terms, a 

former MOEA official mentioned in an interview that “in Taiwan, as in many countries, there 

is a natural sympathy for rural populations, which impacts positively in their political 

representativeness” (Ex-MOEA, 2015). Such sympathy, typical of developed countries, could 

impact positively in the political representation of the sector, beyond its 5% share of the 

manpower61. Given the fact that COA and the farmer’s associations work in a top-down 

manner, as was shown previously, the Council effectively becomes the representative of the 

                                                           
61

 An interesting episode of comparison in this regard can be obtained from Great Britain, where after the 
2001 FMD outbreak no blame was put on the farmers; consumers blamed themselves for buying cheap food, 
or supermarkets for their thirst for profits at the expense of food safety. Tony Blair, former PM of Great Britain, 
met with the farmer’s associations during the outbreak to promise them that the government would put 
pressure on the big supermarkets so that they would not prey on small farmers anymore. This was done in 
spite of the evidence that focalized the start of the FMD on a small farm.  
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farmers in the government, therefore having an important political support. Whether the 

budget assigned to COA is based on needs or on power is rather unclear at this stage.  

The given numbers of budget allocation do point towards a pre-eminence on spending 

on the agricultural sector, while MOFA received rather limited resources vis-à-vis the rest of 

the bureaucracies under analysis. These results are consistent with the comments of Dr. 

Chen (Chen Y.-C. , 2015), who was interviewed for this research and defined COA as a 

veto-player in trade negotiations, while she considered MOFA to be highly flexible in its 

position towards market opening (despite the fact that they advocate for increased bilateral 

interactions). A smaller number of players in agriculture make interests more concentrated, 

and pressure of concentrated groups can have a large impact over the dispersed interests of 

the many.  

In contrast to budget allocation, the constitutional structure apparently does not grant 

hierarchical power to the COA, as it is not considered a Ministry, and its head is named 

Minister in English, but receives a differentiated treatment in the Chinese language (部長 vis-

à-vis主任委員). In theory, the COA would be below the ministries in a hierarchical scale. 

Something similar happened until the year 2013 with the Department of Health, as it did not 

have the rank of Ministry. In this regard, both technical bodies in charge of the supervision of 

imports (BAPHIQ and TFDA) belonged (until 2013) to bureaucracies with lower hierarchical 

levels than those of the ministries that were in charge of reviewing the documents of market 

access, and making the final decision. In a collegiate decision of this nature, it is expected 

that the constitutionally stronger parties (MOFA-MOEA) would be entitled to carry more 

weight in the decision-making process. 

According to the interviews conducted with MOFA and MOEA, it was acknowledge that 

in practice COA is on equal footing with other ministries when it comes to the decision-

making process, unless there is a matter of national security. National security, however, is a 

very flexible concept, that can be applied by each of the bureaucracies under research. In 

the case of MOFA it is evident that sustaining the number of diplomatic allies is a constant 

matter of national security. MOEA can in many areas invoke national security, for example 

as it has done through its Investment Commission when it comes to approving Mainland 

Chinese investment in Taiwan (Liu K. , 2011). COA, as we have already discussed, can do 

the same when it comes to self-sufficiency in food. The Ministry of Health and Welfare, as 

the ministry in charge of sanitary issues, can also invoke national security in several areas 

regarding human health through consumption, as President Ma did in 2014 when he 

declared that the gutter-oil scandal that affected Taiwan had become a matter of national 
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security (Jain, 2014), involving TFDA directly. Thus the flexibility of the use of “national 

security” should not derail the fact that, according to the players involved there are no 

hierarchies in inter-ministerial dialogues.  

This view differs from the academic perspectives, that tends to view COA as having the 

final say in agricultural issues (Chen Y.-C. , 2015) or as being a weaker ministry that upholds 

its voice but eventually gives in (Woo R.-J. , 2015). However, the correlations presented on 

the previous section better resemble a situation of equality over hierarchies.  

In order to better differentiate the state’s priorities, it becomes more useful to look at 

macro-policies enacted from the Premier level, and compare these with the mandates of the 

different ministries under analysis. It has been argued by scholars that East Asian countries 

tend to eschew their policies towards the achievement of GDP growth as it legitimates power 

and therefore has become the primary function of government and the key measure of 

development (Francks, 1999) (Alagappa, 2015). In the case of Taiwan, the Executive Yuan 

takes priorities when defining national policies, and amongst the “Important Policies” it 

classifies 15 for the period between 2013-2016, of which one relates to overall national 

development, six are of the mandate of MOEA towards increased exports and industrial 

development, three regard the improvement of opportunities and training for the labour force, 

two relate to environmental issues, one relates to agriculture, one to demographics, and one 

to efficient government administration. These policies are all aligned with the Golden Decade, 

which has marked Ma’s presidency in terms of policy guidelines and normative framework. 

By looking at this information, MOEA appears to be without a doubt the most relevant 

ministry when it comes to the execution of the national vision and national plan.  

Digging deeper into the Golden Decade, one key document is the National 

Development Plan. The latest one (2013-2016) delineates the policy planning process, as 

well as the values guiding it, and one item to be highlighted is the “planning ideals” under 

which policies are developed. These are three: Balanced growth, inclusive growth, green 

growth (Executive Yuan, 2013). The common denominator in all of them is that of “growth”, 

being this the guiding word behind the whole plan. Deriving from these three planning ideals, 

policy directions are given in two orders: Realizing the Golden Decade, and Raising the 

Economic Driving Force (Executive Yuan, 2013). Industrial innovation, export expansion, 

avoiding isolation, vigorous economy and cross-strait peace become the stepping stones of 

the plan. Under these prerogatives, the “right arm” of government has to be the ministry in 

charge of economic development, thus MOEA has a preponderant role to play in policy 

directions. On the contrary, there are only two brief mentions on agriculture: One under 

“vigorous economy” where the need to develop LOHAS agriculture is mentioned; second, a 
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plan for water-saving in agricultural activities is also proposed. Such limits are far behind the 

goals of “international amity”, which are attributable to MOFA. Thus the national 

development plan definitely does not give agriculture, or COA, an important role towards the 

guiding goals of the nation. Food safety is not mentioned in the plan, in spite of having been 

mediatically a primal concern.  

Just like the Ma government implemented the Golden Decade, the Chen government 

developed the Challenge 2008, which was a six year plan designed to enhance Taiwan’s 

competitive strength (National Development Council, 2004). The Challenge 2008 contains 

four axis of priorities, which are innovation, knowledge industry, global competition and 

sustainable ecology. Within them, the DPP government delineated what it called “The New 

Ten Projects”, of which six are infrastructure development projects aimed at economic 

development, one for education, one for communication, one for international participation 

and one for culture (National Development Council, 2004). The ideas behind the Challenge 

2008, “liberalization, internationalization, and systemization will continue to serve as guiding 

principles as this agenda is carried out” (National Development Council, 2004, p. 39). Thus 

economic growth and development were the prime objectives, with liberalization being one 

of the guiding ideas. MOEA was therefore the main target again, with the support of 

infrastructure-related ministries. There are no mentions of agriculture. Of course, both the 

Golden Decade and the Challenge 2008 were socialized to every bureaucracy, which 

developed their own plans according to this guidelines; but the planning principles behind 

them seem to put the weight and the priorities on MOEA, and partially as well in MOFA, not 

in COA or the Department of Health.  

Taking into consideration all of the above, the budget distribution seems to be one of 

need, and not one of power. Even though COA receives a larger portion of the budget than 

MOEA or MOFA, its constitutional position is weaker, and its relevance towards national-

level policies is limited, giving the priority of national development to other ministries. The 

ideas behind national development plans have -during the Ma and Chen governments- been 

based on liberalization (domestically and internationally), searching for a consensus on 

stability of the economy; this stability entails a protection of the agricultural sector with 

gradual opening, and shock avoidance. Therefore, it appears that MOEA is the ministry that 

has the largest share of resources towards growth and national goals, while COA is given a 

larger budget to sustain social and economic stability acting as a buffer on international 

tendencies in a process of price convergence. The restrictions on agricultural trade do not 

appear reflect the goals of the most powerful ministry. 
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Cost-Benefits analysis 

MOEA has the goal of trade liberalization, while MOFA leans more towards liberalization 

ideas as well. If they are indeed more powerful, then liberalization should have proceeded in 

swift manner. As they mentioned on the interview, however, they are said to be on equal 

footing with the Council of Agriculture, and therefore there is a force pushing for gradual and 

partial opening of the market among the decision-makers. In the following paragraphs we 

aim to conduct a brief cost-benefit analysis of what each of these bureaucracies gains or 

losses in agricultural liberalization, and meat trade in particular.  

 

i. COA 

For COA, the cost of trade liberalization has been explained earlier, as the inflow of 

imports damages the national production that in some cases is unable to compete with the 

prices set by the international markets. With a diminished size of agriculture, the constituents 

of COA will shrink even more, and COA’s role would also shrink as direct consequence. 

Moreover, there is a political cost that COA pays on trade liberalization, as it is the direct 

recipient of farmer’s interests given the low level of differentiation existing in Taiwan between 

state and society in agriculture. COA is the regular lobbying point of farmers on trade policy 

issues62, and protests regarding policy changes are conducted either in front of the COA or 

the presidential house. A telling episode occurred in the year 2013 when Minister of COA 

Chen Bao-Ji mentioned that the 830 types of agricultural items that are banned to be 

imported from Mainland China will eventually be relaxed63; his comments generated protests 

in front of the COA organized by farmers, who conducted a media conference to explain 

their position: ““The agricultural sector in Taiwan was seriously damaged when the nation 

joined the WTO [in 2002] and now it seems the government is trying to root out the 

agricultural sector with its plan to lift the ban on imports of agricultural products from China” 

(Liu C.-C. , 2013). Similarly, in the issue of ractopamine’s MRL level which is decided by 

TFDA and approved by the Legislative Yuan, COA became the target of protests, with 

20.000 people participating in front of COA on the year 2012 (PigProgress, 2012). Thus 

COA, as the bureaucracy in charge of agricultural development, is seen as the culprit of 

damages done by imports to domestic production, paying a political cost for it. 

                                                           
62

 According to the interview with COA, they will also lobby to the LY, but usually not related to trade 
issues. The same happens with regional authorities (mayors).  

63
 President Ma has promised that these 830 products will not open for Chinese imports.  
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Another potential cost would be the inability to raise Taiwan’s food self-sufficiency rate, 

which stands today at 33%, and will hardly increase in an open market. Under such a 

scenario, the COA has been focusing on sustaining the self-sufficiency rates in key 

agricultural items, such as rice, dairy, fruits and pork, accompanied in trade negotiations with 

TRQs, quotas, SSGs or other mechanisms of protection. An increased opening to pork 

products, according to economic experts, could decrease Taiwan’s self-sufficiency in pork 

from the current 95% to roughly 60% (COA, Interview on Taiwan's meat trade policies, 2015). 

The COA does not agree with such a potential sharp reduction, but is aware of the damage 

that could be done upon the industry through increased import flows. The EU’s discourse 

has had a powerful effect internationally on this regard, as the Union has advocated for the 

protection of their agricultural sectors with a need to “keep the farmers on the land” so that 

they provide the multifunctions expected of agricultural activities (Moyer & Josling, 2002). 

Keeping farmers on the land becomes necessary for Taiwan as well if the country is to raise 

its self-sufficiency rate in food.  

The agricultural sector can also witness gains from trade liberalization, and COA in 

particular can head these gains. As mentioned earlier, Taiwanese agriculture is efficient in 

some agricultural sub-sectors, having a great export capacity in bio-technology products 

(seeds for example), orchids, ornamental fish, and some kinds of tea. In meats, it has 

developed some high quality pork products that are appreciate in East Asian markets, 

particularly in Japan. Increased liberalization (bilaterally, regionally or multilaterally) would 

entail improved market access, IPR protection, and lower tariffs for the Taiwanese products 

being exported to these preferential markets, competing on equal or better terms with 

products from third destinations. These gains would support the strategy of segmentation 

towards value-added that COA is currently pursuing (COA, 2015), acknowledging the need 

for Taiwan to eventually give up its commodity-based protection of the agricultural sector.  

Another explicit benefit for COA regarding the increased liberalization of agriculture in 

general, and meat in particular, is the increase in its budget allocation. Considering the fact 

that COA administers the import-damage relief fund (or trade adjustment mechanisms), 

increased import flows in agriculture require further use of the above-mentioned fund, and 

therefore increase the budget allocation and resources that COA handles to distribute 

among farmers as direct payments. This fact could be seen as a benefit in the sense that the 

bureaucracy can count on more resources, but at the same time it puts COA in a position of 

need, weakening its place as a generator of revenues for the central government, and 

becoming highly dependent on budget allocation.  
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Overall, the political cost that COA would be paying is large and publicized. The gains 

witnessed through increased economic efficiency would not be dismal, and would also put 

COA in less “needy” position within the cabinet. Considering however that COA has “stability” 

as part of its core mission and is highly concerned about the economic impact of trade 

liberalization, giving up trade protection would unable the government to guide such stability; 

the focus of the Council would have to change. Thus in a cost-benefits analysis -considering 

how the mission of COA is currently conceived- costs override benefits in light of the values 

selected to measure policy.  

 

ii. MOEA-BOFT 

BOFT is granted credit for any achievement in trade liberalization, as it has been 

instructed directly from the presidential level to pursue liberalization alternatives as a path to 

revive the pace of economic growth in Taiwan (CNA, 2014). Its policy goals and tools are 

directly aimed at increased efficiency, for MOEA domestically and for BOFT in international 

trade. In trade negotiations, if the veto point is agriculture, surpassing that veto point can turn 

negotiations into an FTA, RTA, or other liberalization mechanism, which benefits the overall 

economy even if it damages a smaller sector of it. Moreover, as part of the Challenge 2008 

plan and the Golden Decade, liberalization has been one of the aspirations of the 

government (a national priority), with the objective of avoiding isolation from the bilateral and 

regional webs that are being knitted in the Asia Pacific region. In this context, any measure 

that can help the BOFT join these webs (such as meat trade liberalization) can be 

considered a gain in light of the broader goal. The BOFT64 was greatly valued after it was 

able to finalize the negotiations of ANZTEC and ASTEP. In bilateral market access, BOFT 

has gained further access to trade negotiations by giving up the agriculture sector, as was 

shown above with the Central American FTAs, and the WTO accession. Therefore there are 

large benefits for BOFT in market opening towards its goal of liberalization as it represents a 

step towards preferential market access for Taiwanese goods and services.  

A second -and indirect gain- that MOEA receives from the liberalization of the 

agricultural trade is increased efficiency in the agricultural sector. The BOFT is a bureau that 

focuses mostly on the efficiency side of the economy over other social values, and there is a 

consensus as an economic principle that a country gains more in trade liberalization from 

what it gives up than from what it gets (Armstrong, 2012). Thus by liberalizing the agricultural 

trade, the process of de-regulation would be forcing the domestic agriculture to focus on 

                                                           
64

 Alongside the BOFT, the Office of Trade Negotiations (OTN) was also praised for the goals achieved.  
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those products where it has –or can achieve- comparative advantage, and become an 

efficient producer. It will also bolster Taiwan’s capacity to export agricultural goods where it 

has become competitive.  

Similarly to what happens to COA and domestic constituents, foreign stakeholders 

direct their critiques to the BOFT for the timid opening of Taiwan’s meat market. It is the 

BOFT that represents Taiwan in multilateral trade forums, such as the WTO, and it is in 

these forums that foreign exporters complaint about the non-compliance of Taiwan’s 

agricultural trade policy. Thus pressure in the international arena is directly received by the 

BOFT, bilaterally or through the WTO. Decreased international pressure would be a clear 

benefit of increased trade liberalization in meats, and agriculture in general.  

There are two, rather limited, costs that the BOFT has to pay for increased liberalization 

of agricultural products. The first one is a direct consequence of liberalization itself: The loss 

of a bargaining chip. As Milner (1997) acknowledges, trade policy is a very useful tool in 

politics as it represents a positive function domestically, yet a negative function in the foreign 

country. With limited international participation, and considering issue linkage, Taiwan has in 

market access one of its most important bargaining chips in trade negotiations. Through 

increased liberalization, Taiwan will not be able to sustain that bargaining chip any longer, as 

the theory itself points out. It will involve the prevention of further manipulation of trade policy 

towards broader policy goals, as international agreements will fix the results through 

international obligations.  

Secondly, and of less relevance, MOEA will face more competition for its SOE’s, in the 

case of pork trade for TAISUGAR. This company is today the largest pork producer in the 

country, even though it only has a market share of 5%. Towards the goal of prize 

stabilization, COA and MOEA have used TAISUGAR to keep the market stable in prize and 

supply. With increased imports, TAISUGAR will lose partially its ability to interfere in the 

market and provide stability, limiting its ability to act on stability policies for agricultural goods. 

Secondly, it will lose market share, thus limiting the revenues it provides to MOEA.  

As a consequence of the abovementioned, BOFT has a larger stake in liberalization 

than it has on protection of the agricultural sector. As its value-scale ranks efficiency and 

economic growth at the top of policy ideals, liberalization is a tool conducive to these goals.  
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iii. MOFA 

For MOFA, as a ministry that searches for broader international space for Taiwan, any 

concession that can grant such space would be welcomed. Granting market access to its 

diplomatic allies, alongside the signature of an FTA, has meant that these countries have 

become competitive in exports towards the Taiwanese market, in spite of not being large or 

efficient producers of meat (with the exception of Paraguay). Increased trade flows between 

Taiwan and its diplomatic allies increases the interconnections of both countries, and is one 

of the elements that helps sustain the condition of diplomatic recognition through increased 

interdependence. There is an implicit benefit for MOFA –in the improvement of the bilateral 

relationship- through granting market access to diplomatic allies. As we have seen, one of 

Panama’s main export items to Taiwan is meat, and for Nicaragua it is even more important. 

Without their preferential access conditions, and with increased competition in the market, 

their market shares and export volumes are bound to decrease. Thus for MOFA, sustaining 

interdependence is an important goal to pursue vis-à-vis diplomatic allies.  

In the case of countries with no diplomatic recognition, increased trade flows does not 

entail any direct benefit to MOFA, unless these increased flows are accompanied by an 

easing in the technical negotiations towards international space, be them bilateral 

agreements on immigration, economic or cooperation issues, or support in regional and 

multilateral organizations for Taiwan’s initiatives or participation. Thus if agricultural trade 

liberalization is considered as a step towards a broader goal of functional diplomacy, and 

Taiwan’s international space is enlarged as a consequence, then MOFA will see a large 

benefit as well in the opening up of the market.  

As it is the case with MOEA, and considering a correlation between MOFA’s goals and 

meat market opening explained previously, MOFA would pay the cost of losing a bargaining 

chip through further liberalization of meat trade. No further costs are evident in further 

opening of the market for MOFA. Thus overall MOFA gains more than it loses in meat trade 

liberalization. 

  

iv. MOHW-TFDA 

TFDA has a large stake in food safety, and is therefore the responsible agency for any 

food scare that hits Taiwanese consumers. In the past five years, issues like the use of 

copper clorophilline in oils, radiation in Japanese foods, the inconclusive effects of 

ractopamine on human health, or the gutter oil scandal have put TFDA in the centre of 
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consumers’ attention. In the case of meat, TFDA is directly related to the permission of 

imports of beef with ractopamine, the ban on imports of pork with ractopamine, and any BSE 

related decision of market access. With the goals of food safety and raising the consumer 

confidence levels, TFDA does not directly have any cost or benefit with the increased inflow 

of meat imports given that these comply with the regulations established.  

The cost that TFDA could pay towards increased meat imports is that of lessened 

control over the sources of the meat, and increased reliance on foreign control systems as 

the sources diversify their origins. As of now, TFDA has approved few import sources that 

comply with Taiwan’s regulations, and whose sanitary control systems are equivalent with 

those of Taiwan. By increasing the flow of imports, the sources will diversify, and controlling 

over diversified sources becomes harder, particularly because, as they declare, TFDA is 

understaffed (TFDA, 2015). Therefore, an increased diversification of import sources 

increases the risk that sanitary problems may arise in third markets, and it could impact 

negatively in consumer confidence of imports.  

Increased import sources, without sanitary issues could also give TFDA credit and 

reputation, as it is an institution that is able to provide food safety under an open market 

structure, having efficient control systems. Thus the benefits of increased imports of meat 

would come on the reputational side of the equation for TFDA. The costs or benefits are 

therefore not a direct consequence of meat market access, but could come or go depending 

on third-party compliance with sanitary regulation, and the consumer’s reactions to (potential) 

food scares.  

Through this brief cost-benefits analysis, it is evident that BOFT is the bureaucracy that 

has the largest benefits, while COA would pay the largest costs towards increased 

liberalization of meat trade. As evidenced though, all bureaucracies have something to gain 

with increased liberalization, as well as something to lose. Therefore the bargaining game 

between them becomes key into understanding the partial liberalization of meat trade.  

 

Divided government or interests of the powerful? 

At this point, it is necessary to ask whether the self-interested bureaucracies have 

achieved limited liberalization because there are coordination problems among equally 

hierarchical units, or because it is in the interest of the more powerful bureaucracies to keep 

certain levels of protectionism in the meat markets under a hierarchical cabinet structure.  
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Milner (1997) is highly pessimistic regarding the chances that states have towards 

increased cooperation. The first point she makes on this regard relates to the fact that a 

divided government makes cooperation very hard to achieve, as policy preferences differ 

from one bureaucracy to the next. While she is referring to the different branches of 

government, her analysis is applicable to the inter-ministerial level as well. As we have 

shown, the policy preferences do differ from one bureaucracy to another, thus the 

government could apparently be said to be divided. However, as we have proven, Taiwan’s 

government is highly coherent in its policy-making granting it large levels of state autonomy 

and state capacity. The literature has questioned the unity of Taiwan’s government always 

on the basis of divergences between the Executive Yuan and the Legislative Yuan (Wu & 

Chi, 2015), but previous research has not questioned the internal coherence of the executive 

branch of government in Taiwan, rather it has praised its ability to act coherently (Baldwin, 

Chen, & Nelson, 1995) (Pang, 1992). As we have also discussed, the Legislative Yuan does 

not get involved in market access decisions, unless they become highly politicized, which 

has only happened with American meat products. The structure of decision-making lends 

itself to high levels of inter-ministerial dialogue, headed from a higher bureaucratic level of 

decision-making, be that a Minister Without Portfolio, Vice-Premier or Premier.  

It is obvious that different bureaucracies will have different goals as their mandates are 

different, yet clashes between them are not evident, as every market-opening decision has 

been done on a consensus-based collegiate manner, where the bureaucracies that attained 

benefits pushed for the decisions, and those that sustained the cost (COA mostly) were 

compensated with increased budget allocation. Under this prism, it is rather evident that 

Taiwan’s budget allocations reflect needs, not power65. The fact that the budget itself is 

conducted in a top-down manner, with limited space for modifications requested by the 

bureaucracies themselves, is also indicative of the coherent unit that the state as a whole 

conforms. Thus the divided government argument does not appear to be sustainable for the 

case of Taiwan.  

International cooperation has been limited and meat trade is still largely restricted. Such 

cooperation should theoretically have more chances of happening if there is a high level of 

internationalization. Keohane and Milner define internationalization as the processes 

generated by underlying shifts in transaction costs that produce observable flows of goods, 

services and capital (Keohane & Milner, 1996). There have been evident underlying shifts 

decreasing the transaction costs of meat internationally, as the total global trade of all the 
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 Increased budget allocation for COA has gone to items that qualify under “domestic support” and lately 
also “rural development programs”. The economic development of the commodity-based sector is not a large 
budgetary item for COA.  
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meats studied in this research jumped from 22.3 million tons in 2001, to 41.1 million tons in 

2014, almost doubling the amount of meat available in international trade. Decreased 

transaction costs entail increased gains from cooperation, as resources (land, labour and 

capital) are freed from inefficient sectors, and can be re-allocated to more efficient ones. The 

increased externalities of liberalization should increase the chances of cooperation, and 

Taiwan has gradually opened its market, yet it still keeps it relatively closed compared to 

other regional economies such as that of China, Hong Kong, South Korea or Japan.  

If, in spite of a united government and increased internationalization, liberalization in 

meat trade has been limited, rational choice argues that the interests of the more powerful 

actor could interfere with increased liberalization. As such, and considering that Taiwan’s 

central budget is a budget of need, and not of power, MOEA can be considered the most 

powerful actor amongst the five bureaucracies involved in meat market access. Considering 

that the goal of MOEA entails further liberalization, it would be hard to understand the limited 

progress of agricultural trade liberalization based only on the “maintenance of a bargaining 

chip” argument. As mentioned, the two costs of increased liberalization could help explain 

such a situation. The first one is, as Milner argues, that after a concession is made on 

international trade politicians are prevented from manipulating trade policy as a tool, and 

thus become fixed on their concessions. For the case of the BOFT, it would mean that it 

loses one of its bargaining chips towards the achievement of further FTAs, RTAs, or other 

trade agreements that may earn Taiwanese companies increased and preferential market 

access to third markets. BOFT would be wary to give up its position. Secondly, as owner of 

Taisugar, MOEA has cooperated with COA in the stability of the market, especially for 

agricultural commodities. The goal of supply and prize stability is crucial for Taiwan as a goal, 

and an increased inflow of agricultural commodities would loosen the chances that MOEA 

has of interfering in the market. At the same time though, increased internationalization 

would also mean that prices of agricultural commodities will be in line with international 

market prices, thus they will be at lower levels than those available in the market today, 

making it unnecessary for the government to stabilize neither price nor supply as the market 

would allocate resources according to demand.  

The bargaining chip argument, added to MOEA’s position as the more powerful 

bureaucracy, gives some credit to the power argument of rational choice. However, if inter-

ministerial dynamics were based on power, this would also be reflected in budget allocation, 

which is not the case. At the same time, MOFA has also benefited from increased market 

opening, while its position seems to be weaker than that of MOEA amongst the different 

bureaucracies. Thus the power argument does not appear to be completely sustainable 

either, as it falls on a contradiction. The interests of MOEA as a powerful ministry are in line 
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with efficiency and liberalization, aligned with the national goals; they do not fall on the side 

of protectionism.  

Rational choice does not present a robust explanation for the reason why Taiwan has 

applied a partially protectionist trade policy, as neither the divided government argument, nor 

the powerful ministry argument appear to be strong enough to justify the measures taken in 

regards to agricultural trade policy.  

 

4. Conclusion 

Historical institutionalism provides a robust explanation for Taiwan’s partial 

protectionism in meat markets, while rational choice does not. Historically, the institutional 

structures under which Taiwan developed, at least since the 1950s, have granted the 

executive branch of government relative autonomy from society, and capacity to enact its 

policies. A high degree of internal coherence has been achieved mainly through two factors: 

The relevance of the top leadership, and the regular inter-ministerial dialogues. The 

combination of both these factors has allowed the policy-making process to work under a 

top-down structure, with bureaucracies executing national level policies in their mandate-

areas, and being able to trade-off easily from one issue-area to the next given that they can 

achieve goals aligned with the national priorities. When it comes to trade negotiations, this 

same structure has allowed Taiwan to present a coherent negotiation strategy, whereby it 

acknowledges its weak international position, but tries to compensate it with a rather 

interesting market to which access in certain sectors is limited. Trade policy is therefore 

conceived as a broad and overarching policy tool that can be used to achieve goals in 

different sectors, not being issue or sector specific. This level of autonomous and coherent 

bureaucratic decision making has not been subject to the porousness that other sectors of 

Taiwan’s economy have shown after democratization, such as the financial sector (Clark & 

Tan, 2012).  

Rational choice does not provide a satisfactory explanation to the partial liberalization of 

Taiwan’s meat market in the domestic level as the power-argument, which appears to be 

valid, becomes contradictory in the budget analysis, which is based on need, and not on 

power. Some elements of the rational choice analysis, particularly the limited use of a 

bargaining chip, complement the hypothesis presented by historical institutionalism: The use 

of trade-offs is handled very carefully, as concessions made in agricultural trade cannot be 

undone. Aware of the challenges that face Taiwan’s bureaucracies in their international 

dealings, the use of trade policy as a tool is not conducted indiscriminately, but rather very 
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carefully. A rent-seeking behaviour by powerful actors is not obvious in Taiwan’s agricultural 

trade policies, which could have been expected under the liberalization of the political 

system; rather a coherent strategy does exist at the cabinet level.  

In the timeframe under research, two different parties have occupied the executive 

branch of government, yet there have been no partisan differences when it comes to 

agricultural trade policies. The bureaucracies interviewed also agreed on the fact that 

agricultural trade policy has followed a straight line in DPP and KMT administrations, while 

academics coincide with this assertion, but established that the difference falls on the 

amount of resources that the different parties allocated to agriculture domestically (Chen Y.-

C. , 2015). While it is true that the DPP allocated much more resources to the COA than the 

KMT had done previously, it is also true that the DPP was in government when Taiwan 

joined the WTO, thus making it necessary (towards the goal of stability) to allocate massive 

resources to Taiwan’s agriculture. It is useless to play the “if” game regarding the chance 

that the KMT would have allocated the same amount of resources if it were in power during 

the WTO accession. What is a fact is that the amount of resources allocated to agriculture 

has not decreased during the KMT government. Partisan differences towards the 

management of agricultural trade policy can be discarded, giving more credit to the role of 

bureaucracies. 

Towards TPP or RCEP accession, the structure will be once again tested. The inter-

ministerial work has already begun with the instruction coming from the president level to all 

bureaucracies to prepare for TPP and RCEP accession, revise the gaps between the 

domestic regulations and the international requirements and propose amendments to the 

regulations so that everything is in compliance; this process is being led by MOEA 

(Executive Yuan, 2014). It is expected that the TPP or RCEP processes involve the use of 

trade-offs towards accession, where agricultural trade policy will eventually be sacrificed 

towards the larger goal of increased participation in regional liberalization initiatives.  

During the interviews, a recurring topic that was highlighted shows a state of flux 

regarding the autonomy and capacity of the Executive Yuan: They are gradually being 

eroded. This process of erosion is based mostly on three main reasons: First, the Taiwanese 

society has increased its lobbying capacity, and they are directing their needs and requests 

directly to the Legislative Yuan. Second, the Legislative Yuan is taken an increased 

involvement in issues that used to be supervised and executed solely by the Executive Yuan, 

such as market access decisions. The clearest example of it came as a result of the 

Sunflower Movement, which empowered the LY to supervise the progress being made in 

cross-strait relations. Research is already looking into this phenomena with a researcher 
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pointing out that “in a vacuum of steering leadership [during the Ma government], the gravity 

of the decision-making power has shifted from the executive branch to the LY” (Chu Y.-H. , 

2012).  

The third and final reason is that civil society –with the support of the media- has 

increased its direct role in politics, making it hard for the EY to implement decisions without 

prior consultation to several domestic groups or stakeholders. In the case of meat trade, the 

consumers’ foundations have taken a relevant role, requesting increased control in terms of 

securing food safety in the island. This process is similar to what Europe experienced during 

the early 21st century, whereby consumers become politically active regarding food issues 

through their own buyer behaviour (or political consumerism) in the first place, and through 

direct political activity as a second step (Lien & Nerlich, 2004). The situation in Taiwan is 

highly resemblant of 2001-Britain during an FMD outbreak, which gave a strong voice to 

consumer groups through the use of mass media, altering the goals and capabilities of the 

government to deal with food-related policies. Such a process is a part of what Focault 

defined as governmentality: “Earlier forms of governing were based upon absolute demand 

and the power over subjects by the sovereign ruler. Later, a number of regulating authorities 

tried to exercise power over their subjects. In modern societies, this control has changed so 

as to make people monitor and direct their own behaviour, bodies and thinking” (Lien & 

Nerlich, 2004).  

Through these three channels, the state autonomy is gradually being eroded with the 

presence of an increased number of actors and pressure groups that limit the choices of 

governmental units; even though autonomy and coherence in agricultural trade policy was 

still in place during the timeframe that this research covers, it will not necessarily be the 

same during the next decade. Its continuance will depend on the ability of the government to 

re-engineer its political capacity in order to sustain its relevant role in agricultural trade, as it 

did with the high-tech sectors during the 1980s and 1990s, where it re-engineered Taiwan’s 

developmental state in light of the realignment of power relations between the state and 

business triggered by democratization, liberalization and globalization (Chu Y.-H. , 2011).  
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III – THE BILATERAL PRESSURES ON AGRICULTURAL 

PROTECTION 

 

“Nations and domestic interests alike fear a world in which market forces rule and 

relative prices determine the patterns and distributions of the gains from trade” (Gilpin, 2001) 

We have analysed domestically why a partial protectionist trade policy is enacted by 

Taiwan in meat trade. The players studied compose the structure of the state that has 

established, and managed, the protectionist barriers. However, in the international arena 

there are affected and benefited parties to this partial protection. The following chapter will 

aim to discern the reasons for partial protection in Taiwan’s meat market by looking at the 

roles that the different interested states have played in this process. Moyer and Josling 

(2002) have shown that in the GATT negotiations leading to the Agriculture Agreement the 

emphasis placed on this sector came from countries 66  which saw closed markets and 

restricted trade opportunities as anomalous with the more liberal trade regime of 

manufactured goods. Their pressure exerted during the Uruguay Round of negotiations 

towards achieving a level playing field for agriculture is only one side of the story, as bilateral 

pressures have also existed towards the opening up of restricted markets beyond the WTO 

commitments.  

The goal of the chapter is to test whether the partial opening of the market to a few 

players responds best to the institutional structure of the bilateral relationships, or to 

asymmetries relative to the power that each of these players holds vis-à-vis Taiwan. We will 

firstly present the current state of affairs of meat market access from the point of view of the 

different states. In order to do that, we will group countries in three sub-groups: Those with 

market access and no issues, those with market access and pending issues, and those 

without market access, selecting countries representative of each group. The regional 

markets of Japan and South Korea will serve as a reference regarding sanitary compliance 

and export capacity. Taking this information as a basis, the two theories will be tested in 

subsequent sub-chapters, in order to test the available data against causal explanations. A 

conclusion will follow at the end of the chapter.  
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 These group of countries were lead by the Cairns Group, and supported by the United States.  
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1. Current status of meat-trade politics 

It has already been noted that Taiwan has a low level of self-sufficiency in food, which 

stands today at 33% (COA, 2015). It is highly dependent on imports of many agricultural 

items, including animal feed, beef, ovine meat, and poultry. It has sustained a rather large 

self-sufficiency level in pork, through an industry that had developed during the 1980s, 

becoming export-relevant in the 1990s, and decaying after 1997 after a severe FMD 

outbreak to its current levels. According to importers, Taiwan will maintain a relatively large 

level of pork production for the domestic market given the preference of consumers towards 

fresh pork67, yet the domestic pork prices are not competitive vis-à-vis international market 

prices, with imports being roughly 10-20% cheaper in terms of landed costs after tariffs 

(Chang A. , 2015), having much larger price differences in certain items (such as offal) which 

are discarded for consumption in western markets. Thus imported pork has already crawled 

into processers and retailers that do not require fresh pork, and can sell or use frozen meat, 

taking away market share from domestic producers. A very similar phenomenon is 

happening with poultry products, where Taiwan’s self-sufficiency is lower than that of pork. 

As more meat-buyers shift from traditional markets to supermarkets for meat purchases, the 

increase in imports will follow. Exporting countries are aware of the opportunities of growth 

that the Taiwanese market brings, and it is therefore in their interest to push for further 

market opening, bringing down tariff barriers68, as well as NTBs.  

Taiwan has two major supporters in the international arena: The United States and 

Japan. With both of them it is embroiled in very complicated food politics. With the US, the 

issue of ractopamine has been dragging on for a rather long time. In the case of Japan, the 

banning of food from five areas near Fukushima, as well as the stricter labelling and 

radiation inspection requirements have had a negative impact in the bilateral relations. 

Japan has consistently been Taiwan’s second or third largest supplier of agricultural goods, 

and more importantly, it is by far its largest export market for agricultural items. This is a very 

telling fact regarding the complex web of food politics that Taiwan has knitted bilaterally with 

several countries. Meat represents a large portion of this web, and has been enmeshed in 

bilateral relations regularly during the 21st century, as a constant topic of discussion. In order 

to have a clearer picture of meat politics, it becomes useful as an analytical tool to group 

countries in order to use aggregate results. The following recount of the cases will serve as a 
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 Pork is imported frozen, as fresh pork would have to be imported through air-transportation, which is 
too expensive for an agricultural commodity such as pork, whose price will never be large enough to offset the 
increased costs of transportation.  

68
 Many of which are still non ad-valorem 
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basis for the testing of the hypotheses, in order to analyze the interactions between Taiwan 

and its trading partners on meat issues.  

  

Countries with market access and no issues 

Australia, New Zealand and Nicaragua are three countries that have market access in 

Taiwan, and have not registered any SPS/NTB issue with Taiwanese authorities in the 21st 

century, thus being representative of the group69. Nicaragua has been, among the Central 

American countries, the largest exporter of beef by far and it has been exporting to Taiwan 

without interruptions since the year 2003. On the year 2014, its global beef exports reached 

US$ 448 million; Nicaragua does not export any pork, poultry of ovine meat. Its global 

exports have focused on markets to which it is geographically close, being led by the United 

States, Venezuela and El Salvador. In East Asia, it has only exported an interesting amount 

to Taiwan, reaching in the year 2014 US$ 22.4 million. Its second largest markets in East 

Asia are Hong Kong and Japan (depending on the year), where imports of Nicaraguan beef 

haw never reached US$ 1 million/year in exports. Preferential access in Taiwan has certainly 

granted Nicaragua an economic opportunity to position its product in an East Asian market, 

which clearly is a region where Nicaragua’s beef competitiveness would not be large enough 

without preferential treatment.  

Nicaragua does not register any issue on sanitary or zoosanitary concerns in its exports 

to Taiwan. USDA-APHIS has been working together with many Central American nations –

amongst them Nicaragua- to prevent outbreaks of FMD, BSE, ND, African Swine Fever or 

HPAI (USDA-APHIS, 2015), through training and capacity-building programs. Thus 

Nicaragua has not registered any outbreak of a disease that could hinder its exports of meat 

during the 21st century. In sanitary terms, it is almost impossible for Nicaraguan beef to fall 

victim to BSE cases, as the country bases its productive structure on pasture (Artola, 1998), 

not on mixed feed, and therefore does not use any ruminant meat in feed. While 

ractopamine is a particular issue, among the existing MRL’s, Nicaragua does not use 

ractopamine as a leanness-enhancer in production of beef.  

Australia and New Zealand share a similar story, since both countries have been 

exporting meat to Taiwan at least since the year 1989 70 , and have achieved system 

certification by BAPHIQ. Australia is the world’s largest beef exporter, and has consistently 

been so for the past 15 years. Alongside New Zealand, it banned any imports of feed that 
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 Hungary and Netherlands have also had market access, and no SPS issues.  
70

 This is the first year where online statistics of trade are available for Taiwan.  



‧
國

立
政 治

大

學
‧

N
a

t io
na l  Chengch i  U

niv

ers
i t

y

188 
 

had restricted animal material (RAM) in the year 1966, avoiding thereafter any case of BSE 

for its cattle (Animal Health Australia, 2015). Its zoosanitary control systems have prevented 

outbreaks of FMD or any other export-banning disease. Similar to the case of Nicaragua, 

Australia is not a large exporter of neither pork nor poultry, with neither of these items 

reaching US$ 100 million in total exports. Given that Australia’s advantage is on pasture, 

and not on grain, it has focused on bovine and ovine meat production and exports. The 

productive structure of New Zealand is very similar to that of Australia, and many of the 

regulations on SPS issues are shared between both countries. Thus the reasons for lack of 

issues are almost the same for Australia and New Zealand.  

In terms of exports, Australia is largely dependent on East Asian markets for both beef 

and ovine meats. Apart from the United States, its largest export markets are Japan, South 

Korea, China, Indonesia and Taiwan for beef, thus East Asia composes the largest share of 

Australia’s exports of meat. For ovine meat, given the shift in consumption patterns, 

Malaysia and Middle Eastern countries have become important export markets, alongside 

China, Japan, Taiwan and the United States. The export structure for New Zealand beef is 

highly oriented towards the US market, but followed by China, Japan, Taiwan and South 

Korea. New Zealand lamb is highly appreciated worldwide, therefore its export structure is 

not regionally focused, with strong markets in Asia, Europe and North America.  

Nicaragua, Australia and New Zealand have been regularly exporting to Taiwan, and 

the only time that their meats have reached the newspapers was because of a sanitary issue 

that happened in the year 2012, when the media reported that TFDA had found meat from 

Australia and New Zealand that contained ractopamine (Lin E. , 2012), which truly puzzled 

the authorities of both countries as this beta-agonist is forbidden according to their sanitary 

and export regulations. Less than a week later, the authorities recognized that it was a false 

alarm, as the testing of the meat had not been done on port, but on the selling point, thus it 

had been subject of cross-contamination with beef sourced from Panama (Condon, 2012). 

Therefore the only potential issue in meat trade between these trading partners was avoided. 

The regular flow of agricultural goods in general, and of meats in particular, is reflected in the 

fact that neither of these countries have made specific comments on Taiwan’s NTBs on 

meat trade on its TPRs revision (WTO, 2014). There have been general comments and 

words of encouragement for Taiwan to bring down its agricultural tariff barriers or decrease 

its domestic support systems, but nothing that resembles an accusation on the existence of 

NTBs that hinder trade.  

While these three countries reviewed are all beef exporters, it should not be understood 

that countries under this group are not producers of import-competing meats vis-à-vis 
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Taiwan. Denmark, Netherlands and Hungary would belong to this same group, are pork 

exporters, and have not had any SPS/NTB issue71 with Taiwan. The countries in this group 

are characterized by regular market access, hinged only by multilateral WTO-approved 

measures of protection, such as tariffs, TRQs and SSGs. Other than these, the trade flow 

has been free.  

 

Countries with market access and pending issues 

As was mentioned on the previous chapter, Canada and the US are two countries that 

have had market access for a long time, with system certification by BAPHIQ, yet there are 

unresolved SPS issues that have hinged a further development of their exports of meat to 

Taiwan. In a different vein, Paraguay has also faced a quota, as well as SPS issues that 

have limited its export capacity to Taiwan. Thus in spite of having achieved market access, 

these countries have faced different barriers that have limited their export capacity. The 

problems faced by these three countries were explained in the previous chapter, therefore 

the following analysis will not center on the issues themselves, but on the opinions of the 

countries affected. Alongside these problems, their export structures for meats will be 

reviewed.  

