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The Administrative Absorption of Politics in Hong Kong,
With Special Emphasis on the City District Officer Scheme*

I. Hong Kong as a "Colonial City™

Hong Kong is one of the few Asian cities which have become rapidly
urbanized and industrialized in recent decades. In the last twenty years,
Hong Kong has been transformed from = British colonial entrepot to a city

of world significance with a population of L4 million.

There is a growing literature arguing that Asian urbanization has
distinct characteristics and thus differs from Western urbanizationg.1 This
difference is often believed to have resulted from the differing growth
patterns of their seminal cities. Most students of the city use technology
as the strategic variable to delineate types of cities, e.g., Sjoberg's
industrial versus preindustrial cityo2 Indeed, the Western city differs in
large measure from the Asian city in that the former resulted from technolo-
gical-industrial expansion whilst the latter did notn3 However, cities in
both the West and the Orient have been multifunctional and there are very
few contemporary cities so heavily committed to industrial activities that a
great majority of the labour force is engaged in it»LF Therefore, apart from
technology, other variables, such as value and power, especially power, should
be taken into‘accountc5 More often than not, the contemporary Asian cities
are created and shaped primarily by power varizbles. As a matter of fact, Hong
. Kong, along with many other major Asian cities, has been the result of forgien

domination or enterprise. They were created and shaped by the colonial powers

This paper was originally prepared for the Canton Delta Seminar which was
sponsored by the Centre of Asian Studies, University of Hong Kong, on

April 28, 1973. It is now produced for the Kwun Tong Industrial Community
Research Programme which was financially supported by the Harvard-Yenching
Institute and was under the auspices of the Social Research Centre, the
Chinese University of Hong Kong. Part of this paper - the discussion on
Kwun Tong CDO - also appears in another paper under the title: "A Political-
Administrative Response to Urban Growth: The City District Officer Scheme
of Hong Kong", prepared for the Academic Conference on Social Science
Research for Urban Development in Southeast Asia, held in Bangkok, Thailand,
December 18-23 1972, under the auspices of the Southeast Asian Social
Science Association. I would like to take this opportunity to thank my
research assistant, Mr. KONG King-leung, who had worked very closely with
me in my Political Organization Study of Kwun Tong Community of which the
City District Officer Scheme study is a part. The analysis of the section
on Kwun Tong CDO is indeed in no small degree a collaboration of both of

us,
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for political and economic reasons; they did not grow out of an indig-
enous urban process. In this sense, Hong Kong is, using Redifeld and
Singer's concept, a heterogenetic city and it fits well into McGee's

description of the so-called "colonial city"n7

Hong Kong’é urban characteristics cannot easily be described
by Wirth-Redfield's rural-urban continuum theory concepts which grow
out of the grand tradition of dichotomous social change. The grand
dichotomous conception of social change, despite its usefulness as a
heuristic model, is primarily z useful typology, rather than & theory
of social changeo9 Moreover, it is probably time-bound and culture-
bound.qo The contept of Asian urbanization, however, it seems to us,
can hardly be applied to Hong Kong. In this paper, we are primarily
concerned with the politicdal implications of urbanization. In the
West, urbanization has often been linked to democracy by political
theorists. Max Weber, one of the ploneering students of the socioclogy
of the city, holds that the city, as a political community, is a
peculiarly western phenomenon and the source of the modern conception
of "citizenship', which itself is the source of denrioc:racy..1,I Later,
Harold Laski asserts that "organized democracy is the product of urban
lifeq”/12 Lagki's view is again further elaborated by S.M. Lipset.13
But, it should be a gross mistake to assume that what holds true of the
historical relationship between urbanization and democracy 1s necessar-
ily true in the cities of the Third World; The‘cities of the Third
World, as Brigitte Berger statesy, are in a situation 'that is congenial
not to democracy but rather to political demagoguery, or to radical
movement, and to the eruption of mob violenceo! What makes the
difference in the city political 1life between the Western societies and
the Third World are many. But, the basic fact is that the rapid increase
of population living in urban settleménts in the Third World makes the
city a field where the major socilo-political transformation process
takes place in a rather short period of time. Karl Deutsch has termed
the process "soclal mobilization" which is "the process in which
major clusters of old soeial, economic and psychological commitments
are eroded and broken and people become available for new patterns
of socialization and behavior."'” It is our belief that the social

mobilization process is certainly not confined to the Third World
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city, but it is by definition more dramatically manifested in cities
where people have sudden high exposure to aspects of modern life
through demonstration of machinery, buildings, mass media, etc. The
increased numbers of mobilized population tend to increase their de-
mands for participation in the political systenm, leading to a
phenomenon called "participation explosion”,16 But it should be em~
phatieally noted that participation explosion does not necessarily
lead to s participant society in which a high level of popular part-
icipation is organized and structured through political institutions,
governmental and non-governmental. More often than not, social
mobilization and participation explosion leads to political instab-
ility in the Third World resulting primarily from, using Hungtington's
concept, the political gap between the rapid social and economic
changes and the slow development of pelitical institutions, which
have dominated the scene throughout Asia, Africa, and Latin America,./]7
The political gap is wider in the city than in the countrysidé pre-
cisely because rapid social mobilization takes place in the city on
the one hand, and on the other, non-governmental institutions are
weak or undeveloped. As a consequence, it is small wonder that '"the
instability of the city -- the instability of coups; riots, and de-
monstrations ~- is, in some measure, an inescapable characteristics

018

of modernization.

What has been said above is indeed a rather gloomly view
of the political aspect of urbanization in the Third World. However,
we are not ready to accept the view that the pattern of political
development in the Asian cities and other cities in the developing
countries is a "deviant' pattern of the Western model. In our view,
the reason why Asian politicsl urbanization does not fit the Western
model can be explained in two equally valid ways: either it is the
particularistic nature of the Asian political urbanization or it is
simply the parochial nature of the Western model itself. The posi-
tive political role of cities in Asia can be better understood by
viewing the city as a centre of change that has contributed to
nation-building because urbanization serves to undermining pri-
mordial sentiments, loyalties, and identifications with sub-
national entities and thus helps to make the development of new
and larger political communities possibleb19 Indeed, the Asian

cities' political function must be understood in terms of the



relation between the part (city) and the whole (national societies).
This however, cannot apply to the Hong Kong case. Hong Kong is a
city-state: it is a total entity itself. And this makes Hong Kong
a special variant of the Asian city, or the colonial city. What
concerns us in this paper.is the way Hong Kong's political system
has coped with the problem of stability, and especially, in what
way 1t has been copihg with the challenge of political integration

resulting from rapid urbanization in recent decades.

IT. Participation, Synérchy, and Elite Integration

In large measure, Hong Kong is an urban polity relatively
free from riots and political cleavages. It has achieved a kind of
equilibrium in a very intricate political situation. It certainly
has not experienced violence on the same scale as many cities in
the Third World. It is the argument of this paper that the kind
of equilibrium this colonial city has thus far achieved is largely
due to a process which might be called the "administrative absorption
of politics". By the administrative absorption of politics we mean
a process by which the government coopts the political forces, often
represented by elite groups, into an administrative decision-making
body, thus achieving some level of elite consensus integration,
and as a consequence, the governing authority is legitimized and

a loosely integrated political community is established.

Hong Kong is not a democracy. The British colonial |
Government has never attempted to follow Western democratic models.
It has from the very beginning tried to travel a unique political

path of its own, it is well exemplified in the words of the former

Governor, Sir David Trench, when he said:zo
There is no one brand of politics, or one line of policies,
which is right for all places at all stages of development.
And wherever you are and whenever you are there, you must
select the best course of action for that time and place
and that set of circumstances and these become your politics
and your policies.