Canada is of the three the least contentious. Its meat bans have been based on BSE 

cases, with regular complaints by Canada that can be summarized by their 2010 TPR 

comments: “Decision making appears to rely only partly on the relevant sound international 

scientific standards. In addition, at times, the process for the implementation of technical 

decisions lacks the necessary transparency. In the case of beef access, Canada’s controlled 

risk status for BSE in the OIE since 2007 has not led to the re-opening of trade in bone-in 

beef or offal” (WTO, 2010). Canada’s controlled risk status for BSE is exactly the same 

category under which Nicaragua and Taiwan fall as it is shown by OIE measurements. This 

fact has limited Canada’s ability to export beef to Taiwan, with its exports of beef to the 

island being much smaller than those exported to Hong Kong, Japan and South Korea.  

The situation in pork and poultry exports has been radically different, with Canada being 

the largest exporter of pork to Taiwan, not registering any issue. Moreover, Canada has 

even had cooperation in terms of breeding stock with the Taiwanese pork industry (Bostwick, 

2015), and even though ractopamine is allowed for use in Canada, Canadian producers 

have voluntarily restricted its use given the fact that it is banned in several markets around 
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 They have not had any issue with Taiwan individually and bilaterally. If we look at the EU as a whole, 
then the situation is different, as the EU has raised regular complaints on SPS non-compliance by Taiwan.  
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the world (Ciuriak & Laura, 2014). Thus Canada’s pork exports have not been restrained in 

anyway. In poultry meats, Canada and the United States are the largest exporters to Taiwan, 

even though Canada is not a relevant producer of poultry products, being the 20th largest 

exporter worldwide, and relying for exports largely on the US and Taiwan’s markets. Canada 

has been a large exporter of meat, but it has pending issues with Taiwan on beef that have 

limited the potential of bilateral trade.  

The relationship with the United States has been much more complex, as there have 

been issues involving human health, as well as animal health. The US has regularly made 

clear that the possibilities of enhancing the bilateral relationship with Taiwan are directly 

linked to the resolution of trade issues, being IPR, telecommunications and agriculture on 

top of the agenda (USTR, 2005) (WTO, 2014). As TIFA is the main vehicle for the 

improvement of the bilateral trade relationship, and its fate is linked to the resolution of 

pending agricultural issues, meat trade has largely impeded a breakthrough in negotiations, 

to the point of even stopping the process for a large number of years. The critiques that the 

US has formulated towards Taiwan’s meat trade policy have been harsh, and they have 

been made in several forums, with the WTO being the one that has the most echoing. In 

Taiwan’s 2010 TPR session, the US made the following comments: 

The United States is concerned that Chinese Taipei has not provided access for 

the full range of U.S. beef and beef products in a manner consistent with the bilateral 

protocol agreed to in October of last year. This protocol was carefully negotiated by 

both sides and is consistent with both the World Organization for Animal Health (OIE) 

guidelines for Bovine Spongiform Encephalopathy (BSE) as well as with Chinese 

Taipei’s own risk assessment on U.S. beef. In addition, Chinese Taipei has 

undertaken a variety of inspection and quarantine measures for U.S. beef and beef 

products, creating uncertainty in the market and disrupting trade. The United States 

has also raised questions about new import licensing procedures for beef and beef 

products. 

Further, the United States continues to have concerns about other SPS matters, 

including the establishment of permanent maximum residue limits (MRLs) for 

horticultural products and grains, avian influenza restrictions on imports of poultry 

meat and related products, and the continued delay in implementation of Chinese 

Taipei’s proposed MRL for ractopamine, which was notified to the WTO in August of 

2007. 

Chinese Taipei is a valued partner of the United States. We share a common 

interest in its strong and stable long-term growth and development. We hope that this 
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Trade Policy Review will draw Chinese Taipei’s attention to the importance of 

consistently implementing science-based sanitary and phytosanitary measures, as 

well as the benefits of further market opening and liberalization of its economy, 

encouraging trade and investment and boosting its drive for global competitiveness. 

(WTO, 2010). 

The review of the year 2014 was not as harsh as that of 2010, yet the United States still 

maintained strong critiques on Taiwan’s MRL policies in particular, and agricultural trade 

policies in general, defining them as “unpredictable”, and requiring greater attention (WTO, 

2014). The United States has regularly put pressure on Taiwan to amend its regulations and 

their implementations in what it sees as an unfair trading system, not at all based on 

scientific and international standards. The discourse has not changed, and it has applied to 

all of the meat items exported by the US to Taiwan: Beef, pork and poultry. Thus the US has 

faced NTBs across the board on meat products, ranging from human health concerns 

(ractopamine, BSE), to animal health problems (HPAI), whereby regular pressure has been 

put on Taiwan to comply either with US preferences or international standards.  

In spite of all these critiques, the United States has had regular market access with 

system certification, and alongside Canada it has also been granted zoning72 by BAPHIQ, 

being able to restrict its exports by state every time an outbreak occurs. As we have shown 

in Fig 17, the US has been constantly73 the largest exporter of meats to Taiwan, with a 40% 

market share of imports, sustained up until the year 2014. Similarly to what happens with 

Australia, the US has kept its main export markets for beef in East Asia, with Japan, Hong 

Kong, South Korea and Taiwan being in the top 6 (the other two are its NAFTA partners). In 

terms of pork, between the years 2001-2003, Taiwan used to be the US’ 4th or 5th largest 

export market, but it has declined down to the 16th position in 2014, being barely relevant 

and representing 0.4% of the US total pork exports with US$ 21.8 million. Japan and South 

Korea have sustained very important positions for US pork exports, contrary to what has 

happened in Taiwan’s market. The US poultry exports are more diversified geographically, 

with one main destination (Mexico) and several second-tier markets from North America, 

Europe, Africa and Asia, including Taiwan in the 8th position, importing more than US$ 100 

million of US poultry since the year 2010, in spite of the fact that BAPHIQ has listed 15 

states within the US that are not allowed to export poultry to Taiwan given HPAI outbreaks.  
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 Zoning is a regulatory regime whereby the sanitary authority recognizes different zones within a 
country as being either disease free or not. With this regime, an outbreak in one section of the country does 
not affect the exports of the whole country, but only the exports of the state where the outbreak happens. For 
example, if an outbreak happens in Iowa, only meat from Iowa would be banned from Taiwan, while meat 
from any other state within the US will still have permission to be exported to Taiwan.  

73
 Alternating with Australia between 2001-2005.  



‧
國

立
政 治

大

學
‧

N
a

t io
na l  Chengch i  U

niv

ers
i t

y

192 
 

Notwithstanding the problems faced by the US on NTBs, it has sustained its position as 

the main foreign supplier of meat to Taiwan, with beef being a dominant item, followed by 

poultry and pork in interesting amounts.  

The case of Paraguay, as we have already shown in the previous chapter, is truly 

unique. It is the only country that has a quota for meat exports, it has not complied with part 

of the SPS regulations, and it does not have an FTA with Taiwan. It does sustain diplomatic 

relations though, which the previous chapter showed is an important policy goal and can be 

“traded” for market access, albeit limited. Considering the above, no critiques or comments 

have been made by Paraguay publicly on Taiwan’s meat trade policies. Paraguay was not 

one of the reviewers on Taiwan’s TPR for 2006 and 2010, but it did make comments to 

Taiwan’s trade policy in the 2014 TPR. During the 2014 TPR, Paraguay praised the progress 

that Taiwan has made regarding trade liberalization, assuring that their bilateral relation is 

excellent at every level (economic, political, cultural and social). Agricultural trade policy was 

not mentioned whatsoever. No evidence has been found of public complaints by Paraguay 

regarding Taiwan’s meat trade policies.  

Like Canada and the US, Paraguay has had market access for more than ten years 

(since 2002), with export levels that do not reflect its exporting capacity given the existence 

of a quota. However, its main export markets are not in East Asia, but in South America and 

Europe, with Russia, Chile and Brazil being regularly the top three destinations for 

Paraguayan beef (the country produces and exports very limited amounts of lamb, pork or 

poultry). Paraguay exported in 2014 US$ 1.3 billion worth of beef, of which over US$ 1 billion 

went to Russia, Chile and Brazil. Its main export destinations in East Asia have been 

Vietnam and Hong Kong, with Taiwan ranking in the 16th place with US$ 6 million worth of 

exports. This figure of 2014 exports to Taiwan represents roughly 1/7th of what Paraguay 

exported to Vietnam on the same year. The commercial export capacity to reach East Asian 

markets with higher amounts of exports is present for Paraguay, however the fact that it 

does not register exports to Japan, South Korea, or even China, speaks of a pending SPS 

situation that has not been sorted out.  

These three countries have had market access to Taiwan for many years, yet their 

presence in the market has been limited by SPS/NTBs situations that have affected their 

exports. For them, the pressure has not been on market access, but on lifting the existing 

barriers that could take trade to its optimal potential.  
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Countries without market access 

There are many countries that have not achieved market access to Taiwan, including for 

example the largest exporter of pork worldwide (Germany), the largest exporter of poultry 

(Brazil), or the third largest exporter of beef (India). Not only some massive players have 

been unable to achieve market access, but also some medium and small players have been 

absent despite their presence in regional markets, such as Chile, Argentina, Uruguay, Italy 

or Spain among many others. To achieve representativeness, this brief review will look 

particularly at the cases of Brazil, Spain, Argentina and Chile, looking at their presence in 

regional markets, their sanitary regulations and conditions, and their comments towards their 

interest to export to Taiwan.  

Brazil is the largest exporter of poultry products, the third largest exporter of beef, and 

also a relevant exporter of pork, having particularly large markets for poultry in East Asia -

lead by Japan74, China, Hong Kong and South Korea- where Brazil exported in 2014 US$ 

2.1 billion worth of poultry products. It has not had outbreaks of HPAI, and only limited 

appearances of ND in backyard poultry (not industrial poultry) on the year 2006 (OIE, 2014); 

thus Brazil is country that is declared free of HPAI and ND with strict sanitary controls that 

were implemented on the year 2003 under the National Plan for Prevention of Avian 

Influenza and the Control and Prevention of Newcastle Disease (Turra, 2008).  

With such a huge volume of exports in East Asia, and being Taiwan’s second largest 

agricultural supplier, Brazil has been highly interested in exporting to Taiwan as well, as can 

be observed in comments made by both the private sector and the government. The Director 

of the Brazilian Trade Office in Taipei said in a recent interview that Brazilian chicken is on 

the tables on consumers in more than 150 countries and Brazil is the largest exporter of 

chicken meat and he hopes to bring in the Brazilian chicken to Taiwan (Guimaraes, 2015). 

The efforts sustained by Brazil towards the opening of the market have been regular, as it is 

recognized by a document published by Brazil’s Ministry of Agriculture, which states that “the 

market for beef is closed despite the negotiation efforts of Brazil. This is due to the long 

process for recognition of FMD free zones in Brazil, for which Taiwan has technical 

questions. For poultry there is a similar situation, in which Brazil is claiming since 2007 the 

recognition of the health status as Newcastle disease free, a necessary condition for the 

progress of the release of the export process” (Ministerio Da Agricultura, 2008). Multilaterally, 
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 In Japan, imports are only allowed from the State of Santa Catarina within Brazil, which is actually the 
state that produces the largest amount of poultry. This is granted by the fact that Japan recognizes zoning for 
Brazil 
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Brazil did bring up this issue in Taiwan’s TPR review process for the year 2010 where it 

commented the following: 

We also note with concern that Chinese Taipei applies phytosanitary restrictions 

to imports of beef that are stricter than necessary to comply with the SPS Agreement, 

thus affecting potential Brazilian exports of such product. The current practice in 

Chinese Taipei is to admit imports only from countries whose entire territory is proven 

to be free from diseases, failing to accept the principle of regionalization recognized 

not only by the SPS Agreement but also by the OIE. (WTO, 2010) 

Brazil failed to reiterate its complaint on the TPR process of 2014, yet there is enough 

evidence of its government’s interest on opening up the market for meat products. From the 

private sector, the President of Brazil’s Chicken Producers Association declared in 2014 that 

they have been working on Taiwan’s market access, and are expecting to be able to open 

the market by the year 2015 (Turra, 2014). Thus there is a strong interest on the side of 

Brazil, alongside sanitary compliance, to become an exporter of meats to Taiwan. So far, 

BAPHIQ has granted to Brazil a disease free status for HPAI, African Swine Fever and CBP, 

but it has not granted the country disease free status for FMD75, BSE76 or ND, which are 

highly relevant diseases and are necessary for the granting of market access. 

Spain is also a relevant exporter of meat -mostly pork- that achieved market access for 

swine meat on September 2014, taking the country seven years to open the market as 

negotiations started on the year 2007 (Ministerio de Economia y Competitividad, 2012). 

Spain has been exporting pork to East Asia for all of the 21st century, with exports to Japan, 

Hong Kong and China throughout the whole timeframe of this research, and to South Korea 

since the year 2004. Therefore, its capability to export to East Asian markets is proven, and 

its competitiveness relies on its huge domestic production and the uniqueness of the Iberico 

products. As it is the case with Brazil, it has complied with the sanitary conditions required 

for many years, being free of FMD, African Swine Fever, BSE and Rinderpest as shown by 

the OIE (2014). 

Its intention to join the market from an early stage are firstly proven by the fact that 

negotiations started in the year 2007, as exports to Japan went over the barrier of US$ 100 

million worth of pork meat, and the exporters found interest in other East Asian markets, 

particularly ones where Chinese gastronomic culture has influence given the fact that this 

kind of gastronomy uses parts of the pork that are discarded as offal in Spain, and thrown 

away, thus having limited commercial value in the domestic market (Carbajosa, 2015). 
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 According to the OIE, Brazil has FMD free zones with and without vaccination. 
76

 The OIE granted Brazil the “Negligible Risk” status.  
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Following the world economic crisis of 2008, its interest on searching for more export 

markets increased even more in light of the depressed domestic consumption levels. 

Bilaterally, Spain has a systemic bilateral dialogue with Taiwan named “Comision Mixta” 

where it has brought up these NTB issues on meat products (ICEX, 2013); multilaterally it 

has relied on the framework of the EU in order to pressure through the WTO or the EU-

Taiwan SPS working group for the opening of the market. The Directorate General for Trade 

of the European Commission has published harsh critiques on Taiwan’s NTBs on agriculture, 

stating the following: 

Multiple applications from the EU for exports of animals/plants and their products 

are pending for years without any indication when the process will be finalised. The 

import procedure lacks clarity and predictability, being considered not transparent, 

overly burdensome and unnecessarily lengthy for the EU. Applications from the EU 

related to SPS measures can take several years without any information on a 

standard processing period of each procedure or without any justification for the 

delays provided by Taiwan. This procedure is against WTO SPS Agreement which 

states that these procedures should be undertaken and completed without undue 

delay and in no less favorable manner for imported products than for like domestic 

products. (DGTRADE-EU, 2010) 

The EU has expressed itself in a similar way in the TPRs of 2006, 2010 and 2014, 

making evident the pursuit of European countries, and Spain amongst them, to remove 

Taiwan’s NTBs on meat products, having a non-discriminatory trade regime. Spain’s interest 

is therefore evident in the actions of Spain itself, as well as those of the EU.  

Argentina also falls under the group of countries without market access, even though it 

did have market access for a couple of years, until its FMD outbreak on the year 2000. Since 

then, Argentina has been trying to re-open the market pushed by the government and the 

private sector as well. The Trade and Cultural Office of Argentina in Taiwan expressed 

recently that Argentina has a strong interest in re-opening the Taiwanese market for beef, 

not so much as a platform for exporting huge volumes of meat, but as a matter of image, as 

beef is alongside tango and soccer one of the trademarks of the country (Argañaraz, 2015). 

The private sector, through the Institute for Argentinean Beef Promotion (IPCVA) has also 

expressed its intention of exporting once again to Taiwan, since Argentina is able to comply 

with the sanitary regulations (IPCVA, 2014). The interest has been expressed in Taiwan’s 

TPR revisions of 2010 and 2014, with Argentina commenting the following on the latest: 

“Chinese Taipei relies heavily on imported food, our view is that greater liberalization of the 

agricultural trade would redound to the benefit of its local consumers whilst helping to 
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promote the needed diversification of the external markets of many developing countries, 

including Argentina” (WTO, 2014). A particular mention of meat is not made, but it highlights 

the need to further liberalize agricultural trade.  

BAPHIQ does not recognize Argentina as free from FMD, CBP, African swine fever, 

Glanders, or ND. It only gives Argentina the disease free status for HPAI. The biggest 

problem facing Argentina, however, has been that of FMD. As of today, the OIE recognizes 

Argentina as having FMD-free zones without vaccination, as well as FMD-free zones with 

vaccinations. While BAPHIQ does not recognize for Argentina the principle of regionalization 

(zoning), the whole country would have to be declared disease-free for BAPHIQ to accept it. 

It should be noted that, geographically, the outbreaks of FMD in Argentina have always 

happened in the border with Paraguay, thus the FMD risk of both countries is almost the 

same. In terms of BSE, the OIE grants Argentina negligible risk status, and it has declared it 

free of CBP and rinderpest, having the sanitary merits to be able to export beef to Taiwan.  

Its export markets have been geographically dispersed, as Argentinian beef tends to be 

sold as premium product, and not a commodity. Its main export markets are Germany, Chile, 

Netherlands, China and Israel. China and Hong Kong have been the two economies in the 

region that have regularly received imports of beef from Argentina, thus making Argentina’s 

beef competitive in some East Asian markets, but hindered by pending SPS issues in large 

markets such as Japan, South Korea and Taiwan. The efforts conducted by Argentina have 

been focused at re-opening the US market for beef, which was also closed after the FMD 

outbreak. Since 2007, when the FMD crisis came to an end, these efforts have included the 

hiring of international consultants, marketing campaigns, and finally a WTO dispute which 

resolved that the US had to re-open the market to Argentinean beef in 2015, as there is no 

scientific basis for the banning of the beef (TELAM, 2015). Thus the WTO SPS Dispute 

Settlement Body has established that Argentinean beef complies with international 

standards of sanitation since the year 2007, and it has accused the US of using 

discriminatory measures against Argentinean beef while accepting imports of beef in similar 

situations, such as those from Brazil or Uruguay. If Argentina were to take its case with 

Taiwan to the WTO, it could expect a similar ruling.  

Finally, Chile is not a large exporter of meat. But it represents an interesting case on the 

following basis: It is a country that has focused its export strategy on East Asian markets, it 

complies with very strict SPS regulations, and it has been declared as disease-free by 

BAPHIQ of every single disease required for many years now, without achieving market 

access. In the case of Chile, beef and ovine are not in the country’s export basket; its focus 

has been on pork, and much less on poultry. For pork, traditionally, its largest export markets 
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have been Japan and South Korea77. In Japan it has had market access all of the 21st 

century, while with South Korea it achieved market access in the year 2002. Its yearly 

exports to both markets have consistently added up to over US$ 200 million. In terms of 

poultry, it has also exported chicken to Japan and South Korea, but intermittently, and never 

going above US$ 20 million. In spite of not being as commercially competitive as it is in the 

case of pork, it has been able to achieve market access and sustain it.  

In the case of Chile, its negotiations for the opening of the meat markets started on 

2007, and all the documents requested were completed by the year 2008 (APA, 2008); after 

that, there have been regular complaints on the part of Chile regarding the existing NTB 

imposed by Taiwan on meat trade, through the document mentioned earlier titled “National 

Record of Non-Tariff Barriers” (Ministerio de Economia, 2013), with a regular expectation of 

the on-site inspections to be conducted, as reflected by the fact that Chile published a 

“Market Research on Ovine Meat for Taiwan’s Market on the year 2012”, where it expected 

these visits by the year 2013 (ProChile, 2012). While Chile has been part of the TPR revision 

process of 2010 and 2014, the country did not comment on Taiwan’s agricultural policy, 

therefore its complaints have not been taken to the WTO level for this particular case.  

What makes this case interesting as well is the fact that BAPHIQ has already 

recognized Chile’s disease-free status for everything that is required (BAPHIQ, 2015), thus 

meaning that the whole paperwork is ready. The records show that this process has been 

complete at least since the year 2008, thus the complaints have been regular. As the basis 

for analysis and selection of countries without market access, the compliance of SPS has 

been set as a minimum requirement, otherwise the reason for a lack of market access would 

be purely technical, and based on the protection of human and animal health in Taiwan. 

Countries in this group are also defined by their export capacity, and their expressed interest 

in exporting to Taiwan. 

 

Rationale 

The recount conducted above has taken cases that are representatives of the groups 

created, yet considering that the groups are larger than the cases selected. This selection 

has been made on the basis of feasibility of data-gathering, using data that is publicly 

available, and complemented this with personal interviews in order to both triangulate the 

data, and dig deeper into the causality of the particular cases. The interviews also allow the 
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 Russia appeared as an important importer of Chilean meat in the past couple of years, due to the ban 
on EU foods implemented as part of the Ukraine conflict.  
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researcher to have an overarching picture of the bilateral relationship between the different 

countries and Taiwan, which individual documents cannot give, as they are usually issue-

specific, and not comprehensive.  

The fact of the matter is that the market access for meat exporters in Taiwan has been 

highly limited as the recount shows. Despite bilateral insistence and sanitary compliance, 

only 18 countries have achieved market access to Taiwan, with some of them not being 

large players in the world’s meat trade.  

The following sub-sections will test the hypotheses presented by historical 

institutionalism and rational choice, based on the facts presented above. Historical 

institutionalism argues that policy, and policy changes are influenced by the players 

embedded in policy loops. Whether these players became embedded because they were 

powerful is a different story, but the theory argues that the reason why these players can 

influence policy is because they are embedded, not because they are powerful. In this sense, 

historical institutionalism expects the market opening, and subsequent ease of trade, to 

follow along the lines of players that are embedded in the policy feedback loops of Taiwan’s 

government, while those players that are not embedded will have a harder time achieving 

market access. On the other hand, rational choice argues that groups with access to political 

power may retain their advantage in the market, despite increased internationalization. 

Given the limited number of players in the market, Taiwan’s market can be considered one 

of preferential access, and such a market is said to inhibit the process of internal policy 

reform and distort trade since preference-receiving countries have a vested interest in 

defending the status quo in order to protect preference margins (Heron, 2012). Thus the 

preferences of powerful actors, acting as political entrepreneurs, will be reflected first on 

their market access, and/or on their pressure to keep the market in a condition of status quo.  

“Governments in South Korea, India, China and many poor countries use similar border 

control measures to avoid dependence on imports of staple foods. These policies frustrate 

food-exporting countries such as the United States, and they violate the pro-trade advice of 

international bodies such as the WTO, but international food markets have only as much 

room to operate as separate national governments will allow” (Paarlberg, 2013, p. 5). In the 

case of Taiwan, pork has become a staple food with per/capita consumption of over 38 kg 

per year (USDA, 2011); to the point that beef can be considered a substitute of pork (Woo 

R.-J. , 2015) its protection is also expected. Taiwan’s policies, as we have seen, do frustrate 

exporting countries, even some with market access already achieved. These will put 

pressure on the country to liberalize further, yet so far the results of the pressure seem to be 
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limited. The following analysis will dig deeper on the causal explanation for a limited opening 

from the perspective of bilateral interactions.  

 

2. Historical Institutionalism – Institutionalization and Embeddedness Towards 

Results 

Goldstein (1993) has argued that a purely interest-based explanation is not enough to 

understand why a country that adheres to a liberal trade policy has high a level of 

protectionist measures. Historical institutionalism has been used as a theory to explain both 

stability and change, as path dependency is understood as comprised of “critical junctures” 

and “developmental pathways” (Heron, 2012). This means that only at certain points in 

history the opportunities present themselves for institutional transformations, which in turn 

constraint the future development of institutions as a function of learned behavior. After 

these critical junctures, developmental pathways focus on the feedback effects of institutions 

and their reproductive logic, explaining change in incremental terms only. Under this 

paradigm, the WTO accession was a critical juncture for Taiwan 78 , and institutional 

transformation happened in trade policy and trade-related bodies. In what followed, a 

developmental pathway and the reproductive logic of agents should be evident in the 

constraints established in their decision-making, with room only for incremental change in 

agricultural trade policy until the next critical juncture. As Farrell and Newman argue (2010), 

institutional reforms create client groups that are decisive in policy-decisions. These client 

groups need not be domestic players, but can also be international actors.  

Groups that have successfully embedded themselves in policy processes will participate 

in policy loops, and theory establishes that they will use their advantageous position to 

pursue regulatory policies that favor their interests and potentially disfavor other groups 

(Farrell & Newman, 2010). At the same time, those groups that have not embedded 

themselves into policy loops will have a harder time joining them, and knowledge of the 

institutional structure will be unevenly distributed. “This in turn affects the ability of actors to 

transform the contexts in which they find themselves” (Hay & Wincott, 1998, p. 956). The 

embeddedness is given through the institutionalization of the bilateral relationship.  

Under this theory, it becomes fundamental to first trace back the players that are 

involved in the policy feedback loops in order to evaluate the relevance of their interactions 

with Taiwan in terms of trade policy. In parallel, it is interesting to distinguish those players 

that have not been able to join the feedback loops, thus being unable to achieve market 
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 Similarly, TPP accession is expected to become another critical juncture.  



‧
國

立
政 治

大

學
‧

N
a

t io
na l  Chengch i  U

niv

ers
i t

y

200 
 

access in the first place, and to defend their interests in the making of SPS and trade policy 

in agriculture. The following sections will be dedicated first to the historical analysis of 

embedded players, and the players with a lack thereof, by looking briefly at the development 

of the bilateral relationship through trade and overarching arrangements and milestones. 

The different mechanisms of communication with client groups will be highlighted. This 

information will be correlated with market access information shared in Chapter 1 and the 

beginning of the current chapter. Finally, data will be triangulated with the interviews 

conducted in order to avoid a spurious correlation of data. According to the theory, the 

uneven distribution of knowledge will have repercussions in the sense that embedded 

players will have a say in trade-policy favoring a status quo and undisrupted market access, 

while at the same time actors not embedded will have limited ability to affect the outcomes of 

trade policy in their favor.  

 

Embeddedness of players 

Critical junctures and developmental pathways are the guiding schemes of this analysis. 

Critical junctures represent certain historical points for institutional transformation, and the 

decisions taken at this junctures will constrain the future development of institutions. 

Developmental pathways refer to the development that follows critical junctures, in which 

embedded actors remain as client groups of policy participating in feedback loops. The WTO 

accession was a critical juncture, but it was definitely not the first one for Taiwan’s trade 

policy structure. The US, for example, has been embedded in policy feedbacks since the 

1950s, with the presence of the Council for US Aid (CUSA), JCRR, and the American 

advisors which helped shape Taiwan’s economic development (Pang, 1992). Thus in the 

following analysis the research will try to highlight some of the players embedded in policy 

loops through their bilateral historical analysis.  

It is useful to look at the different countries through the groups mentioned above. Firstly, 

there are countries that have had market access, and no issues have presented in their 

bilateral meat trade with Taiwan. The ones selected for analyses are Australia, New Zealand 

and Nicaragua, even though others could be included such as the Netherlands or Denmark. 

Of these, Nicaragua sustains diplomatic relations with Taiwan, while Australia and New 

Zealand do not. Nonetheless, these two countries are amongst the earliest exporters of meat 

to Taiwan, having achieved system certification and zoning benefits as well.  

When Taiwanese beef production became insufficient to meet the increased demands 

of a more affluent population, the government started its ease on imports of beef at around 
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1972, with three players taking foothold on the market: Australia, New Zealand and the 

United States (Tsai & Williams, 1993). The available data in English, either in Taiwan or 

online, regarding the trade relationships between these countries on the 1970s is rather 

limited. However, it is not hard to infer that under the strategic alliance between the US, 

Australia and New Zealand over the defense of the Pacific Ocean, a positive effect on 

market access could be shared between the three. Moreover, up until 2004 it was 

understood that Australia and New Zealand would come to the defense of Taiwan should it 

be attacked by Mainland China, as the Taiwan Relations Act would connect with the ANZUS 

Treaty. The fact that the declarations of the former Foreign Minister of Australia in 2004, 

Alexander Downer, caused great shock when he said that Australia would not feel obliged to 

defend Taiwan if it came under attack from the PRC (McDonald, 2004), are indicative of the 

fact that Australian support under such scenario was a given. On top of that, the bilateral 

trade agenda has been increasing throughout the 1980s and 1990s leading up to the WTO 

accession. 

Australia has, since the 1980s, focused strongly on the development of commercial 

relations with Taiwan, and has not hesitated to put weight on this matter from the 

government level, in spite of not having bilateral diplomatic relations. In 1985, an op-ed from 

the Australian newspaper The Age, opened with the following sentence in reference to 

Taiwan: “This is the country everyone wants to shun, but in North-East Asian Region it is 

one you cannot afford not to trade with” (Holberton, 1985). Back then, the Australian Office 

in Taipei was a private Chamber of Commerce headed by the economist Bill Mattingly. 

Praising the consumption capacity and growth of Taiwan, the same article wonders why the 

government is not doing more to intensify the trade relationship between both sides. It also 

mentions that, with over US$ 100 million worth of exports per year of beef, Taiwan is 

Australia’s third largest meat market, with meat being a highly relevant item in the bilateral 

agenda. By the end of the 1980s, governmental involvement greatly increased in the 

bilateral relationship. In 1989, the Australian Office in Taipei switched from the Chamber of 

Commerce to Austrade -which is the Australian Government’s Trade Commission- and was 

renamed the Australian Commerce and Industry Office in Taipei. In 1990, the Australian 

government had officially announced several steps to "provide even more active support" for 

developing commercial relations (Wu E. , 1991).  

Towards the development of increased trade relationships, and looking to favor 

Australia’s interests, the country started on 1992 to conduct high-level (minister level) visits 

to Taiwan in order to engage in dialogues that could foster the bilateral relationship (Atkinson, 

2013). Even though China increased its pressure over Australia in order to stop these high 

level visits after the 1995-1996 Strait Crisis, “Australia is willing to ignore opposition from 
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China and send a minister to Taiwan when the economic stakes are high enough” (Atkinson, 

2012). And the economic stakes are certainly high for Australian meat in Taiwan as we have 

shown previously, since beef has consistently been the 4th largest export item to the 

Taiwanese market after three minerals (coal, iron and aluminum).  

Australia was one of the partners with which Taiwan negotiated a WTO accession 

agreement, and these negotiations were largely centered around the issue of beef. As was 

shown previously, Australia managed to secure the largest amount of INRs in meats before 

Taiwan’s WTO accession. But the request that delayed an earlier finalization of these 

negotiations was raised by Australia as it felt that its beef was being treated in a 

discriminatory manner in Taiwan, with a tariff levied that was larger than that levied on US 

and New Zealand beef (Shen, 1996). While Taiwan had initially committed not to make any 

changes to its trade policy prior to WTO accession, under the direct instruction from former 

President Lee, negotiators gave in to some demands of trade partners prior to accession 

(Shen, 1996), and Australia was able to secure reduced tariffs for its beef and lamb. 

During the 21st century, Australia has managed to eliminate the difference in tariffs 

existing in Taiwan on beef products, and has sustained its place as the largest beef exporter 

to the country. It also managed to obtain system certification on the year 2001 (Senger, 

2000). The structure of the bilateral trade dialogue, at high levels of government, has helped 

Australia to secure its interests in agricultural trade policy. It furthermore used the critical 

juncture of WTO accession to secure improved market access for its goods. The process 

presented above speaks of a clear institutionalization of the bilateral relationship in spite of 

the fact that there is no diplomatic recognition.  

New Zealand is in a very similar historic position to that of Australia, and even though it 

was more timid than Australia regarding the official level contacts it has taken a step forward 

with the conclusion of ANZTEC on 2013. As part of ANZUS, the same security framework 

that Australia has applies to New Zealand. Yet trade has always been at the center of New 

Zealand’s strategy vis-à-vis Taiwan, marked for example by the fact that the New Zealand 

Commerce and Industry Office in Taipei opened in 1989 headed by Bill Bruce, who was a 

former trade official. During the 1990s, the trade contacts accelerated as New Zealand was 

also one of the parties that negotiated WTO accession agreements with Taiwan, and starting 

in 1993 cabinet level visits started to happen bilaterally (Rolls, 2007), headed by trade, 

customs and finance ministers and vice-ministers. The WTO negotiations had its major 

obstacle on meat trade issues as disagreements over Taiwan's policy on imported beef and 

liquid milk from the southern Pacific country remained as two final obstacles, (Burdon, 1995). 
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New Zealand negotiated 11 INRs and finalized a successful agreement on Taiwan’s 

accession.  

The format that Ministerial visits took on the 1990s formed the structure under which the 

ANZTEC would actually be negotiated. Ministers travelled unofficially, they met in unofficial 

locations, and had unofficial discussions. In the case of ANZTEC, the agreement itself would 

be signed in the Victoria University in Wellington, between the representative trade offices of 

both parties (Ku, 2013), which have unofficial character. Beyond the form, New Zealand has 

had a constant dialogue with Taiwan’s trade and agricultural authorities, which represented 

the basis for the WTO agreement, the achievement of BAPHIQ’s system certification, and 

later on the ANZTEC negotiations.  

As a diplomatic ally, the channels of communication are much more open for Nicaragua. 

Even though diplomatic relations were severed between 1985 and 1990, the regular state of 

affairs has been that of diplomatic recognition, thus having representative embassies in both 

capitals, and regular official contact between both cabinets and presidents. A big difference 

with countries that do not sustain diplomatic relations with Taiwan is given by the fact that in 

trade issues Taiwan has been proactive in opening up the market, and increasing the import 

flow. The Economic Complementarity Agreement signed between Taiwan and several 

Central American allies (including Nicaragua) in 1997 represented an effort in capacity-

building on the part of Taiwan to support Central American countries in their exports. This 

agreement included articles that created the Central American Trade Office in Taipei, 

financed by Taiwan; exchanges towards human resources training in foreign trade; 

infrastructure development; financing alternatives for foreign trade, and several other 

programs of cooperation. The agreement established itself as a first step towards bilateral 

FTAs with Central American countries, where they would be the first to gain preferential 

trade access to Taiwan.  

The basis of the bilateral relationship seems to be one of solidarity, with an asymmetry 

on the part of Taiwan that is put to use for the needs of its allies, whom at the same time 

have the card of diplomatic recognition to play. In this regard, trade negotiations have been 

limited, and WTO accession support was mere paperwork. The support was not obtained by 

Taiwan through bilateral negotiations of its trade ministers, but rather in the context of the 

Mixed Commission of the ROC and the Central American Countries, which signed a joint 

communique after their fifth ministerial conference supporting Taiwan’s accession to the 

WTO en masse, headed by the Foreign Affairs Ministers. While Paraguay did not take part 

on Taiwan’s WTO accession, and was not one of the parties involved in the accession 
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working group, the country’s relationship with Taiwan is on a similar vein as those from 

Central America, having market access for meats in spite of a very shaky SPS condition.  

Countries with market access and no issues have had high-level dialogues and regular 

contact, at least since pre-WTO negotiations period. The years around WTO accession 

(1995-2000) represented a critical juncture where several countries achieved market access 

for meats, improved their conditions, or started negotiations for access. In the case of the EU, 

consultations were conducted with EU member states, but the final negotiations were 

conducted by the EU as a whole, and the focus of the European Union on negotiations was 

on transports, as well as the elimination of the liquor monopoly. Agriculture was not an 

important item on the agenda, and when it was brought up it had an emphasis on fruits 

(Shen, 1998). Market access for meats for EU countries on pre-WTO stage was limited to 

Netherlands –that had high-level dialogues at least since 1990 (FJC Editors, 25)- and 

Denmark –that even conducted a Deputy Prime Minister visit to Premier Lien Chan in 1994 

(Taiwan Info, 1994) amongst other forms of dialogue. The pattern of institutionalization of the 

bilateral relationship is evident in this group of countries.  

In spite of having pending trade disputes on meat, the US and Canada have also had 

market access to Taiwan, before or in a date around Taiwan’s accession to the WTO. The 

US has been the earliest exporter of agricultural commodities to Taiwan, with its presence 

dating back to the 1950s. Its embeddedness in institutions, particularly in agriculture, is 

much more evident than that of any other country. The growth of Taiwanese agriculture was 

supervised by the JCRR, which was actually an institution conformed jointly by Taiwan and 

the US. In its earliest form, JCRR had five directors, of which three were Taiwanese, and two 

were Americans. Later on it reduced that number to three directors in total, with two 

Taiwanese and one American. This is precisely the institution that would later on become the 

COA when it fused with the Agriculture Department of MOEA (Pang, 1992). In a similar vein, 

the economic development of Taiwan was influenced in no small share by the American 

advisors present in the 1950s and 1960s, as well as by the influence of USAID programs 

(Pang, 1992). Among other things, the growth of Taiwan’s pork industry -feeding on grain 

imported from the US- was based on American advice on the benefits of using corn as feed, 

instead of using domestically produced feed such as sweet potato, or rice (Liu C.-W. , 2008).  

The normalization of relations between the US and Mainland China did not diminish the 

US presence in Taiwan. It took the US 15 days to find a way to sustain an “embassy 

undercover” in Taiwan, since it changed recognition on January 1st 1979, and opened the 

American Institute in Taiwan (AIT) as a non-for profit corporation of the District of Columbia, 

whose board of directors would be appointed by the Secretary of State, and could also be 
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removed by him/her. Given the complexity of the bilateral interdependence, a small liaison 

office would not have been enough, as it has been recognized by the AIT’s first director, 

Harvey Feldman, when he said that “the three or four person office that the Japanese had 

would not be nearly enough for our workload” (Feldman, 2002). Feldman further recognizes 

that among his three main goals in Taiwan, the priority was given to trade, as the US was 

experiencing a large deficit in its bilateral trade relationship with Taiwan, “So I had to plea 

with the ROC to buy more U.S. goods”. Thus the channels of communication and the 

presence of the US in Taiwan did not diminish, even though it was given an unofficial 

character. The Taiwan Relations Act (TRA) approved in April of that same year came to 

confirm this assessment, and the fact that other nations have not enacted similar legislation 

after breaking official ties with the ROC is another indicator of the unusually close 

relationship between Taiwan and the United States (Chung O. , 2014). 

The US is the only country where research on bilateral pressure on Taiwan actually 

exists, as its preponderance in East Asian affairs looms large, and research has focused on 

the US role on different East Asian markets, and in agriculture in particular (Baldwin, Chen, 

& Nelson, 1995) (Johnson & Hou, 1993). Even though there are no diplomatic relations, as 

has been shown the bilateral relations remained fluent in every aspect, and the prior 

embeddedness of the US in Taiwanese institutions became a permanent feature.  

When in the 1980s Taiwan started its agriculture support programs, and at the same 

time farming output in the US decreased its value and export capacity, the US intensified its 

pressure on East Asian markets towards further liberalization of agriculture (Johnson & Hou, 

1993). “In addition to exchange rate negotiations, the US has focused on opening markets 

for US exports in this area [agriculture]” (Johnson & Hou, 1993, p. 204). The best 

documented episode of agricultural trade dispute of the 1980s happened in the poultry 

sector, as imports from the US increased sharply between the years 1986 and 1987. This 

lead the Taiwanese government to ban imports from US turkey, as imported prices of 

chicken were too low for the domestic industry to compete, and the COA made use of its 

attributes under the Agricultural Development Act, requesting that they should be the ones 

that approve further licenses for poultry imports: The BOFT gave in based on the law. A 

trade confrontation began, which showed how the existing structure works. The dispute was 

dealt with in the context of the Sino-American Trade Ad Hoc Committee of the EY, through 

three rounds of negotiations. The US threatened retaliation against Taiwan’s exports, which 

had in the US their largest export market (Johnson & Hou, 1993). Taiwan responded to the 

US demands, transferring a large amount of funds as subsidies to chicken farmers, and re-

opening the market to US turkey partially on 1989, and completely in 1990, even lowering 

the tariffs for the US. The solution to this conflict actually came from the Council for 
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Economic Planning and Development (CEPD), which drafted a detailed plan to solve the 

issue, and reduce Taiwan’s trade surplus with the US; the document was titled “Detailed 

Action Plan for Strengthening Economic and Trade Ties with the United States”. The efforts 

put by Taiwan to solve the situation were huge, and it should be highlighted that the final 

solution to this trade dispute came from the CEPD, which actually evolved from the CUSA 

after 1963, thus being highly linked historically to the US, and the dominant ideas within the 

US for economic development (Pang, 1992).  

This episode takes us directly into the WTO negotiations for Taiwan’s accession. During 

these negotiations, the US was able to secure improved, and in some cases preferential 

market access (as it is the case in beef). As it already had market access for several meat 

products, zoning, and system certification approved, it pushed for further opening of beef 

offal, and certain pork cuts that were still subject to bans. “The agreement was reached after 

both sides made major concessions regarding the import of U.S. agricultural products into 

Taiwan” (FCJ Editors, 1998). The results were conducive to an increased agricultural trade 

relationship.  

Furthermore, TIFA was conceived almost in parallel to WTO negotiations, in the year 

1992, and signed in the year 1994, becoming the most important channel for bilateral high-

level economic and trade consultations between Taiwan and the US, while at the same time 

serves as a primary platform for bilateral trade dispute resolution, trade promotion, and 

investment cooperation (Office of Trade Negotiations, 2014). These talks are conducted at 

the Deputy-Minister level, between MOEA and USTR.  

While issues have existed between the US and Taiwan, market access was only 

threatened by politico-economic matters in the “turkey crises” of 1987-1988; this crisis was 

resolved rather swiftly, and with increased benefits for US exporters. The historical structure 

of bilateral interactions on agricultural trade has developed from a position of reliance, to a 

position of partnership after the WTO accession, and through the TIFA negotiations. The 

avenues of dialogue are regular and highly issue specific, being thus efficient in their goals.  

Canada has also faced issues in its agricultural trade with Taiwan, but its market access 

has also been fluent, apart from the slow resolution of SPS matters, notably the BSE beef 

ban. The country achieved market access rather early, with frozen beef being allowed earlier 

than 1989, and other kind of meats achieving market access during the first half of the 1990s. 

Even though the Canada-Taiwan relations cooled notably between the 1970s, and early 

1980s, it should first not be forgotten that Canada implemented what scholars have called 
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the “Canadian formula” 79  when the country changed their recognition. In 1984 the 

Conservative government reached power in Canada, and strived for stronger trade relations 

with Taiwan, since trade had been declining for the past decade. It seemed that the lack of 

official diplomatic relations was affecting trade relations as well, and Canada decided to set 

up the Canada Trade Office in Taipei 1986.  

The contacts intensified with the resumption of official visits, at the Minister level, 

focusing on Canada’s trade interests regarding the Taiwanese market. Official visits were 

also exchanged, at the ministerial level, beginning in September 1992. The Canadian 

ministers of national revenue, agriculture, and foreign trade have visited Taiwan in the years 

since. The ROC transportation minister, financial minister and vice foreign minister have 

visited Canada (Yu, 1996). The Canadian parliament has been very active in trying to 

increase the bilateral relation, as MP Nunziata made clear in 1996 by stating that "we can't 

just sit here and hope that businesses come our way, we have to be aggressive and search 

it out, and build relationships” (Yu, 1996).  

Canada was one of the last countries to sign a WTO accession agreement with Taiwan, 

which was finally achieved on the year 1999. In it, Canada managed to improve its market 

access, particularly for agricultural products, cutting in half the existing tariff level of its TRQs 

on meat products. Yet, as we have seen, during the 21st century Canada has faced the BSE 

issue, where it took the country a time longer than usual to re-open the market for bone-in 

beef. While this issue has been regularly in the agenda, the market access and flow of 

goods (including boneless beef) has been ongoing, and exports of pork -which is Canada’s 

largest exported meat and an import competing industry for Taiwan- have not had any 

problems; moreover, there has been cooperation between Canada and Taiwan in breeding 

stock of hogs during the 21st century (Bostwick, 2015).  

As the US, Canada has faced partial market access issues, but without having its export 

flow cut through a ban. Its high-level dialogues and the structure of the bilateral relationship 

has allowed regular contacts through both legislative and executive powers, having the 

similar structure as all the countries with market access. These institutionalized structures 

have eased the dispute resolutions.  

                                                           
79

 When Canada recognized the People’s Republic of China (PRC) in 1970, the Joint Communiqué stated, 
“The Chinese Government reaffirms that Taiwan is an inalienable part of the territory of the People’s Republic 
of China. The Canadian Government takes note of this position of the Chinese Government.” Canada 
maintained diplomatic silence, in spite of China’s requests to the contrary, about the sovereignty of Taiwan. 
Any confusion about what “take note” means should have been dispelled by the explanation given to 
Parliament by Mitchell Sharp, Secretary of State for External Affairs: Canada will “neither challenge nor 
endorse” China’s position on Taiwan (Simon, 2012). 
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All of the countries reviewed above have had market access for many years. Taiwan 

has faced several critical junctures since the 1970s, when the recognition fight intensified in 

favor of China. During the 1970s and 1980s, a sense of abandonment took over Taiwan, 

particularly in 1979 after the US changed recognition as well. In this context, diplomatic allies, 

some European states and the countries that belonged to the US web of alliances in the 

Pacific Ocean largely kept trade relations with Taiwan, evolving from the unofficial to the 

“official undercover” level until the early 1990s. Then, the WTO accession became a second 

critical juncture, where countries established their interests vis-à-vis the Taiwanese market, 

and negotiated officially towards achieving or improving market access. After these critical 

junctures and apart from FTA partners, only Hungary, Finland, France, Poland and Spain 

have achieved market access in meats, with the last two being very recent: Incremental 

changes. It is evident that the countries that have sustained stronger bilateral ties with 

Taiwan are also the same ones that have achieved market access in meats, apparently 

becoming a part of what theory calls the “developmental pathways”. Towards causality in the 

relationship, these countries should be client groups of Taiwan’s policy-making, and 

participate in the policy feedback loops.  

For countries without market access, the situation has been rather different. Firstly, 

neither Chile, Brazil nor India negotiated WTO accession agreements with Taiwan. India’s 

approaches to Taiwan have been very recent, with agreements on double taxation 

avoidance and customs cooperation signed in 2011, and discussions towards a potential 

FTA starting in 2012. While it opened a representative office in Taipei in 1992, “New Delhi 

remained ultra cautious in its relationship with Taipei. Senior officials and political leaders 

were barred from visiting Taiwan even in their private capacity, and Taipei's trade office in 

New Delhi was forced to operate under severe restrictions” (Mohan, 2007). India’s decision 

to host Ma as mayor of Taipei in 2007, showed a change in attitude that started to change 

the existing structure of bilateral interactions, and a pragmatic approach has been 

implemented in the past 10 years. Brazil came in a little bit later. The Latin American giant 

opened its governmental office in Taipei in the year 199580, and it has also been very 

cautious regarding increased official contacts with Taiwan. In terms of high-level visits, these 

started only recently, with the visit of the Director of the Department Promotion of the 

Ministry of Foreign Affairs, Mr. Rubens Gama in 2013 (Yang B.-H. , 2013), and Mr. Pedro 

Wendler, Deputy Vice Minister, Ministry of Development, Industry and Foreign Trade in 2014 

(CIECA, 2014). While Chile’s office opened in a much earlier date -1989- its bilateral high-

                                                           
80

 The Brazil Business Centre opened on the year 1989 by private organization Confereracion Nacional de 
Comercio (CNC) but it was transferred to the Brazilian Ministry of Foreign Affairs (Itamaraty) on the year 1995, 
thus becoming an official representative office.  
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level contacts have also been limited, highlighting the visits by several Chilean Directors of 

Export Promotion to Taiwan, on unofficial and unilateral visits (Taiwan Today, 1996) 

(DIRECON, 2015). As recounted on the previous chapter, the agreements between these 

countries and Taiwan have also been limited, being either very recent or non-existent.  

In the case of the EU, it has had regular contact with Taiwan, high-level visits from 

several authorities, working groups, dialogues and open channels of communications. These, 

however, have not been focused on agriculture, with this topic gaining presence in the 

agenda also rather recently. During the WTO accession, meats were not high on the agenda, 

as we have shown, and opening up pork and poultry was discussed with no specific 

commitments to be implemented by Taiwan. The EU and Taiwan started an SPS market 

access Working Group in the year 2007, which meets twice annually to discuss issues of 

market access for EU member states. Thus prior to that date the effort on this matter 

depended bilaterally on different countries, and as we have seen, the Netherlands was able 

to achieve market access through its existing bilateral relations structure, as well as 

Denmark.  

Uruguay and Argentina did sign WTO accession agreements with Taiwan, achieved 

market access for beef, and secured an important level of INRs in their negotiations. 

However, the bilateral structure that could sustain their multilateral negotiations is also very 

limited. Uruguay changed recognition to Mainland China in the year 1988. Since then, it has 

not had an office in Taiwan, and there is no record of high-level officials visiting the country 

from its executive branch of power. Its market access was shut down after an FMD outbreak 

in 2001, and never re-opened. Argentina has had a very similar position, being extra-

cautious in any official contact with Taiwan. The country has an office in Taipei which 

opened in 1992, and it has been headed by retired officials of the Ministry of Foreign Affairs. 

Regarding its function as a communication point between the governments, the first director 

of the office stated that these matters should be handled by the private sector, and these 

were not in his mandate (Taiwan Today, 1992). There has not been an agricultural dialogue, 

nor high-level visits or trade agreements of any sorts after the WTO negotiations. The re-

opening of the market is currently being handled by Argentina’s agricultural attaché in Beijing 

(Argañaraz, 2015), thus having a relatively indirect contact with Taiwanese authorities. 

There are common features in the bilateral relationship between the countries without 

market access and Taiwan. With the exception of the EU, their contacts have been limited, 

high-level dialogue is non-existent, and they have been timid in any official dealing with 

Taiwan. In the case of the EU there is a big difference, as it has been a late interest on the 

side of the EU that has hinged any agricultural dialogue on prior stages. Countries with 
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market access took chances in the critical junctures of this process, and were able to sustain 

their gains through the existing structure, while countries without market access seem not to 

have anything systemic in their bilateral relationship with Taiwan, being an under-

institutionalized set of relationships. In the following section it will be highlighted how this 

structure can translate into the formation of client groups for Taiwan in very specific areas of 

agricultural trade.  

 

Feedback loops – Mechanisms of communication 

The most important channel of direct communication between Taiwan and its trade 

partners are the bilateral economic consultations. The following table is a summary of the 

existing mechanisms: 

 

Fig. 25. Consultation Mechanisms between Taiwan and Meat Trading Partners 

Country Initial 

year 

Level Specific agricultural dialogue 

Canada 2005 Deputy-Minister Agricultural consultations 

United States 1994 Director General Covered within the TIFA talks 

New Zealand 1992 Deputy-Minister SPS Joint Committee 

Australia 1990 Deputy-Minister Agricultural Working Group 

France 1993 Director General France-Taiwan Agricultural 

Cooperation Convention 2014 

Spain 2004 Director General MOU on agricultural cooperation 

signed in 2012 

Italy 2010 Director General N/A 

Paraguay 1987 Minister Agricultural Cooperation Mission 

Central 

American 

allies 

1980 Minister Bilateral SPS Committee 

EU* 1981 Director General SPS Working Group 

Source: Bureau of Foreign Trade - ROC 

*The meeting with the EU involves a supranational body. 
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The table above shows the main bilateral mechanisms of dialogue between meat-

exporting countries and Taiwan, as well as the existing agricultural dialogues on the bilateral 

schemes, and it is highly consistent with the narrative shown above regarding the bilateral 

relationships of the different groups of countries. These dialogues represent a higher level of 

institutionalization of the bilateral relationship.  

The first evident correlation is that which relates to the countries without market access: 

Germany, Brazil, India, Chile, Argentina or Uruguay do not have bilateral consultation 

mechanisms. Following that logic, a second correlation is also evident: All the countries that 

do have market access have at the same time a bilateral economic consultation mechanism, 

with the only exceptions of Ukraine and Costa Rica81. It is important to understand the 

relevance that these dialogues have. They are overarching mechanisms, with meetings that 

alternate yearly between the different host countries, where every single issue can get 

discussed. These consultations force upon their participants the existence of a bilateral 

agenda, by putting topics on the table, and being able to sort out the differences. While 

these consultations are hosted by the BOFT (MOEA), they involve actors depending on the 

topics to be treated: If it is immigration related MOFA will be present, if it’s agriculture-related 

COA and BAPHIQ will be represented, and if sanitary issues need to be discussed, TFDA 

will also participate. Thus while every other country could engage Taiwan in WTO-related 

negotiations, the bilateral mechanism represents a much more intense tool towards the 

achievement of goals for Taiwan’s trading partners, with the presence of all the 

bureaucracies involved in the decision of market access in the same negotiation table. They 

have become a way of institutionalization of the bilateral relationship, and into Taiwan’s 

decision-making structure for several countries that engage Taiwan bilaterally. 

As the theory has argued, the distribution of information in the market is uneven, thus 

making it hard for some players to fully engage in optimal trade relations. The flows of 

information are shared in no small part through these bilateral mechanisms, which reach 

high levels of decision-makers directly without having to go through the bureaucratic 

apparatus where information tends to get lost, or at least delayed. In this regard, and 

considering that these exporting countries are stakeholders in Taiwan’s meat market, they 

have become embedded into policy, and can be considered client groups who are expected 

to participate in feedback loops, since policymakers are expected to act based on the 

structure of the market itself. Institutionalizing the bilateral relationship is the first step in the 

embeddedness into policy loops, which correlates with market access. As we have reviewed, 

and the previous chapter positively proved, market access is linked to the broad bilateral 
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 Cost Rica achieved market access on 2006, before it changed recognition, therefore it had regular 
dialogues before market access was granted.  
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relationship, through which different countries have been able to embed themselves in policy 

circles. Moreover, during the 21st century, most of the countries that have achieved market 

access to Taiwan belong to the EU, which is an organization that was already embedded in 

policy circles. Yet a second step in this embeddedness refers to the formation of client 

groups. After a country has achieved market access, it is expected to gradually become part 

of the client groups, and their participation in policy change discussions in particular sectors 

can be expected regularly.  

In the interviews conducted with countries with market access, the process proposed by 

the theory was accurate in the sense that they are regularly consulted by Taiwanese 

authorities regarding changes in regulations that could affect their bilateral trade. One clear 

example of this was shared by Australia. Recently, TFDA started the process to generate its 

own standard for edible refined tallow. As one of the affected parties, Australia was notified 

of this intention, and a period for consultations opened up. Given the fact that Australia is a 

large exporter of beef tallow, and the new proposed standard could affect the flow of exports, 

Australian authorities worked with their Taiwanese counterparts to discourage this new 

standard, which at the same time was not in line with the CODEX. The Australian authorities 

were able to discourage Taiwan from taking this measure (Australia Office, 2015). Similarly, 

in the case of New Zealand, the existing SPS Committee represents an avenue whereby 

notifications are done bilaterally with Taiwan, opening up the avenue for comments and 

consultations on proposed regulatory changes. “The ANZTEC provides a means to improve 

communication and consultation on SPS issues including providing a forum to discuss 

changes that each side have implemented since the committee last met, as well as informing 

each other ex-ante of the regulatory changes that are forthcoming” (Leonard, 2015), opening 

the possibility to make comments on these changes. Both these episodes involve countries 

that have been present in the market for a very long time, and are therefore stakeholders in 

Taiwan’s meat sector. As stakeholders, they are present in policy feedback loops, and are 

therefore able to influence policy decisions ex-ante, and their preferences are therefore 

mediated into policy.  

A case where feedback has been done ex-post is that of ractopamine, involving the 

United States as stakeholder. While ractopamine is banned in over 100 markets around the 

world, there is no scientific evidence of harm done to human health through poisoning or 

other means. This fact has been recognized by the Taiwanese government in 2012, when it 

lifted the ban on ractopamine used in beef, and established an MRL for these products. The 

government commented that “no scientific evidence that shows consumption of meat 

produce having ractopamine feed additive is harmful to human body is found in the current 

professional assessment stage, but taking national dietary habits and domestic industrial 
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development in considerations, the Government will not allow import of pork having 

ractopamine into Taiwan” (Government Information Office, 2012). The ban was imposed on 

the year 2006 as a precautionary measure, and the United States quickly moved to resolve 

this issue in order to avoid damage to bilateral trade. While anything that involves the United 

States is more politically sensitive, and therefore harder to work with, the Taiwanese 

government did establish an MRL on beef in the year 2012, caving partially into the 

demands of the US. The United States utilized the stalling of TIFA talks, as well as the 

initiation of several missions which started ad hoc dialogues with the Vice-Premier Chiou I-

Jen, Minister of MOEA Steve Chen, Vice-Minister of COA Lee Jen-Chyuan and DOH Deputy 

Minister Wang Hsiu-Hung, among other authorities (USTR, 2007). Even though it took five 

years, the United States as an embedded player was able to alter policy, with Taiwan being 

one of the very few countries where ractopamine is allowed for beef production and 

consumption.  

As stakeholders, certain countries are not only able to influence policy through 

mechanisms of mutual reinforcement, but are also seen as part of the cooperation web when 

problems face the market in terms of supply or demand. As we saw in the previous chapter, 

Taiwan has imposed on itself a policy of stability regarding meat prices, supply and demand, 

in order to avoid any shock to the trading environment. In that sense, whenever Taiwan is 

unable to sort out the market equilibrium with the resources that it has at hand (centralized 

purchases and the use of Taisugar) it resorts to its client groups. Between the year 2011 and 

2012, Taiwan faced an outbreak of HPAI, damaging particularly its geese population. In 

order to avoid a sudden price increase in geese meat, the Taiwanese authorities 

approached its client groups, and one of the countries82 interviewed which belongs to this 

group confirmed that they were consulted in order for Taiwan to centrally purchase geese 

meat, and breeding stock from them. In a similar case, in the year 2014 the supply of pork 

was falling short around the date of the Ghost Festival. As it is fundamental to keep the 

supply of pork stable, particularly during national holidays, the Premier, alongside COA, 

instructed the National Animal Industry Foundation (NAIF) to execute centralized pork 

imports in order to meet demand and keep prices from rising. In this regard, the offices 

interviewed with market access to pork all agreed upon the fact that they were consulted in 

order to conduct the centralized pork imports of 2014.  

The fact that there are issues between Taiwan and the US or Canada is indicative of the 

nature of the relationship, whereby issues that would have no repercussion in bilateral 

relations with other countries become important in the bilateral relationship between Taiwan 
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 The country does not want this information attributable.  
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and these partners in particular. Their embeddedness in policy processes increases their 

awareness of the impact that policy changes and policy formulation has upon their export 

capacity. For example, the FMD ban on Argentina has not become an issue, with no 

complaints on the WTO or through any ad hoc bilateral mechanism to discuss it, in spite of 

the fact that it has already been 9 years since the FMD outbreak was controlled in the South 

American country. The Argentinean ban shares similar characteristics with the BSE ban on 

Canada or the United States, and more recently the pork ban on Poland83, as it represents a 

sanitary condition occurred on a foreign country that is dealt with in a slow manner by the 

Taiwanese authorities. Yet Canada, the US and the EU have an institutional structure in their 

bilateral relationships with Taiwan that allows them to deal with these problems, turning them 

into issues that alter the structure.  

On the contrary, countries without market access are not involved in policy feedback 

loops, thus being unable to alter or sustain the status quo of policies. As we have seen, 

Chile, Argentina, Brazil and Uruguay have a better international status on FMD than that of 

Paraguay, and in terms of BSE, these countries have a better status than Canada or 

Nicaragua. In Taiwan, however, they have not been able to resolve their market access. And 

the inexistence of bilateral institutions that can give a structure to these issues is hindering 

their ability to further their interests in the Taiwanese market. In an interview, the Argentinian 

Trade Office in Taiwan assured that the handling of the re-opening of the market is under the 

mandate of the Argentinian Agricultural attaché posted in Beijing. This agricultural attaché 

represents the Ministry of Agriculture, and the technical body in charge of sanitary 

regulations: SENASA. This attaché has not visited Taiwan, as it is not in his jurisdiction to 

have official dialogues with Taiwanese authorities, yet it is his/her mission to conduct the re-

opening of the market (Argañaraz, 2015). There is direct contact between BAPHIQ and 

SENASA, but this is rather limited, and there is no systematic dialogue or mechanism for 

feedback or consultations. The structure is non-existent, and the communication points 

depend on particular missions, which tend not to be systemic either. Thus the lack of 

institutionalization in the bilateral relationship is altering the possibilities that Argentina (and 

other countries) have towards pursuing their market access goals.  

While the EU complaints regularly regarding its market access to Taiwan’s meat 

markets, its interest on joining this market is rather recent, and received strong impulses 

towards exports after the euro-crisis in 2008. As we have reviewed, agriculture in general, 

and meat in particular, was not a focus of the EU during the WTO negotiations. Moreover, 

the EU has been highly wary of opening up its own agricultural markets, hindering its pursuit 
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 Poland has been banned from exporting pork to Taiwan as and FMD case was found in wild boar 
population in its frontier with Russia. There are no reported cases of FMD in domestic hogs or boars.  
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of market access in East Asia by a lack of reciprocity (Moyer & Josling, 2002). The critical 

juncture that truly pushed EU countries to seek market access in East Asia for meats came 

when the European markets diminished their consumption, and switched from meat to 

cheaper sources of proteins during the Euro-Crisis; European countries were able to open 

the market in no small part because they had an institutional structure for their relationship, 

regionally, as well as bilaterally. Their pressure received a further impulse with the closing of 

the Russian market, which has been a traditionally important market for European 

agricultural products; and while this issue falls out of the timeframe of our research, it is to be 

expected that the EU and its member states will increase their pressures towards East Asian 

countries in order to increase and improve the conditions of their market access after the 

Russian ban.  

Spain, for example, lacked market access until September 2014, when it achieved a 

breakthrough in pork meats. Its process for market opening started in 2007, yet the situation 

started to be considered an NTB, and presented as such, in the 7th bilateral economic 

consultations between Spain and Taiwan in October 2011. From then onwards, the issue 

was put within the existing bilateral structure, and moved rather swiftly, to the point that the 

issue was not brought up in the 8th bilateral consultations (ICEX, 2014). In September of 

2012 the Secretary General of Spain’s Commerce Department –Under the Ministry of 

Economy and Competitiveness- traveled to Taiwan invited by BOFT, and met amongst other 

with COA officials. On early 2013, Vice-Minister of MOFA, Vanessa Shih traveled to Spain to 

discuss issues of interest to both markets, and later that year the BAPHIQ-TFDA mission of 

inspectors travelled to Spain to conduct the on-site inspections and approve exports (ICEX, 

2015). With the existing structure, both bilaterally through Spain and regionally through the 

EU, Spain was able to successfully achieve market access. The lack of market access 

became an issue in 2011, and was resolved in less than two years, as the list of countries to 

be visited is drafted at the beginning of the year, thus it was ready by January 2013, and 

approved during the last months of 2012.  

Spain achieved market access recently, and therefore it has not been part of Taiwan’s 

client groups in meat issues. However, the structure exists, and in an interview with the 

Spain Trade Office in Taipei a very interesting topic of discussion was the issue of olive oil 

and the ban that Taiwan has on copper chlorophyllin in olive oil. Spain has consistently been 

a large supplier of olive oil to Taiwan, and as such and considering the existence of the 

bilateral structure, Spain has had a relevant role to play in the establishment of a limit for 

copper chlorophyllin in olive oil. With the support of the International Olive Council (IOC), 

Spain participated in a negotiation to establish a limit of copper chlorophyllin to 50 ppm. 

Scientific standards, and tests conducted by the IOC have shown that a 100 ppm limit of 
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copper chlorophyllin is not harmful at all to human health, and thus Spain has engaged 

Taiwan in negotiations in order to be able to raise this standard (ICEX, 2015). As was the 

case with ractopamine and the US pressure, or the standard for beef tallow and Australia, 

Spain has been able to use the institutionalization of the bilateral trade relationship to further 

its interests through participation in policy feedback loops.  

A former MOEA high-ranking official in an interview for this research brought up a 

Confucian saying which establishes that if you knock a bell hard, it will echo hard; if you 

knock the bell soft, it will echo softly; if you do not knock the bell it will not echo. He 

commented this in reference to the importance that the insistence of different countries have 

regarding market access. Insistence and interest on part of the third party is definitely a 

factor to be considered; however, comparing for example the cases of Chile and Brazil vis-a-

vis Spain, the largest difference does not seem to be insistence, but the existing 

institutionalization of the bilateral structure under which the relationships are framed. The 

systemic institutionalization of the bilateral relation, followed by embeddedness of players 

and their participation in policy loops goes a long way into the decision of granting market 

access, as well as the ability to alter policy to favor the interests of foreign suppliers.  

 

Conclusions 

Historical institutionalism presents a recount of how different countries have formed their 

structures for bilateral relation with Taiwan, and how these structures correlate with market 

access and policy feedbacks. The research has proven that the countries that have achieved 

market access in meats correlate with the countries that have established a stronger and 

institutionalized bilateral trade relationship with Taiwan. This correlation is made non-

spurious through the interviews, where data shows that the existing structures of bilateral 

relations were key in either achieving market access (for the case of the EU), or altering 

regulations to avoid diminishing export capacity (Australia, US and Canada). At the same 

time, countries that are willing to join (or re-join) the market, and comply with the existing 

regulations, have had a difficult time achieving their goals when they do not have an 

institutionalized structure for their bilateral trade relationship. This alters their possibilities of 

having comprehensive information of the institutional environment under which they intend to 

operate, and hinders their chances of achieving policy changes.  

The theory establishes that the reason why certain players have been able to access 

the market for meats is not because they are powerful, but because they have vested 

themselves in the institutional environment. In this regard, historical institutionalism provides 
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a robust explanation as to why certain countries have achieved market access, while others 

have not, resulting in a partially protected market. The institutionalization of relationships has 

progressed faster with some countries than with others. Researcher Beatrice Hibou, 

analyzing the relations between European countries and Taiwan concludes that the various 

stages of institutional remodeling of European’s semi-official presence in Taiwan correspond 

to a normalization of bilateral relations. “If the development of trade required a minimum 

institutional framework, the island’s lack of status could have suggested that private actors 

invented ways to get around the state. But in fact it was only after the reconstitution of 

interstate relations had been started on a considerable scale that businessmen were 

tempted to mobilize at the transnational level” (Hibou, 2004). It was through the re-

establishment of official (albeit undercover) relationships that led countries to further their 

interests in trade with Taiwan. Meats were no exception.  

The concepts of critical juncture and developmental pathway are truly useful when 

analyzing the changes in the number and quality of players involved in meat trade with 

Taiwan. The 1970s and early 1980s, as well as the WTO accession process created 

structures for bilateral development of relationships that were fundamental in order to be 

able to explain the gradual achievement of market access, being this slower than those in 

other East Asian economies. The lack of diplomatic relations with most countries in the world 

has altered the institutional structure under which different countries have to deal with 

Taiwan, and this has been a learning process which is not complete, and where many 

countries have not embedded themselves yet. “Since individuals (and groups of individuals) 

are knowledgeable and reflexive, they routinely (often intuitively) monitor the consequences 

of their action. In so doing they asses both the immediate and unfolding impact of their prior 

strategies in relation to earlier intentions and anticipated outcomes in the light of the conduct 

of others, and with the benefit of a degree of hindsight” (Hay & Wincott, 1998, p. 956). As 

Hay and Wincott have explained, the reflexive nature of agents, and the analysis of the 

consequences of their actions, has been the key into establishing the existing structure of 

bilateral trade relationships. It is what they call the “conduct of others” that varies regarding 

how they institutionalize bilateral relations, and therefore the outcomes that they can achieve 

regarding their own goals in general, and meat trade in particular.  
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3. Rational choice – The power of political entrepreneurs 

The figure of political entrepreneurs, as applied to states, refers to the pressures that the 

different countries can place on a particular market in order to achieve their interests, and this 

process works in two steps: First the country needs to realize the existence of an opportunity, 

and second it has to be able to seize it. As we mentioned in the introduction, economic actors 

best able to take advantage of newly available opportunities for international trade are 

expected to support policies that allow them to realize these benefits. When rational choice 

considers certain actors as being “best able to take the advantage”, it is referring to how 

institutions end up reflecting the preferences of powerful actors, differing from historical 

institutionalism where the “best able” players would be those embedded into institutions.  

For rational choice, the pressure that a country can apply towards another in order to 

realize its interest will be determined by its relative power. Taiwan has been defined as a 

country that has a “weak bargaining leverage” in its international interactions (Magcamit & 

Tan, 2015). Thus powerful actors can firstly put pressure on market opening, and then 

follow-up with the pursuit of preferential access. Previous research has proven that 

preference-receiving countries have a vested interest in defending the status quo, thus 

preserving their market shares (Panagariya, 2002). As we have mentioned earlier, the small 

number of players in Taiwan’s meat market have created a large first-mover advantage, and 

limited competition, with an NRA that reflects domestic prices that are higher than the 

international prices. This difference in prices creates deadweight losses in the economy, and 

increases the stakes of exporters that are not present in the market to push for further 

liberalization in a market where they can compete. If this is the case, the theory would define 

Taiwan as a reactive state, where the impetus for policy change is typically supplied by 

outside pressure.  

Impetus for policy change is expected with a change in the environment (the market). 

Preferences will aggregate and reach socio-economic institutions, forming pressure groups 

that react towards this policy change through the mechanisms available (trade missions, 

embassies, bilateral consultations mechanisms, multilateral organizations or others). Thus 

rational choice, through these mechanisms, expects powerful actors to be able to achieve 

market access in the first place, and defend their vested interests through the maintenance 

of status quo in the second place. Therefore the first step to analyze what has happened in 

Taiwan’s meat market is to establish a measurement of relative power, based on prior 

research and trade bargaining power. The measurement of relative power will focus on trade, 

not on security issues, and will take as a basis the role that a large domestic market plays in 

the bargaining game, as well as the export levels of the different countries in order to 
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measure their capacity and need to export. This measurement is defined as issue-specific, 

as opposed to aggregate structural power (Tallberg, 2007). Secondly, the power levels will 

be correlated with market access, as well as impetus for policy changes, taking into 

consideration the official discourse towards the achieving of market access. Rational choice 

would expect firstly that countries with large domestic markets would have an easier task 

into achieving market access, and secondly, countries with larger export volumes would 

have more pressure in terms of opportunity costs to join a market that pays prices which are 

higher than the international prices. As a third step, an analysis will be conducted on the 

dynamics of a preferential market access, in order to see whether countries with vested 

interests are putting pressure to maintain the status quo, and avoid further competition in the 

market. Through these three steps the research aims to highlight the reasons why market 

opening is only partial based on the premises of rational choice. 

 

Relative bargaining power 

Taiwan is a country highly dependent on its exports for economic development. Roughly 

70% of its GDP is explained by its foreign trade activities, thus being a trade-dependent 

country. As such, its dependence on foreign markets is large as well, and Taiwan will 

therefore depend on foreign market access towards sustaining its economic development, 

granting bargaining power to those countries where it exports larger amounts of goods. 

There is an agreement among IPE scholars with regards to the measurement of bargaining 

power in trade relationships which differs from the measurements implemented in 

international relationship scholarship which brings military and economic might together. 

This agreement refers to the fact that in a specific negotiating context, such as trade 

negotiations, the measure of power must be more tailored (Barton, Goldstein, Josling, & 

Steinberg, 2008). In this regard, market size offers the best first approximation of bargaining 

power. The opening of a foreign market is a domestic politico-economic benefit, while 

opening up one’s market is generally considered a cost. Thus market opening or closure has 

been treated as the currency of trade negotiations according to Stephen Krasner (1999). 

Larger developed markets would be better endowed than smaller markets in trade 

negotiations.  

With a trade dependence ratio of 70%, and a relatively small domestic market, Taiwan 

is expected to be highly vulnerable to countries that have large domestic markets, and which 

represent bigger portions of world trade. Its dependence puts Taiwan in a position of limited 

alternatives vis-à-vis countries with large market sizes -particularly if they have a developed 

economy- while at the same time it grants the country more room to maneuver with countries 
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that have limited market size (Tallberg, 2007). This premise is based on prior research that 

proves that the fear of losing market access can be great, particularly if the target market is a 

big consumption market, thus governments can go a long way and compromise relatively 

easily in order to avoid any disruption of their country’s exports to these markets (Shadlen, 

2008). The following table puts these numbers in perspective for some of the countries 

under analysis here: 

 

Fig. 26. World Trade and Domestic Market for Taiwan’s Trade Partners on 2014 

Country Share of the World’s 

Trade in Goods % 

Total imports of goods 

(US$ millions) 

Domestic Market Size 

(US$ Billion – Nominal 

GDP)84 

2001 2014 2001 2014 2001 2014 

United States 15.36% 10.60% $1,180,073 $2,346,040 10,621 17,419 

Canada 3.88% 2.50% $221,623 $463,029 732 1,786 

EU 

(combined) 
39.16% 31.88% $2,444,558 $5,908,839 8,916 18,514 

Spain 2.18% 1.79% $154,992 $350,977 625 1,381 

France 4.69% 3.28% $293,865 $659,872 1,382 2,829 

Germany 8.50% 7.25% $486,022 $1,214,955 1,950 3,868 

Italy 3.86% 2.68% $236,126 $474,082 1,162 2,141 

Netherlands 3.31% 2.88% $195,562 $508,032 426 869 

Brazil 0.92% 1.21% $55,601 $229,060 559 2,346 

Argentina 0.38% 0.36% $20,321 $65,323 268 537 

Chile 0.28% 0.40% $16,136 $72,344 72 258 

Nicaragua 0.02% 0.03% $1,773 $5,746 5 11 

Paraguay 0.03% 0.06% $2,181 $12,168 7 30 

Australia 1.03% 1.25% $64,319 $227,544 378 1,454 

New Zealand 0.22% 0.22% $13,306 $42,497 53 188 

*Source: Trademap and World Bank 

 

                                                           
84

 William Habeeb (1988) defended the utilization of GDP as a measure of market size, under the premise 
that it measures everything that a country produces, therefore the returns it could get for its production and 
the resources it has at its disposal for exchange.  
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From the table above, we can conclude that the US would have enormous bargaining 

power, as it is the country that has the largest share of world trade (among meat traders), 

and an enormous import market of US 2.3 trillion. Similarly, the EU combined has an even 

larger domestic market, with 31.8% of the world’s trade in goods in the year 2014, and a 

massive import market of US$ 5.9 trillion. The GDP of the US, as well as that of the EU, give 

them domestic markets that are necessary for any export-dependent country, as it is the 

case of Taiwan, therefore they have the upper hand in any trade negotiation. At the same 

time, they have large domestic markets, diminishing their need to search for alternatives. 

Some data that does not correlate with market access is that of Brazil and Germany, which 

are countries that have large domestic markets and import important amounts of goods, yet 

they have not achieved market access for their meats in Taiwan. Very interesting is the case 

of Brazil, which has a large domestic market and interesting growth projections, yet it is 

relatively closed in terms of international trade, as its trade to GDP percentage is much 

smaller than that of Germany. Other figures that do not correlate on the opposite extreme 

are those of New Zealand, Nicaragua and Paraguay, which are countries with small markets, 

and that have achieved market access in Taiwan. Krasner (1999) has argued that a state 

that is relatively large and more developed will find its political power enhanced by an open 

system, because it has higher factor mobility, and is less dependent on the international 

markets. The opportunity cost for these countries is limited, and are therefore able to 

threaten retaliation with limited costs to their economic structure. In the case of large, but 

less developed economies, such as Brazil, the cost of openness is higher as factor mobility 

is limited, and liberalization could create social instability.  

The prior paragraph takes as a basis the analysis of the economic structure of trade, yet 

as prior scholarship has recognized (Hopmann, 1996) (Nye, 1974), these figures do not 

have a direct relationship with results, as they need to be looked at through the prism of the 

commitment and alternatives that a particular country has in a particular issue. This 

commitment is sometimes referred to as preference intensity, and it points to the country’s 

willpower, its attention to the issue and its stakes in the topic being discussed. In this regard, 

New Zealand and Australia are countries that have demonstrated an ample worldwide 

commitment to serving their exports of agricultural goods, being highly insistent on these 

matters with their trading partners. Looking at Taiwan’s WTO accession, Australia put beef 

tariffs on the table as the main topic of negotiations, and agriculture was the red line that 

they were not committing to giving in. Given its geographical position, and its export 

structure, Australia’s alternatives in terms of domestic market are rather limited for its 

exports, thus their preference intensity would be higher, but limiting their bargaining position. 

Australia and Canada have similar markets, and their preference intensity in agriculture vis-
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à-vis Taiwan is similar, as demonstrated by their WTO negotiations. The largest difference 

between them is the alternative that Canada has, as the largest importing market in the 

world is geographically next to it, thus its exports alternatives are different. New Zealand, 

despite having a very limited domestic market to bargain with, has an even higher 

preference intensity than Australia when it comes to agricultural trade. Thus New Zealand 

gave in to other Taiwanese requests in WTO accession, such as the signature of a double 

taxation agreement, and an IPR agreement (Cheng J. , 1997), but assured improved market 

access for its agricultural goods during the WTO accession process. Moreover, the SPS 

chapter of the ANZTEC is the most comprehensive regarding agricultural issues that Taiwan 

has signed so far. Small countries can increase their power through extensive experience in 

specific issues, as well as commitment to these, as seems to be the case of New Zealand.  

In the case of the US, its preference intensity is large in almost every sector of the 

economy given the overarching condition of its productive structure; in agriculture its 

commitment and willpower are large enough for example to the point of stalling negotiations 

of TIFA until its beef market access was resolved, or conditioning TPP accession for Taiwan 

to the solution of agricultural issues. The US completes its power with large alternatives, as 

Taiwan represents only 1.69% of its total trade. This large bargaining position of power 

correlates with the fact that it is the country that has had market access in agriculture for the 

largest time, and has been able to resolve agricultural bans, such as the turkey incident of 

1988, achieving an early lifting on export restrictions due to BSE, or being able to push 

Taiwan to establish an MRL on ractopamine for beef while over 100 countries in the world 

banned its use. On the other hand, it is evident that Taiwan has been able to impose its 

measures, forcing the US to react in order to find a solution, which tends to take several 

years, with the exception of the turkey ban. As a matter of fact, despite the insistence that 

the US has put on resolving the issue of ractopamine for pork, Taiwan still bans its use on 

pork products. As a first impression, this appears to reflect proactivity on the side of Taiwan, 

and definitely not a dominant position in bargaining for the United States. However, Taiwan 

has generally caved in in the medium-to-long term.  

Countries without market access have definitely not had the preference intensity that 

countries with market access have had. In spite of the fact that Spain, Germany, Poland, 

Argentina, Uruguay, Brazil and Chile were part of the Working Party that supervised 

Taiwan’s accession to the WTO, there is not much evidence of persistence or commitment 

to achieving market access in the late 1990s and early 2000s. Although their preference 

intensity appears to be smaller than for other countries under analysis, it still existed upon 

Taiwan’s WTO accession. During the process of accession the documents did not identify 

the particular states that made comments on Taiwan’s policies, but the document of 
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accession itself -agreed by every member of the working party- established that “the area 

restrictions and similar exclusive access accorded for additional agricultural products were 

discriminatory trade measures inconsistent with the GATT 1994 and, in particular, the MFN 

principle. Those members emphasized that there was no justification to permit the 

continuation of such discrimination. Chinese Taipei should eliminate those measures from 

the date of its accession to the WTO” (WTO Ministerial Conference, 2001). At least as part 

of the group, these countries were part of the comment regarding Taiwan’s discriminatory 

market access prior to its WTO accession, granting them some initial preference intensity 

towards agricultural liberalization.  

The following TPR Minutes of the Meetings do single out countries by name, as well as 

their concerns regarding Taiwan’s policy. Of this group, Brazil has been without a doubt the 

most vocal critical voice of Taiwan’s protectionism in meats, highlighting the issue in every 

TPR review conducted. Brazil’s insistence, however, has not been accompanied by any 

bilateral mechanism (like the creation of an agricultural working group, or high-level visits to 

follow-up on the TPR complaints), being circumscribed to WTO dialogues. Argentina, 

Uruguay and Chile have not made any comment on the TPRs regarding Taiwan’s meat 

market. Spain, Germany, and on a later stage Poland, as part of the EU do not make 

individual comments, since they are part of the group. As we have noted, the EU did mention 

agricultural trade as one of its concerns, and requested some commitments to Taiwan on its 

accession regarding fruits, while meat was only mentioned without specific accession 

commitments agreed upon. This situation also follows on the 2006 TPR, where the EU 

focuses on government procurement, IPR and trade in services, but fails to mention anything 

related to agriculture in general or meats in particular. This topic does come up on the 2010 

and 2014 reviews, as we have already shown, but it is clearly a late-coming interest on the 

matter. Preference intensity for the EU did not show up until at least the year 2007. Thus 

countries in this group, even if they have asymmetry and the bargaining power of a large 

domestic market, have failed to showcase willpower to pursue further market opening as 

other countries had done previously. While unilaterally, Chile and Spain had also made 

claims of existing NTBs through their yearly reports, these were not followed up by Chile, 

and when Spain followed in 2011 it achieved market access rather swiftly. These cases 

show that leverage in terms of domestic market size does not explain in itself a country’s 

bargaining power, as preference intensity seems to be a much more relevant indicator within 

the measurement of issue-specific power for agricultural trade with Taiwan.  

In terms of alternatives, Brazil takes comfort on its large domestic market, as well as on 

its MERCOSUR partners for foreign trade, with a limited share of trade depending on Taiwan 

(0.75% on the year 2014). Exporting to Taiwan would be important towards diversification of 
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its exports in East Asia, yet it is not a lifeline of exports. While Brazil is the second largest 

supplier of agricultural products to Taiwan (second only to the US), Taiwan is the 35th export 

destination for Brazil, thus not appearing as a highly relevant market. Thus Brazil gains 

bargaining power in terms of existing alternatives, but this situation is bound to decrease its 

preference intensity. In the case of Chile, as we have shown, its main meat markets are in 

East Asia, where its prime products are highly competitive, especially in China, Japan and 

South Korea. A factor of its competitiveness is its preferential access to the market, which it 

does not have in South America, where its export competitiveness in meat is limited given 

the presence of exporting powerhouses such as Brazil or Argentina. Taiwan would also be 

an interesting market for Chilean pork and poultry, but the level of penetration would be 

questionable under the inexistence of preferential trade. Thus exporting to Taiwan does 

have several alternatives for Chile. Argentina and Uruguay have focused their meat exports 

on China, the US and Europe. The diversification of their meat markets does not put Taiwan 

in a position of sole alternative either. States with good alternatives are less likely to 

compromise to shape the final outcome (Tallberg, 2007), but their preference intensity 

seems to have diminished as well through the existence of alternatives.  

Looking at alternatives, EU countries presented a similar situation up until the euro-

crisis. Before the crisis, intra-regional trade in meat represented 87% of the EU’s total meat-

trade. In In 2008, the figure was similar at 85%. After the crisis, however, extra-regional 

markets gained relevance, with intra-regional trade decreasing in 2011 to 80%, and 79% in 

2014. With extra-regional trade going above 20% of the EU’s total meat trade, the search for 

further trade partner became an important issue, as the regional market decreased its 

consumption. The alternative of markets in East Asia gained relevance, with Taiwan 

amongst them. In this sense, Taiwan became prominent as an alternative only after the 2008 

euro-crisis, increasing the pressure and the preference intensity of EU countries over market 

access, being at the same time more willing to compromise on its own market access 

opening.  

In the case of diplomatic allies, as we have discussed, the measure of granting market 

access has been largely pursued by Taiwan, thus it was not outside pressure that have 

allowed them to enter the market, but proactive cooperation. This assessment should not 

diminish the merit of Central American and Paraguayan negotiators in their FTA process and 

prior negotiations, yet the variables that affect their bilateral relationship with Taiwan are 

different, as their export capacities are limited, and their target markets are located 

geographically close to their borders. Preferential trade has enabled them to place meat 

products in the Taiwanese market, which is not a natural market for them, as has been 

proven above. Were it not for the variable of “diplomatic recognition” these countries would 
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be considered rare-cases, or outliers, by the theory, as they do not have large domestic 

markets, their preference intensity is limited, and the alternatives they have for their exports 

are based on their geographical boundaries, not focusing on East Asian markets.  

In the measuring of alternatives, it is very important to consider Taiwan’s vantage point 

in negotiations, as it is not merely a passive receiver of pressures, but also a utility 

maximizer looking to fulfill its interest. Looking at Taiwan’s export structure for 2014, the only 

two countries outside Asia in its top 10 export destinations were the United States and 

Germany. Looking beyond the top 10, there are important export destinations which do not 

have market access to Taiwan, and could therefore retaliate effectively if it was in their 

interest. These are Brazil and India without market access, and Spain and France with 

recent market access. Therefore, looking from Taiwan’s point of view, the alternatives to 

trade with Brazil, India, Spain, France or Germany would have been very costly for the 

domestic economy, thus the bargaining power of these countries is bound to increase 

structurally, even if it is not put to use given a limited preference intensity. A cost-benefits 

analysis would suggest that, for Taiwan, opening up the market for these players as a 

means of securing exports to their markets would be high on the stakes, and would be a 

preferred course of action. If the intensity of their requests is not strong enough, Taiwan can 

stall the decision without altering its own position in these export markets, while gaining 

politically in the domestic arena vis-à-vis agricultural constituencies.  