To characterized the ﬁnique brand of politics of Hong Kong is far
from being a easy job. The most widely quoted concept of '"govern-
ment by discussion'" is given by Professor Endacott. In Endacott's

. 21
view:



- 5 -

An examination of the working of the Hong Kong constitution shows
interested opinion is consulted continuously prior to any import-
ant government decision, ... and that on occassion... the general
public at large is invited to express its views. Indeed, consul-
tation as practiced by the Government is so extensive that the
term "government by discussion" aptly describes one of its lead-
ing characteristics.

Professor Endacott's arguments certainly have some insight and
validity. However, it is our view that conceptually and empirically
the concept of ”synarchy"22 is the key to understanding the art of
government and politics in Hong Kong. "Synarchy'", to borrow the
concept of J.K. Fairbank, implies a joint administration shared

by both the British rulers and non-British, predominantly Chinese,
leaders. The kernel of synarchy is a form of elite consensual
government; it is a grass-tops approach to the problem of political
integration. The British have consciously or unconsoiously governed
the colony with synarchical rule by allowing, though limited, non-

British participation in the ruling group.

The synarchiéal rule has both formal and informal faces.
Before proceeding to discuss the formal face of synarchy, it should
be noted that the constitutional structure of Hong Kong's political
system is in the typical colonial pattern. The British Crown is
represented by a Governor who is "the single and supreme authority
responsible to and representative of the Queen''. The office of the
Governor is the central feature of the Government of Hong Kong.
The Governor is in a real sense the head of the Government. -
Strictly speaking, the Governor can govern the colony, if he wishes;
with his own will without regard to what the people in the colony
think. But, the Government does not seem to have an unlimited
image of authority, it has tried to legitimize its authority not
from the Crown but from the consent of the ruled by clailming to
conform to democratic values, if not, to a democratic form of
government., In the words of government itself, Hong Kong is
supposed to be ruled by a "governing body that behaves in a way

f.,”z3 It is under this

that the general body of members approves O
normative "democratic" or consensual framework that the system of

synarchy is practiced.
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The formal face pf synarchical rule can be analyzed

through discussing the oﬁeration of the three Councils and the

civil service system. On 5 April, 1843, Hong Kong was granted a
Royal Charter which declared Hong Kong a separate Colony. Among
other things, the Charter included a Legislative Council and an
Executive Council. The Governor is advised by the Executive Council
and is bound to legislate through the Legislative Council. These

two Councils are not elected bodies; they are composed of both

"official members" and "unofficial members™. As of now, the total
membership of the Executive Council is Th; six are Vofficial members',
of whom Five are ex-officio members, eight are "unofficial members".
The Legislative Council has 29 members in total, with 14 "official
members', of whom four are ex-officio members, and 15 "unofficial
members”. And 15 out of the total 23 unofficial members are Chinese,
A1l members, with the exception of ex-officio members, are appointed
by the Queen or by the Governor on the instructions of the Secretary
of State. Strictly speaking, the Executive Council is a consulbative
body and the Legislative Council is also powerless in terms of its
ability to oppose the Government. In the last analysis, however, these
two Councils are the top governmental organs through which the people
from the community participate in the policy-making and management of
public affairs in the Colony. The precise degree of unofficial mem-
bers' influence in the Councils is difficult to assess, but, in large
measure, as Endacott wrote: "On important issues, their opinion has
obvious weight and their opposition is avoided', and "In deference to
local Chinese opinion, Chinese custom is safeguarded and legislation
concerning it is unlikely to be proposed except on the initiative of
the Chinese unofficial members”e24 What concerns us is not only the
question of whether the unofficial members have influence in the
policy-making process, but also the question who are the unofficial
members and whom do they represent. It is trué to say that the great
majbrity of the appointed unofficial members are men of caliber and
that they are sensitive to the needs of the community as a whole.
They have certainly performed a valuable boundary role between the
Government and the top stratum of the society. But, the undeniable
fact 1s that the appointed unofficial members were and still are
establlshed or emerging socio~economic elites who are order-prosperity

mlnded and come From & very narrow sector of the population.
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With a few exceptiorms, the majority of the Unofficial
Members are men of wealth: among the Chinese Unofficial Members,
prior to 1964, over 90% are sons of the 'established rich'" and
are among the small circle of elite in the Chinese community,
after the mid-60's, another category of person has been rising,
they are the "new rich", representing the ever-increasing indus-
trial forces. And among the non-Chinese Unofficial Members,about
75% are the chief executives or managing directors of commanding
economic institution5025 It is worthwhile to note that in the
very beginning of the Colony's history, the British ruling group
seemed not too much concerned about the problem of Chinese partici-
pation. Although the two Councils were assembled as early as in
1844, the first Chinese, Ng Choy (or Dr. Wu Ting-fang) was admitted
into the Legislative Council as late as February 1880, with the
efforts of the then Governor, Sir John Pope Hennessy; who believed
that since the Chinese outnumbered the foreigners in Hong Kong,
they should be allowed a share in the management of public affairs.
And it took another 46 years to appoint Sir Shouson Chow to be the
first Chinese member of the Executive Council in 1926. 1t seems
to us that the concept or practice of administrative absorption of
politics or synarchy is not out of grand design of any person,
rather it grows out from a need to cope with legitimacy or inte-
gration crisis. In the words of a very informed Chinese on Hong
Kong politics, the appointment of Sir Shouson Chow was not made
simply on personal grounds, "it was evident that political consi-
derations also came in, viz., to pacify anti-British sentiment in
China and further encourage the loyalty of local Chinese towards
Hong Kong”oa‘7 Chinese participation in the two Councils has been
steadily increased after World War II. This is clearly shown in
the Legislative Council: the Chinese Unofficial Members were less
than 50% between 1945-50, 62.5% from 1960-63, 70% from 1964-67,
77% from 1968-69, and 84% from 1970028 The steady increase of
Chinese participation in the Councils is a reflection of the
growing strength and vitality of Chinese community on the one hand,
and the sensitive responsive capability of the Government to absorb
the socio-economic leaders on the other. The British are not attempt-
ing to create a mass-consensual community; they are, however, attempt-

ing to create an elite-consensual polity. The normal pattern.in



elite-consensus building is to coopt the men with a power base into
the polity. According to a soclologist, "The British were forced to
choose Chinese representatives from a restricted list of eligibles
ssoo they (Chinese) were chosen only after they had worked themselves
up through a Chinese system of influence and power, understood and
accepted by the Government itself. Even before a Chinese reached

the Legislative or Executive Council, he was vetted by his own

communitya”29

Below the two above-mentioned Councils, there is a third
Council, the Urban Council, which is another avenue for public
expression in Hong Kong. The Urban Council is the only Government
organ with a partially eleoted Ihembership° Prior to April 1, 1973,*
there were 26 members in the Council, of whom 6 Were ex-officio
members and 20 were unofficial members. Among these 20 unofficials,
ten were appointed and the other ten were elected. Despite the
fact that the Urban Council's elections is the only occasions for
the general public to participate in the formal political process,
it has never been attractive to the average person. In the first
place, the Government does not care to see a "particlipation
explosion' in this industrial colony; it has curtailed the world-
wide mass politicgl mobilization trend by excluding the majority
of the population from the election process. Moreover, the Urban
Council's power is limited; it is mainly concerned with public
health as was its precursor, the Sanitary Board in 1884. The
striking thing is that ever since the Urban Council elections
were reinstituted in 1952, the rate of registration for election
as compared to the total population has never exceeded 1%, and

although up to 30-40% of those who register eventually turn up at

On October 13, 1971, a White Paper was tabled in the Legislative
Council, and subsequently approved, outlining proposals for sig-
nificant changes in the organization of the Urban Council which
comes into effect on April 1, 1973. These include a certain
degree of financial autonomy, the removal of zll official mem~
bers and an increase in the number of unofficial members. At
present there are 24 members in the Council, all of whom are
unofficial members. Among these 24 unofficials, 12 are appointed
and the other twelve are elected.



the vpolls, only about 0.5% or less of the total population turn out
to vote=30 The poor turnout in voting is often deplored as lack of
civic spirit and as an exhibition of political apathy. The reason
for the lack of c¢ivic spirit and the presence of political apathy,
it seems to us, could be only partly attributable to the traditional
Chinese Confucian political culture which is more parochial-subject
rather than participant in nature: the ordinary people are lacking
an active self-orientation towards politics in Hong Kongc51 The
more basic reason for the low or non-participation, however, should
be found in the political system of Hong Kong itself, that is, the
Urban Council is an organ without teeth; it is perceived as in-
volved in a ”politics without power!", "completely divorced from

the dynamism of Hong Kong's economy”°32 It seems to us that Hong
Kong Government i1s not of the belief that modern democratic politics
has to be politics of mass participation. The foremost goal of the
;Government is to achieve a maximum level of political stability in
gorder to foster economic growth. And the key to that goal is the

‘administerization of politics, it is antithesis to politicization.

Bearing in mind the notion of the administerization of
politics, we will be in a better position to understand the role of
the government bureaucracy in Hong Kong. Insofar as Hong Kong's
real, and day-to-day governing power is concerned, it lies in the
hands of the c¢ivil service, headed by the Colonial Secretary who,
under the direction of the Governor, carries on the general adminis-
tration. At present, there are 40 Government Departments. The
growth of the bureaucracy is phenomenal: there were just over
17,500 officers in 1949, it increased to 45,000 in 1959 and now
to its present strength of over 84,500, The bureaucratic expansion,
according to the Government, '"reflects not only the continuing
expansion of existing service, in line with the continuing expansion
of the population, but also the development of new and more diverse
services to meet the changing needs of the population.33 The pro-
fileration of Departments is in short, primarily due to the pressures
of urbanization. It is no exaggeration to say that Hong Kong, des-
pité its claim of laissez faire philosophy, is in fact, an "Adminis-
trated city" governed by "departmentocracy", to borrow a term. from

3k

Felser.
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Strictly speaking, there are no politicians in Hong Kong.
Gabrial Almond has, expressing a functional view, distinguished four in-
put functions of any political system: political socialization and re-
cruitment, interest articulation, interest aggregation, and political

2 Since there are so few political structures outside of

communication.
government for the performance of these four input functions in Hong Kong
the bufeaucracy is of necessity to play a "political! role; and as a

matter of fact, the old orthodoxy of the politics-administration dichotomy
1s purposively broken down in Hong Kong: the administrators, especially
those at the top level, are encouraged to play the political role. A

point should be noted here is that the CGovernment is the largest employer
in Hong Kong. By January 1972 there were 8k,565 officers in total, of
which 82,662 were local officers, and 1,903 were overseas officerse3

The data indicate that one in every fifty of the total population was
employed within the civil service. Because of this very fact, the
bureaucracy has contributed a great deal to the stability of Hong Kong

by serving as a mechanism, for assimilating the potential "discontented"
into the governing machinery.37 The government bureaucracy has been fairly
open to the Chinese intellectuals, especially since the 50's. And it is

in the area of administration that the synarchical rule has been mostly put
into practice. From 1952 onward, the local officers which were predominat-
ly Chinese have constituted about 95% - 97% of the total number of officers.
However, the quantitative figures do not glve us the whole picture; if we
look at the qualitative side of the picture, a rather different conclusion
will emerge. Although localization of government bureaucracy has been'the
publioly stated policy of the Government since 1946, it has proceeded slowly
and very uneven. The pattern of localization is that the lower the categor=
ies of officers are, the faster is the localization, and the reverse is true.
The obvious evidence is that in the Administrative Grade 64% were British,
While only 3%6% were local officers in 1970, although as compared to 2.3% in
1950 and 16.27% in 1960 the progress cannot be ignored. On the other hand,
in the Executive Grade 73.4% were local officers, while 26.6% were British.
Ilnsofar as the top rung of the bureaucracy is concerned, the Government

is still dominnted by British exp&triateso35 In a sense, Hong Kong's
administration is a lopsided synarchy, with much Chinese "participation',

but little "joint rule'. Synarcy has never become full-fleged.
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The discussion of synarchical rule cannot be completed
without mentioning the informal face of it. Synarchical rule does
not stop at the direct or formal cooption of political elements

into administration; 1t also reflects indirect or informal cooption.

When the British took over Hong Kong from China in 1842,
Hong Kong was a rural community without a great gentry. However,
by the end of the 19th century a viable and rapidly developing
community of Chinese had come into being. Owing to the ingenuity
and great organizational ability of the Chinese merchant class,
they were able to build up an autonomous power base outside the
polity of the British Government. The wealthy Chinese have demons-
trated extreme adaptative capacity in creating high-power associations
of various kinds for the purposes of mutual assistance and self-
advancement in a rapidly urbanized settlement under alien rule.
The Tung Wah Group of Hospitals, the Po Leung Kuk and the Kai Fong
are all indigenously developed. The key figures in these Chinese
assoclations are civic~-minded and men of achievement respected by
their community. They had developed an informal system of power
and influence parallel to the formal system of the British.
These wealthy Chinese, like the traditional wealthy Chinese mer-
chants in the last analysis, are not satisfied to remain only men
of money outside of the polity, thus lacking official recognition.
It is no exaggeration to say that their ultimate goal, with few
exceptions, is entering officialdom formally or informally. The
Hong Kong Government has never failed to appreciate the fact that
these prominent Chinese could well perform a boundary role between
the government and the community, as played by Chinese gentry in
traditional scciety. The last thing the British want to see is
Chinese leaders or other non-British develop powerful oppositional
forces. In this connection, the British have wisely and successfully
abhsorbed the Chinese leaders into the official political circle by
e¢ither giving them formal membership in the Councils and in the
bureaucracy or bestowing on them honors, e.g. Justice of the Peace,
and involving them in more than 130 consultative and advisory com-
mittees at variocus: Governmental - levels. Here again we found that
the great majority of unofficial Justices of the Peace among Chinese

are successful men in the economic field,39 The Chinese members of
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consultative and advisory committees are also by and large men of
achievement in businesso4o In addition, the recognition of the
significant boundary role of the leaders of Chinese associations

is well exemplified in the statement made by the Secretary for

Chinese Affairs on 28 January 1968, as J?oll@Ws:LM

For over a century my own department has been developed with
the primary objective of maintaining an ‘effective, though by
no means the sole, channel of communication between Govern-
ment and the Chinese people who today form 99% of the popula~
tion in Hong Kong. In this direction it has recently been
specifically laid down in Government Regulations that, subject

to obvious limitations, officers of the Secretariat for Chinese
Affairs are not only to maintain, but also to improve, personal
relationships and direct contacts with leading Chinese residents
and with lawful Chinese societies, and traditional organizations

in Hong Kong, so that they may effectively assess trends of
Chinese public opinion, and assist in the presentation of
official policies to the Chinese public.