Therefore, besides the case of diplomatic allies, countries with market access have 

issue-specific power, as they have a combination of large markets, preference intensity, and 

alternative for exports that grant them bargaining power in agricultural trade negotiations. 

Countries without market access, however, fail to showcase their issue-specific power 

according to this brief measurement, mainly based on limited preference intensity, 

demonstrated in their bilateral and multilateral dealings with Taiwan. This is not to say that 

they do not have issue-specific power, but rather that it is not completely active. Big 

countries such as Brazil and Germany do belong to this group, having large domestic 

markets; these countries also possess alternatives, as their export markets are either highly 

diversified or focused on their geographical regions; therefore increasing their preference 

intensity in Taiwan’s meat markets should equal for them increased bargaining power, and 

the possibility of entering the market under the assumptions of rational choice.  

The main difference between these two groups of countries appears to be the intensity 

and commitment with which different countries search for market access. The increased 

intensity showed by the EU after 2008 has resulted in several of its member states gaining 

market access to Taiwan. Therefore the variables of market size and existence of 
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alternatives do alter the final outcome, but their relevance in the final measure of issue-

specific power seems to be small vis-à-vis preference intensity. And this stands the logic of 

the imbalance between present benefits and possible future benefits, where the later are 

usually dispersed and therefore unorganized (Heron, 2012).  

 

Correlation  

As we saw on the prior sub-section, certain players have been able in the past to alter 

the environment (the market) through pressures on existing regulation. The United States 

was able to encourage Taiwan to establish an MRL for ractopamine on beef exports, thus 

favoring its position in the market, and indirectly favoring other producing-countries that allow 

the use of ractopamine (such as Canada). Similarly, Australia was able to discourage 

Taiwan from bringing its own standard on edible refined tallow of beef, surpassing what it 

could have been a harmful regulation for its beef-product exports. At the same time, 

countries such as Argentina and Uruguay have been unable to lift their bans on exports of 

beef, even while having an FMD status that is similar to that of Paraguay. Similarly, Brazil 

has been unable to get Taiwan to implement on its exports the principle of regionalization, 

which it does implement for the United States, Canada or Australia, and which for such a 

huge country becomes almost necessary in order to be able to export, as FMD cases in wild 

populations in the Amazonian areas can always occur.  

The measures of issue-specific power seem to correlate -partially- with both the market 

access, and the subsequent ability to determine how the market is regulated when it affects 

a particular country’s interest. However, there appears to be a large number of outliers that 

come up under close scrutiny when looking at those without market access. The first one 

would be the case of Brazil itself, which represents a large domestic market, with important 

growth projections, and has the upper hand in negotiations with a relatively closed domestic 

market. It has also shown some preference intensity, differing from other countries on how it 

has follow-up (or failed to do so bilaterally) on its interests. Furthermore, Brazil is massively 

present in regional markets with poultry (Japan, China, South Korea, Hong and Singapore 

among others), thus aware of its export capacity in East Asia. Its large export volumes, 

alongside its regional presence put Brazil in a position where it realizes the opportunity cost 

of not being present in Taiwan. Moreover, Taiwan has regularly exported to Brazil between 

US$ 1-2 billion/year worth of products. Such a large level of exports, combined with Brazil’s 



‧
國

立
政 治

大

學
‧

N
a

t io
na l  Chengch i  U

niv

ers
i t

y

227 
 

growth projections85, increases the costs of a trade conflict for Taiwan in terms of diminished 

alternatives to such a large volume of trade.  

Germany –as the world’s largest pork exporter and a massive domestic market- has 

massively increased its exports of pork to South Korea, Japan and China after the slump in 

European markets –its traditional destinations- booming on the year 2010. Its presence in 

regional markets is also bound to generate increased pressure for market opening in Taiwan, 

and its position vis-à-vis Taiwan is even stronger than that of Brazil as Taiwan exported in 

2014 over US$ 6 billion worth of goods to the German market. In the sense of increased 

awareness of the opportunities that East Asia presents for meat imports, the situation is 

similar in Chile for pork, and in Argentina for beef, as the countries are highly aware of their 

market possibilities (Argañaraz, 2015), but unable to seize the opportunity to join. Both Brazil 

and Germany would be in a very powerful position in a bargaining game with Taiwan, 

considering the factors numbered; their increased exports to East Asia appear to show a 

market-driven interest from the private sector, and through it of the governments, to venture 

into East Asian markets by achieving market access in the first place, and ideally preferential 

access as a second step of seizing the opportunity. Being this the case, the correlation 

appears not to hold strongly, but it should control for example for the fact that the interest of 

Germany has been recent, and Brazil’s preference intensity has not been massive either. 

Nonetheless, it puts weight on the questioning of the theory.  

Also in the cases of countries that have achieved market access, such as the 

Netherlands, Hungary or Denmark, there appears to be no correlation in the sense that they 

do not have large domestic markets and have not shown preference intensity in meat 

exports. Denmark has been a large supplier of pork to Taiwan since it achieved market 

access, with its first exports being registered on the year 2003. Prior to that date, there is no 

evidence of Denmark putting pressure on Taiwan to open up its pork market, even 

considering that the Danish Agricultural Council is one of the parties that founded the Trade 

Council of Denmark in Taipei (Hibou, 2004). After 2003, there is record of bilateral 

cooperation on pork between COA and Danish Veterinary and Food Administration (Taipei 

Representative Office in Denmark, 2008), to the point that current President Tsai’s policy 

foundation, Thinking Taiwan, invited experts from Denmark in 2013 to share their experience 

on hog raising, and increasing agricultural technology transfers (Lin S. , 2015). The Trade 

Council of Denmark in Taipei links their market access to the accession of Taiwan to the 

WTO, in terms of the country’s multilateral commitments; therefore they are not linked to a 

bilateral negotiation between the parties (The Trade Council of Denmark in Taipei, 2015). 
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 PWC has estimated that by 2050 Brazil will be the 4
th

 largest economy in the world, surpassing great 
economies such as Japan and Germany (PwC, 2010).  
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The entrepreneurial spirit is not evident in the case of Denmark. The Netherlands and 

Hungary are both in a similar situation, enlarging the list of outliers.  

There are opportunities in the market that countries with access have been able to seize. 

Their work as political entrepreneurs has been efficient in the sense that they have been 

able to open the channels of influence in order to not only let their points of view be known, 

but also to become client groups of policy-making. It is interesting to look further into the 

concept of political entrepreneur as the role of the state in bilateral relations. The concept 

has been used in public policy literature to refer to individuals, but its definition has a valid 

applicability to inter-state interactions. Kingdon (1985) refers to policy entrepreneurs as 

individuals that look for a window of opportunity in order to link a problem to a solution. 

These individuals invest their resources in return for policies that favor them. In that regard, 

countries can be considered as policy entrepreneurs when they invest their resources in 

order to link their supply to foreign demand, backing up their decision with their preference 

intensity as well as their structural capabilities. With an NRA level that reflects prices higher 

than the international market, the deadweight losses witnessed in the Taiwanese market are 

being bore by both taxpayers and consumers. The deadweight loss represents an 

opportunity for entrepreneurship in order to link demand and supply; yet many countries 

without market access seem not to have the entrepreneurship ambition in order to push 

further for market opening.  

Considering the above, the correlation does not hold a very robust position. While it’s 

able to explain the positions of the US, Australia, New Zealand, Canada, France and Spain, 

it fails to explain many other cases, with Brazil and Germany being the most relevant ones, 

but followed by Chile, Argentina, Denmark, Hungary or India. It may be argued that the 

preference intensity of Germany and Brazil in particular countries has been much more 

limited than those of other countries which have achieved market access, but there are 

many more elements of the theory (large domestic markets, awareness of the opportunity 

cost through presence in regional markets, interest towards exporting to East Asia, and 

existence of alternatives) that do not grant much credit to the correlation, and merit 

questioning of whether Taiwan is truly a reactive state, moved by outside pressure, caving 

into the needs of partners with asymmetrical bargaining power.  

 

Vested interest in protection 

A first part of the theory establishes that countries are able to achieve market access 

using their issue-specific power. Secondly, it also establishes that they can further use their 
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position to enable policies that favor their interests, as we have reviewed with the examples 

of Australia and the US. “Trade preferences tend over time to build powerful coalitions 

among export-oriented interests within preference receiving countries with a strong vested 

interest in the maintenance and deepening of these trade relationships” (Heron, 2013). 

Considering the imbalance existing in preference intensity between present benefit and 

possible future benefit, it is logical that countries which have achieved market access will be 

pressured by their domestic industries to sustain their positions and market shares, as well 

as avoiding anything that could alter their positioning, be it a change in regulation, or 

increased inflows of cheaper alternatives.  

Developing countries are usually more acute on their requests in order to sustain their 

preferences (Heron, 2012), and in the case of Taiwan, diplomatic allies are the group of 

countries whose preferential access would be threatened by increased opening up of the 

market, given their exporting position in world markets. However, this research has found no 

evidence of pressures on part of these countries towards Taiwan in order to avoid increased 

competition in the meat markets.  

Diplomatic allies, and particularly FTA partners, are perfectly aware of the fact that 

liberalization in the meat sector will gradually be increased, therefore pushing their own 

domestic industries to increase their productivity in order to remain competitive. Their current 

preferential access, and tariff advantage, has given them a head-start in securing customer 

loyalty, and being able to secure decent margins for their gains. Nicaraguan beef, for 

example, has received the push of several brand-ambassadors at the governmental level 

lauding the high quality of the county’s meat, including President Ma Ying-Jeou who 

mentioned in a bilateral meeting with Nicaragua’s Foreign Affairs Minister that "in Taiwan, 

we can now enjoy tender and juicy beef and fragrant coffee from your country. This is the 

result of liberalizing trade" (Taipei Mission in Latvia, 2013). Nicaragua exported to Taiwan 

US$ 78 million in the year 2014, of which over US$ 23 were beef, representing a large share 

of Nicaragua’s total exports. In regional markets, Nicaragua’s total exports to China were 

US$ 23 million, and to Japan US$ 24 million, without registering relevant meat exports to 

either country. It is evident that the preferential treatment that Nicaragua enjoys in Taiwan 

represents a large explanation of its competitiveness in the market. A market research 

published in 2014 by Nicaragua’s Directorate General on Foreign Trade (Direccion General 

de Comercio Exterior de Nicaragua, 2014), which covered Taiwan and Nicaragua’s Bilateral 

Trade, mentions the importance of preferential trade as it opens opportunities for Nicaraguan 

exporters. It however fails to mention a further opening of the market as a threat, and a 

SWOT analysis is not conducted within it. As the largest exporter of meat amongst Taiwan’s 

diplomatic allies, Nicaragua’s position is representative, and the research has found no 
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evidence of any intention to block the access to further players in the market in order to 

sustain its market share.  

The largest meat exporting countries in Taiwan (United States, Australia, Canada and 

New Zealand) are the ones that have the highest stake in liberalization. Pressures on their 

side would also be expected by theory in order to sustain their market shares. And there is 

evidence of these countries putting pressure on regulation to favor their own exports, 

particularly the United States (Clark & Tan, 2012) (Baldwin, Chen, & Nelson, 1995), but not 

on these countries pressuring maintenance of the status quo in order to avoid further 

opening of the market.  

The United States is the country that has had the largest role to play in shaping the 

regulatory framework of Taiwan’s meat trade. As we saw, the US was able to alter 

regulations and lift a ban on the imports of turkey in 1988, which after the WTO accession 

would have been the equivalent of going past an SSG. During its WTO accession, the US 

managed to sustain differentiated market access, with Taiwanese Customs making a 

difference between what they call “special-grade” and “regular-grade” beef (Austrade, 2015). 

The difference was made considering the production process, as special-grade beef is that 

which is grain-fed, and it faces a lower tariff. Regular-grade beef is grass-fed, and its tariff 

level is higher. Given the fact that most American beef is grain-fed, since the US has an 

advantage in grain production (particularly corn), their position in market access has been 

preferential through this differentiation. Other countries using grain feed, such as Canada, 

have been able to free-ride on this benefit, while countries whose advantage lies on pasture, 

such as Australia and New Zealand, have been indirectly affected by this development. As a 

third item, the issue of ractopamine should be highlighted again, as US pressure through the 

cancellation of TIFA talks, and the linking of the visa-waiver to the resolution of an MRL, 

came to a positive result in the influence of policy-making by the establishment of an MRL 

for beef in line with the CODEX in 2012. The United States has therefore been able to 

influence market access, tariff barriers, and SPS regulations to favor its exporting position, 

with indirect costs to other producers. There is no evidence that these actions pointed 

directly towards hindering competition from other countries, but rather they worked to modify 

regulations so that norms would connect the standards of production in the US with the 

standards set for imports the receiving market86. The US has had an interest on sustaining 

the status quo, or forcing policy changes, in order satisfy the needs of its exporters, but the 

negative effect on exports from different destinations has only been indirect.  
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 The United States has forced a process of convergence to ensure its flow of exports.  
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The pressure from other countries interviewed for this research is much more limited. 

There is one sentence that was repeated constantly during this research’s interviews and it 

refers to the kind of pressures that other countries have applied on Taiwan in the past: Every 

time that Taiwanese state behavior falls out of the standards set by international regulating 

bodies (on trade, or sanitary issues) “we remind them of their obligations”. The sentence is 

indicative of the fact that pressures on regulatory changes, and issues of market access, 

have been part of an internationalized dialogue, where the existence of international 

regulatory regimes is brought to bear by different countries, in order to grant further 

transparency to their international trade relations. While there is flexibility in the 

interpretations of certain internationally agreed-upon norms (such as the scientific basis for 

the establishment of an MRL) these represent a carefully drafted minimum requirement that 

every country is obliged to comply with. Under it, the resolution of disputes can either take a 

bilateral or a multilateral form. But the core of the issue is the fact that several countries have 

put pressure on Taiwan to maintain its meat-trade regulatory regime based on the standards 

of international trade, yet there is no evidence of bilateral pressures on Taiwan to keep its 

market closed to further players. Thus there is no evidence of a blocking of market signals. 

TPP merits some attention in this regard. Taiwan’s accession to the TPP, under a 

formula similar to that of Japan, would mean that Taiwan can only safeguard parts of its 

agricultural products, and meats are most likely not to be included in this mix (Chen Y.-C. , 

2015) (Woo R.-J. , 2015). Therefore TPP would entail the access to the market in meats for 

Mexico87 and Chile, as relatively large producers/exporters of meat not present in the market 

today. Under this scenario, increased competition in the market will either mean an 

increased consumption base, or a decrease in the level of imports from the current sources, 

with diminished returns. Thus countries affected (Australia, Canada, New Zealand, USA) 

would seek to either safeguard their market share by allowing Taiwan to keep its meat sector 

out of the TPP discussion (considering their current beneficial position) or directly not 

support Taiwan’s accession (which is a rough assumption, as the TPP is an overarching 

deal, covering every economic sector). There is no evidence of either measure taken by any 

of the countries mentioned. What these countries have been working on is on encouraging 

Taiwan to make sure it is ready to comply with the high standards that the TPP requires of 

its members, thus when the time comes to make a decision on Taiwan’s accession, the 

thornier regulatory/market access issues would have been overcome. Taiwan itself is 
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 Mexico has regularly had important levels of exports of meat to Japan and South Korea, therefore 
being able to comply with their SPS standards. Given the similarity of their standards with Taiwan’s SPS 
regulations, it is assumed that Mexico is able to comply with the Taiwanese regulations.  
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working seriously on adapting its domestic regulations to TPP standards, as was proven in 

the previous chapter.  

Thus while there is no evidence of countries putting pressure on sustaining a partially 

closed market, there is evidence of actors looking to sustain their exports to Taiwan by 

making sure that the existing regulations are not altered in a way that would complicate their 

export efforts, or adapting it to meet the needs of their domestic industries. The United 

States is the strongest actor involved, with pressures that tend to work bilaterally, using its 

prevalent power position. An importer88 of meat informally mentioned that “whatever Uncle 

Sam says ends up being the rule”. This anecdotal quote does reflect in part the results of US 

persistence on particular tariff or regulatory aspects of meat trade. For other countries, the 

protection of their vested interests has been based on the transparency of market 

regulations, in order to avoid surprises in the border for their own exports, thus defending the 

stability of the regulatory regime, but not vetoing the access of other players.  

 

Conclusion 

The rational choice approach presented above can be divided into two different sections. 

The first one is the ability of powerful actors to reflect their preferences in the market, 

through market access or regulatory regime inclination. In this regard, it appears that theory 

is robust when explaining the bilateral asymmetrical relationship that Taiwan holds with 

some of the players, such as the United States, Canada or Australia, in terms of meat trade. 

But theory is rendered weak in generalization, as the number of outliers is rather large, both 

for countries with market access, and for countries without market access, questioning the 

theory’s ability to explain the market’s political situation. Furthermore, even with the United 

States, Taiwan has been able to hold its ground on the sanitary regime in the lack of an MRL 

for pork, with which the US has insisted since the year 2007. Thus the asymmetrical power 

of the United States has served to resolve issues in meat trade to its favor (such as the 

turkey ban), but fails to explain the case of ractopamine or the slow resolutions on BSE, with 

the added variable of Taiwanese civil society and the increased involvement of the 

Legislative Yuan. 

The second section of the approach refers to the maintenance of a preferential trade 

structure, favored by countries that have already attained market access. Prior research has 

shown that it is in the interest of preference-receiving countries to maintain the status quo; 

yet the research has shown that for the case of Taiwan, the maintenance of the status quo in 
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 The importer requested the interview not to be attributable.  
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terms of market access is not explained by the vested interests of foreign nations’ pressures. 

Countries do look to avoid any regulatory changes that would hinder their export capacity to 

Taiwan, but that is long-shot from stating that they would put pressure on Taiwan to keep the 

market closed for other foreign actors, for which no evidence was found.  

Looking at the situation from today’s vantage point, the analysis based on power starts 

with a big shortcoming: Japan and the United States are Taiwan’s main supporters in the 

international arena, and their position vis-à-vis Taiwan corresponds to one of asymmetrical 

power. However, both countries are currently embroiled in serious food politics issues with 

Taiwan, which forces the reader to question the concept of Taiwan as a “reactive state” 

moved by outside pressures, reflecting the preferences of powerful actors. Japan’s food 

exports have been subject to very strict labelling regulation after it was discovered that 

imports from the Fukushima affected areas had entered Taiwan with false labels. While 

Japan has lobbied strongly to avoid being affected by these regulations, the execution of the 

measures proceeded anyhow. Its ex-post efforts have rendered some results with TFDA 

stalling the passing of the new regulations for Japan, and recognizing that “If there still is 

consultation work to be done, then we shall continue to communicate with interested parties” 

(Hsu S. , 2015). Nonetheless, the argument presented here, based on rational choice theory, 

would argue that these issues should not happen with countries that have an imbalance in 

the bilateral relation, as is the case of Japan and the United States.  

 

4. Conclusion 

As was the case with the prior chapter, historical institutionalism presents a robust 

explanation towards understanding the reasons for Taiwan’s partial protection of its meat 

markets, while rational choice presents an account that is only robust for the analysis of 

particular bilateral relations, but is not generalizable to Taiwan’s overall meat trade, as the 

theory presented would count with a large number of outliers, which in the aggregate cannot 

be considered outliers since they represent a rather large number of countries. The historical 

development of bilateral relations with Taiwan renders better results in explaining partial 

protectionism than the imposition of asymmetrical power relations plus the concept of a 

“reactive state”. It is the countries that have institutionalized their bilateral relations with 

Taiwan the ones that have been able to achieve market access in the first place, and 

influence policy to keep their flow of exports in the second place. A country such as New 

Zealand, which is highly dependent on agricultural exports, requires export markets in order 

to sustain its competitiveness, as it cannot achieve economies of scale relying solely on the 
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domestic market. Its position of relative power is clearly limited vis-à-vis Taiwan when it 

comes to negotiating market access exporting more than 2% of its total exports to Taiwan89; 

yet the historical development of the bilateral relations has opened the doors to an ANZTEC 

agreement where basically every item in New Zealand’s export interests was opened fully, 

achieving preferential market access for virtually each product. Small countries with similar 

characteristics and the same issue-specific relative power, such as Chile90 or Uruguay, are 

falling far behind in the race towards being competitive in Taiwan’s meat markets, as they 

have failed to institutionalize the bilateral contacts, and create a systemic avenue for conflict 

solving and smooth progress of the bilateral relation.  

Taiwan has definitely not been a passive receiver of foreign pressure, as it has been 

able to strategize its trade towards the national goal of stability. Despite regular complaints 

from several countries, as the EU member states, Brazil, or the United States, Taiwan has 

shown control over its market, showing quicker resolve under institutional bilateral 

mechanisms than under foreign bilateral or multilateral pressures. Taiwan’s independence in 

decision making has certainly increased over the period of research, with Taiwan showing 

strong resolution on several issues, which it failed to showcase after the US turkey ban of 

the 1980s. Towards its TPP accession, Taiwan’s trading partners are expectant of how the 

country will be able to prepare its market towards a large opening scenario, instead of the 

gradual strategies it has implemented, and since it is not a reactive state its proactivity in 

liberalization will have to be large. One of the interviewees mentioned that Taiwan will have 

to show a lot more “skin” than what it is currently shown, with a second interviewee assuring 

that the “TPP process is going to hurt, and it has to be that way”. For the case of meats in 

particular, Taiwan’s current status would not reflect large changes, as only Chile and Mexico 

are meat exporting countries of the TPP without market access. But in agriculture in general, 

Taiwan’s protective stance will have to line up with TPP standards, which are much harder to 

dodge than WTO standards, where groups that defend the “unique” condition of the 

agricultural activity91 have been able to make their voices heard.  

The next chapter will deal with these ideas about the uniqueness of agriculture vis-à-vis 

other economic sectors. But whether it comes out that Taiwan’s normative framework favors 

protection or liberalization, it is the intensity and institutionalization of its bilateral relations 

that has opened an avenue for market access and internationalization of its policy feedback 

circles.  

                                                           
89

 Figure for the year 2014, but similar for prior years.  
90

 2.3% of Chile’s exports were destined to Taiwan during the year 2014, which is roughly the same 
percentage of New Zealand’s exports destined to Taiwan, putting Taiwan as an important alternative for both 
countries in terms of agricultural exports.  

91
 Such as the G-10 
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IV – IDEAS FRAMING AGRICULTURAL TRADE 

 

“Our analysis of international and domestic politics will remain incomplete if it neglects 

the normative context that helps define the interests of actors” (Katzenstein, 1994) 

Developed societies tend to change the function of their agriculture, shifting the focus 

from its production value to the social values it provides for the society as a whole. As a 

developed country, Taiwan has not been absent in this shift, and in recent years the 

functions performed by this sector are not based on productivity, but rather expanded to 

include environmental values, the livelihood of rural communities, the conservation of their 

lifestyle culture, and eco-system preservation among others (Chung Hua Institute of 

Economic Research, 2011). Price support mechanisms and supply control policies give way 

to concerns on environmental and food security issues. These changes relate to the 

fluctuating structure of agriculture itself, given the increased international competitiveness 

witnessed after the 1990s. While agriculture was the cornerstone of Taiwan’s growth up until 

the 1970s, its relative importance has large diminished to a GDP contribution lower than 2%. 

By the 1990s the impact of liberalization brought a chance to shift the emphasis in 

agricultural development away from productivity, and towards competitiveness, jumping into 

the sub-sectors of biotechnology and food processing, which require capital intensive 

investments. The WTO accession created a new landscape once again, having a negative 

impact on the traditional form of production, which had been largely based on the small 

family farm, much as it is in Europe or Japan. In light of these challenges, the ideas framing 

agricultural policy had to change as well, as the scenario faced was rather different, and the 

focus of the activity was bound to change enormously. It is in this context that the ideas 

regarding agriculture’s multifunctionality vested themselves into policy circles, almost in 

parallel with the push towards greater liberalization required in order to sustain Taiwan’s 

competitive position in world markets.  

This research is interested in ideas that have been defined as shared causal beliefs 

(Goldstein, 1993), which are beliefs about cause and effect relationships; these causal ideas 

are tantamount to strategies as they represent the roadmaps guiding decision makers 

towards maximizing their interests. Taiwanese behavior in agricultural trade can look more 

or less liberal depending on the indicator chosen to measure it. This situation reflects the 

apparent clash of contradictory ideas influencing policy making, as liberalization is an 

overarching goal of the state, yet it co-exists with ideas that limit the expansion of a true 

laissez-faire regime, particularly in agricultural trade, such as multifunctionality (which grants 
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agriculture a unique character, worthy of protection) or food self-sufficiency within it, 

hindering increased trade flows and limiting the need for change domestically.  

Three factors have been identified as key variables in determining the demand for new 

economic ideas: Exogenous shocks, demographic changes, or the failure of the existing 

ideas to resolve the problems faced. In the case of Taiwanese agricultural policy, a mix of 

these three factors was present in the late 1990s and the early 21st century, as the WTO 

represented for Taiwan an exogenous shock, its rural demography is graying rapidly, and 

the ideas that guided agricultural policy up until the 1990s (strict protectionism and 

developmental state) failed to deliver the dual goal of stabilizing society and providing food. 

Such a situation created political space for the acceptance of new causal ideas towards the 

goals of the state -and these ideas are becoming global- as a parallel system of agricultural 

trade has emerged where the “uniqueness” of the agricultural sector is exacerbated to justify 

policies that protect it, and de-link it from the WTO progress towards liberalization. During 

the British FMD outbreak of 2001, whereby its causes were blamed on cheap food92, an 

editorial of The Guardian wrote that “we should cease to treat animals simply as if they were 

machines and the land is if it were a factory”, highlighting agriculture’s uniqueness and 

promoting the need to protect small-farmers from transnational agriculture, sustaining their 

ways of life, and fostering de-centralized agricultural production methods (Lien & Nerlich, 

2004), which can be achieved with increased border protection (Madeley, 2000). This is an 

idea that has spread over the world through several dialogues on farmer’s livelihoods, rural 

culture preservation, food safety or environmental concerns.  

As the state has goals that could appear to be conflicting -between economic growth on 

one side and stability of rural areas alongside the preponderance of social values on the 

other- the objective of this chapter is to analyze the role of ideas in Taiwan’s partial 

protectionism on meat trade. In this regard, historical institutionalism and rational choice 

present different causal explanations as to why there is a partial protectionist policy in place 

from the point of view of ideas. Historical institutionalism argues that ideas vested into 

institutions enjoy the institution’s own path dependence and inertia, thus become reflexive of 

policy decisions. The reason for partial protectionism would be therefore the 

institutionalization of ideas that defend the uniqueness of the agricultural sector, and the 

need to protect it. On the other hand, rational choice considers ideas as auxiliary to self-

interested actors, and therefore the relevance of certain actors (domestic or foreign) and the 

                                                           
92

 Cheap food refers to the existence of a long-distance economy and the pre-eminence of CAFOs 
towards intensive agricultural production, increasing economies of scale and reducing costs. The modern 
systems of production are based on increased use of chemicals, antibiotics and other substances. The cause of 
Britain’s FMD outbreak, however, was located in a small farm in non-intensive farming area of the Northeast 
of the country.  
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ideas they hold will have a preeminence informing policy under a context where there is no 

unique equilibrium, and the consequences of policy are not self-evident. The current status 

of ideas framing agricultural trade policies will firstly be presented in the following sub-

section, in order to test whether the selection of these ideas is given through a process of 

institutionalization, or they are indirectly relevant through the role of powerful actors. The 

approach will take IOs as the sources of ideas, as these ideas move into policy circles 

through domestic, bilateral or multilateral channels.  

 

1. Ideas framing agricultural trade policy – State of affairs 

Economic growth and social stability are the two most overarching policy goals framing 

producitve activity and trade in Taiwan. Towards economic growth, there is a large 

consensus -among economists and through them into the government- establishing that 

liberalization of trade and the domestic economy are tantamount towards increased 

productivity, competitiveness, and their corresponding results in aggregate welfare and 

growth; in parallel researchers have shown that agricultural policy can be safeguarded 

through mechanisms of income support, without distorting prices (Chang, Boisvert, & 

Blandford, 2005) (Anderson & Hayami, 1986) (Paarlberg, 2013), allowing liberalization to 

proceed. Liberalization, however, is regularly associated with social instability, as it alters 

market forces through deregulation, forcing adjustment costs and diminishing the capabilities 

of governments to tackle market failures (Stiglitz, 2000). Social stability relies on the 

avoidance of shocks that alter the existing equilibriums, protecting producers and consumers 

alike through several policies of government intervention aimed at controlling market forces 

and failures vis-à-vis disadvantaged –or unorganized- groups. In this battle of ideas, 

liberalization is cross-sectoral, while agriculture appears to have a normative framework 

which is issue specific, holding on to ideas that can grant social stability, and in Taiwan 

policies have relied on the idea of multifunctionality. The ideas of liberalization vis-à-vis 

multifunctionality (and within it self-sufficiency) have been in the debate of ideas in Taiwan 

since the 1990s.  

 

Trade liberalism 

Taiwan’s trade liberalization has been linked to the needs of further development of the 

domestic economy, as well as to the constraints imposed by the global reality of the 

international economy. Scholars (Fay, 2013) (Ranis, Hu, & Chu, 1999) (Mai & Shih, 2001) 
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signal the Plaza Accord of 1985, and increased US pressure for liberalization since 1987, as 

milestones towards understanding Taiwan’s trade liberalization, and the process that 

followed. Taiwan devoted itself to pursuing efficiency in trade through successive waves of 

liberalization, reflecting in policy the Ricardian ideas which have guided policymakers ever 

since. As a trade dependent country, the shared causal belief that links liberalization to 

productivity and growth was not hard to achieve in Taiwan. Many are the examples that 

could be pointed out in this process. Former Vice-President, Premier and Chairman of the 

CEPD Vincent Siew, proposed in 1993 the idea of turning Taiwan into an Asia-Pacific 

Regional Operations Center (APROC). “The main idea was that based on its strategic 

geographic location and economic background, Taiwan could be made a highly open and 

liberalized economy, so that personnel, funds, information and merchandise could flow in 

and out freely” (Ma K. , 2001). The way in which the program was conceived resembles the 

search for a “Hong Kong plus” approach, in the sense that besides providing a fully 

liberalized environment, Taiwan added the factor of competitiveness in manufacture which 

Hong Kong lacks as its focus is on services. From APROC, to the Challenge 2008 and later 

on the Golden Decade, Taiwan has constantly pursued policies aimed at deregulating and 

liberalizing the domestic economy, as well as its international trade, having liberalism as the 

centerpiece of development after the 1980s. Linking economic prosperity and growth to 

trade and investment liberalization became the norm framing Taiwan’s trade policy 

throughout the 1990s, and it has been sustained ever since through the Lee, Chen and Ma 

administrations.  

Through its participation in international organizations, Taiwan’s behavior has been 

consistent with such causal belief. APEC is highly significant in this regard, as it was 

established in 1989 to promote “open regionalism” in what was then seen as critical juncture 

for the world’s economy: The multilateral trading system was deteriorating, and the formation 

of regional trading blocs (the EC and NAFTA) were seen in East Asia as a mechanism 

created in response (or even retaliation) to the massive growth and increased export 

capacities of East Asian economies lead by Japan (Yang P. , 1997). Taiwan joined APEC in 

1991, and committed itself to the Bogor Goals in 1994 alongside all of the participating 

economies of the group. The Bogor Goals represent a strong commitment towards 

liberalization, and put liberalization at the center of economic development, with the goal of 

achieving “free and open trade and investment in the Asia-Pacific”. The Leader’s Declaration 

of 1994, which is better known as the Bogor Goals, opens with the following statement: 

We, the economic leaders of APEC, came together at Bogor, Indonesia 

today to chart the future course of our economic cooperation which will 

enhance the prospects of an accelerated, balanced and equitable economic 
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growth not only in the Asia-Pacific region, but throughout the world as well. 

(APEC, 1994) 

This represents a strong consensus in terms of strategy towards balanced, accelerated 

and equitable growth in Asia Pacific, and the road to achieve it: Liberalization. Thus the 

general idea of liberalism is embraced by this group of countries, and Taiwan as a signatory 

shows commitment to this idea as well. “Taiwan's economic development is due to its effort 

to liberalize trade and investment with the rest of the world, and its effort to promote 

economic cooperation with other countries in the region as well” (Yang P. , 1997). The 

causal connection between liberalization as an economic process, and growth has been 

firmly present as an idea in Taiwan.  

Taiwan’s participation within APEC has both reflected and absorbed the guiding ideas 

behind the Bogor Goals. In a similar vein to the WTO’s TPRs, APEC has a mechanism for 

peer-review of economic policies in line with the existing goals of the institution, which is 

called the Individual Action Plan (IAP). Following the parameters of concerted unilateralism 

and flexibility that frame APEC, each member economy is encouraged –but never forced- to 

submit IAPs to its peers in APEC for comments on their macroeconomic policies. Taiwan 

presented its first one in the Manila Meeting of 1996. The peer review process was made 

stronger and more transparent in 2002, and Taiwan present another IAP in 2004, where 

country is praised in the opening statement of the document by its peers for not resorting to 

protectionist measures after the Asian Financial Crisis, and after the domestic economic 

slowdown of 2002. In this context, APEC recognizes that “It is therefore notable that Chinese 

Taipei’s implementation of its IAP has proceeded, and the government’s commitment to 

broad and deep liberalization remains strong” (APEC Secretariat, 2004). This recognition is 

highly relevant as a country’s IAP should reflect the Collective Action Plans (CAPs) which 

reflect APEC’s guidelines, and liberalization amongst them.  

The commitment to liberalization as a guidance of economic activity is present in the 

domestic authorities’ discursive structure, reflecting on the comments made by APEC’s 

partners. In 2002, Mr. Lin Y.F. –former minister of MOEA- mentioned in an APEC meeting 

that “protectionist measures only serve to undermine our efforts in maintaining momentum 

for economic recovery, as well as damage mutual trust during multilateral trade talks” (Lin 

Y.-F. , 2002) reiterating Taiwan’s commitment to liberalization. This commitment has not 

waned during the 21st century, with Premier Jiang J.H. establishing a full support on the side 

to Taiwan for an FTAAP in the year 2014. Taiwan has been aligned with APEC and the 

Bogor goals into accepting that liberalization should be the idea guiding economic activity, 
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with market forces carrying the heavy weight, and governmental intervention should limit 

itself to critical situations.  

To complement its discursive structure and the support for the proposed FTAAP, 

Taiwan has played a strong role in APEC activities towards increased liberalization. It has 

been proactively involved in SME capacity-building work, the Trade Facilitation Action Plan, 

the Information Technology Agreement93, and other initiatives of the Trade and Investment 

Liberalization and Facilitation (TILF) branch of APEC. Taiwan’s strong embrace of APEC’s 

technical cooperation agenda (ECOTECH) should not blind an analysis of the commitment 

that Taiwan has had towards the TILF agenda within APEC. Dr. Chan Man-Jung –advisor of 

the APEC Study Center of TIER- commented in an article that “Taiwan will continue to 

nurture domestic restructuring unilaterally, and will collaborate in economic partnerships with 

like-minded trading partners in the efforts to reach bilateral, pluralistic and APEC region-wide 

FTAs” (Chan, 2009). The normative framework of APEC does put liberalization as the 

guiding idea for strategizing economic development, and Taiwan is well enmeshed in this 

normative framework.  

The WTO development presents a similar story, starting with Taiwan’s push towards 

accession in the 1990s, and its formal accession in 2002. The goal of the institution94 is to 

create and sustain a non-discriminatory, open, and predictable environment for trade. These 

goals respond to the normative framework of neo-classical economic ideas, whereby trade 

increases the aggregate welfare of nations through the principle of comparative advantage. 

This principle of liberal and open trade is defined by the trade body as “commercial common 

sense” explaining that liberal trade policies sharpen competition, motivate innovation and 

breed success, while non-liberal, or protectionist policies ultimately lead to bloated, 

inefficient producers supplying consumers with outdated, unattractive products (WTO, 2002). 

The WTO is aware of the costs of liberalization as well, but its normative framework, and the 

evidence collected, point towards gains that in the medium-to-long run will outweigh the 

short-term adjustment costs of an economy which pursues its comparative advantage 

(Bacchetta & Jansen, 2003). Thus the basis of trade liberalization represents the starting 

point of global welfare, and efficiency is at the center of it.  

We have already reviewed how Taiwan pushed domestically and internationally for this 

liberalization process. Through bilateral agreements and multilateral commitments the 

country pursued the goal of WTO accession and adopted policies which are based on a 

                                                           
93

 This agreement is a WTO agreement, yet it was first discussed within the APEC framework as an 
initiative from the United States, and gained proactive support from Taiwan.  

94
 The ideas infused into the logic of the WTO are derived from the ideas that gave a normative 

framework to the GATT before the WTO was founded.  
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causal link between growth and liberalization. We have already briefly reviewed Taiwan’s 

position in the WTO through its TPRs95, but it is useful to look at these documents once 

again to reference the discursive structure as reflexive of the ideas that have informed policy 

in Taiwan during the 21st century. The opening sentence of the 2006 TPR is very telling in 

this regard: “As a trade-oriented economy and a major beneficiary of international trade, the 

Separate Customs Territory of Taiwan, Penghu, Kinmen and Matsu strongly believes in an 

open and liberal trading system leading to global economic growth” (WTO, 2006). 

Discursively, the opening statement tends to be always a powerful one, guiding what the 

country wants to reflect in the rest of the document, and positioning itself in a line of thought. 

The fact that Taiwan opens with a commitment to liberalization is indicative of its belief, and 

in the same sentence liberalization is also made causal towards economic growth. There are 

62 references to a liberal trade environment in the document, highlighting its importance in 

the discursive structure, and being referred to as the one of the government’s “highest 

priorities”.  

Taiwan’s TPR submitted in 2010 follows the same argumentative lines, highlighting its 

commitment to the promotion of trade liberalization. Furthermore, its presentation links 

increased liberalization to economic growth, but also links it to a positive effect in the 

adjustment of the domestic economy towards increased efficiency, reflecting the impact 

category selection under which policies are enacted in Taiwan. In 2014, the TPR does not 

mark any difference in this regard, as Taiwan puts liberalization once again as the 

centerpiece of economic growth acknowledging that the country “understands the crucial 

value of liberalization as an engine for economic development” (WTO, 2014). Therefore 

liberalization is sustained as the principle that should guide economic development, 

reflecting the casual belief of Taiwanese policymakers.  

From discourse to action, Taiwan has shown its proactivity in pushing the WTO’s 

liberalization agenda as well, following up on its comments. Taiwan has joined groupings 

within the WTO that look to sustain a trade environment as liberal as possible, such as the 

Friends of Anti-Dumping Negotiations and the Friends in Services Negotiations. It has also 

been very active in the negotiations of NAMA –Non-Agricultural Market Access-, the Trade in 

Services agreements, and the Agreement on Government Procurement. Domestically 

Taiwan has also followed up on its WTO commitments, making most of the necessary 

adjustments in order for the domestic regulations to become WTO-consistent, granting the 

trading system more transparency and fostering the ease of doing business globally. In 

parallel, it has pursued policies of deregulation domestically, and strived to sign FTAs 
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 The reports submitted by Taiwan evaluating its own economy, not the report by the Secretariat, which 
is a peer review process.  
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bilaterally in order to increase preferential market access for its own companies, and 

reforming its economic structure to favor its comparative advantages.  

In and through these international organizations, Taiwan has shown and adapted its 

normative framework to the causal belief that liberalization represents a roadmap towards 

increased economic growth. It is interesting given the fact that Taiwan was until the early 

1980s highly protectionist, granting the government a guiding role in the economy vis-à-vis 

market forces. Prior to the 1980s the country had relied on international markets and 

became export-dependent, yet its domestic market was largely closed to foreign trade, 

protecting nascent industries within the domestic market until they were large enough to be 

export-competitive. But even though a strategy of protection had served economic growth in 

earlier decades, the global economic situation forced a change in the domestic consensus 

regarding the powerful role of the state over the economy. Thus Taiwan’s comments on the 

causal link between efficiency in the domestic production systems and trade liberalization –

both aimed at economic growth- reflect a clear change in the normative framework that 

applies to Taiwan’s trade policy, where neo-classical Ricardian theories became the guiding 

norm to assess policy alternatives.  

  

The Uniqueness of Agriculture 

While there is a general consensus on the causal relationship between trade 

liberalization and growth -supported by a discursive structure and a normative framework-, 

agriculture has been treated so differently that it appears not to even be a part of the 

economic activity, creating parallel systems of normative frameworks de-linked from the 

overall trend of economic reforms. Referring to the textiles and clothing industry, Aggarwal 

created the concept of “liberal protectionism” as cooperative networks have created a rather 

protectionist regime, within a liberal global framework of trade (Aggarwal, 1986). Following 

his arguments, Heron (2012) studies how the textiles sector started de-linking from trade 

negotiations in the 1960s within the GATT and, later, created a separate sub-system for 

governing the sector, albeit one that was still embedded in the multilateral trade structure. 

These researches resemble a situation of what has globally happened with agricultural trade, 

as a consensus seems to have emerged among several countries96 regarding its uniqueness, 

and therefore the need to separate it from global trade discussions. WTO rules for 

agricultural trade have yet to be brought into line with those for other goods. As a result, 

legal agricultural trade disputes at the WTO account for about 40 per cent of cases to date, 
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 This discussion was initiated by the EU member states, but has strongly followed up by East Asian 
countries, including Taiwan, Japan and South Korea.  
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even though agriculture accounts for only seven per cent of international trade and five per 

cent of global output (Anderson & Josling, 2005). As we have discussed, policies of 

multifunctionality need not be protectionist, yet they have been used to defend the 

safeguarding of the production side of agriculture.  