Working towards this end we in the Secretariat for Chinese
Affairs have not only co-operated closely with the UMELCO and

with the Ward Offices of the Urban Council, but also maintained

close contact with a very large number of well-known Chinese
traditional organizations, notably the Kai Fong, the Tung Wah
Group of Hospitals, the Po Leung Kuk, the Lok 8in Tong, and
many others, and with hundreds of societies such as the dis-
trict associations, the trade assoclations, the clansmen's
associations and many others.

It is beyond doubt that the formal and informal adminis-

trative absorption of Chinese leaders of important assoclations is

one of the major factors contributing to the stability of the urban

community of Hong Kong. Mr. Lethbridge in his stimulating article
on the Tung Wah Association says the following:

It seems to me that the relative stability of Hong Kong in
the past one hundred years can only be explained by an
analysis of a number of key associations, such as the Tung Wah,
which give prominent Chinese a feeling that life was not all
that bad under a colonial administration ... The Government -
wisely - made no real attempt to curb the powers of the Tung
Wah; indeed, it gave full backing to this institution and
always acted so as to give it great face within the Colony.
The formal system of control in Hong Kong was steadily com-
plemented by an informal one. And this informal system is

as significaul sociologically as the formal. The existence
of the Tung Wah and kindred associations helped, then, to
make government by aliens possible.
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ITII. The Integration Crisis and Its Response: The City District
Officer Scheme

What we have said thus far should give us a fairly clear
picture that the Hong Kong Government has, in large measure, skil~-
fully used a unique synarchical rule, though lopsided, to absorb
the socio~economic elites into a bureaucracy; it is a process of
administrative absbrption of politics, through which a relative
stable and integrative political community is achieved. However,
it is an elite-consensual political community of which its basic
norms and values are fairly equally shared by the governmental
and non-governmental elites. In some measure, the continuous
stability of Hong Kong is secured through the willingness and
ability of the British to timely change and enlarge the elite
circle by coopting the ever-emerging leadership groupss The best
example is shown in the Government's readiness to accept the indus-
trial "new rich" into the Legislative Council since mid-60's;
since from then onward industrial sector has become the backbone
of the economy of this Colonial Citygu3 But, it is our contention
that the elite consensus or integration can work relatively well
in a soclety in which the masses are remaining primarily in the
apolitical strata, and it probably cannot work as well in a
society which has undergone the process of social mobilization.

As Deutsch writes: "In whatever country it ocours, social mobili-
zation brings With it an expansion of the politically relevant
strata of the population. These politically relevant strata are

a broader group than the elite: they include all those persons

who ﬁust be taken into account in politics cs... it does include
increasingly the growing numbers of city dwellers, market farmers,
users of money, wage earners, radio listeners and literates in

town and country”»bf In other words, in a city which has been
rapidly “"baptized" ty social mobilization, a mass-consensual,

‘not elite-consensual, politics is a necessity. Hong Kong, it
.should be noted, is no longer Jjust an economic city, but is
increasingly a political city as well. And this fact was not

fully recognized until the mid—1960's when two major riots occurred
in 1966 and 1967. The 1966 riot lasted for several days, which
resulted from a rise in the first-class fare for the ferry crossing

the harbour between Kowloon and Hong Kong Island. In 1967, a
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series of uprisings against the colonial Government were triggered
off, as i1t is widely perceived, by the Cultural Revolution in main-
land China. The riots were contrclled and died out rather quickly.
What is significant is that these episodes indicate that Hong Kong's
equilibrium is rather precarious and there are underlying factors
which are predisposed to stimuli for violent and mass behavior.
After the 1966's riot, the Government realized the basic political
structure of Hong Kong has been changed with the rising young’
generigion entering into political strata. One Government report
‘said:

"ooo 1t is debatable whether any traditional view (i.e. with
regard to the relationship between Government and people) is
accepted by certain sections of the local community, and in
particular by the younger generation who form a significant
proportion ... Moreover, a large number have received formal
schooling ... It would be natural for this rising generations
equipped with education and impelled by new hopes and ideas,
to tend to dissociate itself from any traditional viewpoint
and to assimilate more modern ideas on the proper relationship
between government and people.™

And according to the finding of the Government, the
cause for the 1966 riot was a "failure of communication" between
the Government and peoplemL+6 This finding admits in fact implicitly
or explicitly that the structure of "government by discussion"
which has succeeded in elite-to-elite communication has failed in
providing a effective channel for elite-to-mass communication.
In a way, Hong Kong current's problem is not as much the gap
between the British and the non-British as the gap between the
elite and the masses. The elite-integration pfoblem is no ﬁore as!
serious as the elite~-mass integration one. The riots were symptoné
of malintegration between the rulers and the ruled of this rapidly

urbanized city.

It seems to us that it is quite legitimate to view the
riots as a kind of communication crisis;or more accurately, integra-
tion crisis. The basic reason accountable for the communication or
integration crisis can be found in the political structure. As we
have sald above, there are so few political structures performing
the basic functions, such as interest articulation, interest

aggregation and political communication for the masses in Hong Kong.,
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At present there are only seven associations in total which are of
a political nature. Four of them are registered as political
varties: the Democratic Self-Government Party, the Hong Kong
Socialist Democratic Party, the Labour Party of Hong Kong and the
Iiberal Democratic Party, but none of them are of any political

"associ-

significance. Three of them are registered as 'clubs'" and
ations': the United Nations Association of Hong Kong, the Reform
Club of Hong Kong, and the Hong Kong Civic Association. Of the
seven, only the Reform Club and the Civic Assoclation which claim

a membership of 30,400 and 10,000 réspectively have dominated the
Urban Council elections. But both of them are more concerned with
social and economic reforms and are, by nature of their liwmited
resources and organizational ability, hardly effective articulators
or aggregators of the interests of the masses. In addition, at the
bottom of this colonial city, there are seldom any strong grass-
root associations which can perform a boundary role between the
Government and the sociefya Although city life does not necessarily
lead to a so-called mass society as many sociologlsts and political
scientists would like us to believe, yet it is also questionable
whether the view expressed by some other sociologists that although
in the cities the old traditional social units, e.g. kinship, have
been weakened, they are replaced by new voluntary associatious
filling the same role°47 In our study on an industrigl community
of Hong Kong we found that on the one hand the large and secondary
voluntary assoclations were rather underdeveloped, and on the

éther hand, primary-group-bused social bonds were still falrly
strong°48 Moreover, we f,und that not only the rate of participa-
tion in voluntary associations was strinkingly low, a significant
percentage of the membership were mere "paper membership'", We are
inclined to believe that there is a lack of viable associational
structures of political interest articulation for the masses.
Viewed‘thus, it is a small wonder that on the whole ordinary

urban dwellers have the tendency to express thelr sentiments and
demands through "anomic" political structures, i.e., riots,
demonstrations, strikes, teach-in, sit-in, and sleep-in, etc.
Indeed, this becomes increasingly a form of political partici-