The parallel system that exists for agriculture is partially a result of what John Ruggie 

(1982) named “embedded liberalism”. The original makers of the international trading system 

in the GATT shared an understanding of the legitimacy of domestic government intervention 

to grant social protection and certain levels of stability, but they also understood the dangers 

of destructive protectionism. Therefore, in the words of Ruggie, they embedded the goal of 

trade liberalization in a broader framework that would allow domestic intervention, thus not 

making liberalization enforceable, but subject to each government’s decisions and power. It 

is within this system of embedded liberalism that ideas regarding the need to protect 

agriculture have developed, emerging mostly from net food-importing countries, but nesting 

and developing within the international organizations, particularly the GATT/WTO.  

In the WTO, the Agriculture Agreement reached as part of the Uruguay Round 

represented the existing ideas regarding agriculture that have produced a clash in the 

negotiations. The Preamble and Article 20 of the Agreement take into consideration what the 

WTO has called non-trade concerns, which link trade in agriculture to several other goals 

such as environmental protection, food security, rural development and stability, which are 

non-trade related attributes of agriculture that could eventually be altered by trade 

relationships. While Taiwan was not part of the group that negotiated the Uruguay Round, it 

has been part of the current Doha Round where member economies have insisted on these 

non-trade concerns in its mandate, by establishing that “we take note of the non-trade 

concerns reflected in the negotiating proposals submitted by Members and confirm that non-

trade concerns will be taken into account in the negotiations as provided for in the 

Agreement on Agriculture” (WTO Doha Declaration, 2001). These non-trade concerns are a 

reflection of the idea that agriculture’s main function is not necessarily productive, but rather 

encompassing several other values that should be preserved: Multifunctionality.  

Taiwan has been rather active in agricultural negotiations, even though it joined the 

WTO in 2002. Its participation in the G-10 and the G-3397 highlight its alignment with the idea 

of multifunctionality of agriculture, and puts it in a position of interested stakeholder 

regarding the development of the Doha Round of negotiations for agriculture. A Taiwanese 
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 The G-10 is defined by the WTO as a coalition of countries lobbying for agriculture to be treated as 
diverse and special because of non-trade concerns, while the G-33 is better known as the “Friends of Special 
Products in Agriculture” and defined as a coalition of developing countries pressing for flexibility for 
developing countries to undertake limited market opening in agriculture. 



‧
國

立
政 治

大

學
‧

N
a

t io
na l  Chengch i  U

niv

ers
i t

y

244 
 

editorial in 2006 commented on Taiwan’s need for further liberalization, while sustaining its 

protection of the agricultural sector. It concluded that “Taiwan should emphasize the 

importance of these non-trade-related goals and strike a balance between the two” (Cheng 

F.-L. , 2006). This has been the position of the government as well, and Taiwan clearly 

refers in its TPRs to the need to look after its non-trade concerns in agriculture, advocating 

for flexibility in any further negotiation. The call is not for evident protection of the sector, but 

for what Taiwan calls a “balanced approach” to accommodate the needs of importing and 

exporting countries. Given its multi-functionality, therefore, agriculture is conceived in its 

uniqueness, and separated from other economic-production sectors.  

The position of the government is reflected in scholarship. Woo Rhung-Jie wrote that 

“the multifunctionalities of domestic agriculture, especially the public goods which cannot be 

guided by the market mechanism efficiently, (such as food security, biodiversity, cultural 

heritage, etc.) will be diminished along with the shrink of domestic agricultural industries after 

agricultural trade liberalization. The external benefits provided by domestic agricultural 

activities might not have market values although they have socially desirable values which 

could far exceed the market values of agricultural products or the value of theoretical “gains 

from trade” (Woo R.-J. , 2013). Similarly, former COA Minister, and NTU Professor Emeritus, 

Chen Hsi-Huang, commented that after the 1990s, Taiwan’s agriculture transformed from 

being a contributor to the economy, to making non-economic contributions, such as open 

spaces, scenic values and nature conservation (Chen H.-H. , 2004). Highlighting Taiwan’s 

agricultural multi-function has been commonplace in Taiwan’s agricultural trade policy.  

Even prior to the WTO, Taiwan had participated in APEC for more than a decade, and 

through APEC different initiatives relative to multifunctionality are also observable. As we 

have commented, APEC is a non-binding institution where the progress on liberalization is 

based on unilateral action, not on multilateral commitment. Josling (1998) believed that the 

novelty of such an approach, through the use of unilateral IAPs, could render better results 

than multilateral negotiations as each country commits its own credibility in the process. For 

the case of Taiwan, this has not happened, and Taiwan’s commitments to agricultural trade 

liberalization in APEC have not gone any further than its commitments in the WTO, with a 

discursive structure that very much resembles the former. In its 2007 IAP, Taiwan 

established that “in the area of agriculture, Chinese Taipei supports the move toward a 

market system, but believes that the multifunctional role of agriculture should be recognized. 

Thus, while there should be substantial reduction in trade-distorting domestic support as well 

as substantial improvements in market access, certain amounts of flexibility should be given 

when adopting agricultural reform policies” (APEC Secretariat, 2007). The essence of 

multifunctionality and the ideas embedding agricultural trade and the uniqueness of the 
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sector are not different between the WTO and APEC. And the situation has not progressed 

as the idea is embedded into Taiwan’s policy, as reflected in a comment by Yang (1997) 

who pointed that when vital domestic interests conflict with free trade principles, Taiwan has 

had to raise the concept of special circumstances to protect its domestic market and 

interests, like when, Taiwan joined Japan, China, and South Korea in 1995 at the Osaka 

Meeting in refusing to further cut any tariffs on agricultural products within the APEC 

framework.  

Besides the IAPs, APEC has a mechanism for the measurement of Taiwan’s progress 

in regard to the Bogor Goals, which convenes regularly. The critique in these documents is 

very similar to that of the TPRs report by the Secretariat in the WTO: Taiwan is praised for 

its progress on trade liberalization, however, “some agricultural products are still subject to 

high MFN tariff rates. Tariff rate quotas on industrial products have been completely phased 

out as of January 2011. However, they still remain for some agricultural products” (APEC 

Secretariat, 2012). Its limited progress in agricultural liberalization (vis-à-vis other economic 

sectors) is sheltered under the idea of the sector’s uniqueness, and it is sought after with 

tariff and NTB measures, which are cheaper for the government to operate than non-trade 

distorting measures (such as direct payments).  

Taiwan has also been highly proactive within APEC in regards to its approach to 

agricultural trade, particularly from the perspective of food security. Food security is one of 

the many functions of agriculture’s multifunctionality. This concern relates mostly to poor 

countries, having a large number of people with the risk of hunger; however it has also been 

linked to countries with low level of food self-sufficiency as it is the case of Taiwan. Towards 

this goal, Taiwan has initiated within APEC the Policy Partnership on Food Security, and the 

APEC Food Response Mechanism. The latter is mostly an instrument of food reserves that 

activates in case of natural disasters, but the Partnership on Food Security is much more 

overarching, aiming to diminish imbalances between supply and demand of food, controlling 

the market through governmental intervention. In the case of food distribution, instead of 

letting the market mechanisms connect supply and demand, Taiwan has pushed for a 

consensus where supply and demand need to be guided by state intervention, as a low level 

of food self-sufficiency puts the country in a vulnerable position that can be considered a 

market failure. 

There are several social and environmental values that have been linked to the 

agricultural activity, yet they have not been discussed in the context of other economic 

sectors. To the point that the agricultural sector is partially non-trade-related, Taiwan has 

clearly held a position of partial protectionism that conflicts with its generally liberal stance, 
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creating a parallel system of ideas. This parallel system has found mutual re-enforcement 

between domestic policy and the normative framework of IOs where the country has 

proactively participated. This is not to say that the concept of multifunctionality automatically 

equals a protectionist stance, since for example the OECD has recommended the 

implementation of multifunctionality by the reduction of agricultural protection in parallel with 

measures that specifically target the non-commodity outputs of the agricultural activity 

(OECD, 2001). Such an approach is harder to implement than border protection, and much 

more expensive to operate for each country’s treasury, as it involves a larger level of direct 

disbursements which can be avoided with mix of border measures and direct payments. 

Multifunctionality generally does put agricultural activity in a position of preponderance 

where its weight is highly increased in light of the non-commercial value it brings to the 

country, therefore its disappearance is made much more costly in a policy matrix where 

several values are considered.  

In order to see how these influence agricultural trade policy, and explain why Taiwan 

has in place a partially protectionist policy, it becomes fundamental to analyze the normative 

framework of Taiwan from the perspectives of historical institutionalism and rational choice. 

Whether the ideas framing policy are institutionalized, or they respond to the interests of 

powerful actors, will determine largely why a particular policy is enacted, as this will give the 

answer to the normative framework under which decision makers select their preferences, 

and enact policies.  

 

The situation in Taiwan 

Adhering to the defense of social values in agriculture through the concept of 

multifunctionality makes it very hard for national policies to reconcile agricultural trade policy 

with trade policy in general. With a diminishing role for agriculture in the economy, the non-

trade values that the agricultural activity provides will be diminished as well98, since the 

minimum economic requirements for devoting time and capital to the activity will fly away to 

other economic sectors, particularly in Taiwan where most farmers are part-timers, and its 

rural demography is rapidly ageing. “The trend in agricultural development in Taiwan is 

expected to run along the same lines as in other developed, small-scale farming economies, 

such as that of Japan, with some diminution of the production function based on benefits to 

other functions such as rural living, the preservation of culture and scenery, and overall 

                                                           
98

 This assertion refers to the principle of “jointness” highlighted by research on multifunctionality, 
whereby commodity and non-commodity attributes are produced together, and one cannot exist without the 
other.  
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nature conservation” (Chen H.-H. , 2004). Alongside a policy that aims to defend the social 

values provided by the agricultural activity, a protection of it must be conducted based on an 

altering of policy values, whereas efficiency will go down in the ranking, and other values will 

top it. Woo (2013) mentions that without the existence of agriculture and its auxiliary 

activities, not only the economy could seriously deteriorate, but also the environment and 

quality of life in the region.  

The values of multifunctionality have been highlighted in most food net-importing 

countries, such as Taiwan, Japan or South Korea. They have re-inforced, internalized, and 

internationalized the discussion around this idea, establishing a parallel system of trade 

within the multilateral trade regime. NGOs have supported this position, as a defense 

against decreasing food security levels world-wide, and have presented free-trade as a 

threat towards this goal. A group of fourteen development NGOs presented a draft document 

to the EU, accusing it of hurting the levels of food security and self-sufficiency in LDCs and 

developing countries, whereby the European producers were dumping excess food 

production subsidized by the CAP, leading farmers in these countries off the farm, as they 

were unable to compete (Madeley, 2000). One of the recommendations that they proposed 

was the establishment, within the WTO, of a Food Security Box (alongside the blue and 

green boxes of domestic support). “A Food Security Box would allow developing countries 

and net-food-importing countries to further food security by protecting their own agricultural 

sectors and markets through exemptions from the WTO demands (minimum market access, 

tariffication/reduction of tariffs) and increasing domestic support for agriculture until they 

have achieved a greater level of food self-reliance” (Madeley, 2000). Thus IOs, as well as 

NGOs, have regularly linked self-sufficiency food levels to border measures and 

protectionism, strengthening internationally the goal of multifunctionality as linked to trade 

policies.  

In Taiwan, the COA has been the largest defender of multifunctionality, with the 

implementation of several programs and regulations that aim to link the agricultural activity to 

broader goals of policy and different values, in order to showcase the comprehensive value 

of the agricultural activity. In this regard, it has for example created the “One County, One 

Special Crop, One Festival” linking local cultural traditions to the agricultural activity. It also 

implemented the Integrated Adjustment Program, emphasizing the importance of 

multifuntionality in a whole range of areas. When looking at COA’s Annual Reports, since the 

1990s, multifunctionality has deeply been embedded into the discursive structure, as well as 

into the policies implemented as a solution to the diminishing activity of the agricultural 

sector.  
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On the other hand, as we have reviewed, the BOFT has been largely engaged in trade 

liberalization, without much room for sectoral limitations, as has been argued from the 

agricultural side. In terms of efficiency, scholars have shown that a country gains the most 

from what it gives up in liberalization, rather than from what it gets from its trading 

counterparts (Armstrong, 2012). As a bureaucracy concerned with efficiency, the BOFT has 

engaged in trade liberalization, and is leading Taiwan’s TPP efforts, which will encompass a 

full liberalization of the economy, with limited room to safeguard agriculture. Based on the 

goal of supporting Taiwan’s enterprises export activities, BOFT takes an overall picture of 

the economy in order to support the efforts of those sectors that will generate the largest 

benefits for the domestic economy. Its focus on liberalization has been expressed in multiple 

documents, and the document developed yearly titled “Development of International Trade in 

the ROC” regularly comment on the focus towards full liberalization with statements such as 

the following: “Some of BOFT's major tasks at present are to continue promoting trade 

liberalization, lowering customs duties, eliminating non-tariff barriers to trade, and building up 

an environment of fair competition” (Bureau of Foreign Trade, 2010). Being a cross-sectoral 

bureaucracy that has to consider the aggregate welfare gains of the country, BOFT has 

been largely a supporter of liberalization and efficiency over other concerns that may hinder 

economic growth. At the same time, however, they cannot move forward without consensus 

from different stakeholders, thus being a bureaucracy enmeshed in the middle of the battle 

of ideas.  

The following sections will analyze, from two different theoretical perspectives, the role 

that ideas have played in Taiwan’s policy, by distinguishing how ideas have made their way 

into policy, and through this establishing the relevance of the normative frames under which 

policy makers take their decisions.  

 

2. Historical Institutionalism – Institutionalization of Ideas 

A debate of ideas has been ongoing in several countries, as well as in international 

organizations, regarding the role of agriculture and its functions beyond produce. This is an 

activity that can provide commodity as well as non-commodity attributes99. In that sense, the 

1990s represented a critical juncture for the development of agricultural trade policies 

worldwide, as a new debate emerged within the Uruguay Round discussions searching for a 

policy paradigm that could frame agricultural activity under new conditions of increased 

                                                           
99

 The same could be argued regarding other sectors of the economy. However, agriculture is the only 
sector where lobbying has been organized to institutionally recognize these attributes as public goods, with 
these paradigms gaining prominence in several countries.  
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globalization. While research has proven that there is no inconsistency between pursuing the 

goal of multifunctionality alongside trade liberalization (Chang, Boisvert, & Blandford, 2005), 

the shifting paradigmatic situation has lent itself to the use of these ideas towards the stalling 

of agricultural liberalization (Potter & Burney, 2002), as is clearly reflected in Taiwan’s 2010 

TPR (WTO, 2010). The institutionalization of ideas therefore becomes a fundamental point 

of research in order to understand the normative frames under which policies are enacted. 

Sikkink (1997) concluded that ideas become institutionally embedded if they are congruent 

with the structure of political discourse of a nation, which are at the same time the common 

interpretations that actors share about the structure of normality. Policies are drafted and 

implemented within a system of ideas and standards which is comprehensive and plausible 

for the players within it. This, in turn, lends legitimacy to the idea, through a mechanism of 

mutual reinforcement for institutionalized paradigms.  

Towards answering why Taiwan has in place a partially protectionist trade policy, 

historical institutionalism argues that the ideas that have been institutionalized would lend 

legitimacy to the partially protectionist stance, creating a discursive structure that replicates 

the shared belief, and enables a developmental pathway for these ideas. Therefore, ideas 

that are trade-restricting or trade-promoting become causal once they are institutionalized. 

The process for the adoption of this idea happens through what Goldstein (1993) described 

as a four-step process for the acceptance of new ideas (in this case multifunctionality), which 

flows from the international arena in general -and international organizations in particular- 

into the normative framework of domestic politics. Once ideas are institutionalized, they 

place constraints on further action and policy change. Understanding that the debate 

between liberalization and multifunctionality -if they are believed to be conflicting goals- is an 

ongoing one (as shown by literature, the Doha Round negotiations and the discussion 

between the Cairns Group and the G-10) there is nonetheless room for research regarding 

the process of institutionalization of ideas within Taiwan, and their flow from IOs.  

The following sections will firstly review the four-step process for the institutionalization 

of ideas in the case of Taiwan, researching potential debates between multifunctionality and 

liberalization. Then, it will analyze the institutionalization of ideas, by looking at how domestic 

policies have been enacted, and how discursive structures reflect –or fail to reflect- the 

normative framework within which policy has been implemented; this will give way to an 

analysis of causality between ideas and policy. This is not to say that ideas are the only 

causal explanation for policy decisions, as material factors cannot be overlooked; but the 

relevance of ideas should not be discarded either, as they contribute in a measure of 

causality that is rather under-researched. It will finally determine, through the analysis of 

institutionalized ideas, which ideas have gained greater relevance in the definition of 
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agricultural trade policy, thus generating a normative framework that has entered a 

developmental pathway, and whose non-incremental change would require a paradigm shift.  

  

Four-Step Process for the adoption of ideas 

For ideas to become institutionalized, they have to be legitimized, and tried out as a 

replacement of the existing policy paradigm that has guided policy alternatives up until that 

point: They have to be –by some measure- status-quo improving. The four-step process 

starts with the delegitimation of the existing paradigm, either because of an exogenous 

shock, because the paradigm is no longer functional, or because agents are mobilizing in 

order to delegitimize it. Such a situation opens a policy window for the adoption of new ideas 

in replacement of paradigms that are now considered flawed. Trials will be conducted with 

the new ideas, in order to either put old ideas back into place, or establish new ones. If the 

new paradigms are able to deliver as appropriate roadmaps towards the goals pursued, then 

they will be reinforced through the development of rules and norms.  

How does Taiwan frame agricultural trade policy? It is through this question that we can 

best address the paradigm shift, or lack thereof, by bringing liberalism and multifunctionality 

in a parallel analysis. And the conception of agricultural activity per se is the basis of such an 

analysis: When did non-commodity concerns in agricultural activity become an issue? How 

were these mediated into policy? By looking from the vantage point of 2014, it is easy to 

confirm that multifunctionality has crawled as a key concept of Taiwan’s agricultural 

development, reflected in official documents, scholarly works, and media comments among 

other discursive forms of communication; yet it was not the case before the 1990s, and even 

less throughout the 1950s and 1960s when agriculture was the cornerstone of economic 

growth, and therefore subject to a production-driven paradigm, where its commodity 

concerns were dominant, and its externalities were regarded as part of the economic activity.  

Former Minister of COA, Chen Hsi-Huang (2004), divides Taiwan’s agricultural 

development in four stages, whereby policies strived to achieve growth of the sector up until 

1990, witnessing a paradigm shift in 1991 with a turn towards multifunctionality in order to re-

conceive agriculture. He recounts that up until 1983, Taiwan’s agriculture was still able to 

produce staple foods for domestic consumption rather efficiently, and as capital had 

accumulated in the society, investment in capital-intensive agricultural industries (such as 

chicken or pork) gave an important impulse to the farming activity, even though labor-

intensive cash crops (mushroom, asparagus or tomatoes) were withering away. For the 

period that goes between 1984 and 1990, he calls it one of “adjustment and renovation”, 
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where he establishes that the domestic-oriented agriculture “had reached the limits of its 

development under the island’s scarce supply of natural resources” (Chen H.-H. , 2004). A 

policy of strengthening the agricultural activity was still sustained, coherent with historical 

institutionalism theory where institutionalized ideas have an inertia of their own, and can still 

guide policy even in a low-functioning environment. But the exogenous shock of trade 

liberalization appears to have changed the environment of decision making. As we have 

reviewed, the Plaza Accord of 1985 and the subsequent years saw a change in the 

environment, which started the push for further liberalization on East Asian markets, 

including the agricultural sector which had been heavily shielded. It is through this process 

that Taiwan starts to re-think its policy paradigm, as it needed further trade liberalization to 

remain competitive in global markets. Chen has defined this period as “Multifunctionality – 

1991 and Beyond”, making evident that a discussion on agricultural trade policy was 

necessary, since “in order to meet the challenges of trade liberalization, nature conservation 

and environmental protection” a new approach was needed (Chen H.-H. , 2004). 

Such a new approach was somehow forced into Taiwan, as its existing measures of 

protection would be declared WTO-inconsistent. Taiwan had implemented several 

mechanisms of import licensing, restricted imports geographically, established safeguards 

for “sensitive products” and had a list of “import controlled” goods, where meats were 

positively present (Francks, 1999). All these measures were certainly contested upon 

Taiwan’s efforts to join the WTO, in bilateral negotiations, as well as through domestic 

discussions; these measures were in need of revision towards the goal of achieving WTO 

accession, and thus liberalization of third markets for Taiwanese products. The existing 

production-driven policy paradigm was inadequate, and in need of revision. Moyer and 

Josling (2002) have defined the policy paradigms for agriculture into three categories. The 

old model is called the dependent paradigm, where the nature of agriculture is uncompetitive, 

but it is sheltered by a series of border protections, relying heavily on governments to find 

markets for agricultural goods. This paradigm has largely disappeared, and they argue that 

the current paradigms are the competitive paradigm (prioritized by the US) and the 

multifunctional paradigm (prioritized by the EU). They trace back the appearance of these 

paradigms to the 1990s, and their discussion is centered around the GATT’s Uruguay Round.  

Until the conclusion of the Uruguay Round, the norms that prevailed under the GATT-

WTO did not deal specifically with agricultural products. But the Agreement on Agriculture 

negotiated as part of that Round put agricultural discussions in the table, forcing a 

conversation between the competitive and the multifunctional paradigms in order to find a 

replacement for the old dependent paradigm. The Agreement itself reveals the position of 

both groups, as a large section on non-trade concerns was included within the text of the 
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agreement making sure that countries will be able to safeguard the public goods produced 

by agricultural activity, while at the same time the liberalization of agriculture was greatly 

enhanced through it. Thus an idea that came from the EU became mainstream in the WTO, 

and soon received the support of South Korea and Japan, joining the group named “Friends 

of Multifunctionality”, agreeing that agriculture requires a special treatment (Givord, 2000). 

The inclusion of Japan and South Korea into this new paradigm for agriculture was highly 

relevant for Taiwan’s agricultural trade developments, as the characteristics of its agriculture 

resembles that of South Korea and Japan (Francks, 1999).  

Taiwan was not a part of the Uruguay Round of negotiations, however the embracing of 

the concept of multifunctionality started in the early 1990s as Taiwan set its sight on 

accession to the GATT, and submitted its formal application on January 1st 1990. Its 

discursive structure started to present agriculture as a unique activity, where its non-trade 

concerns would be high on the agenda, and putting it in a position that requires special 

treatment. The COA presented a document in 1990 establishing that “it [COA] ought to 

maintain a balance between market competitiveness, farmers’ welfare and ecological 

conservation” (COA, 1990), and followed up with policies that already reflected these needs, 

such as the “Integrated Adjustment Programme” of 1991, the “White Paper on Agricultural 

Policy” of 1995, and the “Cross-Century Agricultural Development Programme” of 1997” 

(Chen H.-H. , 2004). The implementation of these policies can be regarded as the “trial run” 

for the new paradigm -the multifunctional paradigm- with an old paradigm that could be 

sustained only until the WTO accession was approved.  

In order to sustain agriculture’s multifunctions, rural development programs are 

necessary for uncompetitive sectors. Commissioner MacSharry (the main forger of the EU’s 

position leading up to the WTO negotiations in agriculture) commented that “sufficient 

number of farmers must be kept on the land. There is no other way to preserve the natural 

environment, traditional landscapes, and a model of agriculture based on family farms” 

(Moyer & Josling, 2002). Such programs require either a high level of payments from 

treasury, or high levels of border protection given the uncompetitive nature of agriculture in 

Taiwan. In the case of the EU, the Common Agricultural Policy represents one of the largest 

items on the EU’s budget, as it upholds multifunctionality as a core idea in agricultural 

development. Other countries have conducted mixed responses, alternating border control 

with domestic support.  

Huang (1993) recognized back in 1993 that Taiwan’s multilateral situation would give 

way to an agricultural policy that had been production driven, and allow room for one that 

would be market-driven yet, “environmentally sensitive”; this represents a shift in paradigm 
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where the old strictly protectionist ideas framing agriculture were no longer legitimate in light 

of the international context, however a new paradigm was still unclear between the different 

values being contested. The bilateral agreements for WTO accession -and the instruction 

from former President Lee Teng-Hui to accede to bilateral concessions on agriculture even 

prior to WTO accession- would put gradual pressure on the market in order to test the new 

paradigm earlier than WTO accession. As countries from the accession Working Group 

requested further liberalization in bilateral negotiations, a trial test was presented for 

multifunctionality policies, since a smaller agricultural sector would also limit the country’s 

ability to provide the public goods derived from agriculture’s non-commodity functions. It 

would be the WTO accession itself that would truly test -and allow an evaluation- of the 

policies implemented under the new ideas.  

The focus of Taiwan’s multifunctional approach has largely been based on rice, with 

other products being involved in secondary positions. Besides being Taiwan’s largest crop, 

and its main staple food, rice has played a culturally and economically large role in history 

(Barker, Rose, & Herdt, 1985). Rice cultivation uses large amounts of cropland, which has 

made it the target of real-estate development programs, and pressures towards land use 

changes as its productivity has decreased vis-à-vis more competitive products and imported 

crops. Its non-commodity attributes have largely been highlighted, from ecological 

preservation to its cultural relevance. In the case of meats, it is well known that increased 

meat consumption has largely been linked to environmental degradation (Paarlberg, 2013), 

therefore the ecological and environmental attributes of multifunctionality would not apply to 

meats. Multifunctionality in meats has been taken from the perspective of food security, and 

within it the concept of food self-sufficiency.  

The global boost to the idea of food security came from the World Food Summit of 1996, 

where the concept was defined as the “right of all people, at all times, to have physical and 

economic access to safe and nutritious food” (Food and Agriculture Organization, 1996). 

This definition has three key variables: Food availability, food accessibility and food stability. 

In Taiwan, food security issues have become very relevant in the agenda, mostly through 

the COA in issues of self-sufficiency, and at the national level for issues of stability, as we 

have seen in previous chapters. Food security has become a “critical agricultural policy 

objective” (Lee H.-J. , 2014). Food security policies have also had an impact on how trade in 

agriculture is conceived, and altered the position that Taiwan has adopted in agricultural 

dialogues within multilateral organizations. Striking the balance between WTO commitments 

and agricultural adjustments is not easy, as scholar Jen Eau-Tin (2006) has recognized: The 

“challenging task regarding pursuit of agricultural competitiveness and multifunctionality 
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under new world agricultural trade regime is to introduce and implement carefully targeted 

policies in order to harmonize with the WTO requirements”. 

While under the WTO non-trade concerns are to be given consideration, these should 

not be trade distorting, and should not be used to hide protectionist measures. Taiwan’s 

participation in the WTO’s G33 and G10 groups highlights the country’s insistence on the 

uniqueness of agriculture, and therefore the need to safeguard it. However, the concept of 

multifunctionality developed by different multilateral organizations (FAO, WTO, APEC and 

OECD) does not link safeguards from trade to the multifunctional characteristics of 

agricultural activities, as the latter is a goal of agricultural policy that need not involve trade 

policy given that it is properly targeted (Chang, Boisvert, & Blandford, 2005). The linking of 

multifunctionality and trade policy is however evident in Taiwan’s trade policy development, 

through its TPR documents and G10 declarations. TPRs represent an overarching review of 

trade policy, with a particular sector dedicated to agriculture, where the ideas that frame the 

sector -for Taiwan individually and for the G10 collectively- are reflected.  

The Swiss-led G10 started its systematic work in 2003, and has been key in the 

discussions of the Doha Round, trying to create a parallel regime for agricultural trade, de-

linked from the progress conducted by the WTO in every other sector. This group builds 

upon the “non-trade concerns” articles of the WTO Agriculture Agreement in order to exclude 

the agricultural sector from the “one-size-fits-all” liberalization process. To do so, they call 

upon the following: 

G10 holds that the co-existence of diverse agricultures requires safeguarding of 

non-trade concerns such as food security, food safety, the viability of rural areas 

as well as rural development, consumer information and the protection of land and 

the environment. (G-10, 2004) 

The evoked concepts of food security, food safety and viability of rural areas are non-

trade concerns that live under the umbrella of the multifunctionality of agriculture. The link 

with restrictions to agricultural to trade is not only evident on the fact that the G10 works 

within the WTO, but also in its discursive structure, as the group assures that “substantial 

improvements in market access should be reached in a pragmatic and gradual way” (G-10, 

2004) in order to respect the achievement of the three pillars presented above. For this 

group of countries, the goal of agricultural trade remains liberalistic in essence, but through 

the uniqueness of the agricultural sector it should be flexible and individually handled (and 

respected by third parties) in order to sustain the public goods that agriculture provides. As a 

member of the G10, Taiwan embraces this ideal, and supports its agricultural trade policies 

based on these principles.  
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This support is evident in Taiwan’s TPRs. In 2006, Taiwan’s discourse is highly 

reflective of that of the G10 ideas, which it mentions as well. While Taiwan recognizes the 

need for a long-term market driven structure of agriculture, it solicits flexibility to safeguard 

the non-commodity attributes of agriculture (food security among them), requesting that a 

balance is stricken between trade and non-trade concerns. In 2010, Taiwan makes the link 

between gradual opening of the agricultural sector and multifunctionality much more specific 

using these terms as it mentioned that “considering the multi-functionality of agriculture, 

trade liberalization in the sector should proceed in a gradual manner” (WTO, 2010). In 2014 

Taiwan repeats the same message by stating that the country “considers that there is no 

“one size fits all” approach to the liberalization of agriculture trade, and that the multi-

functional nature of the agriculture sector, and the non-trade concerns mentioned in the 

Agreement on Agriculture, should be given full consideration” (WTO, 2014). Therefore, while 

scholarship has proven that trade liberalization is not an impediment for achieving the goals 

of multifunctionality in agriculture, Taiwan has regularly proclaimed that link under the 

premise that liberalization will decrease its agricultural activity, and therefore its non-

commodity attributes. Through the G10 Taiwan advocates for a controlled market access, 

and maintenance of relatively high tariffs. Taiwan has been characterized as “trying to 

escape” the WTO through multifunctionality (Knerr, 2006). Such a situation is considered 

dangerous by Moyer and Josling (2002) since “if trade-restricting policies were to become 

the accepted instrument for maintaining multifunctionality then that could signal a regression 

to the time of expensive commodity market distortions”.  

The discourse is consistent with academic publications within Taiwan (Woo R.-J. , 2013) 

(Chen H.-H. , 2004) (Jen, 2006) (Lee H.-J. , 2014), as well as the official discourse of COA 

(COA, 2004) (COA, 2014). At the national level, the goal of supply and demand stabilization 

is also reflective of the need to safeguard the flow of agricultural goods having a high level of 

coherence with the perspectives presented in the WTO in terms of food security and 

avoiding stability problems through increased domestic self-sufficiency. Internationally, the 

discourse has been socialized with countries that face similar situations, such as Japan and 

South Korea, who also link multifunctionality to gradual market access. It showcases a 

domestic, as well as partial international consensus on this link, which has served to 

safeguard agricultural trade policy from the full liberalization of the sector through tariff 

barriers and NTBs. Moyer and Josling (2002) have redefined this link through the concept of 

“protected-multifunctionality” which consists of reduced price supports, reduced export 

subsidies, along with expanded rural development and environmental payments, but with 

retained import barriers. There is a normative framework for agriculture that derives from 
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WTO negotiations, and the EU-US clash on agricultural dialogues, which is evident in 

Taiwan’s policies.  

While APEC is not a binding organization, a similar clash of ideas has been presented. 

The APEC Business Advisory Council presented a proposal for an APEC Food System 

(drafted by Kym Anderson), which had as one of its goals to liberalize agricultural trade, 

while at the same time institutionalizing bilateral and multilateral support mechanisms to 

ensure the goals of food security and food safety (Anderson, 1999). Multifunctionality was to 

be safeguarded through targeted investment on public goods for the preservation of non-

commodity attributes, while not putting the burden on treasury payments and taxpayers on 

one side, and consumers on the other. However this idea has not been taken up by the 

different APEC members, and the APEC Policy Partnership on Food Security established in 

2011 works under different principles that rely on domestic solutions to food security issues, 

and international solidary cooperation, not on trade. APEC has shown strong commitment to 

agricultural trade liberalization throughout its history, even though the focus has been on the 

technical cooperation aspects of food security. The Niigata Declaration of 2010 on Food 

Security establishes a strong commitment towards trade liberalization, yet it leaves room for 

the following statement: “We noted the need to ensure an appropriate mix of domestic 

production, international trade, stocks and safety nets for the poor reflecting levels of 

development and resource endowment” (APEC Miniserial Meeting, 2010). Towards the fact 

that APEC remains non-binding, the defense of divergent positions has not taken place 

strongly, and the discursive structure is more dispersed than the discourses that operate 

within the WTO.  

A MOEA official pointed out that APEC is not a true forum for trade liberalization, 

therefore any kind of ideas are welcomed and discussed through this venue. Through the 

dialogue channel, these ideas may solidify, and find their way towards multilateral 

organizations, such as the WTO. It is from the WTO that ideas can then be institutionalize in 

policies, or in bilateral or regional arrangements. This is not to say that APEC is less relevant 

than the WTO regarding the flow of ideas from IOs towards policy, but rather to pinpoint that 

the discussions within APEC can be more overarching, as all paradigms are welcomed into 

the discussion.  

Taiwan has the overarching goal of trade liberalization, as we have reviewed in previous 

chapters. Yet it has come to conceive agriculture as a unique sector, within a policy 

paradigm that requires it to be protected in order for the country to attain the public goods it 

provides; this protection involves limiting trade in the area. The 1990s represented a policy 

window where Taiwan -in line with the G10 members, and under the umbrella of the 
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literature on multifunctionality- adopted a new idea to frame its agricultural policy and linked 

its development to trade liberalization. Policies were enacted to test the new policy paradigm, 

and its results have been defended domestically through the COA, and internationally 

through Taiwan’s TPRs and its proactivity towards certain topics of multifunctionality, mostly 

relating to food security, cultural heritage and environmental conservation. Taiwan has 

positioned itself as a country vulnerable to the international flows of food, with limited ability 

to control supply and demand as it has one of the lowest self-sufficiency in food of the whole 

world. Taiwan has never faced true problems in the supply of food, as food expenditures 

represent a limited portion of Taiwanese incomes, becoming income inelastic: Spikes in 

product prices do not truly alter purchasing capacity. In spite of these facts, Taiwan adheres 

to the causal belief that self-sufficiency is needed in order to safeguard price stability in the 

first place, and –in case of conflict- prevent social instability generated by a potential lack of 

food. 

The fourth step of the process is the implementation of rules and norms that reinforce 

the paradigm accepted. Multinfunctionality has been at the center of COA’s proposals, and it 

has reached the central government, that implemented a goal of reaching a food self-

sufficiency level of 40% by 2020, secured protection for its rice products under the WTO, 

and managed to define certain meat products under the category of “sensitive” items thus 

being able to safeguard domestic production while keeping the norms WTO-consistent 

among other measures. Licensing procedures, strict regulations, other NTBs and high levels 

of tariffs still shield the agricultural sector. According to Woo (2013), “different from the past, 

the functions of environmental protection and rural development to be provided by 

agriculture should be highlighted”, and in order to be able to do so, liberalization in 

agriculture can only proceed in a gradual and flexible manner. The policy paradigm thus 

dictates that trade policy cannot be overlooked when setting the goals that lead to the 

maintenance of the multifunctional attributes of agricultural activity, and norms have been 

developed towards that goal. The institutionalization of ideas that safeguard the 

multifunctionality of agriculture, and link it to trade decisions, is evident therefore in discourse 

and policy. This policy is reinforced and socialized through the international organizations in 

which Taiwan participates, and particularly defended within the WTO as a trade-related 

binding body.  

 

Paradigms and policies 

The competitive paradigm believes that increased competition through trade would 

increase the efficiency of allocation of resources, lowering the costs of food worldwide as 
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efficient producers increase their scales, and inefficient producers allocate their resources to 

different activities. Under this paradigm, “public intervention is only seen as risk 

management with some safety nets in case of serious disturbed markets or sanitary or other 

problems” (Van Huylenbroeck, Vandermeulen, Mettepenningen, & Verspecht, 2007). The 

multifunctional paradigm argues, on the contrary, that there are joint products that could 

disappear in markets that only remunerate the commodity aspects of food. Thus increased 

liberalization may lead to the disappearance of farming systems and their by-products jointly 

produced. Under this paradigm, “farmers are much more seen as rural entrepreneurs who 

combine a number of farm and non-farm activities partly paid by commodity markets and 

partly by government markets” (Van Huylenbroeck, Vandermeulen, Mettepenningen, & 

Verspecht, 2007). These new paradigms reflect realities in the US and the EU, and are 

considered within a paradigm shift process that started in the 1990s, abandoning the 

legitimacy of the old “dependent” paradigm, which conceived agriculture as an activity 

dependent on government intervention towards survival, with high levels of protectionist 

measures applicable to it. These paradigms have been characterized by Moyer and Josling 

(2002) in the following ways: 

 

Fig. 27. Agricultural policy paradigms 

 Dependent Paradigm Competitive Paradigm Multifunctional Paradigm 

Nature of 
agriculture 

 Low incomes 

 Not competitive vis-à-
vis-other sectors 

 Not competitive vis-à-
vis other countries 

 Average incomes 

 Competitive with 
other sectors 

 Competitive in world 
markets 

 Incomes from farming are 
inadequate 

 Producer of under-rewarded 
public goods 

Policy 
objectives 

 Government needed 
to find markets 

 Supply control 
necessary 

 Move towards free 
market 

 Relax supply control 

 Preserve countryside 

 Keep family business viable 

Policy 
instruments 

 Border protection 

 Surplus buying 

 Export assistance 

 Decoupled payments 
in transition 

 Risk management 

 Low safety nets 

 Environmental subsidies 

 Protection against mono-
functional agriculture 

 New institutional 
arrangements 

 Rural development plans 

Trade 
Policy Aims 

 Avoid restrictive trade 
rules 

 Market access 

 Remove export 
subsidies 

 Constrain domestic 
support 

 Moderate pressure on 
agriculture 

 Allow subsidies under trade 
rules 

 



‧
國

立
政 治

大

學
‧

N
a

t io
na l  Chengch i  U

niv

ers
i t

y

259 
 

Positioning Taiwan along these indicators we find that elements of all three paradigms 

are evident in discourse as well as in policy. When it comes to conceiving the nature of 

agriculture in Taiwan, a former MOEA official’s comment regarding this issue is very telling. 

He mentioned that the agricultural sector in Taiwan receives increased sympathy from 

consumers and voters, thus being able to magnify its presence in the economic and political 

systems. In this regard, the general conception of agriculture in Taiwan is one where farming 

incomes are considered inadequate, as agriculture is understood as providing several public 

goods for which farmers are not rewarded. While the sector is not competitive in terms of 

productivity, the policies that frame it have changed the basis of policy analysis to include as 

basic values those of food security, environmental conservation and rural culture 

preservation (COA, 2014). While certain agricultural sectors are competitive in Taiwan vis-à-

vis other sectors and world markets, the nature of agriculture is conceived as a whole, not 

favoring only the competitive sub-sectors. Therefore in this first point the multifunctional 

paradigm is the one that best explains Taiwan’s policy frames.  

In terms of policy objectives there is a divergence between the different paradigms and 

Taiwan’s goals. There are certain policies that aim to move towards free trade, benefiting the 

export-competitive agricultural industries. This is clear, for example, in the COA’s Mid Term 

Agricultural Program (2013-2016) where the first policy goal establishes is to “increase the 

competitiveness of our agriculture sector to comply with the internationalization of the 

agricultural products” and the sixth point under it establishes plans for strengthening the 

global distribution of agricultural products (COA, 2013). It is also consistent with Taiwan’s 

“flexible and gradual” approach to agricultural trade liberalization where the final goal is the 

achievement of liberalization of the sector. The gradual elimination of TRQs, signing of FTAs, 

and in the case of meats the gradual opening of market access for more players and the 

increasing trigger levels for SSGs are consistent with this approach which in the long term 

strives for liberalization.  

Even though liberalization is a long term goal, the short-to-mid term policy goals are 

much closer to the indicators established by the dependent and the multi-functional 

paradigms. Environmental protection is evidently a goal of agricultural policy (not only a goal 

of environmental policy). At the same time, as we have shown in previous chapters, 

Taiwan’s agricultural structure is based on family units with small land areas for cultivation, 

with average farms being smaller than 1 hectare. While there have been policies towards the 

enlargement of the cultivated land (such as the Small Landlord Large Tenant program), the 

basic farming unit continues to be the family. The rigid farmland proprietary system has 

allowed the persistence of farming families over time, even when most of their income is not 

farm-related. From the dependent paradigm, certain elements still persist. These have been 
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marked by the historical structure of centralized planning under which agriculture grew in the 

20th century, like for example the guaranteed purchases of rice by the government, which 

have been in place since 1974, and continue to exist albeit with different characteristics. 

Supply control in its most evident forms (such as the setting of production quotas to control 

the price) have largely disappeared, but the role played by Taisugar as a stabilizer is also a 

resemblance of the dependent paradigm through government intervention. In terms of policy 

goals, there seems to be therefore a gradual evolution from the dependent paradigm 

towards the multifunctional paradigm, but with the long term goal of liberalization from the 

competitive paradigm.  

Instruments represent the final elements of the Moyer and Josling paradigm indicators. 

In these, the same mixture of elements between the dependent paradigm and the 

multifunctional paradigm are present. Border protection is still existent, and for meat trade it 

appears to be the largest issue at stake. This is the only instrument of the dependent 

paradigm that’s still evident in Taiwan’s agricultural policy. Regarding the multifunctional 

paradigm, environmental subsidies have little by little gained ground, becoming common 

place in the formulation of Taiwan’s agricultural policy. The use of the word “subsidy” tends 

to be rejected by discourse and policy, and the word “incentive” is preferred in this context. 

Several policies have been implemented to supplement farmer’s incomes in order for 

agricultural activity to become environmentally friendly, and ecologically positive. The 

“Utilization of Fallow Land” program implemented by the COA contains several incentives 

towards environmental conservation goals, as it establishes that “incentives for planting 

green manure, ornamental crops, and reforestation amounted to NT$45,000 per hectare per 

season, while NT$34,000 was given for implementing environmental protection measures” 

(COA, 2009).  