59

pation in Hong Kong.
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The Government is obviously aware of this, and has
certainly taken various actions trying to bridge the gap between
the Government and the people at bottom levels. A journalist
familiar with the colony has observed: "Following the outbreak of
violence of 1967, Hong Kong officialdom ... became very responsive
to press criticism. In this post-crisis period social services
and the complicated problems of effective liaison between the
rulers and ruled received more money and attention than before
the disordersa”SO The problematic gap between the elite and the
masses 1s not unique to Hong Kong; it is a very common problem
émong new nations. Edward Shils 1s probably the scholar who has
given this problem most attentionaE1 For Shils, the political
integration of the new state depends primarily on the closing of
the elite-mass gap, and he suggests that the gap be bridged by
the dispersion of initiative. The solution suggested by Shils is,
in short, political democracyo52 In fact, in late 1966 the Working
Party on Local Administration appointed by the Governor took a
view similiar to Shils', by suggesting the creation of a strong
Hong Kong Municipal Council. It in effect proposed a politiecal
democratic solution. However, the proposal was not being imple-
mented by that time; instead, a City District Officer Scheme was
instituted in April 1968 as a "stop gap" mechanism in lieu of
local governmento53 Again, the City District Officer Scheme
cannot be understood otherwise but as a mechanism for adminis-~

trative absorption of politics at the grass-root level.
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IV. The City District Officer Scheme: Its Structure and Functions

The Government's creation of the CDO Séheme is with an
explicit purpose to stop the information gap between the Government
and the people, or in our terms, to achieve the elite-mass inte-
gration. The Government seems to be aware of the fact that Hong
Kong today is not only an economi c city but also a political city.
Therefore, it needs a new art of governing . it needsy, most of all,
a political machinery to cope with the ever-increasing politicized
life of the urban dwellers, especially at the local level. It is
here that we see the CDO Scheme carries a heavy political spirit,
however, the CDO is not an independent political entity but rather
a separate-out bureaucratic arm of the Public Civil Service in
performing the boundary role between the polity and society.

At this juncture, it is worth to mention that the Government's
dingnosis of the riots of 1966 and 1967 seems to have a belief

that the basic problem lies not in the colonial system as such,

but lies in the metropolitan Government structure which is too big
to manage, and too complex and bureaucratized to be intelligent to
the ordinary people. Therefore, what the CDO Scheme tries to accom-
plish is to debentralize and to debureaucratize the metropolitan
Government. The Hong Kong metropolitan Government, then, is

divided into ten City District units.5k

In the following pages, we shall describe and analyze
how the CDO Scheme responds to the problems of centralization and
bureaucratization of the Hong Kong metropolitan Government, and

above all how 1t responds to the problem of the elite~mass gap.

A. The Ideology, Goals and Structure of the CDO Scheme:
7. The Ideology and Goals of the CDO Scheme:

The CDO Scheme was launched with great fanfare and
publicity in mid 1968, immediately after the climax of the 1967
riots. A government-sponsored intensive image-building campaign
was successfully carried out to sell to the public that the CDO
Scheme is something which is genuinely of and for the people.

The ideology of CDO Scheme is a "service ideology": service for
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the Govermment; service for the community; and service for the
individuals, which are stated in the Directive to City District
Officers as follows: °2

Service For Government:

"By developing the widest possible contacts with associations
and individuals in your district, you should aim to supplement
with personal explanation Government s output of information
through the mass communication medifeees Through your famili-
arity with the district and with the problems and needs of the
peoples you will be in a special position to advise on public
opinion and local needs."

Service For the Community:

"One of your most important task is to arouse the interest of
residents in the affairs of their district, to focus their
attention on community problems and to encourage them to
contribute constructively to their solution."

Service For Individuals:

"An equally important aspect of your work will lie in helping
individuals with their problems."

The explicit goals of the CDO Scheme are manysided: it
is designed to be a political communication agent; to be a commu-
nity organizer; to be a trouble-shooter for the people. To put it
in more general terms, the CDO Scheme is aiming at counteracting
the tendency of the metropolitan Government btoward centralization
and departmentalization. The establishment of the CDO Scheme is
to meke one person or one office which the residents could recog-
nize as "the government' in their district. A succinct statement
about the goal of the CDO Scheme can be found in the Directive to
City District Officers:

"The purpose of the City District Officer Scheme is to provide
the public with a local manifestation of the Government in
your person."

2. The Structure of the CDO Scheme:

The CDO Scheme was approved by the Hong Kong Government
in early 1968. It was decided that a total number of ten CDOs
would be established in the whole metrbpolitan area. By the end of
the same year five CDOs were established: Eastern, Western, Wanchai,
Mong Kok, and Yau Ma Tei, The ofther five were subsequently opened
by the end of 1969; they were Central, Kwuntong, Sham Shui Po,
Kowloon City, and Wong Tai Sin. (See the District Map)
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The CDO Scheme is under the general supervision of the
Secretariat for Home Affairs. Up to 28th February, 1969 this
Department was known as the Secretariat for Chinese Affairs, the
traditional function of which was to advice on all matters per-
taining especially to the Chinese population, and generally to
keep the Government in touch with Chinese opinion. Thus, it is
logical to have this Department responsible for running the CDO
Scheme, which is supposed to be the bridge between the Government
and the people. Directly under the Secretary for Home Affairs
are two deputies. One is in charge of the traditional duties of
the former Secretariat for Chinese Affairs: newspaper registration,
trust fund, liquor licensing, tenancy matters, etc. The other is
responsible for the CDO Scheme. Under him are two City District
Commissioners, one being responsible for the four CDOs on Hong

Kong Island, and the other for the six CDOs in Kowloon.

The organization of the ten CDOs are the same. They are
simple and less bureaucratic than any other Government organiza-
tionse The City District Officer is the head of the office.
Under him are two sections: Internal and External, each headed by
an Assistant City District Officer. The Internal Section deals
mainly with administrative matters, and the External Section with
field or "liaison" duties. The number of other staff varies with
individual offices. There are usually five to eight Liaison
Officers assigned to each office, One is invafiably assigned to
the Public Eﬁquify Couater, andva greater part of the rest to
the External Section. There are two to four Liaison Assistants in

each office to asgsist the 10s.

The CDO would be an Administrative Officer, while the
ACDOs and LOs would be Executive Officers, and officers seconded
from other departments. The idea of employing Administrative and
Executive Officers for the CDOs is that it is not intended to
create a special group of officers outside of or within the
bureaucratic structure, rather it is "to aim in the long term
to have officers in many Departments who have had some experi-

ence of CDO work!', 56
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B. The CDO at Work in Kwun Tong Community

Now, we are going to examine how the CDO Scheme has
actually performed at the district level: how the idea of the CDO
Scheme has been transformed into action. We have selected Kwun
Tong District for our study. Kwun Tong District, one of the ten
City Districts of metropolitan Hong Kong, is one of the newest

and most rapidly developed urban communities in Hong Kong.

In the following pages we will present an analytical
and empirical account of CDO of Kwun Tong from the political and
administrative perspectives. It 1s our view that the CDO of
Kwun Tong is a multifunctional political structure as well as a

personalized field administration.
1. CDO as a Multifunctional Political Structure:

CDO is not an ordinary functionally-specific adminis-
trative organization, rather, it is a multifunctional political
structure. What are the functions of CDO at Kwun Tong District?
Before answering this question it is advisable to take a look at
what the CDO are actually doing in Kwun Tong. Hereunder were
Kwun Tong CDO's activities for the three-month period: June, July
and August of 1971.

Two instances involving town planning in which the office gave
information and comments on the District's development;

Two instances involving provision of transport for residents in
remote areas;

Three instances involving clearance of huts and hawkers;

One instance in which the office, with the help of young volunteers
and Government organizations, built a playground for children;

One instance involving relief of typhoon victims;

Two instances of festival celebrations;

Three instances in which the office initiated or actively partici-
pated in youth recreational activities;

Four other instances in which the QDO assisted Kalfong and other
voluntary associations to organize activities for youth and
childrens

Administration of the Fat Choy Special Aid Fund;

Two District Monthly Meetings;

Handling 256 "Individual and Family Cases" or cases of complaints,
disputes, and requests for assistance;

Answering 13,578 enquiries at the Public Enquiry Counter;

Administering 952 statutory declarations.
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The above-listed activities of CDO should give us a
fairly clear picture how functionally-diffuse it is. It involves
Jjust about everything occurring to any local community; its
functions range from political to very mundane affairs. Analyti-
cally we might élassify CDO's political functions in more or less
Almondian fashion as follows:

(1) Political Communication -- Intelligence Inputs:

As a boundary role between the polity and society, one
of CDO's major functions is to facilitate the communication
between the governors and the governed. One of the communication
tasks of the CDO is to input intelligence about "public opinion!
to the decision-makers in the government. The CDO is‘required
to produce a report entitled "The Anatomy" of his District within
six months of his appointment. In the "Anatomy" thorough inform-
ation about the peculiarities of the soclal and economic structure
of the district as well as the bersonalities is expected to be
included.”? The CDO is often asked by various Departments to
give comments on and recommendations to intended actions, such
as the Development Town Plan of Public Works Department. It is
also often asked by other Government organizations to gather
information on social needs for decision-making, for example,
the CDO has conducted a "survey'" on the needs of the ferry
service on behalf of the UMELCO (Unofficial Members of the

Executive and Legislative Councils),

The methods used to gather intelligence, besides
"survey" conducting, are District Monthly Meeting, Study Group
and "Town Talk".

District Monthly Meeting: CDO holds Monthly Meeting regularly

which involves a fairly stable group of local leaders; leaders
of Kaifong Associations, Multi-storey Building Associations
(MSB), District Assoclations, business and industrial sector,
etc.; the representatives of field agencies of Gavernment
Departments are also present. It is the primary mechanism of
the CDO to collect opinions of local leaders on any issue
concerning the Government and the public. From the minutes of

the meetings we find that members present voice their opinion
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on the procedure of reporting crime to the police, on the problenm
of improvement of recreational facilities in the district, etc.
The idea of involving local leaders is in line with the philosophy
of what was called "government by discussion'". CDO is designed to
extend the Government's consultation circle at the centre to a
much wider circle at the peripheral and district level. Moreover,
it seems to us that the Monthly Meeting has been used as a "formal
cooptation mechanism", to gain the receptivity of Government
policies by primarily the local leaders, thué legitimizing the

CDO as the "Government in the District".

Study GrouE: The Study Group is another mechanism often used by
the CDO to collect the people's opinion on specific topics. The
Study Group is sort of an ad hoc nature. The people invited to
discuss in the Study Group varies from one to another, depending
on the nature of the topics discussed. The discussants include
industrialists, school principals, hawkers, shop owners, taxi-
drivers, factory workers, students and others. Sometimes the
subjects discussed might include not only matters of specific
nature but also matters of common concern as traffic problems,
cdrruption, petty crimes, smoke from restaurants, clearance of
refuse, Chinese as an official language, etc. !

Town Talk: This mechanism is not officially stated in the CDO
Scheme, yet, it is believed to be one of the most important
channels to gather public opinion by CDO. It is hardly doubtful
that the Monthly Meeting or the Study Group are in practice, if
not in theory, geared primarily to reach local leaders rather
than the ordinary men for consultation, thus reflecting more

the upper-and-middle class orientations. The Town Talk is in

a sense more orientated toward "men in the street'". The CDO

has no specific instruction on the identity or number of people
to consult. As one respondent reported, comments were noted

down from casual conversation with whomsoever they happened to
talk to, on official or private terms. They might talk to a
passenger in the bus or at a ferry. "Some"; "a few" or "several
would be the nearest déscriptions to indicate the number of
people contacted by each CDO officer. It emphasizes not the

quantitative but the qualitative aspect of the opinion expressed



by the people. One high ranking CDO officer outside of Kwun Tong
once said to us that the CDO was not so much interested in the
systematic and quantitative opinion research as qualitatively
what the '"public'" was thinking. The key woi1d is the "people';
several officers interviewed repeatedly and separately asserted
that the present "trend" was towards contacting the "men-in-the-

street'.
(ii) Interest Articulation and Aggregation:

The CDOs are public officers. Thej are, however,
supposed to be political officers in the sense that they should
~articulate and aggregate the social needs of their own district.
The CDO articulates and aggregates‘the demands made known to them
through Monthly Meeting, Study Group and Town Talk by people from
different walks of life. Besides, it also gives attention to the

demands channelled through newspapers, and outside '"requests".
Moreover, interests are articulated and aggregated by CDO's self-
initiative, based upon its own knowledge of the needs and atti-

tudes of the residents of the community.

The interests articulated and aggregated by the CDO
are both minor in nature and all-embracing. According to our
findings in the period under analysis, the CDO made comments on
multi-storey building car parks, cooked food stalls, hawker
bazaars, a mini-bus station, a refuse collection center, and a
clinic with regard to the Kowloon Bay Development Plan. These
comments, often in explicit form of demands, are not known,
however, to what extent have been taken care of by other Depart-
ments concerned., The CDO's interest articulation and aggregation

are limited in the sense that it has only recommendation function.

‘ It is the view of some critics that because the CDO is
lacking executive power, therefore it is "useless'. However,
the CDO, though lacking executive power, if he feels strongly

vabout some legltimate demands, can apply pressure on other
Government'Departmeﬁts, and if necessary, caun push the case up
to higher levels. No Goveranment Department, if rightly pressed
by the CDO, can afford to ignore the demands without giving

reasonable answers.



(iii) Grievance Redressing:

It has been expressedly denied by the Chairman of the
Urban Council that CDOs are ombudsmen?8 The CDO is certainly
not an ombudsman in the original Scandinavian sense. One common
attribute of the Scandinavian ombudsman system is i1ts indepen=
dence as an instrumental officer of the legislature°59 The CDO
is not. However, the public image of the CDO as an ombudsman is
prevailing, and it is, furthermore, clearly stated in the Report
of CDO Scheme that:

They are there to receive complaints, representations and
personal problems arising from any Government activity,

The fact that they have no statutory powers and no authority
over technical departments means they can be given a latitude
of influence and interest much wider than any ombudsman.

It is thought that City District Officers can assist those
suffering from a sense of grievance to present their cases
coherently and, when necessary, to act as their advocate.

The CDO's grievance redressing activities can be classified into
two major types: redressing of griévance.for.groups and that for
the individuals. The first type arises out of events affecting
a large number of people, such as clearance operation. This
type of grievance redressing is relatively few; in the guarter
under review, there were only two instances: one is Shun Lee
Chuen Clearance in which villagers whose huts were due to be
demclished demanded compensation from Government through the
CDO; the other was the Typhoon Rose case in which the victims

of Sam Ka Chuen demanded a reassessmient of their suiltability
whose conditions had earlier been surveyed by the Resettlement
Department but was not accepted by some victims. The indivi-
dual cages were very large in number; in the same periocd it
totalled 256. Of these, family disputes accounted for 152,
housing 37, and traffic accidents and compensation 24. In all
cases it was the clients who took their complaints to the CDO

for assistance.