Rural development plans have regularly been framing agricultural activity as well, since 

the 1990s, as we have shown in previous paragraphs. But the most important element for 

meat-trading activities within the policy paradigm is the protection against mono-functional 

agriculture. Meat production is today framed not only by its production goals, but more 

importantly as a source of food security. The goal of increasing Taiwan’s food self-

sufficiency has been targeted with instruments such as the labelling requirements where 

supermarkets are forced to include in the label whether the meat was brought frozen or if it 

was brought fresh100 , the enzyme testing requirements which also make the distinction 

between frozen and fresh, the “local production, local consumption” marketing campaigns, 

                                                           
100

 The goal is to appeal to the consumer’s preference for fresh meat, while most of the imported meat is 
frozen, given the high cost of air freights, which would make commodities trading very costly. Only premium 
items can afford in their margins the importation through air carriers.  
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and other domestic campaigns focused on increasing domestic produce consumption. In 

terms of trade policy, Taiwan has made explicit the link between gradual liberalization and 

multifunctionality through its regular Trade Policy Reviews.  

Thus while elements of the dependent paradigm are existent, and there seems to be a 

commitment towards long-term liberalization in agricultural trade which is consistent with the 

competitive paradigm, Taiwan’s dominant paradigm in terms of policy goals and instruments 

is today that of multifunctionality, backed up by scholars, society and the government alike. 

The paradigm is indicative of the policies that decision-makers ought to be making in light of 

the goals that they should pursue and the instruments they should have at their disposal. 

Peter Hall (1993) has observed that all policy making takes place within an interpretative 

framework or policy paradigm, where the agents hold beliefs that guide them towards the 

problems that should be addressed and the appropriate means to solve these problems. 

Through the four-step process, the idea of multifunctionality of agriculture became 

institutionalized, and took roots. It has been reinforced through a series of norms, rules and 

programs implemented by the central government in Taiwan, creating a new paradigm for 

the framing of agricultural activity that puts non-commodity attributes of agriculture at the 

same level (or higher) than its commodity functions, and has direct effects on agricultural 

policy, as well as on trade policy. Multifunctionality addresses rice trade through the goal of 

protection given its ecological value; it addresses fruit trade through the rationale of 

safeguards given its cultural value; and it also addresses meats through the goal of 

maintenance of self-sufficiency given the food security values of multifunctionality and the 

relevance in protein intake that meat play in Taiwan’s regular diet.  

The whole text of the TPP does not include any mention of multifunctionality or non-

trade concerns regarding agriculture. It is an agreement clearly aligned with the competitive 

paradigm, not with the multifunctional one. While Japan was able to establish SSGs and 

tariff barriers to somehow safeguard a small portion of its agricultural production, the text is 

forcing agricultural policies to be re-conceived. One of the foreign offices interviewed for this 

research mentioned that if Taiwan is truly serious about TPP, they cannot model their 

agricultural policies through the example of the EU. Shifting a policy paradigm requires an 

exogenous shock similar to that imposed upon the economy by the WTO accession. To the 

point that TPP is similarly strong, the negotiations will not be easy as the existing normative 

framework in Taiwan does not converge with the paradigm under which the TPP was 

negotiated. It is not purely a clash between the interests of the Cairns Group and the G10, 

but rather a battle of ideas about what policy ought to be, and how it ought to solve the 

existing problems.  
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Mahoney (2000) has argued that developments that begin with critical junctures –such 

as the WTO process for Taiwan- set in motion institutional patterns or event chains with 

deterministic properties. Towards the particular role of ideas, these tend to transform the 

perception of interests, shaping the actor’s self-understanding of the world around them. 

Sikkink (1997) researched that the socialization of a normative framework facilitates 

decision-making and grants autonomy to policy in the pursuance of goals that are agreed 

upon in a wide level. The adoption of the multifunctional paradigm by Taiwan is indirectly 

recognized as well by its bureaucratic units. In a conversation with COA, the official 

interviewed mentioned that they “believe” that every country should enjoy a certain level of 

food security (referring particularly to self-sufficiency). There is a sense of appropriateness 

regarding the search for such a goal. MOFA has also mentioned that the goals of food 

security and self-sufficiency are important for Taiwan, mostly through its participation in 

APEC’s Food Security fora.  

The ministry that could seem to be furthest from the paradigm of multifunctionality is 

MOEA, given its goal of trade liberalization and the obstacles that agriculture can pose 

towards that goal. An interview with an official from the BOFT Multilateral Division, however, 

showed that there is wide respect within the ministry for the agricultural sector as it is seen 

as a pillar of the domestic industry. “We try to coordinate [with COA] as much as we can, 

and most of the time those concerns [non-trade concerns on agriculture] are directly involved 

with the livelihood of farmers. If these concerns are raised by the COA, and if their 

interpretation process is solid, we would completely support them after the cabinet level 

discussion in the Executive Yuan, even though if it is different from our concern, which is 

trade liberalization. After all, every trade liberalization process will need the support from the 

domestic industry” (Bureau of Foreign Trade Multilateral Division, 2015). Thus even though 

the final goal is the achievement of economic efficiency, and the agricultural sector is viewed 

as one where sub-sectors are distorting prices and putting a burden on consumers and 

taxpayers, the Ministry of Economic Affairs is embedded within a paradigm that respects 

agriculture’s non-commodity functions, and where the inclusion of several social values on 

policy analysis is not only accepted, but also supported.  

In order to understand how foreign countries perceive Taiwan’s position in agricultural 

trade, the conversations with the Trade Offices included a talk on ideas framing domestic 

policy. And there is a general consensus on the fact that within Taiwan there is no clear 

consensus. These comments are mostly based on the clash of discourses between Taiwan’s 

interest in joining the TPP, having an unconventional parallel in its modelling of agricultural 

and agriculture-trade policies on multifunctionality. One of the offices interviewed mentioned 

that trying to reconcile that desire for liberalization with the need to be able to protect their 
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agricultural industry will be Taiwan’s “magic question”. Similarly, another trade office 

mentioned that in terms of the battle of ideas, free trade hasn’t won here, and anti-free trade 

sentiment could be applied elsewhere. Taiwan’s position is therefore unclear, mostly through 

its large preference intensity towards joining the TPP, while at the same time sustaining a 

paradigm for the agricultural sector that would be TPP-inconsistent. These comments are 

representative of the fact that the multifunctional paradigm is dominant in Taiwan as a 

normative framework, yet they clash with the TPP-RCEP accession discourse from high 

level officials and bureaucrats, which has not yet institutionalized for the agricultural sector.  

 

Conclusion 

Historical institutionalism is a theory that is better in explaining policy inertia than policy 

change with internal dynamics. In order to explain policy change, it has recurred to the role 

of exogenous shocks (critical junctures) as well as the role of ideas (Schmidt V. , 2008) 

(Blyth, 1997). After that, following the work of Goldstein (1993) and Hall (1993), a process of 

path dependence, or policy paradigm, takes root in a political environment, and forms the 

normative framework that aligns the goals of decision-makers as well as the instruments 

through which it is viable to achieve them. “Norms that are institutionalized matter in 

particular because they more easily find expression in law and culture. Institutionalized 

norms express a world view that influences behavior not only directly, by setting standards of 

appropriateness for behavior, but also indirectly through selective prefabricated links 

between values that individuals or collectivities habitually rely upon to address specific 

problems” (Katzenstein, 1994). For the case of Taiwan, historical institutionalism provides a 

robust explanation towards the existence of a partially protectionist trade policy, shielded 

under a normative framework that is modelled on the EU, and links the sustainability of the 

multifunctional attributes of agricultural activities to trade protection of the sector. The link is 

made evident in Taiwan’s discursive structure, its official documents, policies, and the 

interviews conducted towards this research, where there is a general consensus on the need 

to shield agricultural activity towards sustaining the public goods that agricultural activity 

produces for the country as a whole.  

The multifunctional paradigm includes as a non-commodity attribute that of food security, 

which is understood to rely largely on food self-sufficiency. This has been an important 

causal idea towards protecting the domestic meat industries. A higher level of self-

sufficiency in meat creates an environment of confidence in policy. At the same time, it is 

conceived as part of bio-dynamic system, whereby the meat industries require supplies from 

other domestic agricultural sectors (such as rice or sweet potatoes), helping them sustain 
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their non-commodity functions as well. Thus the institutionalization of the multifunctional 

paradigm helps explain the normative framework under which gradual or partial liberalization 

becomes not only acceptable, but also the appropriate policy towards the interests of 

sustaining public goods.  

The past five years have witnessed a serious contradiction in this regard, which 

becomes more evident now that the TPP text is out, and it is clear that agriculture under this 

agreement will not be modelled on the umbrella of a multifunctional paradigm, but rather 

under the umbrella of the competitive paradigm pushed by the United States, Australia, New 

Zealand, Chile and several other agriculture-exporting countries. While Japan was able to 

safeguard partially its agricultural trade, even within the TPP, it was one of the parties that 

negotiated the agreement, and therefore had a say in the norms that will rule trans-pacific 

trade. Taiwan will not have a voice on the text of the agreement, and its chances to arrange 

safeguards will only be considered on the market access side of the agreement; but the 

paradigm that will frame the sector (given that Taiwan joins) will be a competitive one. 

Whether this exogenous shock represents another critical juncture which will once again 

force a change in the conception of agricultural activity remains to be seen, as the process of 

change, according to historical institutionalism, is slow. But as of today, the discursive 

intentions by Taiwan to join the TPP have not been matched with policy efforts, as the 

normative framework that has framed agricultural activity and trade for the past 14 years has 

been one of multifunctionality, with certain [residual] elements of the dependent paradigm, 

having only a limited discursive presence of a competitive paradigm. The institutionalization 

of the paradigm is therefore able to explain the normative framework under which policies of 

partial protection are enacted.  

 

3. Rational Choice – The Functionality of Ideas 

For rational choice, ideas play a secondary role, but may serve as focal points towards 

the convergence of actors in a situation where there are multiple Pareto-improving 

alternatives. “The assertion that ideas may play important roles in the generation and 

perpetuation of cooperation is likely to have raised some skeptical eyebrows among those 

with realist and rationalist predilections, even if the inability of conventional models to deal 

with multiple equilibria and incomplete contracting is acknowledged” (Garrett & Weingast, 

1993). The adoption of ideas in order to frame policies will depend on the strategic setting 

onto which these ideas develop: If power asymmetries between the different stakeholders 

are large, the ideas adopted by powerful players will be reflected into policy; if, on the other 
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hand, the distributional setting is even in terms of power, ideas themselves will gain 

relevance as they help players avoid collective action problems by establishing a focal point 

of convergence. Therefore there are two elements that need to come together for ideas to 

become truly relevant into policy-making processes. The first one is their explanatory power 

towards the solution of a problem faced, through a cost-benefits analysis that puts aggregate 

welfare as well as political gains/losses into the balance of the decision. An idea will be 

adopted, and institutionalized, if it serves the goals pursued when a unique equilibrium is not 

evident. Secondly, this idea cannot contravene the interests of powerful actors (domestic or 

international) as self-interested actors will push for a solution that benefits them. Thus when 

collective action problems present themselves, and different paradigms are available to 

solve this issue, the one chosen by politically powerful agents will reflect which ideas are 

embedded into policy in an asymmetrical distributional setting.  

The following sections will firstly highlight the cost-benefits analysis of adopting one 

paradigm or another, in terms of economic and political gains/losses. As a unique 

equilibrium is not self-evident in the case of agricultural trade, both existing paradigms 

involve different results, depending on the policy objectives that want to be attained. This 

information will be correlated with the interests of the different players that are involved in 

meat and agricultural trade, through their level of power. The research will take as a basis 

the power analysis conducted in chapters II and III. Powerful players are expected to favor 

the ideas that can best further their perceived interests, supporting through discourse and 

policies the adoption of such a paradigm, and solving through it the collective action 

problems that it presents from a divergence of opinions. The impact of ideas becomes a 

function of three interrelated phenomena: (1) The gains to be expected from a set of players, 

(2) an idea that expresses these gains, and (3) a mechanism that can translate the idea into 

a shared beliefs system so as to affect behavior. Therefore rational choice would expect that 

the selection of partially trade-restricting ideas responds to the interest of powerful players, 

and is therefore auxiliary –or functional- to the explanation of the material interests whose 

causality is stronger in these matters.  

 

Cost/Benefits Analysis 

A former MOEA high ranking official commented in a personal interview the following: 

“Ideas embedded into policy are the natural result of trade relationships. In the case of 

agriculture, there is a reality of un-competitive farming in Taiwan, which becomes a social 

and political issue domestically. The goal is to strike a balance between the interests of 

producers and the interests of consumers”. In that sense, he further mentioned that there is 
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a dynamic process towards the finding of this balance, which involves in the first step 

economic needs, local circumstances, international trends and new ideas. There is 

dynamism between all of these factors that is reflected into policy decisions. Thus ideas in 

and by themselves do not form a normative framework, rather they become part of a 

“balance” that is needed to make policies sustainable, by establishing a focal point of 

appropriateness. This balance has to take into consideration the material interests of a 

variety of actors, and put these interests into a projection of goals by using different 

combinations of variables and values. Under the lack of a unique equilibrium, alternatives 

have to be tested, and cost/benefits analysis conducted in order to have a clear picture of 

the politico-economic payoffs.  

The competitive paradigm focuses on efficiency and aggregate welfare, which in 

Taiwan’s agriculture would favor consumers and foreign suppliers over (most) domestic 

producers. The first item to look at is the projections of several liberalization scenarios, in 

order to see the benefits of executing such a policy. In this regard, we can look at the 

aggregate welfare that is expected from participation in the TPP, as this is an agreement that 

involves a full liberalization scenario, thus it will also include the agricultural sector. The 

gains from inclusion into the TPP have been valued as an increase of 2% in Taiwan’s GDP, 

while exclusion has been measured at -0.3% (Chung Hua Institute of Economic Research, 

2013). Thus the aggregate welfare gains for the country under a scenario of TPP 

liberalization would amount to US$ 7.8 billion as measured through GTAP simulations. The 

cost of exclusion is of roughly US$ 1 billion, as trade divergence will alter Taiwan’s chances 

in third markets vis-à-vis players with preferential access. A similar scenario is expected if 

Taiwan were to join RCEP, which would involve a GDP growth of 2.09%, and a negative 

effect of exclusion of -1.79% (Chow & Ciuriak, 2012). These scenarios and projections are 

representative of the gains that trade liberalization involves in the long run, even though they 

do not take into consideration the social and political costs of such a move. While these 

scenarios reflect a situation that could happen outside the framework of this research, a 

similar situation happened prior to Taiwan’s WTO accession, when projections indicated 

aggregate gains for Taiwan (Lu, 2001) (Wang Z. , 2001). CGE models showed that 

substantial gains in efficiency were to be expected through Taiwan’s joining of the WTO, in 

accordance with Ricardian theory.  

By liberalizing the sector, the competitive paradigm further argues for gains for 

taxpayers, consumers and the state’s treasury. In the first place, current support levels for 

agriculture are rather high, as was evidenced by Taiwan’s budget allocations, and the 

special funds separated for the development (or support) of agricultural activities. 

Decreasing this massive expenditure will require either less taxation, or improved allocation 
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based on returns, alleviating taxpayers, and increasing the investments of the state in 

activities that generate further resources. Consumers will at the same time face lower prices, 

as price levels will converge with international prices, and Taiwan’s NRAs will diminish. 

Freeing-up consumer’s expenditure on overly expensive food items means that their 

disposable income would increase, and can be allocated to wants that report them, (and the 

economy in general) greater gains, generating a positive virtuous cycle. Thus on the 

economic efficiency side of the equation, a competitive paradigm clearly generates benefits. 

On the long run, and after the adjustment costs have been overcome, the allocation of 

resources will be even more efficient as private capital that was previously dedicated to 

inefficient activities will be allocated to market-driven investments. Moreover, as Taiwan is 

not well endowed with farming land, and the revenues expected from a change in land-use 

are large for farming families, de-regulation in the proprietary structure of farming lands 

would also mean increased economic activities for the owners of these lands.  

In terms of budget allocation, the government could eliminate the current safety nets 

established for the agricultural activity to re-direct investment to more economically or 

socially profitable activities, which impact a larger percentage of the population and create 

positive synergies for the economic activity of the country. Let us remember that COA 

handled a budget of NT$ 121 billion on 2014, while the total agricultural output of Taiwan on 

the same year was NT$ 521 billion according to COA; therefore the budget of COA is 

equivalent to roughly one fourth of the yearly total agricultural output of Taiwan. Freeing up 

the massive budget allocation that currently supports agriculture would allow the investment 

in other public goods (health, transportation, energy or environment) that could grant the 

government increased economic and political revenues.  

Socio-political costs derive from the adoption of such a paradigm. A competitive 

paradigm argues for limited safety nets, whereby only the truly competitive sub-sectors will 

eventually survive. Such a position would involve internal and external opposition within 

Taiwan’s government, and it would contravene the policies of social stability that are sought 

after with bipartisan support, as the Challenge 2008 and the Golden Decade programs show. 

For Taiwan it is very difficult to achieve economies of scale in agricultural activities, given its 

limited land endowments, and increased labor costs. A competitive paradigm would entail 

the disappearance of certain subsectors, with a large social negative impact on the farmer’s 

population, particularly the large mass of ageing farmers which would be unable to shift or 

re-allocate their labor outputs. As of today, roughly 20% of Taiwan’s farmers are aged 65 or 

older (Directorate General of Budget Accounting and Statistics, 2014), being almost 

impossible for them to re-train themselves in different sectors as to remain competitive. 

Besides loosing rural votes, the governing party or coalition would face increased internal 
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pressure from vested interests, the Legislative Yuan, and social groups calling for the 

protection of the farmers as a disadvantaged group, which raises increased sympathies 

among the population. Thus the social and political damage need to be accounted for in light 

of a potential implementation of a competitive paradigm.  

Further losses are expected for the state under its limited ability to control the supply of 

food. Under a competitive paradigm, Taiwan’s food self-sufficiency is expected to drop 

beyond the current 33%, as low safety nets and increased competition would shrink 

domestic agriculture even more. Such a situation entails firstly an increased level of 

dependence on international market prices, which can suffer spikes in very basic staple 

foods if the supply sources are faced with situations that hinder their production capacity 

(drought, increased logistic costs, pests or others). Secondly, in case of an armed conflict, 

social instability is expected to be larger in a situation where the availability of food is highly 

limited, thus putting Taiwan in a very vulnerable position. This is important to keep in mind 

as Franks (1999) has researched that, historically, it has been the role of the government to 

ensure an adequate supply of food for the population in East Asian governments, and this 

function has largely been nested with the government’s legitimacy.  

Discursively, Taiwan’s intention to join the TPP signals the voice of political 

entrepreneurs that have reached a broad consensus within the government, all the way 

towards the presidential level in support for the competitive paradigm. They agree that an 

assessment of impacts would be needed, and “appropriate” adjustment measures would be 

implemented to mitigate possible effects from liberalization (MOEA, 2015), but the full-scale 

liberalization must proceed. This strong support for TPP accession has been evident since 

the year 2010, which is precisely the year when the US joined the TPP negotiations as part 

of President Obama’s pivot plan to East Asia. As a powerful player, the United States has 

been pushing Taiwan to move towards a competitive paradigm in agriculture, through the 

existing dialogue venues. But Taiwan’s domestic support for TPP has, for the period under 

research, been only discursive, and has not followed up with policy transformation: Only the 

intentions to transform the policies have been made evident, but no concrete results have 

followed up. It represents the fact that Taiwan has not yet implemented a competitive 

paradigm for framing agricultural activity.  

While Taiwan has been very vocal on its intention to join the TPP, so far Taiwan has 

opted for a paradigm that has not been reflective of aggregate welfare gains, but rather of 

political and social sensitivities. MOEA recognizes that “in order to join the TPP, Taiwan 

needs to comprehensively reform its trade regime and regulations” (MOEA, 2015). Such a 

need for reform comes as a result of the multifunctional paradigm that was adopted upon 
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Taiwan’s intention to join the WTO in the 1990s. Some of the costs that are evident in the 

competitive paradigm become benefits when the situation is looked at from the 

multifunctional paradigm. In the year 2001, the farming/fishing population in Taiwan was 

composed of 706.000 people. By the end of the year 2014, the number of people employed 

in these activities had dropped to 552.000 (Directorate General of Budget Accounting and 

Statistics, 2014). This means that over the period of 14 years, an average of 11.000 people 

abandoned the agricultural activity per year, being this a number which is highly manageable. 

The situation has been radically different for example when compared with Mexico’s position 

after NAFTA: The farming employment dropped from 8.8 million in 1993 to 6.8 million in 

2002, thus having a reduction of rural employment of over 2 million people (Quintana, 2007). 

While competitive sectors, such as avocados, gained a lot from liberalization through NAFTA, 

the Mexican corn farmers were unable to compete with heavily-subsidized American corn, 

and roughly 500.000 farmers were driven out of business in the first years of the agreement, 

shocking the social stability of the country (Bollier, 2010). The goal of avoiding social 

instability was one clear benefit of sustaining the multifunctional paradigm for Taiwan, as 

agricultural support mechanisms have avoided shocks in the activity, and the decreased 

labor force responds largely to an ageing farmer population.  

A second benefit has been the possibility of maintaining a 33% self-sufficiency rate in 

food, under the context of food security. Such a percentage allows for stability and certain 

price-and-supply control mechanisms, as the ones that have been researched on previous 

chapters. While 33% is already a low percentage of food self-sufficiency (one of the lowest in 

the world), it is sustained in order to decrease Taiwan’s vulnerability vis-à-vis external 

threats and global markets instability in foods. This has been established through national 

policy goals, and measures have been taken to increase this rate closer to that of Japan 

(40%). Moreover, Taiwan has been able to sustain large self-sufficiency levels for pork 

(93%-95%) and poultry (around 80%), which are alongside rice the main diet sources of 

Taiwanese consumers, becoming the domestic staple foods.  

Politically, the benefits of the maintenance of a multifunctional paradigm come through 

the support of farmers and rural populations, through votes and limited mobilizations. 

Farmers are prone to protest, as has been demonstrated in Taiwan by their marches on 

ractopamine, ECFA, TPP, and several other topics which they see as threatening to their 

incomes and livelihood. However, the existing support mechanisms are policies that have 

avoided turning farmers into overarching-policy veto players. Upon WTO accession, Taiwan 

managed to secure certain safeguards, as well as implement trade remedies funds for 

farmers. With the implementation of ECFA’s early harvest list, Taiwanese farmers found 

large preferential access conditions in the Chinese market, while most agricultural imports 
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from China are still banned in Taiwan, giving an asymmetrical preference to Taiwan’s rural 

population, and lacking reciprocity for China. The implementation of further incentives 

towards environmental sustainability, food security, rural conservation and eco-tourism goals 

have further garnered the support of farmers for such a policy, being thus politically relevant 

through the benefit of concentrated interests, while the costs are paid in a dispersed manner 

by consumers and taxpayers. Direct and de-coupled payments eased the economic 

situations of farmers as they lost market shares.  

The main costs of adopting a multifunctional paradigm come at the expense of 

efficiency in the economy when the multiple functions of agriculture are protected through 

trade policies. Firstly, an un-competitive sector is shielded in light of the non-commodity (and 

political) attributes which it creates. In order to sustain the functions of ecological 

conservation, food security, or others, the un-competitive sector “needs” to be sustained so 

as to protect its jointness 101 . To sustain it, the multifunctional paradigm relies on 

environmental subsidies, and rural development plans. But the policy tool of avoiding a 

mono-functional conception of agriculture has also been achieved in Taiwan through border 

protection. Subsidies and development plans represent a burden on taxpayers, while border 

protection represents a transfer of payments from consumers to producers and the state’s 

treasury through tariff barriers. The allocation of resources is made inefficient if we look at 

the productive attributes of the agricultural sector, discounting its ability to produce public 

goods without its normal functions. Regular direct payments become necessary, and the 

less competitive the sector becomes, the higher the payments required in order to sustain 

the public goods that these activities bring. Border protection relieves the government of 

some of the burden of sustaining a multifunctional paradigm entirely based on direct de-

coupled payments (Paarlberg, 2013).  

Another cost is related to trade relations themselves, as shielding one particular sector 

can have negative impacts on trade negotiations, resulting in isolation and trade divergence 

for the economy as a whole. This is an indirect cost of the paradigm selection. As we have 

seen, exclusion from trade agreements has negative impacts on Taiwan’s GDP growth. 

Issues in agriculture were one of the main obstacles to be overcome when Taiwan joined the 

WTO, and they have also been one of the reasons for a largely stalled TIFA process with the 

US. Trade divergence affects Taiwan directly by lessening the competitiveness of its goods 

and services, as the items produced by countries that enjoy preferential market access to 
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 Jointness referes to the fact that commodity and non-commodity attributes are produced jointly. One 
cannot be produced without the other, therefore the disappearance of a particular sector, or sub-sector of 
agriculture will hurt the ability of the country to supply the public goods which it generates as part of its 
regular function.  
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third countries will have a competitive edge over Taiwan’s. Avoiding isolation has also 

largely been mentioned as one of the policy goals of the Ma administration, and while 

agriculture is not the only causal element hindering further development of trade negotiations, 

it certainly is one of the items in the agenda as the previous chapters have shown.  

“Ideas are important because they communicate the potential gains that may accrue 

from exchange, especially in situations in which some change in behavior must occur before 

these gains can be captured. Yet ideas are not self-implementing, because there are myriad 

ways to generate the associated gains” (Garrett & Weingast, 1993). Through the costs-

benefits analysis it appears that Taiwan selected ideas that would grant the country stability 

over efficiency, and kept the central role of the government in trade, instead of leaving 

market forces to operate freely through intensive de-regulation. Thus while both ideas entail 

benefits, the multifunctional paradigm represents a more immediate function of political gains 

(even though it entails costs in terms of budget allocation), while the competitive paradigm 

represents a medium-to-long term achievement of economic efficiency in the agricultural 

sector and aggregate welfare gains, while representing a short-term cost in political terms. 

Anyhow, there isn’t a clear equilibrium between two pareto-improving alternatives, but rather 

what we have is a difference in the interests pursued, mostly between economic gains on 

one side, and socio-political gains on the other, depending on how decision-makers rank-

order the policy values. Converging towards one or another idea is not evident in itself, as 

utility-maximization can occur from either selection. But clearly, the gains from a competitive 

paradigm would fall mostly on the side of BOFT domestically, and the agricultural exporting 

powerhouses internationally, while the gains from a multifunctional paradigm fall under the 

umbrella of COA and political parties domestically, and countries that can achieve market 

access to Taiwan internationally.  

Rational choice argues that powerful players would use ideas or paradigms to justify, or 

legitimize, the equilibrium which they believe best serves their interests in a scenario where 

a unique equilibrium is not evident. They would choose such a paradigm because it is bound 

to reduce transaction costs and increase the level of information regarding the expected 

outcomes. The level of asymmetries in the strategic interaction of players will determine 

whether the role of an idea is preeminent or not. If the distributional setting is asymmetric, 

then ideas are not expected to play a large role, and the interests of the powerful will be 

consistent with the framework adopted. If on the other hand the distributional setting is 

symmetric, then ideas will have a large role as focal points. This is what happens in this case, 

as both paradigms entail costs and benefits in their framing of agricultural activity and trade. 

Thus a correlation between the multifunctional paradigm and the interests of the powerful 

actors is expected.  
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Of power and paradigms 

Rational choice theory expects the role of ideas to be large given that (1) the difference 

in payoff structures is limited, and (2) the power asymmetries between the players involved 

is limited as well. As we have seen, the pay-off structure will depend on the indicators 

selected to measure the ideas selected. While discursive structure is ambiguous between 

the competitive and the multifunctional paradigms (as there is support for both ideas), the 

policies enacted would point to a policy analysis that values socio-political factors over 

economic efficiency in the selection of a focal point idea for agricultural activity. Thus the 

impact categories would give higher weight to social, political, and also environmental 

concerns over economic efficiency. Martha Derthick and Paul Quirk (1985) have pointed out 

that efficiency alone is rarely the determinative issue in deregulation. Vested interests have 

an incentive to fight to retain the advantages they enjoy under regulation, and therefore their 

interests can easier be aligned alongside an idea the can best achieve their goals. In the 

case of Taiwan’s agricultural sector, these vested interests have largely been safeguarded 

by the multifunctional paradigm, converging around the idea, and avoiding collective action 

problems of adopting a competitive paradigm.  

If there are power asymmetries, the selection of the multifunctional paradigm should not 

contravene the interests of the domestic and foreign powerful players, since their self-

interest would push them to pursue policies in their favor. In this regard it is important to 

highlight Chandra’s (2007) and Liu’s (2002) researches, which divide Taiwan’s liberalization 

process in two stages: The first one goes from 1986 to 1992, and it is characterized by a 

unilateral effort of liberalization given increased trade surpluses and the need to control 

inflation. The second phase goes from 1992102 until the WTO accession, when liberalization 

is characterized by outside pressure, mostly from the US, and it is therefore prone to reflect 

the interests of the US lobbies. Therefore their research provides empirical evidence to the 

fact that there are both foreign and domestic players involved in the determinants of policy, 

and we can expect that, if there are power asymmetries, the selection of ideas as focal 

points will converge along the interests of the powerful players.  

We have shown that MOEA is, among the decision-makers in agricultural trade policy, 

the most powerful actor domestically. It has been a ministry that has largely been in the 

“efficiency” side of the equation, with a strong interest on stability as well. When the 

ANZTEC was concluded, MOEA supported the agreement under the following terms: “The 
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 As we have seen, US pressure towards liberalization in agriculture started even earlier than 1992.  
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Ministry of Economic Affairs welcomes such a great achievement and commits itself to 

cooperating with other agencies as we continue to promote Taiwan's strategy to participate 

in regional economic integration and to implement domestic measures leading to further 

liberalization and improved international competitiveness” (MOEA, 2013). Moreover, in a 

document titled “How does the signing of an ECA promote industrial competitiveness?” 

(MOEA, 2015) the Ministry reveals its ideas by understanding that liberalization drives 

competitiveness through a more efficient allocation of resources, providing market-priced 

inputs of production, and increasing the scale of markets through preferential treatment.  

MOEA is at the same time keen on stability of the market, and it implements a series of 

adjustment policies to avoid shocks towards the domestic industries. However, these 

measures truly have the goal of adjustment, and increased competitiveness; they are not 

safety nets of direct support implemented to sustain uncompetitive industries. The Ministry 

recognizes that “industries and businesses were assisted in particular with the principle of 

respecting market mechanisms and in utilizing existing, effective channels” (MOEA, 2015). 

Thus for this bureaucracy, the guiding principle of the market is not questionable, and 

competitiveness becomes a fundamental goal. Towards achieving it, liberalization must 

proceed firstly to gain access to supplies of production, secondly to challenge industries at 

the international level with foreign competition in order to push them to benchmark their 

goods and services, and thirdly to increase the economies of scale to a global level with 

improved market access for made-in-Taiwan goods and services. Such a framing of the 

economic activity should also include the agricultural sector, and guide MOEA to pursue a 

competitive paradigm for agriculture, rather than a multifunctional one which, when linked 

with trade measures, hinders the nation’s capacity to truly push the sector towards efficiency.  

On the other hand, a less powerful player such as the COA, is aligned with a position of 

a multifunctional paradigm much more closely than MOEA. It should not be denied that 

Taiwan has implemented policies to revitalize agriculture in light of the liberalization 

challenge. The Executive Yuan recognizes that “the focus of the island’s agriculture has 

shifted from traditional farming of staple crops to production of consumer-oriented and 

higher-value commodities chosen for their market potential and Taiwan’s technological 

advantages” (Executive Yuan, 2014) and it has done so through programs that aim to 

rejuvenate the ageing farming population, focus on sub-sectors with increased exporting 

competitiveness, and increase the use of agricultural land for non-farm uses that grant non-

commodity attributes of agriculture. However, in parallel with these “competitive paradigm 

policies”, the largest shares of agricultural activity still remained highly protected under a 

discourse of defense of multifunctionality. Crops represent almost 50% of Taiwan’s 

agricultural activity, and within them rice is the largest crop by far with 270 thousand 



‧
國

立
政 治

大

學
‧

N
a

t io
na l  Chengch i  U

niv

ers
i t

y

274 
 

hectares planted. For this sub-sector, COA has in place policies that are highly protective 

(such as the price guarantee), and has largely shielded it from international trade, as there 

are many non-commodity attributes (or public goods) that the country “could not produce” 

without this product given the logic of jointness. In the case of meats, one of the core values 

of COA lies within food security, and as livestock represents 31% of Taiwan’s agricultural 

activity, sustaining a high level of self-sufficiency becomes fundamental for the nation’s 

protein intake security. Thus adding crops and livestock we see that the core of Taiwan’s 

agricultural activity is not understood under a competitive paradigm, but rather through the 

focal point of multifunctionality.  

The asymmetries in power between MOEA and COA were highlighted in Chapter II: 

While COA has a large budget allocation, this is allocated so that the “adjustments” (support) 

of the sector can proceed without socially destabilizing Taiwan through a drastic reduction in 

farming activities and employment, thus becoming a budget of need, not of power. As we 

reviewed, MOEA is the Ministry whose interests are largely aligned with national policies and 

national development plans. Given Taiwan’s institutional structure, there is a consensus 

between the different actors which is not reflective of the interests of the most powerful 

player, but rather a consensus reached towards the goal of stability. In this regard, rational 

choice could argue that the differences between the ministries are not large, therefore the 

focal point has allowed players to converge. But this does not seem to be the case when 

national goals are aligned with liberalization domestically and internationally, and agriculture 

seems to be the “odd-man-out” with limited or inexistent presence in national goals towards 

development. More importantly, MOFA is clearly aligned with the goal of liberalization as well, 

thus favoring a competitive paradigm, adding to MOEA’s preferences, and further limiting the 

support for the multifunctional paradigm. Thus the preferences, domestically, of powerful 

players do not correlate with the paradigm that was adopted to frame agricultural activity.  

It can be argued that MOEA opted to compromise and accept a multifunctional 

paradigm for the framing of agriculture on two fronts: First, it would allow the country to move 

from a dependent paradigm into one that would be WTO-Consistent, and therefore would 

also allow the country to achieve the greater goal of joining the WTO and enhancing its trade 

position in the world towards increased economic development. Secondly, the 

multifunctional paradigm could have also been accepted as an interim solution to the 

collective action problem posed by trade liberalization, with the long term goal of jumping to 

a competitive paradigm gradually through bilateral and regional mechanisms that would 

allow further flexibility to the process. Therefore, while the multifunctional paradigm is not 

aligned with the conception of the economy that MOEA holds, it could be understood as a 
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focal point towards stability that was accepted as appropriate in light of larger goals and 

long-term projections.  

This inference can be supported on two fronts as well: First, in the discourse used in 

Taiwan’s TPRs, we see that there is a commitment to “gradual and flexible” liberalization 

process, in order to merge agriculture with the rest of the economic activity. While the 

discourse also puts an emphasis on the multifunctional quality of agriculture -and the need 

thereof to shield it- it is committed to finding long term solutions that could accommodate 

both the domestic industry as well as the need to liberalize the sector. Secondly, we have 

seen that Taiwan has gradually opened up its agricultural sector, through bilateral 

agreements on trade and SPS issues. In the case of meats, the opening of the market has 

been slow-paced, and controlled, but there is a gradual opening nonetheless, which invites 

the researcher to think of the possibility of a long-term open market for agriculture as well. 

Should this be the case, the role of the multifunctional paradigm cannot be considered 

relevant, but rather being part of a stalling strategy in order for the country to be able to truly 

converge into the competitive paradigm.  

Internationally there are clear power asymmetries as well, which according to rational 

choice theory would push the less powerful to converge around the ideas lead by the most 

powerful. For example, in the case of the EU, the creation of the European Internal Market 

was aligned with the ideas preferred by Germany, France and Great Britain, in the selection 

of the “mutual recognition” as a basic principle in trade, over other alternatives such as full 

deregulation, or a system layered on top of existing national regimes (Garrett & Weingast, 

1993). A similar situation could be argued from the vantage point of the TPP. This 

agreement emerged from the P4, composed of Chile, New Zealand, Singapore and Brunei. 

Chile and New Zealand are countries that belong to the Cairns Group, and were the only 

agricultural exporters of the P4. In this regard, the Cairns Group Statement103 is deeply 

embedded in their conceptions of agricultural trade, and they adhere to the following vision: 

“the Cairns Group is united in its resolve to ensure that the next WTO agriculture 

negotiations achieve fundamental reform which will put trade in agricultural goods on the 

same basis as trade in other goods. All trade distorting subsidies must be eliminated and 

market access must be substantially improved so that agricultural trade can proceed on the 

basis of market forces” (The Cairns Group, 1998). When the United States joined the 

negotiations, the basis of the agreement had already been drafted along these lines, and 
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 This statement does argue for differential treatment in the case of developing and least developed 
countries, which require support and the transfer of know-how in order to be able to compete with agriculture 
exporting powerhouses. At the same time, the group acknowledges that for these countries the agricultural 
activity is a vital lifeline of the country’s economy and should not be immediately faced by market forces.  
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within it agriculture was not conceived as a sector different from the rest within the economy. 

Thus the TPP was aligned with the competitive framework for agriculture favored by –or at 

least not contradicting to- the United States, which favored the predominant role taken by the 

US in the agreement since 2010.  

As we have reviewed in earlier chapters, the United States has a position of 

asymmetrical power vis-à-vis Taiwan (Baldwin, Chen, & Nelson, 1995), and has influenced 

agricultural policies of Taiwan, particularly with regards to increased market access and 

under improved conditions (Liu M.-C. , 2002) (Chandra, 2007). The US has evolved during 

the 1990s from having an agricultural policy that was based on domestic support, to one that 

focuses on agriculture as an engine of growth, through incremental changes that have 

liberated the agricultural activity104, jumping from commodity production to responding to the 

current needs of a differentiated consumer that requests value added in food consumption. 

Its domestic policy evolution has pushed the US towards the defense of a competitive 

paradigm within the WTO, and leveling the playing field internationally in terms of market 

access for its production which is market-driven, not supply-controlled.  

In this regard, cooperative agreements have been reached between Taiwan and the US 

that further opened up the market, such as the turkey Incident of the 1980s, and the WTO 

negotiations conducive to American support for Taiwan’s accession. Yet while the US has 

regularly encouraged Taiwan into adopting a competitive paradigm, its pressures have 

largely been limited to making sure that it acquired decent market access for its own goods. 

Taiwan was not a part of the WTO Uruguay Round discussions which forced the paradigm 

clash between the United States and the European Union, but upon its WTO accession it 

was quick to join the G10, G33, and establish its position alongside the multifunctional 

paradigm prioritized by the EU, and followed largely by Japan. In the interviews conducted 

for this research, several officials mentioned the Japanese agricultural model as the example 

to be followed towards further liberalization of agriculture, and are paying particular attention 

to the outcomes obtained by Japan in agriculture for the TPP.  

In the selection of a focal point towards the convergence of interests, Taiwan thus 

largely followed Japan. The bilateral relationship in foods between Taiwan and Japan is a 

rather close one, with Japan being the 6th largest exporter of foods to Taiwan (mostly fish, 

bread, fruits and prepared food), and Japan being Taiwan’s largest export destination for 

                                                           
104

 The Farm Bill and FAIR Act negotiations of the 1990s and early 21
st

 century, through the enactment of 
the “Freedom to Farm” initiative and payments to farmers that are decoupled from production, have liberated 
the use of most land towards a market-driven production. This requires foreign markets to absorb the 
production.  
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foods 105 . They have followed similar development models (Akamatsu, 1962), and face 

similar issues in agriculture vis-à-vis trade liberalization. Taiwanese scholar Jen (2006) has 

also taken Japan as a model of agricultural development for Taiwan through the challenge of 

trade liberalization. Francks (1999) argues for the existence of an East Asian Model for 

agriculture as well, which has become a bastion of national identity for Japan, Taiwan and 

South Korea in a world were western policies on trade dominate the rules of the game. She 

does not go as far as to argue for the existence of a different paradigm based on the East 

Asian experience, since her analysis focuses on material forces, but it is easy to infer that 

socialization of policies in the region have adopted similar characteristics. The basis of this 

adoption has been the EU model of multifunctionality, but having some endogenous –East 

Asian- characteristics, such as the combination of border control mechanisms and direct 

support policies for agriculture.  

It is interesting to contrast this position with the premises of rational choice, since the 

WTO negotiations with the EU were based on sectors other than agriculture. This could be 

because there was a large consensus between the parties on how agriculture ought to be 

framed, and therefore acceptance on both parties regarding the multifunctional paradigm as 

a normative framework. There is no evidence of EU pressures upon WTO accession 

towards Taiwan for the adoption of a multifunctional paradigm; it seems to have flowed 

independently from pressures. As we have shown in the previous chapter, the EU has a 

large domestic market, but failed to show preference intensity towards meat market access 

to Taiwan prior to the euro-crisis. Their convergence along the same ideas for the framing of 

agricultural policies could explain such limited preference intensity, alongside material 

factors, understanding the legitimacy of Taiwan’s position under a shared understanding of 

the agricultural sector.  

Taiwan ended up adopting a paradigm that was preferred by the EU and Japan. The 

idea favored by the United States was not selected towards agricultural activity framing, 

settling on bilateral concessions which would allow the country to sustain its protective shield 

over the agricultural sector in general. As it is the case with the domestic players, the 

interests of the most powerful do not seem to reflect the choice of ideas made by Taiwan as 

a normative framework for agricultural trade. The material interests of the most relevant 

actors, however, were safeguarded under bilateral agreements, thus not being altered by the 

selection of a multifunctional paradigm. Moreover, the United States, through TIFA, has 

been able to secure its position in the market, as have Australia, New Zealand and Canada 

which are the largest meat exporters in the market. Their push through bilateral mechanisms 
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 Up until 2014, when China overtook Japan as the main destination for Taiwanese food products in the 
overall scale.  
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has been opening the market for agriculture on a gradual basis, with increased presence of 

foreign players on a flexible manner. They are also aware that the long-term implications of 

this gradual opening would eventually lead Taiwan to re-think its model for agricultural trade, 

particularly if it wants to join the TPP.  

The strategic setting of Taiwan’s domestic coherence and international interactions do 

not reflect the interests of powerful actors in the selection of policy paradigms for the time-

frame of analysis, especially when the United States has been defined as an actor that can 

“manipulatively” and “exploitatively” act towards Taiwan (Magcamit & Tan, 2015). This is not 

to say that progressively a competitive paradigm cannot be adopted pushed by foreign 

pressures, domestic forces, or exogenous shocks such as the TPP; but the current state of 

affairs points to the preeminence of ideas that are sustained based on domestic stability and 

the domestic political gains that it brings, not the pressures of the powerful domestic and 

foreign players.  

Taiwan’s agricultural trade policy presents a situation where a unique equilibrium is not 

evident, yet the payoff structure makes clear differences depending on how the impact 

categories are weighted. Given that the two paradigms offer gains and losses, the decision 

must be based on the actors’ preferences. Collective action problems could be better solved 

by the adoption of the multifunctional paradigm, rather than by the adoption of the 

competitive paradigm, as the nature of agricultural lobbies in Taiwan has been increasing in 

political importance while they have decreased their economic relevance. The more the 

agricultural activity depends on governmental safety nets, the easier it would be to unite 

them under a particular goal (Anderson, 2010). The increased budget allocation of the COA 

has given this institution a relevant goal in policy-making that cannot be overlooked, even 

though it does not hold a position of power-holder. COA has aggregated the interests of 

farmers, and sustained a strong position. The adoption of the multifunctional paradigm would 

expect the opposition of the United States, and few other agriculture exporting powerhouses, 

but they do not seem to have pushed strongly for a paradigm change as their interests in 

market access had been covered in bilateral negotiations, and are not largely affected by 

domestic support policies.  

The multifunctional paradigm does not correlate with the interests of the powerful, but it 

has served as focal point towards which agricultural trade policy has converged. It did not 

happen because the strategic setting of the idea’s adoption was an even playing field -

without asymmetric power differences between the players involved- but rather because the 

idea garnered strength as a potential explanation for “middle-ground” policies which 

committed to liberalization as well as safeguarded the interests of the agricultural sector. As 
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such, the paradigm served to overcome collective action problems, while at the same time 

allowing Taiwan to accede to the WTO, and the powerful foreign players to negotiate tailor-

made solutions. In this regard I would like to go back to the sentence mentioned by a former 

MOEA high-ranking official mentioned at the beginning of this chapter: “Ideas embedded into 

policy are the natural result of trade relationships”, highlighting the fact that ideas came after 

a reality that had already been forged. However, an ex-post adoption of ideas cannot explain 

why policies where enacted ex-ante, it can only serve to justify the selection.  

 

Conclusion 

The analysis presented above drives the researcher to the conclusion that, under this 

theory, ideas are only functional to the achievement of goals for certain actors, not truly 

having causality. As long as the interests of the powerful players are satisfied, ideas can be 

sacrificed as they are considered non-important towards their material interests. In this 

sense, the causal importance of ideas is non-existent, and the ability of rational choice 

theory to explain the role of ideas in Taiwan’s agricultural trade policy is rather limited. The 

adoption of multifunctionality is de-linked from the interests of foreign powerful actors as they 

can circumvent the paradigm to achieve their goals, and it is also accepted domestically as 

long as it does not constraint broader economic policy goals. Thus following this logic, TPP 

accession would entail a clash between MOEA and COA where the former is bound to find a 

new solution that can accommodate COA’s interests and MOEA’s goals. Ideas are therefore 

solutions, not beliefs.  

“Rational institutionalists see institutions as chosen structures designed to minimize 

transaction costs, increase information flows and monitoring, and thereby facilitate Pareto-

superior outcomes. (…) The ideational turn among rationalists was necessitated by the 

inability of game theory to identify a priori specific Nash equilibria without resorting to 

dubious post hoc logics” (Blyth, 1997). Cost/benefits analyses are conducted on the basis of 

expectations, which are given by different ideas, but the problem is that rational choice 

begins from the premise that self-interested actors have a pre-conceived idea as to where 

their interests lay. In this sense, Garrett and Weingast (1993) recognize themselves that 

there is nothing intrinsic in ideas that give them explanatory power, but their utility in helping 

actors achieve particular ends. Thus for rational choice, the individual is “undersocialized” to 

the point that ideas as well as institutions are reducible to the calculus of self-interest 

conducted by the different actors. Answering how the individual rank-orders its priorities 

seems to be the lacking step in the theory, and most of the time reduces possibilities to 

material utility only.  



‧
國

立
政 治

大

學
‧

N
a

t io
na l  Chengch i  U

niv

ers
i t

y

280 
 

The hypothesis which establishes that the choices of ideas framing agricultural trade 

reflect the interests of the powerful is therefore rejected, as ideas have limited or inexistent 

explanatory power for rational choice theory. The ideas that frame agricultural trade policy 

are embedded in the discourse, and have not largely impeded the goals of powerful actors. 

But it seems that these ideas have become institutionalized to the point that a generalized 

belief exists domestically on the need to protect agriculture in order to sustain its 

multifunctional benefits, which is an idea supported horizontally at all government levels. 

This is phenomenon for which rational choice cannot account.  

 

4. Conclusion 

As in the previous two chapters, historical institutionalism provides a more robust 

explanation towards the existence of a partial protectionist trade policy in Taiwan’s 

agricultural trade. The institutionalization of multifunctionality as the paradigm that frames 

agricultural activity, and the linking of this paradigm to trade has generated a collective 

discursive structure whereby the liberalization of agriculture is conceived as an idea that will 

hinder the development of the public goods jointly produced by agricultural activities. Neither 

the idea of multifunctionality, nor the linking of the idea to trade are originally from Taiwan. 

Rather, these are paradigms that have been socialized into Taiwan’s domestic institutions 

from the international arena, generating a normative framework that has come to constitute a 

causal belief, reinforced with norms, regulations and policies. The inertia of the idea is not 

easily changeable, and historical institutionalism will have a hard time explaining a potential 

change from a multifunctional to a competitive paradigm given that Taiwan joins the TPP in 

the medium term. It will once again have to explain the critical juncture in the form of an 

exogenous shock, since endogenous change is hard to explain for a theory that was 

developed to explain stasis. But for the timeframe under research, it appears that the major 

political forces involved were seemingly more committed to the belief of multifunctionality 

than to maximizing their utilities.  

The comment by one of the interviewees saying that “Taiwan has not landed anywhere 

yet” in the battle of ideas is more indicative of the domestic situation after 2010 -when 

Taiwan first mentioned its intention to join the TPP- than of the period that comes prior to 

2010. The fear of isolation regularly mentioned in official discourses during the Ma 

government has come to reflect on Taiwan’s “need” to join regional agreements and engage 

in bilateral trade negotiations in order to avoid marginalization from the region, and from 

global supply chains. It is through this “need” that the WTO has come to be seen as 
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insufficient towards the interests of domestic industries, and therefore the WTO process 

comes to be understood as an important alternative, but not the only one as it has to be 

complemented with bilateral and regional efforts. The WTO has been fundamental towards 

the adoption and legitimation of the multifunctional paradigm, yet the fear of isolation has 

come to question the efficiency of the WTO in a world where regional and bilateral 

preferential agreements have driven trade divergence to a whole new level, diminishing the 

economic frontiers of players unable to join these webs. Thus an exogenous shock for 

Taiwan would not begin with the country’s accession to TPP, but rather it begun earlier, with 

the creeping up of bilateral and regional preferential trade mechanisms from which it has 

been notably absent, and the shared conception that this absence increasingly hurts the 

domestic economy. It is under such a scenario that ideas begin to be questioned, shifting the 

discursive structure which may eventually derive into policy changes, forming a new 

paradigm for the understanding of economic activity in general, and agricultural trade in 

particular.  

Political economy has largely neglected the explanatory power of ideas, with the 

exception of its recent constructivist revision. But it is an aspect of causality that should not 

be neglected, and given proper consideration. Keynes himself argued that the ideas of 

economists and political philosophers, both when they are right and when they are wrong, 

are more powerful than is commonly understood. In this vein, and following the premises of 

Bhagwati (1988) and Milner (1999), protectionism is a phenomenon that cannot be properly 

understood without recurring to the ideas that inform protectionist forces in their behaviour, 

as to how they frame economic activity as well as their roles within the economic activity. 

Furthermore, if we were to take a sociological perspective, studies have analysed the 

cognitive framework under which we live as composed of tropes, which give meaning and 

understanding to everyday activities. In this sense, how food is defined will reflect on the 

meaning given to food consumption and the policies adopted in this regard: If food is 

understood as a commodity economic interests will prevail; however, if food is understood as 

“nature” or “culture” the policies enacted around it will greatly vary, and its position in the 

market will be secondary to other values (Lien & Nerlich, 2004).  

The previous chapters have tested the six hypotheses that were presented in the 

introduction of this dissertation, concluding that historical institutionalism, for the case of 

Taiwan, is best able to explain the reasons for a partial protectionist policy that is hindering 

the export possibilities of several countries. The following chapter will aim to define Taiwan’s 

agricultural trade policy along the lines of the protectionist scale that was presented in the 

introduction. By building upon the research that was done to test the six hypothesis, 

understanding the actor’s motivation and their strategic setting, the indicators will point to 
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whether Taiwan’s agricultural trade policy can best be defined as one of selective protection 

or selective liberalization. 
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V – DEFINING TAIWAN’S AGRICULTURAL TRADE POLICY 

The final goal of the current research is to define Taiwan’s agricultural trade policy, 

building upon the information that was shed in the testing of the hypotheses presented 

above. Through the chapters developed, causality has been tested along the lines of 

historical institutionalism and rational choice aiming to respond why Taiwan has in place a 

partially protectionist trade policy. It was concluded that domestically Taiwan uses 

agricultural trade policy in order to achieve trade-offs in broader policy areas (mostly when 

these are aligned with national goals), which is something that the state can do given its low 

level of differentiation. Bilaterally, Taiwan has partially opened up its meat markets when the 

bilateral relationships have been institutionalized, leading to improved channels of 

communication, and allowing foreign counterparts to participate in policy feedback loops, 

gaining through these market access and being able to comment on agricultural policies. 

Ideationally, Taiwan has shifted its policy paradigm from a dependent paradigm to a 

multifunctional paradigm, institutionalizing a normative framework that considers 

protectionist measures (and some level of border protection) as appropriate towards 

achieving the multifunctional goals of agricultural activities. This institutionalization has 

largely been carried out as a result of its WTO participation, and the WTO-consistency of this 

paradigm.  

In spite of the inertia that developmental pathways grant to policy decisions, these are 

not made in vacuum, and all of them take into account the intentionality of actors in the 

drafting, implementation and execution of policies. Domestically, the achievement of broad 

policy goals is evident in the trade-off strategy pursued by bureaucrats. Bilaterally, the 

strengthening of the institutionalization of bilateral interactions is also pursued as a 

consequence of the constrained international space granted to Taiwan given its vulnerable 

diplomatic situation, and it is pursued by foreign states in order to grant transparency and 

predictability to their relationships with Taiwan. Ideationally, the shift from a dependent 

paradigm to a multifunctional paradigm for agricultural activity and trade also responded to 

the needs of achieving WTO accession, gaining consistency with the trade body. Thus 

Taiwan’s agricultural trade policies cannot be understood as a separate entity from the 

players and institutions that have forged them.  

In this regard, the protectionism scale devised assigns intentionality to actors through 

the use of the word “selective”. Selective is defined by the dictionary as “having the function 

or power of selecting”. Prior literature in the field has also made use of this word referring to 

a strategy of either liberalization of protectionism, but with a controlled pace on part of the 

sovereign authorities, as was shown in the literature review. In the research of this 
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framework, it applies to a policy strategy that has gradually opened up the market for the 

inflows of foreign meat, but selecting which players can participate of the market and which 

ones cannot, given the fact that Taiwan is able to control this process106, and has been so 

through its historical development. WTO accession apparently forced Taiwan to give up this 

premise, but as this research has shown, the capabilities of the state are very much intact 

towards further granting of market access, yet constrained to commitments already forged 

bilaterally and multilaterally restricting the use of this macroeconomic policy. 

The participation in the market of beef from Panama or Honduras, the preponderance of 

Canadian chicken, the quotas established for Paraguayan meats, or the lack of presence for 

Brazilian poultry and German pork seem to respond to an erratic behaviour of the market 

and the government alike. But as has been tested in the preceding chapters, these decisions 

respond coherently to the process under which Taiwan has opened up its market for meats, 

not to luck, fate or disorganized behavior. In order to move into defining Taiwan’s agricultural 

policy, based on the meat sub-sector study conducted, the protectionism scale will be used, 

and the indicators will reflect whether Taiwan is currently applying a selective protectionist 

policy, or a selective liberalization policy, as neither strict protectionism nor strict laissez faire 

liberalization are evident in Taiwan’s meat markets.  

 

1. The protectionism scale 

It is useful to once again look at the protectionism scale presented in the introduction, 

and its indicators before dipping into the analysis: 

 

 

 

 

 

 

 

                                                           
106

 Starting in the mid-1980s the United States could be considered an exception. But even vis-à-vis the 
US, Taiwan has been able to at least stall decision-making for many years in decisions such as ractopamine or 
BSE bans.  
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Fig. 28. The Protectionism Scale 

  Protectionism Selective 
protectionism 

Selective 
liberalization 

Liberalization 

Ideas Protectionism 
Protective 

multifunctionality 
Trade liberalism Laissez faire 

Policy goals 

Strategic 
development of 

domestic sectors, or 
strategic trade. 

Socio-economic 
stability; social values; 

political bargaining 
game. 

Efficient allocation 
without market 

shocks, gradual and 
selective response 
to market forces. 

Efficient 
allocation of 
resources by 
the market. 

Trade 
restricting 

tools 
Restrictive 

Restrictive and 
regulatory 

Regulatory None 

Domestic 
support tools 
for agriculture 

Amber, blue and 
green boxes 

Limited amber box, 
blue box and green box 

Limited blue box, 
and green box 

None 

Timeframe Unlimited Long-term 
Medium-to-Long-

term 
Short-term 

Strategy 
Shielding of the 
strategic sectors  

Protection of domestic 
and foreign privileged 

positions 

FTAs, regional 
liberalization, 

bilateral agreements 

Unilateral and 
multilateral 

liberalization 

 

The scale is based on several indicators which will align Taiwan in the scale regarding 

how policies are conceived, which goals are pursued, which tools are used to achieve policy 

goals, the timeframe pursued for its execution, and the strategy devised to accomplish it. 

Firstly, the ideas influencing the policy framework need to be analysed, as there is a wide 

range of alternatives available to understand agricultural activity which move from complete 

governmental intervention to complete de-regulation of the activity. Thus the continuum 

ranks according to how much influence must be given to markets vis-à-vis the level of 

intervention which is expected of the state in the development of the economic activity. The 

selection of ideas, as chapter four has shown, is an important causal element which is 

under-researched, and needs to be paid more attention, particularly under the theory of 

historical institutionalism, given the inertia that it can imprint on institutions.  

The second indicator is that of the policy goals pursued by a protectionist/liberalization 

policy. A continuum is also appreciable in this indicator alongside the lines of the previous 

one. The goals of the government under a protectionist policy are those of strategic 

intervention in order to achieve the development of certain sectors, or achieve the benefits 

strategic trade granting its firms preferential treatment. On the other hand, a scenario of strict 

liberalization aims to achieve the most efficient allocation of resources possible, given an 
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understanding that the market works under conditions of perfect competition and transparent 

information, thus limiting governmental constraints would imply the achievement of 

increased efficiency. In between, selective protectionism and selective liberalization 

comprehend that both the market and the government can incur into failures, thus operating 

goals to correct them in order to minimize their impact on society. At the same time, 

selective protectionism strategizes in order to make sure that any bargaining position of the 

country is not diminished by granting market access (and thus limiting its control of the 

market) without achieving gains in other sectors. The goals of selective protectionism are 

more concerned with the socio-political situation, while the goals of selective liberalization 

give pre-eminence to the economic situation and market forces, without granting the market 

all of the initiative.  

The third indicator relates to the tools used in order to achieve the policy goals. This 

indicator also presents a continuum that ranges from trade restrictions to de-regulation, with 

two steps in between. The changes along the continuum relate to both the visibility of the 

tools, as well as their consistency with international standards. The use of restrictive 

measures (such as quotas, licensing or bans) has gradually been eroding from the 

international trade system after the Uruguay Round, as the WTO intends to generate large 

levels of transparency to help the flow of goods and services, and the SPS, TBT and 

Agriculture chapters of the round were very aggressive in their fight against restrictive trade 

measures. There was a consensus on reaching the Agriculture Agreement in order to 

transform any restrictive NTB into tariff barriers, which are easier to measure, and could 

therefore be tackled in the long run. The tariffication of NTBs followed the emergence of 

regulatory protectionist policies. Regulatory tools, however, have to be non-discriminatory, 

as they must apply equally to domestic as well as foreign players in the market, thus 

representing incremental progress towards the goal of a transparent system for trade.  

Fourth, a topic in which this research has barely looked at is that of domestic support, 

since the focus has been on market access. However, it is important to consider it (albeit 

briefly), as it can distort trade and prices of agricultural commodities. The discussion on 

measures of domestic support was the one that stalled the agriculture negotiations in the 

Uruguay Round, as there were largely divergent positions between the EU and the US. At 

the end of the round, however, a consensus was reached on the types of domestic support 

measures that could be applied in each country, as they are not trade distorting. Thus this 

indicator provides a continuum that goes from the use of trade distorting domestic support 

measures, to the elimination of domestic support measures completely under the premise 

that it is the market that should reward economic activities, and not the governments.  
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The “timeframe” indicator points to the amount of time during which this policy is 

expected by policymakers to be sustained before achieving the goals proposed. When the 

timeframe is unlimited, changes in the policy are not expected, independent of how much 

times goes by. For example, the European Union has established the policy objective of 

sustaining agriculture’s multifunctionality without an end in sight for the aforementioned 

objective, as it is an objective in itself that’s not positioned in the process towards something 

else and needs to be sustained in order to deliver its benefits. Comparatively, the 

competitive paradigm proposed by the United States proposes incremental advancements 

towards the inclusion of agriculture in the trade regulations that reign over the rest of the 

industrial sectors, without cross-sectoral differentiations. Thus selective liberalization has the 

long-to-mid-term goal of eventually achieving full liberalization, while selective protectionism 

does not truly have an end-date, but moves according to the binding agreements that it signs, 

from which it pins its obligations (thus having a long-term timeframe).  

Finally, the last indicator is that of the strategy pursued towards the achievement of 

policy goals and fulfilment of the ideas that influence these policies. In this indicator it is also 

possible to establish a continuum between what could be considered a rather autarchic 

position to one of complete globalization/internationalization of the economy. Wilsonian style 

capitalism on one end, and strategic protection on the other give way to middle-ground 

positions, which aim at either limiting protectionism by allowing partial inflows of foreign 

goods, or liberalizing through bilateral and regional mechanisms in order to ensure 

reciprocity and preferential access to third markets supporting the domestic industry.  

The following section aims to qualitatively position Taiwan in these indicators, so as to 

be better able to define Taiwan’s agricultural trade policy, focusing on these multilayered 

inputs of information. At the end of the section, the scale will be presented once again to 

graphically align Taiwan with one of the four definitions of the scale.  

  

2. Taiwan and the protectionist scale 

The first indicator, ideas, refers to the information that was presented on chapter four. 

While Taiwan adheres globally to a policy of trade liberalization and has been praised for its 

de-regulation efforts conducted in several industrial and service sectors, it has 

institutionalized ideas of protective multifunctionality as the looking glass through which 

agricultural policies have to be drafted. The first item in the continuum is that of strict 

protectionism: Such an idea is not evident in Taiwan. We have earlier defined protectionism 

as an idea designed to discourage imports, and prevent foreign take-over of local markets. 
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In Taiwan we can observe increased participation of foreign companies, and the local 

markets of beef and bovine meats are almost completely foreign-dominated. On the other 

side of the spectrum, laissez faire refers to an economic system in which transactions 

between private parties are completely free from government intervention, which is not the 

case either, as we have seen that large tariff levels (being much higher than for industrial 

sectors) still exist alongside regulatory restrictions, SSGs, TRQs and quotas. Thus the 

discussion regarding the ideas that influence policy lies in between these extremes of the 

continuum.  

As we have seen, each of Taiwan’s TPRs has defended the country’s “gradual and 

flexible” approach to agricultural trade liberalization, linking multifunctionality and trade. COA 

has sustained a discourse of support towards the jointness of production of non-commodity 

and commodity attributes in agriculture, implementing policies that aim to compensate 

farmers with payments for providing public goods which the market does not reward, such as 

food self-sufficiency or environmental conservation. Scholarly work in Taiwan shares the 

same idea, and thus the protection of agriculture has become commonplace discursively and 

normatively. The process of implementation of this idea responds to a careful selection 

conducted by policymakers as to ensure that Taiwan could sustain certain levels of 

protection while shifting its policies to become WTO-consistent. It is hard to imply whether 

the multifunctional paradigm was adopted because the rank-order of values changed giving 

more weight to social values, or because it was functional towards the goal of WTO 

accession with diminished adjustment costs. The fact is that after the idea was adopted, it 

has been socialized, institutionalized and reinforced to the point of representing a shared 

causal belief which is defended domestically and internationally as the rationale for the 

partial protection of agricultural activity.  

It can be argued that Taiwan has gradually implemented policies towards the 

liberalization of its agricultural trade, such as the diminishing of the tariffs, the granting of 

market access to several countries, or the signature of FTAs (such as ANZTEC) where the 

agricultural sector was highly liberalized, with the exception of rice. Nonetheless, the policies 

implemented, discourse and beliefs fall heavily on the side of protective-multifunctionality, 

particularly when they are compared with the rest of the industrial and service sectors where 

a much more aggressive liberalization has taken place. The progress of liberalization has not 

relied on a conception of increased market efficiency (as it has been compensated with 

increased domestic support for the sector), but rather on the achievement of other goals, 

making the selection of liberalization measures politically functional over ideationally strong.  



‧
國

立
政 治

大

學
‧

N
a

t io
na l  Chengch i  U

niv

ers
i t

y

289 
 

The second indicator refers to the policy goals pursued by Taiwan with its agricultural 

trade policy. As we have seen over several chapters, East Asian countries have historically 

placed an emphasis on economic growth as an overarching goal of policy, lending politicians 

and bureaucrats legitimacy. In the case of Taiwan, both the Challenge 2008 the Golden 

Decade National Vision development plans understood that the road to economic growth in 

the 21st century comes from increased liberalization and de-regulation of the economy, as 

these measures contribute to the efficient allocation of resources. But both plans also put a 

strong emphasis on stability, both economically and socially, putting a pin on market forces 

so as to govern over their failures through government intervention.  

In agriculture, however, the goals of growth and efficient allocation are rather absent, 

with stability and rural development making a stronger presence. Such a position 

automatically rules out strict protectionism (as the development of the sector is not part of 

the long-term goals of the national development plans analyzed), and strict liberalization (as 

market forces cannot be let to operate freely given the need to sustain farmer’s livelihoods, 

self-sufficiency rates, and environmental goals). While we have shown that there are efficient 

sub-sectors within the economy, Taiwan has opted for protection and support programs that 

cover commodities (rice, fruit, meats) that today amount for almost the majority of Taiwan’s 

domestic agricultural production. The rationale for this protection is largely based on the goal 

of social stability and the pursuit of social values. Gradual liberalization has eroded the 

government’s capabilities towards ensuring the supply and price range of certain 

commodities, but it has searched for mechanisms to compensate for this loss and keep the 

farmer’s incomes from drifting too far away from industrial average income.  

As we saw in chapter one, the market shares of domestic meat productions have 

decreased very slowly, given the gradual opening of the market. But it is important to 

question whether this gradual opening has been influenced by market forces and controlled 

by the government to avoid shocks, or on the other hand it has responded to the political 

bargaining game, helping the achievement of socio-economic stability through the gradualist 

approach. Chapter two argues that the use of trade-offs towards market access in meats is 

evident for the countries that have achieved market access, as well as for those that have 

not achieved it yet. Thus selective protectionism, and the usage of a closed agriculture in the 

political bargaining game, better explain the gradual opening of the market and the pursuit of 

stability than the impulse of market forces. There has not been a selective liberalization 

based on market capabilities of the exporting countries, but rather based on political 

bargaining with international counterparts, with a status-quo that remains protectionist over 

one that moves regularly towards an end goal of liberalization.  
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The fact that the market is open for a restricted number of actors (18) once again 

speaks of policies that have a selective nature, as either strict protectionism or strict 

liberalization would favor goals that are applied evenly to all the players involved in trade 

relationships or to none of them, looking at the sector as a whole, rather than the individual 

players involved within it. It is useful to repeat the comment made by an interviewee in the 

sense that anyone that complies with the SPS regulations should be able to export to 

Taiwan, favoring the flow of meat supplies to a market that forces consumers to pay prices 

higher than the international average. As this is not the case and SPS compliance is only de 

minimis requirement, the selection is made on a political preference basis, not based on 

market forces.  

The third indicator to define Taiwan’s policy is that of the trade restricting tools which are 

applied to control the inflow of foreign agricultural goods. The analysis here appears to be 

much more straightforward than what it was under prior indicators. First, the extremes of the 

continuum can be discarded, as we have shown from chapters one to four. Restrictive trade 

tools still exist (quotas for Paraguay, bans for China, or non-automatic licensing procedures), 

but they seem to be outliers in an overall policy environment that has become WTO-

consistent. On the opposite extreme, the inexistence of trade-restricting tools can be 

automatically discarded as well, as there are several regulatory tools accompanying the 

remnants of restrictive protectionism which accompany Taiwan’s trade policy in agriculture.  

In between, selective protectionism justifies not only a need to regulate, but also a need 

to protect and control. Thus restrictive border measures are mixed with regulatory 

protectionist measures, in order to ensure a better control of trade which can get out of hand 

when compliance with regulations becomes universal, and there is a global convergence 

towards international regulations. While tariffs and regulations rely on the self-organizing 

process of the market economy, restrictive measures impose a political direction, and work 

under the rationale that restrictive measures generate more “business” for the holder of 

political posts than tariffs (Rowley, Thorbecke, & Wagner, 1995). In the case of selective 

liberalization, the goal of trade-restricting measures is to ensure gradual market opening, 

thus regulatory protectionist measures are sustained to ensure that compliance with strict 

regulations is rather limited, thus effectively limiting the inflows of goods. These have to be 

non-discriminatory, forcing the domestic industry to raise its own standards and compete in 

the process, thus striving for enhanced competitiveness of domestic players. Such a position 

is aligned with the movement of the ORDO-liberals, which do not reject the crafting of 

economic policies by governments, but seek to articulate principles governing these policies 

that do not violate and undercut the principles of a market economy (Rowley, Thorbecke, & 

Wagner, 1995).  
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As we have reviewed, Taiwan applies both regulatory and restrictive measures of 

protection. Some of its restrictive measures are WTO-consistent (SSGs, TRQs, high tariffs 

levels) and some are not, such as the non-automatic licensing which has been used 

selectively. In parallel, Taiwan applies regulatory protectionist measures, for example in its 

disease-free declarations for third countries, as it does not recognize international standards 

set by the OIE, but requests that countries go much further through provisions of additional 

information. European countries, for example, enjoy a common SPS framework, which is 

accepted by most food importing countries around the world. In Taiwan, however, national 

regulations need to demonstrate the lack of gaps between each of these countries in their 

SPS systems. Moreover, the United States has regularly complained about the lack of 

scientific rigor in the setting of MRL standards, which is a requirement established by WTO 

regulations. We have shown in chapter one that Taiwanese standards are not stricter than 

those imposed by Japan or South Korea, but these two countries are regularly criticized as 

well for having a protectionist stance on their agriculture through standards which are 

already stringent. Thus regulatory protectionist pressures are exercised in Taiwan, and 

restrictive measures still exist, even though they have been reduced over the past two 

decades and if the process continues as it has, Taiwan will eventually rely only on regulatory 

measures. As of today, some NTBs operated by Taiwan point towards a centralized control 

of the market, limiting the role of the market economy. A move towards regulation-plus-tariffs 

would allow the principles of the market economy to operate, even when certain protection 

still exists.  

The fourth indicator is that of domestic support, to the point that it is price and trade 

distorting, or it is not. The most complex and difficult discussion towards the completion of 

the Agriculture Agreement of the Uruguay Round was without a doubt that on the restrictions 

towards domestic support as market access and export subsidy issues were resolved rather 

swiftly. The existing support systems in the US and the EU relied heavily on price and 

quantity support, distorting world prices, and generating surpluses of production of certain 

commodities that more than once destabilized the whole world markets (Moyer & Josling, 

2002). Both the EU’s CAP and the US’ Farm Bills established mechanisms against which 

other countries had to take shelter on border protection given the heavy subsidization of 

agricultural commodities that these countries committed to. In order for agriculture to 

respond to the market’s demands, to generate further transparency, and to decrease the risk 

of market collapses, the WTO negotiations were able to generate an agreement on the 

implementation of domestic support measures that were not trade distorting, de-coupling 

payments to farmers from production or price levels. Much as in a traffic light, three boxes 

were created in order to qualify the different types of support measures, with green box 
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measures being non-distorting for trade and prices, blue box measures can be approved 

under the condition that they do not represent a distortion, and amber box measures are 

prohibited 107  by the international regulations. In this regard, a system that aims for 

liberalization and de-regulation of the agricultural activity will look to transition from amber to 

green box measures so that they do not distort trade and prices.  

In this research, we have barely touched upon domestic support issues, as the focus 

has been on market access. Domestic support can be highly trade distorting, but it is not 

directly related to market access policies. In this regard, researcher Jen (2006) has proven 

that Taiwan, upon its WTO accession, shifted most of its domestic support system from 

amber to green boxes, but also recognizes that domestic support still depends on Market 

Price Support (MPS) measures, and decoupled direct income payments are still limited in 

Taiwan. He further argues that more decoupled direct payments based on clearly defined 

and fixed historical measures that do not influence current or future production decisions 

should be implemented. Taiwan does not have in place any blue box support measure, 

distributing its support budget between amber box (for rice) and green box (for agriculture in 

general) measures. Thus meats are not receiving any kind of market-distorting domestic 

support.  

The fact that Taiwan still uses certain MPS measures (amber box) puts it in a partially 

market-distorting position. The selection of rice as a staple item that needs to be further 

supported and protected also points to a selective attitude, which this time does not affect 

meat traders, but rather rice trading countries such as Thailand, India or the United States. 

Nonetheless, Taiwan has moved towards limiting price-support systems, and today rice 

stands as an exception to the general rule (even though it uses up a large portion of the 

budget). Thus Taiwan has largely limited its use of amber box measures, decoupling the 

production of most sub-sectors from support mechanisms. According to the scale, Taiwan 

once again falls under the category of selective protectionism, but it also shows willpower to 

move towards a position of selective liberalization. If we consider agricultural activity in 

general, and take rice to be an outlier108, then Taiwan would be classified in the scale as 

fitting selective liberalization.  

The fifth indicator is that of the timeframe (or deadline) established for the fulfillment of 

the policy goals, which will follow the next step alongside the continuum. A policy of strict 

protectionism does not necessarily intend to move from its position, given that the domestic 

                                                           
107

 They can be used with a de minimis condition of not exceeding 5% of agricultural production for 
developed countries, and 10% for developing countries.  

108
 With today’s levels it is hard to consider i tan outlier, as it represents a large share of Taiwan’s 

agricultural production.  
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industry remains uncompetitive (as Taiwan’s staple food agriculture). On the other end, a 

policy of liberalism accepts the existence of adjustment costs, but agrees on the fact that 

painful adjustments are need towards the efficient allocation of resources, giving the 

implementation of the policy a short term towards the achievement of the goal. In between, 

selective protectionism can be thought-of as a long-term policy, as it will move functionally 

towards liberalization by giving up protectionism through political bargaining, and sustaining 

these compromises overtime as a result of their institutionalization. Selective liberalization is 

inward-looking, and aims towards the economic goal of efficient allocation, but giving the 

social structure time to adjust gradually to the new condition, reallocating the factors of 

production in a gradual manner.  

The G-10’s and Taiwan’s own position is that of flexible and gradual liberalization. 

Moreover, its end goal and its intention to join the TPP signal a long-term intention to 

achieve liberalization of the sector. In parallel, the adoption of policies to foster increases in 

Taiwan’s food self-sufficiency rate recurring to trade policy contradicts this long term goal. It 

is to be expected that, if Taiwan joins the TPP, its policy paradigm will gradually shift to one 

which sees agriculture as another regular sector. Discursively, therefore, it is possible to 

qualify Taiwan as having a policy of selective liberalization in this indicator, with intentions to 

eventually liberalize the agricultural sector, be it as a result of domestic consensus, foreign 

pressures or exogenous shocks. But in policy terms, Taiwan has acted under the indicator of 

selective protectionism, moving towards liberalization through trade-off commitments.  

The final indicator is that of the strategy followed to achieve the policy goals and fulfill 

the ideas that framed these. Taiwan IAPs in APEC and TPRs in the WTO acknowledge its 

protection of the agricultural sector, thus discarding strict liberalization in a unilateral or 

multilateral manner. At the same time, the presence of several foreign actors participating 

intensively in Taiwan’s agriculture shows that the sector as a whole is not shielded: Taiwan’s 

self-sufficiency rate in food makes it one of the largest food importers of the world, thus 

characterizing Taiwan as strictly protectionist is unsustainable by any measure. The middle 

ground options of selective liberalization and selective protectionism offer a clearer picture of 

how to better qualify Taiwan’s strategy and policy.  

The difference between the middle ground options is that selective protectionism selects 

players to which it offers protection domestically and bilaterally, while selective liberalization 

moves through agreements in which it encourages a liberal trading environment bilaterally 

and regionally. A policy of selective protectionism offers market access under the premise of 

first-mover advantage, while at the same time compensates market access with the 

achievement of other policy goals, and sustains strong domestic support measures for the 
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agricultural activity as a side payment. On the other hand, a policy of selective liberalization 

is open to the end goal of achieving strict liberalization, but its graduality takes it to rely on 

controlled bilateral or regional mechanisms such as FTAs or RTAs.  

Taiwan has granted market access and decreased tariffs to countries with which it does 

not have FTAs; however this research found no evidence of protection being offered to these 

trade partners vis-à-vis future players in the meat markets. Similarly, domestic meat industry 

is not so much protected as it is supported, since swine meat (the largest domestic industry 

in meats) is the one that allows the largest number of exporters, as it was shown on Fig. 1. 

While there is a goal of achieving trade-offs by granting market access to foreign players, 

Taiwan’s liberalization strategy is strongly focused on the achievement of FTAs and 

participating in RTAs: It is much more outward than inward looking in this regard, and 

therefore would prefer a strategy of gradual liberalization. Were it able to choose its trading 

partners (without the constraints imposed by China (Schmidt F. , 2013)), Taiwan would 

clearly opt for a strategy of gradual yet continual liberalization through bilateral and regional 

mechanisms. Thus towards this indicator, Taiwan’s strategy is aligned with a policy of 

selective liberalization over a policy of selective protectionism.  

With the abovementioned recount, it is useful to once again look at the table, taking into 

consideration the arguments presented and developed throughout the chapters: 

Fig. 29. The Protectionism Scale: Results 

 Protectionism Selective 
protectionism 

Selective 
liberalization 

Liberalization 

Ideas Protectionism 
Protective 

multifunctionality 
Trade liberalism Laissez faire 

Policy goals 
Strategic development 
of domestic sectors, or 

strategic trade. 

Socio-economic 
stability; social values; 

political bargaining 
game. 

Efficient allocation 
without market shocks, 
gradual and selective 
response to market 

forces. 

Efficient 
allocation of 
resources. 

Trade 
restricting 

tools 
Restrictive 

Restrictive and 
regulatory 

Regulatory None 

Domestic 
support 
tools for 

agriculture 

Amber, blue and 
green boxes 

Limited amber box, 
blue box and green box 

Limited blue box, and 
green box 

None 

Timeframe Unlimited Long-term Medium-to-Long-term Short-term 

Strategy 
Shielding of the 
strategic sectors  

Protection of domestic 
and foreign privileged 

positions 

FTAs, regional 
liberalization, bilateral 

agreements 

Unilateral and 
multilateral 

liberalization 
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The figure above shows that Taiwan’s policy, between 2001 and 2014, is much better 

defined by the indicators of selective protectionism than from those of selective liberalization. 

At the same time, some indicators show an evolution over the period of research, 

showcasing policy intentions and discursive practices that would move Taiwan towards a 

position of selective liberalization in agriculture. Its diminished use of amber box support 

measures, its intention to join TPP and RCEP, its move away from restrictive trade 

measures into regulatory ones, or its willingness to further open its agriculture (as proven by 

ANZTEC) through mechanisms of bilateral and regional nature, are an indicator of a 

potential future redefinition of the policy. As of today, however, Taiwan’s agricultural trade 

policy remains selectively protectionist for the case of meats. This definition is extensible to 

most of its agricultural policy, with the probable exception of rice, which this research does 

not intend to examine. It should be noted that very few economies could be placed in the 

extremes of the ideal models of protectionism and liberalization. 

The indicators and the data point strongly towards a political selection in decisions of 

market access that has overridden a gradual selective opening based on market capabilities. 

The political element has been strong in decision-making, over the economic discussion. 

The following sub-section aims to analyze some of the economic rationales through which 

protectionism could be understood, comparing them with the political elements behind these 

decisions. This is not to say that economic arguments were not considered in decision-

making, but rather to establish that political factors have so far outweighed economic ones, 

giving policy its “selective” character.  

 

3. Political choice over economic choice  

In order to verify that decisions in meat trade politics respond more to political choice 

than to economic choice, it is important to look into the potential economic rationales for 

protection, such as the infant industry argument, government revenue, income redistribution, 

protection of jobs, terms of trade or balance of payments.  

i. Infant industry argument – Lukauskas defines this argument by the establishing what 

could be understood as an infant industry with the following sentence: “If government 

officials believe a domestic industry lies within the country’s long run comparative advantage, 

they may choose to protect it temporarily to give domestic firms time to catch up to more 

competitive foreign firms” (Lukauskas, 2013, pp. 224-225). The infant industry argument is 
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one of the oldest arguments for the implementation of protectionist measures, with 

economists Alexander Hamilton and Frederic List proposing it at the beginning of the 19th 

century. John Stuart Mill took their argument, and added two main conditions for the 

effectiveness of protectionism for infant industries: (1) The protection must be temporary and 

(2) the industry must mature and be able to survive without the protection offered. In order to 

measure the efficiency of the protection, Charles Francis Bastable added yet another 

condition: The cumulative benefits of the protection must be larger than the costs of 

imposing such a protection (Melitz, 2005).  

 

This argument is hard to sustain for Taiwan, since these are industries that have been in 

the island for many years, thus they are not infant industries. Swine developed industrially in 

the aftermath of the Chinese Civil War, mainly through the Sino-American Joint Commission 

on Rural Reconstruction in the 1960s, and received a large push through increased 

investments in the 1970s with capital that had already accumulated. Through several 

programs, “hog-raising in Taiwan was therefore transformed from a sidelines business into 

the modern hog industry” (Liu C.-W. , 2009). In the case of poultry, the second most 

important domestically produced meat, its industrial development dates back to the 1970s 

with the introduction of broilers which replaced backyard chickens; given their efficiency, 

these chicken gradually replaced backyard chickens, and by the 1980s were established 

industrially (Lee Y. , 2006). In the case of beef, the industry has not developed largely given 

to two main facts: Beef is not traditionally important in the Taiwanese diet, and it is a 

production that requires large amounts of land. These two reasons apply also to the 

production of ovine meats. Thus there are no industrial developments in these two kinds of 

meat. Since the 1960s, consumption on these kinds of meats has increased hand-in-hand 

with increased imports (Chang & Hsia, 2000). Therefore there is no infant industry for beef or 

ovine to be protected. 

 

If we look at Anderson’s NRA measurements, we can realize that the level of protection 

has also been decreasing (on average) since Taiwan’s entering into the WTO: 
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Fig. 30. Taiwan's NRAs in Meats 

Product
/Year 

2000 2001 2002 2003 2004 2005 2006 2007 2008 2009 2010 2011 

Beef 0.444 0.953 0.785 0.942 0.967 0.703 0.999 1.005 0.713 1.066 0.611 0.525 

Pork 2.014 1.679 1.502 n/a 1.633 0.013 0.168 0.184 -0.02 0.194 0.309 0.088 

Poultry 3.474 2.539 2.371 1.813 1.960 1.532 0.815 0.853 1.150 1.09 1.115 n/a 

 

 

The decreased protections has not responded to an increased competitiveness of the 

domestic industries, as their export levels (particularly for pork) have not picked up the 

1990s export-capacity, and it is unlikely to do so again. Moreover, the Council of Agriculture 

is keen to point out that “despite the challenges, livestock farmers and the government have 

been working closely throughout the years to readjust the structure of the industry and to 

modernize its production and marketing. Such efforts have seen fruitful results, particularly 

over the past three years” (Council of Agriculture, 2014). Thus the institution makes clear 

that these industries, while not infant, are facing stronger competition, and they require 

protection in order to adjust, not to compete. If we consider only economic indicators -

disregarding food security in the scale of values for measuring policy impacts- then the 

cumulative benefits of protection (in terms of employment and farmer’s income) will hardly 

outweigh the cumulative costs (increased government expenditures and consumers facing 

higher food prices) of a protectionist policy.  

 

The infant industry argument is not sustainable as a rationale for protection of Taiwan’s 

meat industries as they do not lie in the long run comparative-advantage of Taiwan. 

Taiwan’s self-sufficiency level is bound to decrease vis-à-vis players that can achieve 

greater economies of scale, as they have larger land endowments which are fundamental 

not only for sustaining the livestock, but also for harvesting feed, which typically represents 

50% of the total cost of production (Peel, 2014), being this percentage even higher in Taiwan 

given the need to import most of the feed. Moreover, protecting the sector so that infant 

industries can grow and become competitive would require measures that are applied 

across-the-board, not selectively. As of today, massive players in the pork and poultry 

markets are already present in Taiwan, such as the United States, Spain, Denmark, Canada 

and the Netherlands, increasing the competition for the domestic industries which rely 

heavily on domestic support, particularly for suppliers that have not achieved economies of 

scale (mostly single-family farms).  
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ii. Government revenue – This rationale is directly pointed at tariffs/taxes that may be 

imposed on imports/exports (thus hindering trade) in order to increase government revenue, 

and thus allowing the state increased spending power by finding the frontier, or equilibrium, 

where the largest possible tariff can be levied without diminishing the volume of goods 

imported to the country. This rationale is far from applicable to the case of Taiwan, as the 

opening of the market has been selective, and the flow of imports controlled, not allowing for 

large tariff levying upon foreign products. The fact that protectionism has progressed through 

NTBs hinges the potential for increased government revenues from exports, which would 

rely on increased imports in parallel with tariffication of NTBs.  