In the two group cases, the CDO referred to authori-
tative Departments for reconsideration, but were not favourably
received because the Departments concerned thought their demands

were not in compliance with Government policies. In this respect,
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the CDO could do very little: but it dic "explain' the Government
policies to them in a more personal way, As for the individual
cases, 204 out of 256 cases received were recorded to have been
settled, aithough there is no detailed information available on
how the cases were handled. In handling individual cases, the
CDO acted as middleman between parties in disputes. When indi-
vidual grievance arised from Government 3lecision, the CDO could
not reverse the original decisicn, but it had the "power' to
bring the case to authoritative Departments for a second look.
And the Departments concerned were supposed to inform the CDO

of the outcome of such appeals and complaints. True, what the
CDO could do often was "talking things over', and “"giving advice'.
What they did was primarily to redress small grievances, to give

the complainant a "fair hearing', a "human-to-human talk'.
(iv) Political Communication -- Information Outputs:

The CDO has a special set-up called Public Enquiry
Service Counter which is manned typically by an Executive Officer,
a clerk and clerical assistants. The PES set-up is designed to
get people familiarized with the Government bureaucracy. The
Hong Kong metropolitan Government, like other big oify governments,
has become more and more technical, complicated and fragmented,
the ordinary people are hardly intelligible enough to know about
the intricacy of governmental operation. There exists unquestion-
ably a kind of "information gap'" between the Govermment and the
people, which had been counsidered attributable to the riots of
1966 and 1967. The PES is apparently a useful mechanism to
bridge this "information gap'", and this is evinced in the enormous
use by the people. The number of enquiries received per month by
the CDO's PES counter has increased from 991 in September 1970 to
5,472 in April 1971. The enquiries may be simple or detailed;
they cover a wide range of information concerning personal docu-
ments, land and housing, employment, taxes, duties and fees,
family welfare, education, traffic, medical, and other miscel-
laneous things. It seems to us the PES counter is not merely
some sort of neighbourhood advisory set-up; the counter staff

are actually the Government's front line public relation men.
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(v) Political Socialization and Recruitment:

Another important political function of the CDO may be
called political socialization and recruitment. By political
soclalization 1t is meant the process by which the Government
attitudes and values are inculcated into the individuals for
the purpose of perpetuating or changing the political culture.
The term political recruitment is used to refer to the institu-
tional mechanism by which the individuals are brought into

specific roles in the political system.

The CDO, in this regard, provides a framework for
participation by '"responsible" local sectors. Most of the CDO's
efforts are gearad to structuring the channels of participation
for two major categories of people, the youth and the "loeal
leaders's Different institutional mechanisms have been created
to co-opt and socialize them in CDO-sponsored community activi-
ties. The Monthly Meeting is the most formal one. During tﬁe
three months under anélysis, other mechanisms and activities
relating to socialization and recruitment were as follows:

1.  Construction of a playground and jetty at Kowloon Bay:
in this project student volunteers were mobilized by
the CDO, with financial assistance from Lion's Club,
the Resettlement Department and the Army.

2. Kwuntong Sports Association: It was initiated by the
CDO and formed in Jume 1970 with the overt aim of pro-
moting sports activities. The Association Committee
is composed of 27 persons including prominent people
from Kaifong, MSBs, sports clubs, schools and business
firms. Posts of the Chairman, Vice-Chairman, and the
Honorary Secretary are held by CDO staff "in their own
personal capacity'.

5. District Youth Recreation Coordinating Committee:
The DYRCC is an ad hoc committee formed each year in
each of the ten City Districts to coordinate and
stimulate the organization of youth recreational
activities. The committee is composed of CDO, the
majority of the district's voluntary associations,
schools and other Government Departments. The City
District Officer is the Honorary Adviser to the
Committee.

4. Hong Kong Festival Committee: The CDO is the Chairman
to and initiator of the Committee formed by the "local
leaders" of various voluntary associations.



- 27 -

5. Recreational Activities: The CDO helped two Kaifong

Assoclations and the Kwun Tong Lion's Club to organize

a leadership training course, a "swim-in-party", and a

free film show for young people.
All these activities were apolitical in terms of their manifest
functions; they were primarily recre ational in nature. However,
these activities were not sheer structuring of leisure time for
the local leaders and the youth; it is aimed to channel the part-
icipation in a "right" way, to develop community~criented civic
consciousness, to transform the young people into "good citizens"
and future community leaders, and, all in all, to create a political
chlture which is supportive of the political structure of Hong Kong,
thus, contributing to the stability and maintenance of the prevailing

political system,
2. CDO as a Personalized Field Administration

The CDO Scheme seems to us is not only a multi-functional
political structure but also a specinl form of field administration.
Administratively, two features of the CDO Scheme can be noted; one
is that it is an unintegrated system of field administration in the
city, the other is its personalization of bureaucracy. Further

elaboration of these two features is given in the following pages.
(i) CDO as an Unintegrated System of City Field Administration

In the words of the author of the CDO Scheme, "It is not

, thought that such a scheme has been attempted in any modern c:H:y”.,6/l
Is this claim justifiable? True gnough, we know that the District
Officer Scheme which in many ways is similiar to the CDO Scheme

is an old political-administrative mechanism used in India, Burma,
Nigeria, and the New Territories of Hong Kong,.62 From a compara-
tive political-administrative perspective, the CDO can be viewed

as a form of field administration. It is a form of field adminis-
tration which involves minimum decentralization: The City District
Officer has neither official contrbl over the Government housekeep-
ing functions, nor official responsibility for the various decisions
méde by other Departments in his district;‘he has no executive power.
The distinct character the City District Officer has is that he is

the key political agent in the district; he coordinates CGovernment



- 28 -
actions in case of emergency and natural disastera63 He is the
person who takes an unified overview of the Government operation
in the whole community. In the statement of the Report on the
CDO by the Secretary for Home Affairs, we read:6LF

The problem that the City District Officer Scheme intended

to tackle are likely to arise in any urban administration

where speclalization and economy may led to the fragmentation
. of the impact of Government activities at a local level.

The aim is to superimpose on the functionally orientated

executive department a geographically based advisory and co-

ordinating organizsetion in order to strengthen the ability

of the Government to give eneryone a fair hearing and a fair

share of the services which the community can afford.

In many significant aspects the CDO Scheme resembles the uninte-
grated Prefectoral system of Italy°65 The major difference be-
tween the CDO Scheme of Hong Kong and the Italian Prefectoral
system lies in the fact that the CDO Scheme is a form of field
administration in the city. We might well say that the CDO
Scheme 1s a city version of Italian-type unintegrated system of
field administration. And precisely because the CDO Scheme is
used in the context of city, and not in the context of national
society, we feel that claim of novelty by the author is not

unjustified.
(id) CDO as a Personalized Bureaucracy

The activities of the CDO, as discussed above, are so
diverse that it is difficult, as some critics point out, to under-
stand the prucise nature of its function. However, the major
objectiwe dis rather clear: '"it is to make the Government more
intelligible and. more human and to enable the Government to have
a better understanding of the wishes and aspirations of ordinary
people”.66 The humanization of bureaucratic Government is un-
doubtedly the goal what the CDO has tried hard to achleve. As a
matter of fact, the CDO's grievance redressing function, Public
Enquiry Service operation are, among others, concrete ways in
fusing the human touch into the organization. One thing merits
to note is that the CDO structure, as described in the fore-
going pages, is considerably simple and less bureaucratic.
Moreover, the City District Officer is not a specialized
bureaucrat; he is, like the Conservation Officer whom Peter

Worsley describes, a "multiplex bureaucrat' at local level.
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As an amateur, the City District Officer is a generalist
who presents himself to the public as a total personality; in
other words, he personifies the Hong Kong Government in his
district.s It is well known phenomena that the complex and often
technical character of urban problems had led inexorably to the

68

multiplication and bureaucratization of government functions.
The ever-increasingly ''bureaucratized" government has become more
and more remote and alienated from the people and there is a
growing cry for the humanization of government administration.
The design of the CDO Scheme 1s obviously aiming at counteracting
the trend towards bureaucratization, as is clearly reflected in
the words of the author of the Scheme: 69

We have certainly started this scheme at a time when problems

of communication and of the humanization of bureaucratic govern-~-
ment are thrusting themselves before the reluctant public eye

in many of the world's great cities.