Taiwan levies heavy tariffs on imported meat products, some of which are not even ad-

valorem. With an increased flow of imports, revenues from taxes would be greatly enhanced, 

thus allowing more spending power to the government, without directly competing with the 

domestic production in the cases of beef and ovine meats. The lack of market access of 

important players is hindering the potential for increased government revenue: For example, 

poultry imports from Brazil would definitely increase their presence in the market if they were 

to achieve market access. If Brazil were able to export to Taiwan half of the amount which it 

currently export to South Korea (US$ 137 million on the year 2014), having an average tariff 

of 20% for poultry products government revenues would increase by US$ 13.7 million; the 

larger the level of exports, the higher the revenues that the government could collect from 

tariffs.  

At the same time, the selective opening of the market is followed by agricultural support 

measures for the domestic industry, thus increasing government spending, not revenue; 

these expenditures could diminish if the sector itself (in terms of employment) diminishes as 

well, limiting the disadvantaged groups as a percentage of population, and forcing a 

reallocation of their factors of production (land, labour and capital) to more productive 

sectors or sub-sectors. This rationale for protectionism is not applicable to the Taiwan case, 

since Taiwan opts for non-tariff barrier protection, rather than tariff protection, thus the goal 

is not in line with increased government revenues.  

Scholars (Anderson & Hayami, 1986) (Anderson & Nelgen, 2012) have proven 

empirically that Taiwan has moved from taxing to supporting agricultural activity, thus 

representing expenditures over revenue with a large difference, as has happened with other 

economies of Northeast Asia, such as South Korea and Japan. This is a process which is 

typical of developed countries, and happened much faster in East Asian economies, as we 

have shown in the introduction of this dissertation. The main source of government revenues 

in agricultural products for Taiwan today comes from imports, not domestic production, 
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which requires safety nets, and would not be able to sustain investments in other sectors 

through income redistribution, as it did in the 1950s and 1960s. Limiting imports decreases 

potential government revenues, while it funds expenditures for a sector that has proven un-

competitive, thus requiring greater support under the existing policy paradigm.  

iii. Income redistribution – Given that we consider farmers as a disadvantaged group109, 

the rationale for income redistribution through protectionism could make sense in Taiwan. 

According to the CIA Factbook (2015), agriculture represents in Taiwan 1.9% of its GDP, 

while agriculture occupies roughly 5% of its labour force. If we divide the GDP contribution of 

each sector over the percentage of the population which it employs, we can conclude that 

Taiwan’s agricultural income is lower than the average of the country, and lower than the 

income received by industrial activity and the service sector. A research conducted by 

Chung Hua Institute of Economic Research (Chang & Chang, 2011), found out that the price 

increases in foods that occurred worldwide after the year 2008 crisis, actually reduced the 

income inequality between farmers and non-farmers in Taiwan. Higher prices meant 

increased revenues for local farmers, since consumption was not altered for this basic item. 

Thus in a developed economy, food has become income inelastic, and higher protectionism 

could push prices to higher levels, increasing income redistribution towards farmers and 

allowing increased social stability. At first sight, protectionism appears to justify the pursuit of 

the goal of income redistribution to a vulnerable sector such as agriculture.  

On the other side of the coin, however, Taiwan’s accession to the WTO, and its 

commitments to switching its agricultural support mechanisms to ones that do not distort 

prices (green box measures) have been taken up seriously by the country, as reflected by 

the main institution related to agriculture: the Council of Agriculture. COA’s policies have 

been switching towards non price-distorting support measure and there is a commitment on 

part of the government to pursue this path of action as “COA will adapted this policy by 

gradually transferring conversion of the existing subsidies for green measures to comply with 

WTO direct payment regulation” (Council of Agriculture, 2015). And there is evidence to 

prove this, as proven by the gradual opening of the meat markets, and the reduction in 

agricultural support measures (ASM) submitted by Taiwan to the WTO. Therefore, while 

income redistribution appears to be a valid goal for protection in the case of Taiwan, there is 

no evidence of it being used as a rationale for protection in Taiwan’s discursive structure nor 

                                                           
109

 Several studies tend to point out the inability of small farming units to compete with high-yield 
monocropped farms existing in developed countries. Given that Taiwan sustains a structure of small farming 
units, agricultural activity in general is composed of a group that does not have the capabilities to compete 
with transnational agribusiness corporations.  
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in policy, particularly in the face of gradual market opening. Income redistribution is being 

pursued with domestic support policies, not with market access barriers.  

We should also take into consideration that most farming families (75.5%) actually 

receive most of their income (78%) from non-farming activities, thus being considered as 

part-time farmers (Directorate General of Budget Accounting and Statistics, 2014), limiting 

the difference between the incomes of rural and urban dwellers. It should be kept in mind 

that Taiwan’s industrialization process was not geographically concentrated around the 

largest cities, but rather scattered throughout the island, giving farming populations the 

chances to relocate their labour outputs without having to relocate themselves through rural-

urban migration processes (Ho, 1979). Given such condition, it becomes very hard to 

distinguish how income can be redistributed, as part-time farmers are also participating in 

the industrial or service sectors, benefiting from their growth, and suffering from the activity’s 

increased taxation. Under this premise, the goal of income redistribution through 

protectionist policies could actually hurt the part-time farming population by diminishing the 

economy’s aggregate welfare creation.  

Most of Taiwan’s farmers are part-time farmers at best, and easily able to relocate into 

more productive sectors if their farming activities were faced with increased competition, 

putting them in a vulnerable position income-wise. Thus, from the 5% of the population that 

is occupied in farming, only a portion of that population is occupied by livestock production, 

and only a portion of that portion is fully dependant on farming for their income. Out of all the 

factors of production, land is the hardest one to reallocate; for the case of Taiwan’s livestock 

farming, 87% of the farms operate on areas smaller than 0.5 hectares, while only 141 

livestock-related enterprises operate in land areas of more than 5 hectares (Directorate 

General of Budget Accounting and Statistics, 2014). In term of protecting jobs, the job losses 

should not be an important concern towards the opening of the meat markets, and the 

current level of openness has not largely signified changes in the employment structure of 

the sector.  

At the same time, the farming population of Taiwan is ageing rapidly. On the year 2011, 

17% of the farmer’s population was aged 65 or older. It is among this ageing population that 

we find the most vulnerable groups, and therefore this would be the group requiring a 

stronger safety net when faced with increased market liberalization and therefore 

competition. However, the goals of Taiwan’s agricultural policy point not at the protection of 

these jobs, but at the rejuvenation of the agricultural sector, with increased participation of 

youngsters, investment in new technologies for production, and the chasing of efficient 

methods of cropping and livestock raising. Thus the protection of jobs is not singled out by 
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policymakers as a rationale for protectionism, and given the income structure of farmers in 

Taiwan the losing of farming jobs does not represent an important impact on these families. 

The goals of income redistribution and job protection can be attained with a liberalization 

strategy as well, focusing more precisely on truly vulnerable groups unable to adjust to a 

new economic situation. A combination of devaluation and reflation has proven superior to 

protectionism in order to solve unemployment issues (Bhagwati, 1994).  

iv. Terms of trade – When a country is a strong enough buyer/seller of a particular good 

or service -so much so that it is able to alter world prices with its behaviour- it could use its 

purchasing/selling position to alter the terms of trade of that good towards its advantage. If 

Taiwan were a large buyer of meat (of any kind), as to alter the world flows, then it could use 

its position of monopsony to increase national welfare by determining the good’s price, and 

protectionist measures could be used to its favour. However, Taiwan’s largest imported meat 

is that of beef, for which it imported roughly US$ 700 million during the year 2014. The total 

world exports of meat accounted for US$ US$ 47.5 billion. Therefore, Taiwan imported 

roughly 1.4% of the total bovine meat exported globally. Under such a position, the use of 

protectionism to increase its terms of trade is not viable, since it would hardly have any 

impact on the world price of the good, and therefore it will only generate welfare losses in the 

home market. Protectionism in larger markets (such as Japan, which imports more than US$ 

10 billion worth of meat every year), has a larger chance of altering the terms of trade 

through policy decisions. If, for example, East Asian countries (all net meat importers) were 

to create a coalition in support of protection of the sector, then their market power will be 

altered through aggregate purchasing power, and they could alter the terms of trade in their 

favour. Such a coalition does not exist.  

In terms of selling behaviour of Taiwan’s trade partners, the meat markets are widely 

diversified, without no one country (or concerted group of countries) dominating the 

international market. The five largest players in the global market (United States, Brazil, 

Germany, Australia and the Netherlands) have very similar market shares in meat exports. 

The intense conditions of competition that affect several commodities are present for meat 

markets as well, not presenting unique or concerted suppliers. Thus shielding against worse 

terms of trade in meat would involve also a more diversified supplier portfolio, which as of 

today is limited in Taiwan, with only 18 players being able to supply. To protect its terms of 

trade from getting worse, Taiwan could opt for a strategy of increased liberalization, forcing 

increased competition as well, not for a strategy of increased protectionism. Thus the 

argument of terms of trade does not truly credit merit as an explanation of Taiwan’s partially 

protectionist trade policy.  
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v. Balance of payments (BoP) - Protectionist measures can be established in order to 

improve the country’s finances, recovering its balance of payments when it is suffering 

regular deficits. By suppressing imports, and boosting local production and exports, 

government revenues increase alongside the economic activity, while it decreases the deficit 

in national accounts. Since at least the year 2001, however, Taiwan has generally had a 

BoP surplus, rather than a deficit. Therefore there is no need to recover the balance of 

payment through protectionist measures, unless we look at the particular trade balance that 

it has with certain countries, and selectively intends to balance it through trade restrictions.  

The trade in goods related item of the BoP –balance on goods- has also been always 

positive for Taiwan, since it is a country that has experienced an export-led economic 

development, and has an industrial structure that puts a heavy emphasis in global markets, 

and an institutional structure that supports export expansion given the small size of the 

domestic market. Thus it has posted surpluses in balance on goods regularly, registering on 

the year 2013 a surplus of US$ 37 billion, being one of the largest surpluses of the past 

decade in spite of slower GDP growth levels experience in the last years (Executive Yuan, 

2014). Looking specifically at agricultural products, Taiwan is a net importer, as several East 

Asian economies, and in the particular item of meats it is also a net importer with roughly ¼ 

of its consumption coming from meat imports from several countries. But its limited self-

sufficiency largely falls on the un-competitive nature of its agricultural sector vis-à-vis 

countries with larger economies of scale. Thus it is doubtful that increased protectionism 

(and decreased import levels) could actually enhance Taiwan’s self-sufficiency level in food 

to a point of food-autarchy. Several policies have been enacted to increase Taiwan’s food 

self-sufficiency level, with limited results.  

If we look at the bilateral balance on goods between Taiwan and the main exporting 

countries of meat to Taiwan, instead of looking at the global picture, we find a mixture of 

results. While Taiwan runs a trade surplus with the United States and Canada, it runs a trade 

deficit with Australia and New Zealand, which are large exporters of agricultural goods 

(Bureau of Foreign Trade, 2015). Thus it is hard to imply that bilateral balance of payments 

is a valid reason for the generation of protectionist measures, as countries with market 

access run both surpluses and deficits in Taiwan’s balance of goods. If we look at the 

countries without market access, and wonder whether balance of goods is a reason for the 

imposition of protectionist measures, we should separate the cases of Brazil and Chile 

(whom with Taiwan generally runs trade deficits) from Spain, Germany and Argentina (whom 

with Taiwan alternates surpluses and deficits depending on the year analysed) (Bureau of 

Foreign Trade, 2015). Brazil and Chile run large trade surpluses vis-à-vis Taiwan, and their 

surpluses are mostly based on commodities (copper for Chile; mineral and soy for Brazil), 
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thus the balance on goods could render the argument merit in order to improve the balance 

in these two cases, but it fails to explain it in the cases of Germany, Spain or Argentina 

amongst others. Therefore bilateral balance of goods does not proof feasible as a policy 

when both the countries with and without market access run regularly both surpluses and 

deficits. 

Other rationales could be added to the analysis (such as strategic trade, fair trade, or 

even national security), but these would not alter the overall picture which compares 

economic and political choice. The process of gaining market access, the partners which 

have attained market access, and the structure of the market is politically charged, as we 

have shown throughout the analysis conducted in previous and the current chapter.  

Considering the analysis presented above, the economic rationale for establishing 

selectively protectionist policies grants some merit to the need to preserve flows of income 

redistribution and a certain protection of agricultural jobs, but overall it fails to explain the 

reason why the sector has opened gradually and selectively to certain players which can 

certainly supply the market under the conditions of limited competition. Throughout previous 

chapters we have also shown that several players without market access are in a position of 

strong capabilities that would allow them to supply meat to Taiwan’s markets were they able 

to surpass the existing NTBs and achieve market access. If economic rationales where the 

main reason for Taiwan’s gradualist approach, protectionist policies would be enforced for 

every single player intending to enter the market, and not only for certain players. Such a 

situation takes us back to political choice, whereby partner selection in Taiwan has 

responded to criteria that does not necessarily respond to economic rationale, but to political 

rationales.  

 

4. Conclusion 

We have defined Taiwan as having a selectively protectionist policy in meats, based on 

the data gathered, the research conducted, and the indicators qualitatively measured in this 

research. We have also shown that, in many of the indicators, Taiwan appears to be quickly 

moving towards a policy of selective liberalization, shifting the ideas that influence policy, 

complying with green box domestic support measures, focusing on regulatory protection, 

and gradually opening the market for an increased number of players. This trend has 

intensified since the year 2010, as a result of the pending finalization of the TPP negotiations, 

and Taiwan’s intentions to join the pact. As we have seen, shifts were evident throughout the 

12 year preparation period that Taiwan had to endure prior to joining the WTO. Similar shifts 
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are expected if Taiwan is to join a pact which is much more aggressive in its liberalization 

than the WTO approach.  

Under the establishment of a new, TPP-consistent paradigm, Taiwan could eventually 

lose its ability to select partners based on political choice, while retaining its ability to control 

gradually market access based only market forces with the mid-to-long term goal of letting 

these forces determine where resources should be allocated in agricultural industrial activity. 

Domestic producers, and countries which are currently receiving preferential treatment (FTA 

partners) would see increased competition in the market, forcing adjustments to their 

production and marketing schemes in order to become more competitive, or reallocate 

resources to other economic activities or markets. However, pro-free-trade sentiment is 

elusive in Taiwan, and research has shown that “the [Ma] government was not able to foster 

a cohesive pro-free-trade coalition, nor to placate the potential losers with material side-

payments or moral persuasion” (Chu Y.-H. , 2012). 

Independently of where policy may move in the future, for the timeframe of this research 

Taiwan’s agricultural trade policy is politically charged, justifying the use of the word 

“selective” towards the definition of the policy, and granting merit (in terms of theory and 

policy) to the understanding of the reasons behind such a policy conducted throughout this 

research. A product as simple as a beef steak, a chicken leg, or a pork chop, has a political 

background which is not easy to get ahold of, as it involves a clash of ideas, pursuit of 

political interests, historical development of institutions, economic decisions and socio-

economic elements. And what this research has analysed for the case of meats has parallels 

in other agricultural sectors, as well as in the agricultural sectors of other countries in East 

Asia such as Japan and South Korea. Meat trade in East Asia remains highly politicized, and 

the pursuit of explanatory research in meat trade in this region should not overlook the 

political elements, digging deep into causality and not remaining in the outskirts of political 

choice with economic modelling.  
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CONCLUSIONS 

 

1. The Path of the Research 

This research’s initial motivation was a professional challenge faced by the researcher 

as a Trade Assistant for ProChile’s Office in Taipei. The challenge was to understand why, 

within SPS compliance, Chile had not been allowed to export meat to Taiwan, in spite of 

having completed its application for many years. Looking sideways, other countries appear 

to be in similar situations. Thus the research question was born: Why is such a partially 

protectionist trade policy applied to Taiwan’s meat trade? Understanding this phenomena 

lead to the construction of a research design in order to look for causality through theory-

testing research, using case study methodology.  

In order to achieve strong results towards causality, different levels of analysis had to be 

taken into consideration. While domestic politico/bureaucratic forces have the key to open up 

or close down the market, they are also bound by the interactions which they regularly have 

with other countries. At the same time, these officers work under a normative framework 

which constraints their policy evaluation by setting parameters and rankings on the 

objectives that public policy should aim to achieve. Thus domestic forces, bilateral 

interactions, and normative influences were considered for the analysis so as to have a 

comprehensive picture of the phenomena under research. 

The goals of the research were drafted in order to answer the research question, with a 

first goal aiming to determine the forces influencing protectionism in the meat market in each 

level of analysis, a second goal looking to unravel the interplay dynamics that influence trade 

policy formulation and execution and a third goal which pursues a definition Taiwan’s foreign 

trade policy in the meat market according to the devised scale of protectionism. In order to 

achieve these goals, the research followed a single case study method, with embedded 

levels of analysis. And the unit of analysis of this case study was Taiwan’s agricultural trade 

policy, with the embedded sources that create or can alter such policy.  

Two main causal arguments were explored towards causally understanding this 

phenomenon: Partial protectionism is either explained as a factor of power, or partial 

protectionism is explained as a factor of institutional development. Thus rival explanations 

were explored in line with each argument, with rational choice seeking to explain partial 

protection as a factor of power and utility maximization behaviour by agents, while historical 

institutionalism addresses the partial protection through the stickiness of institutions and the 

institutionalization of bilateral relationships and ideas. For each level of analysis, two 
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hypotheses were devised and tested in order to understand which theory –when applied to 

understanding protectionism- could better explain the case of Taiwan, and unravel the 

causality behind partial protectionism. The six hypotheses were tested throughout the 

chapters of the dissertation.  

 

2. Results 

Throughout chapters one to five, this research has looked for an answer to the research 

question that guides this research: Why is a partially protectionist trade policy applied to 

Taiwan’s agricultural trade? Towards answering it, six hypotheses were devised based on 

theoretical expectations, three of which were based on the premises of historical 

institutionalism, and three were based on the premises of rational choice. These hypotheses 

aimed also to cover different levels of analysis, looking at domestic institutions, state-to-state 

relations, and the normative influence of IOs in the process of policy formation; for each of 

these levels a response to the research question came out, and it was always aligned with 

the expectations of historical institutionalism. After answering the research question, and 

taking into consideration the data presented, the research strived to define Taiwan’s 

agricultural trade policy within the protectionism scale devised, characterizing Taiwan as 

having a selectively protectionist agricultural trade policy. In order to make the research data 

manageable, the research has focused on meat trade, arguing that the policies applied to 

the meat sub-sector operate under the same principles as those applied to other agricultural 

sub-sectors with the exception of rice, which has had (until now) a unique character.  

At the domestic level, Taiwan’s bureaucratic institutions have selectively used 

agricultural trade policy to attain trade-offs and advance broader policy goals. Such a policy 

is available to Taiwan given its domestic structure, which has developed historically. There is 

a low level of differentiation between state and society in agriculture, thus pressure groups 

(be them Farmer’s Associations or individual farmer groups) do not exercise an autonomous 

voice in policy formation, as their interests are aggregated by the different bureaucratic 

institutions. This low level of differentiation gives the state strength to deal with domestic 

constituencies, and at the same time it allows it to appear strong and coherent in the bilateral 

negotiation tables. The coherent work of the different units of the Executive Yuan, which 

respond to the hierarchy of top leadership (President, Premier or Vice-Premier), has allowed 

Taiwan to obtain trade-offs in different policy areas for granting market access to its meat 

markets through a carefully coordinated dialogue between all the parties involved. The 

control of the agricultural trade regime remains in the hands of the government, as it has not 
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been given up to either supra-national bodies (such as the WTO), or domestic constituents. 

Following this logic, the reason why Taiwan has in place a partially protectionist trade policy 

is because it uses its market as leverage to attain broader policy goals, as it has limited 

foreign policy tools given its apparently vulnerable international situation.  

Bilaterally, the historical interaction between states has also determined the level of 

market access largely based on the level of institutionalization of the bilateral relationship. By 

dividing countries into different groups according to their current market-access situation, a 

clear correlation emerged between those countries that have institutionalized their bilateral 

relationship with Taiwan and those that have limited or none institutionalization of the 

bilateral relationship. The formation of a structure gives both interacting parties the possibility 

to generate an agenda, systematically communicate through institutional channels, foster 

transparency in the bilateral relations, and enhance the contact points particularly in 

agricultural dialogues. Furthermore, the institutionalization of the relationship can also be 

analysed in two-levels, as the first step is the achievement of market access, and the second 

one is the embeddedness of the players in Taiwan’s policy feedback loops, allowing them to 

comment on (and possible alter) policies ex-post or ex-ante. Thus Taiwan is willing to 

advance agricultural trade liberalization with countries that are willing to advance the 

institutionalization of the bilateral relationship, particularly under the inexistence of formal 

diplomatic relations. The partially protectionist trade policy responds to the countries that are 

best able to seize these opportunities, not as a factor of power (market power or political 

power) but as a factor of the historical institutionalization of the bilateral relationship.  

Ideationally, the world’s agricultural trade has conflicted between two different 

paradigms since the late 1980s, as to the point where agriculture should or should not be 

protected, and considered as a unique sector or part of the overall economy. These 

paradigms respond ulteriorly to the different tropes under which food comes to be 

understood. If we understand food as a commodity, then we will opt for a competitive 

paradigm that does not differentiate between agriculture and other economic sectors. If, on 

the other hand, we understand food as nature and culture, we will opt for a multifunctional 

paradigm in order to protect the non-commodity attributes (or public goods) that agricultural 

activities bring to the country. In this regard, the idea which becomes institutionalized, and 

conforms the normative framework through which policies are enacted, interpreted and 

understood, will represent the basis of either protection or liberalization. Through the four-

step process presented by Judith Goldstein, Taiwan has clearly adopted a multifunctional 

paradigm in line with the G-10 (thus linking it to trade policy), fostering a policy-making 

environment where protection of the agricultural activity must be sustained, granting room for 

market access and further opening only gradually and flexibly. Thus the institutionalization of 
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the idea adopted to frame agricultural trade policy also helps explain Taiwan’s partial 

protectionism.  

The final chapter strived to define Taiwan’s agricultural trade policy, by putting an 

emphasis on its selective nature. The indicators proposed for measurement are based on 

previous definitions of selective liberalization and selective protectionism in IPE literature, 

and were developed in order to have a more comprehensive conceptualization of both 

middle-ground alternatives between protectionism and liberalization in their strict forms. In 

terms of policy goals, objectives, tools, timeframes and ideas influencing policies, Taiwan’s 

agricultural trade policy is better characterized as selectively protectionist. Its selective 

nature is given by the fact that compliance with sanitary standards, and market capabilities 

are necessary but not sufficient conditions to achieve market access. Beyond these 

conditions, an element of political choice represents the NTB which countries have to 

overcome in order to achieve market access to Taiwan. Such selective process builds upon 

the need to gain international space through trading relations, giving leverage to the use of 

trade-offs and is reinforced through the gradual and flexible approach provided by the 

multifunctional paradigm that frames agricultural activity and trade in Taiwan. Research has 

shown that the opportunity for discrimination enhances the power of the state relative to 

what would exist under a non-discriminatory regime (Rowley, Thorbecke, & Wagner, 1995); 

under such scenario, the selective nature of Taiwan’s market access reflects the power of 

the state vis-à-vis market forces. Thus striving for a definition of Taiwan’s policies, selective 

protectionism better fits than selective liberalization.  

It should be further highlighted that, even though two different administrations have 

occupied power during the timeframe of research, no evidence was found of partisan 

differences as to how they handle and execute agricultural trade policy. This fact has been 

reconfirmed by researchers interviewed, and the leadership of both the DPP and the KMT 

tend to agree upon the need to protect domestic agriculture, and open the market at a 

gradual pace.  

Determining the influence that each of these levels of analysis has on Taiwan’s 

agricultural trade policy has proven inconclusive by the fact that one hypothesis was 

approved for each level of analysis, and there was none where both were rejected. Rather 

than defining the importance that domestic bureaucratic institutions have vis-à-vis state-level 

interactions, or the role of ideas, it is possible to confirm that the analysis of the combined 

levels provides a much deeper explanation for the phenomena than focusing on a single 

level. While deeper causality could be explored by focusing exclusively on one of the three 

elements, the analysis would be missing steps in the causal chain of connections. In this 
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regard, it should also be pinpointed that when looking at market access on a case-by-case 

basis, we will find that in some cases the domestic influence is prevalent over the other 

levels (such as with diplomatic allies), while in other bilateral interactions tend to overrule 

domestic bureaucratic interests (such as with the United States), and furthermore other 

countries tend to opt for market access under the conception of a similar normative 

framework (such as the EU countries). For each case there is an influence of all the levels 

analysed, but one is prevalent over the others depending on the case.  

There is a dynamic interaction between the different levels of analysis which the case of 

Spain can graphically represent. The Iberian country received market access only on 

September 2014, after many years of trying. Domestically, Spain had aligned itself with the 

goals of the BOFT, and MOFA, through the development of bilateral economic discussion 

mechanisms, the EU’s Parliament proposal of support to Taiwan’s bid to the WHO and a 

potential ECA with the EU (which had the support of Spanish parliamentarians) (GIO, 2002), 

and other “low-hanging fruit”. At the same time, it fulfils the de minimis requirements of SPS 

conditions, and is an international supporter of multifunctionality as a paradigm for 

agricultural trade. The bilateral relationship had been institutionalized for over a decade, 

however it had not been put to use to the opening of meat markets, as the focus had been 

on services (banking, hotels and engineering projects). Moreover, it partially assuaged 

COA’s fears of damage of the domestic swine industry in terms of complementarity, as 

Spain does not export fresh or chilled pork, and it has focused on low-value cuts (offal) and 

prime products (Iberico) as a market development strategy, not competing with the core of 

the domestic hog industry. The dynamic interrelation of the different levels of analysis should 

not be overstated, as looking deeply into a single causal element would be missing the 

analysis of important causal elements. It is the multi-level analysis that can best explain 

Taiwan’s selective protectionism, and therefore the analytical choice selected for this 

research was appropriate.  

 

3. Of theories and protectionism 

According to Blyth (1997), the main difference between the two theories analyzed in this 

research is that for historicists institutions have an ontological priority over the individual. 

Agents are born within systems, structures and mechanisms that have strong path 

dependence or developmental pathways, thus decision-making is charged with a heavy 

institutional inertia, which is altered through critical junctures (which are generally considered 

to be exogenous shocks). For rationalists, on the other hand, such a conception of the social 
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world is not considered, as all factors anterior to individuals must be reducible to the actions 

and preferences of the agents ranked according to their capabilities, thus rendering 

institutions and ideas little analytical value as these are created to support the achievement 

of preferences through decreased transaction costs.  

The prisms through which these theories understand the world differs largely based on 

the disciplines from which they derive. Historical institutionalism is a theory that drinks from 

the disciplines of history and sociology, while rational choice bases its empirical modelling on 

neo-classical economics. Despite this fact, what occupies them is the same: How order is 

maintained, and how change is possible. When applied to the analysis of protectionist 

policies, their responses vary greatly, as they look at different elements in order to answer 

the question posed. How these theories conceive the human being is what leads them to 

establish expectations for their actions. Historical institutionalism considers the human being 

as a part of a larger socialized environment where the constraints to its behavior are large, 

and thus explain in no small part a projection of the past. For rational choice, the human 

being is anterior to institutions, thus these reflect the utility-maximizing nature of the person, 

and are reducible to the utility calculi that results from individual action. Blyth (1997) has 

characterized the former as being “oversocialized” and the latter as being “undersocialized” 

theories.  

A further agenda for research, which we do not intend to deal with here, is an analysis 

of correlation between the approval of historical institutionalist hypotheses and the rejection 

of the rational choice hypotheses conducted in this research. Why does historical 

institutionalism better explain Taiwan’s partially protectionist behavior than rational choice? A 

possible reason may have to do with the cultural background under which societies operate. 

Without intending to move into a culturally deterministic argument, several publications have 

argued that East Asian cultures tend to be collectivist in a higher degree than some Western 

societies. From Max Weber’s The Protestant Ethic and the Spirit of Capitalism, to Samuel 

Huntington’s The Clash of Civilizations, several authors have looked at the role that culture 

plays in the politico-economic development of society. Should we look at this argument, and 

accept Taiwan as a collectivist society, the weight of institutions over the individual could act 

as a rationale for understanding why historical institutionalism has served to explain 

Taiwan’s protectionism better than rational choice.  

“Because individualist culture gives social status rewards to people who stand out, it 

may give a special, culturally motivated, incentive for innovation that is separate from the 

standard monetary incentive. On the other hand, individualism can make collective action 

more difficult because individuals pursue their own interest without internalizing collective 
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interests. Collectivism, in contrast, makes collective action easier because individuals 

internalize group interests to a greater degree” (Gorodnichenko & Roland, 2013). If such 

cultural premises can be applied to the study of political institutions, a social theory such as 

historical institutionalism will be better suited to explain causality in Taiwan than an 

undersocialized theory such as rational choice. The inter-ministerial coherence, the 

institutionalization of bilateral relationships and the institutionalization of ideas could respond 

culturally to a collectivist understanding of society, over an individualistic one. It is therefore 

possible to think that rational choice could have an easier time explaining protectionism in 

the United States, while historical institutionalism has been able to do so for the case of 

Taiwan. But such inferences are just a brief thought on a potential reason for why historical 

institutional has proven to be a theory that is better able to answer the question this research 

posed. No empirical analysis has been conducted in this regard, but it could be conducted 

as part of a research agenda that would look to dig deeper into the issue.  

Protectionism itself is a phenomena that can emanate from an individualistic utility-

maximizing logic (as a result of vested interests, pressure groups, or at the state level the 

strategic trade argument for example) or can also be a part of the collective notion and/or 

historical representation which is formed over the years (in the rationales of national defense, 

protection of employment, political bargaining, path dependence, or the fair trade argument 

amongst others). The character that protectionism takes in each country may differ, even if 

the same tools are used to shield the market from foreign competition. After all, these are 

just tools at the disposal of any political system willing to use them. The theoretical 

advancements in the field of IPE give the researcher an interesting theoretical toolkit, which 

through the use of a “rival explanations” methodology can render good results, even when 

analyzing widely different societies or political systems. Causality will vary, but the tools are 

there to understand it.  

 

4. Policymaking environment in flux 

Some of the chapters (particularly the final part of Chapter II) have mentioned that the 

situation witnessed at the beginning of the timeframe is rather different from that apparent at 

its end in 2014. Both the Legislative Yuan and Taiwan’s civil society (through different 

pressure groups, mostly consumer groups) have added further constraints to the ability of 

bureaucracies and foreign states to manage trade policy in an independent matter. So far 

the constraints apply to highly publicized and mediatized issues (such as ractopamine or 

BSE), which are based on evident risk to consumers. But there is a strong chance that their 
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influence will move from intervening ex-post, to intervening ex-ante in order to diminish 

potential risks, putting bureaucracies on the defensive and acting in a reactive rather than 

proactive manner.  

Lien and Nerlich (2004) have characterized food consumption behaviour according to 

how citizens have entered the dialogue through the concept of food safety. They argue that 

in the first level, “some consumers have constructed ordinary food consumption as a 

strategy for political activity, referred to as political consumerism or political consumption”. In 

a second level, some consumers conduct what the authors have defined as “worried risk-

handling” which involves active participation in political activity through public channels. The 

increase in societal food politics is evident in Taiwan, and has focused in no small share on 

imported items, be them olive oil, bottled water, palm oil or meats as the most publicized 

ones. Such independent behavior necessarily reflects on a much more careful approach by 

politicians and bureaucrats towards opening up the market to an increased number of 

sources for food, as such a move would increase the risk if of foreign non-compliance given 

the current under-staffed condition of domestic bureaucracies.  

The relevance that food safety has acquired since 2011 is also being handled inter-

ministerially. Even though the DOH was fused with other agencies to form the MOHW (which 

includes TFDA), the structure under which food safety operates is at the Cabinet level, and 

not technically handled by a single Ministry. Premier Jiang summed up the efforts needed in 

2013 with the following words: “Food safety is not the responsibility of the MOHW alone. It is 

a complex task which requires the cooperation of various ministries. Cabinet agencies must 

unite and undertake the necessary checks together” (Executive Yuan, 2013). This involves 

MOEA, MOHW, the Ministry of Justice, COA and MOFA among other units in a concerted 

effort to control de damage (sanitary, politically and economically) done by food safety 

scandals, and prevent further breaches of safety by increasing controls and improving the 

institutionalization of measures to achieve these goals. Bureaucracies appear to be 

aggregating the demands of consumer’s groups, but taking control of the situation internally 

and inter-ministerially through a structure which resembles that which we have analyzed for 

market access issues.  

The formation of the MOHW or the Food Safety Task Force under the EY, have 

responded to the demands of citizens. As such, the low-level of differentiation is not as easy 

to sustain towards future research, as a bottom-up approach is evident when compared with 

the role of Farmer’s Associations which are considered to be top-down organizations. If food 

safety and market access concerns do cross paths, Taiwan will have found another tool to 

bargain with, as the political risks of allowing further sources of meat to participate in the 
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market have increased in light of the exposure that these issues have received. However, at 

the same time, inter-state relations have acquired a much more complex nature in food 

politics that can no longer implement policies without the approval (or acceptance) of certain 

domestic civil groups, such as the Consumers Foundations. It is not just political 

consumerism which could alter supply and demand relations, but rather political activism 

which can alter political support or rejection for the government authorities. For the 

timeframe under research, these institutions did not play a large role in altering trade 

relations in the meat sector, with the exception of the ractopamine issue. But nothing 

guarantees that the state will be able to sustain its strength in decision-making for this 

particular area in the future, as there are signs that its decision-making capabilities are 

weakening; if food safety and market access structures converge, decision-making will 

become highly complex.  

As democratization has progressed, it is also expected that the Legislative Yuan will 

increase its overseeing role, through the increased pressures of political groups from 

different constituents. Ractopamine’s MRLs are a decision which should be taken only by 

technical bodies, based on scientific standards. Such a decision, however, was put to an up-

or-down vote in the LY. Parliamentarians have manifested the increased need to oversight 

issues of food safety: Either confidence on EY bureaucracies has diminished, or 

parliamentarians have found a political tool which gives them credit when they are seen 

supporting a topic as important as that of food safety. LY oversight bills are being discussed 

to supervise the relationship between Taiwan and China as it is a matter of national security 

that should not be left to the secrecy of negotiations between a small number of decision-

maker. To the point that food safety has become a matter of national security as well with 

important political repercussions, oversight faculties have also been strengthening within the 

LY towards the EY, making the decision-making process of food liberalization even more 

complex.  

Thus the increased participation of societal, or society-linked actors, has given the issue 

of food trade a hyper-democratic110  character which it apparently lacked previously, as 

market access decisions were confined to the inter-ministerial group that took decisions 

based on politico-economic objectives, without prior consultation with consumers as civil 

stakeholders. Market access and food safety have crossed paths already in the public 

sphere for the cases of the US and Japan, but there is no evidence of it being something 

systemic. In this regard, one of the interviewees from a foreign trade office felt that 

bureaucracies are becoming extremely reactive to civil groups, limiting their ability to function 

                                                           
110

 It considers the increased power of minorities and the challenges faced by politicians through 
increased communication technologies.  
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technically. Given that market access and food safety decisions continue to cross-paths, it is 

hard to visualize how the policy-making environment will develop in the course of the next 

decade, but it appears to be in a process of flux towards a new form of arrangement where 

the level of differentiation between state and society will certainly be altered.  

 

5. What lies ahead: TPP-RCEP 

“Our participation in Regional Economic Integration (REI) is urgently necessary in order 

to remove all trade barriers and secure our competitiveness in the global economy. In the 

meantime, we should recognize that trade liberalization through FTAs is not a one way street. 

While we open up for international economic expansion, we must also face the impacts that 

come with opening our market. Sufficient domestic outreach efforts are also needed before, 

during, and after our entry into such agreements, including the TPP” (MOEA, 2014). Taiwan 

is aware of the challenges that lie ahead in terms of economic growth, and has given REI an 

urgent character with clear bi-partisan support111. Further down the same text just quoted, 

MOEA defines TPP accession as a “necessity” giving it a particularly strong character. The 

country is also very clear on the impacts that these challenges have, as it is not an easy 

avenue to walk through, but it is expected to deliver aggregate welfare gains in the medium 

to long term for the country. A consensus appears to have been reached within Taiwan, and 

now the challenge is to move from words to actions with the TPP text in hand.  

ANZTEC has largely been modelled along the lines of the TPP, as negotiators intended 

it to be a test-trial for TPP-preparedness, and strived for a TPP-consistent agreement112. The 

liberalization of agriculture under this agreement is truly remarkable: In terms of tariffs, 

strong commitments were made on the side of Taiwan by zeroing most of its agricultural 

tariff levels, with the only exception of rice. Deer velvet and liquid milk have a 12 year 

schedule, but in the end they will also zero-in on their tariffs. Meats did not find any barrier, 

with a complete de-tariffication, and a systematic SPS structure to avoid NTBs. As such, 

Taiwan has shown its ability to bilaterally comply with a TPP-consistent agreement, and has 

shown willingness to make the required reforms in order to be prepared. Taking liberalization 

from the bilateral to the regional level involves a series of structural adjustments that cannot 

be avoided. But the political willingness is there.  

                                                           
111

 President Tsai has also given Taiwan’s TPP accession an urgent character in repeated occasions. In 
spite of the risks involved, it appears that the alternative (non-integration, or isolation) is simply unacceptable, 
thus the country is committed to surpassing the constraints.  

112
 New Zealand, as one of the founding members of the P4, and part of the TPP, was aware of the 

content of the agreement, thus in a position to ensure that ANZTEC would be TPP-consistent.  
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A TPP scenario would involve bilateral negotiations with every TPP member, in order to 

ensure support for accession. Such support will be conditional on bilateral requests for 

market access, as well as on TPP compliance on part of domestic regulations. Thus 

pursuing TPP necessarily involves further opening up the meat markets. For the basis of this 

research, we have understood that Taiwan has a high NRA, thus domestic prices are higher 

than international prices. What this means in practice is that the market is rather 

uncompetitive in terms of price, and therefore the actors that are present face limited 

competition and can draw better average prices for their goods. Under a TPP scenario, 

competition would increase, not only through the market access which can be negotiated by 

Chile and Mexico, but also because tariffs will decrease pushing prices downwards, 

probable increasing consumption levels. The currently un-competitive nature of Taiwan’s 

meat markets will therefore change its character. Politically, a more competitive market 

makes a less attractive trade-off alternative. Even though certain players (Brazil, Germany 

and India for example) will not be included in the deal, these countries will have to compete 

with the preferential treatment that will be given to TPP members if they gain market access. 

Thus their gains through the achievement of market access will be smaller than what they 

would be now, under a relatively closed market. Taiwan’s bargaining game in agriculture will 

be changed.  

Researchers have pointed out the need to generate domestic civil support for TPP, 

particularly “for more difficult reforms in agriculture and investor-state dispute resolution” 

(Nealer & Fimbres, 2016). But considering what was mentioned above, the state should also 

analyse the fact that opening up regionally decreases its leverage internationally: Bargaining 

with market access becomes tougher, and the domestic strength shown so far in 

negotiations may diminish. Thus I would like to recall again Dr. Chan’s comment: “Once you 

are naked, you are sexy no more”. It is a cost which should be given consideration vis-à-vis 

social costs and economic gains expected from TPP accession.  

While TPP accession will respond largely to domestic reform and bilateral economic 

dialogues, RCEP accession could be much more focused on the process of Cross-Strait 

relations than on policy choices. This is mostly for two reasons: The first one is that RCEP 

appears to be China-lead (as opposed to a US-lead TPP), or at least giving a large weight to 

China in decision-making. Thus the progress of Cross-Strait relations could be directly linked 

to the progress of RCEP accession. The second reason is that RCEP progresses on what 

has been dubbed the ASEAN Way: Flexibility for the different realities of the different 

members, and consensus in order to move forward. This position may involve an agreement 

that moves along the lines of the lowest common denominator, limiting the ambition of its 

outcome towards increased liberalization, and thus economic efficiency. Such a position 
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would by all means allow further room for protection of sensitive sectors, amongst them 

agriculture. Therefore, RCEP appears to be an agreement that would require less domestic 

reform efforts than those imposed by the TPP.  

“The negotiations [of RCEP] will not throw open the entire agricultural sector for 

immediate competition, but can provide a gradual mechanism for introducing change” (Elms 

& Tran, 2014). Given that the foreign political conditions are met, RCEP seems to provide an 

easier path towards trade liberalization than TPP, which could truly be an exogenous shock. 

The mechanisms of RCEP allow for gradual and flexible change, which would allow the 

safeguarding of agriculture under a multifunctional paradigm, giving the state room to 

change its agricultural policies in the long run, without having to generate a strong domestic 

consensus. Thus the domestic political costs of RCEP seem to be smaller in agriculture than 

those of the TPP, and the developmental pathway followed by Taiwan in this sector is 

closely aligned with that proposed by RCEP. Its political feasibility is the step that stands on 

the way though.  

It should be noted again that a country gains more in a process of liberalization from 

what it gives up than from what it gets in return. “As identified in numerous studies and 

positions papers by foreign chambers of commerce in Taiwan, Taiwan’s lack of regulatory 

reform has become a major obstacle in economic efficiency, national competitiveness and 

attraction for foreign investment. It has in fact been argued that Taiwan took a ‘ten-year 

holiday’ in (not pursuing) regulatory reform and elimination of unnecessary NTMs since 

acceded to the WTO in 2002. This lock-in effect on reform is another often under-valued but 

equally important factor for countries like Taiwan to participate in TPP” (Lee R. C., 2013). 

Giving up agricultural protectionism means -according to neo-classical economics- a more 

efficient allocation of resources, and increased global welfare creation. The goal of economic 

growth is likely to receive a push ceteris paribus. Thus TPP will probably mean large 

structural adjustments but increased gains in economic growth. RCEP, on the other hand, 

will limit the gains towards economic growth through limited domestic reforms, but it will 

allow Taiwan to sustain social stability and retain agriculture’s multifunctional attributes 

granting positive externalities in the form of public goods. This does not mean that Taiwan 

would be exempt from further opening up agriculture through RCEP accession, but rather 

that it will probably have more leeway to protect sensitive sectors, and conduct this opening 

on a gradual pace.  

It remains to be seen how Taiwan chooses to move forward in its regional trade 

liberalization, and the role that agriculture will play on it. But whether Taiwan choses to move 

forward with TPP accession, RCEP accession or both, it is clear that meat trade 
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liberalization will have to move from its current position to one of further and non-

discriminatory access to the market. The ability of the state to control trade’s inflows and 

outflows will be diminished vis-à-vis market forces by locking in commitments multilaterally, 

and the market structure will change as a reflection. Agricultural trade policy is likely to lose 

its selective character.  
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