C. An Evaluation of the CDO Scheme

We will not attempt here, an exhaustive analysis of the
performance of the CDO in Kwun Tong as such, simply because lack
of sufficlent empirical data prohibits us from doing so. After
all, the CDO Scheme is still very young, it would be too early
and premature for us to give it a definitive assessment. However,
based on a certain amount of empirical and impressionistic data

we may venture a few general comments on its actual performance.

The CDO of Kwun Tong, under a yound, dynamic and
developmental-minded leadership* has played a fairly successful
boundary role between the Government and the society: as a multi-
functional political structure, it has by and large provided insti-

tutional channels for political inputs and outputs. The most

* Mr. Jack So, a graduate of Hong Kong University, majoring in
economics and statistics took up the position two-and-a-half
years ago. During our research period, Mr. So was open-minded
enough to allow us to look into documents, except those class-
ified as very confidential, and to talk with his staff collect-
ively as well as individually. He is sympathetic toward and
enthusiastic about social science research, and above all, he
respects the independent role of researchers and has a good
taste for objective assessment.
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effective function of the CDO, it seems to us, is its political
communication, especially the "information output" from the Govern=-
ment to people. The Public Enquiry Service, judging by its enormous
volume of information transactions, has undoubtedly performed a
vital role in transmiting and spreading knowledge of the aims and
purposes of Government to the people at l:irge; it has definitely
helped to make the Government more intelligible and relevant to

the people. The "information gap' or the bureaucratic wall, to use
Professor William Robson's concept, between the governors and the

70

governed has been substantially removed. In sofar as the "intelli-
gence inputs'™ is concerned, thr CDO, through Monthly Meeting, Study
Group, iowr Talk, and occasional survey, has not been as successful
in its "information input’ as in "information output'. Despite its
effort to reach people in the street, it has thus far not been very
successful in penetrating the masses in a structured way. However, in
large measure, the CDO has been falrly successful in securing the
views and attitudes of local leaders towards Government's possible
policies and actions before they are put into effect. In this
respect, the CDO acts as a feedback mechanism for the Government

to detect the acceptability of their actions; or as a political
barometer for the Government to detect early symptoms of any

public dissatisfaction. It is in this political communication
function that the CDO has been referred to as the "Eyes and Ears'

of the Government. Regarding the interest articulation and aggregat-
ion function of the CDO, it is often unrecognized or under-estimated.
It is interesting to note that according to the Kaifong leaders of
Kwun Tong, '"Represent people's interest to Government' was ranked as

the last among seven functions of the CDO°71

However, the CDOs' self-image is very different; they
have a strong sénse of mission that they are not only the 'Eyes
and Ears of the Government' but also the "Tongues of the people.
Moreover, the CDO officers as well as many others outside of the
CDO, are of the opinion that since Kwun Tong is a newly developed
community, there is no ""general leader" as such who can represent
the whole community; &nd many leaders are self-imposed and most of
them speak only for the interest of special sections while the
general interest of the community is nobody's concern, especially

the interest of those who are politically weak. Justifiable or not,
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quite a few officers of the CDO sincerely think that the CDO is

the only institution which fights for the interest -of the general
public. It is here we have found tension developed between the

CDO and other local organizations, especially the Kaifongs, who
claim their foremost function is to 'represent éeople's interest

to Government''. Although the majority of Kaifong leaders said the
relationship between Kaifong and the CDO is ”complemeﬁtary”, yet,
most of them also said the importance of Kaifong has been decreased

since the CDO's establishment.’®

Whatever the relationship between the CDO and other
local organizations is, the CDO is involving the local leaders in
consultation at Monthly Meeting and other mechanisms. But that
is as far as the CDO is willing to go. The CDO is not ready to
accept local leaders' view at their face value, and more often
than not views of local leaders tend to fade into faint echoes.
Probably because of this, quite a few local leaders were dismayed
and frustrated, and more than one of them even went as far as to
say: "The CDO was a waste of money .... The Monthly Meetings were
'a child's game'". At this juncture it is worthwhile +to mention
that local leaders and non-leaders alike often faii tu appreciate
the fact that the CDO has only recommendation power and that its
recommendations need not by definition be accepted by other Govern-
ment agencles or superiors. Although the CDOs can apply pressure
on other Government agencies for its recommendations, and often
they do; notwithstanding, there is genuine structural weakness of
the CDO: a City District Officer normally spends only two to three
years in the post, with the rest of his career spent in other
Government Departments. He cannot afford to alienate himself from
his home base; he cannot push too far or too hard, because he is
after all a bureaucrat within the same bureaucratic structure.
Despite this, in a community like Kwun Tong where, to quote an
officer's words, there is no organized interest group as such,
the CDO still provides by far the most effective institutional
channel for interest articulation and aggregation. The grievance’
redressing function of the CDO is becoming gradually appreciated
by the community. This function was the Kaifong's‘monopoly in
the past, and is now gradually taken over by the CDO. As indi-

cated above, the kind of grievance redressing the CDO did, was
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often no more than just giving the complainant, a "human-to-
Human talk'. Some critics point out that the CDO's power in
this respect is limited in that it cannot reverse the original
decigion, in case the individual grievance arises from Govern-
ment decision. However, in spite of the limited power the CDO
has, it usually ensbles the individual to have "fair hearing"
in a very personal way. The CDO is no dragon-slayer; he cannot
afford to be. The significance of the "human touch' in the
modern imperial bureaucracy cannot be underestimatedu73True,
the CDO's grievance redressing function, as any Ombudsman sys-
tem, is no substitute for good administration itself. True also,
grievance at local government level may be trivial. But, the
small issues are of substantial importance to complaining citi-
zens. As Agnus and Kaplan write: "They arise more frequently,
and touch him closely. His attitude to government in general
is largely shaped by his experience with local government' .

We are inclined to believe that this function of the CDO has
rendered good service for the poor and inarticulate ordinary man.
As Wallace Mendelson has said: "Every culture provides at least
reasonably well for those at the top of its social order. The
crucial test is how it treats those at the bottom."?2 In no
insignificant degree this function of the CDO has served as a
"safety valva" for the release of people's imaginary or real

grievances.

Talking about the last political function of the CDO:
political socialization and recruitment, we must bear in mind
that to generate a favourable and supportive attitude and
behavior towards the Government was one of the basic reasons
for the inception of the CDO Scheme. The CDO, as the political
agent at the district level, is not aiming at political mobili-
zation of the populace; in fact it is trying to depoliticize
the political process. In short, the CDO Séheme'is, to absorb
politics with administrative methods at the local level. In
this connection, we are not in a good position to say with
certairty Thow successful it is. What we can say with some
certainty 1s that the CDO has been fairly successful in

absorbing and recruiting the most active political strata;
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local leaders and youth by working with and through them in undex-
taking community-wide cultural and recreational activities.
Through this kind of orderly participation, community conscious-
ness or local identification has often been generated a great deal
of energy has been absorbed and channelled into non-political

activities, and above all, social solidarity has been enhanced.

Now, let us talk briefly about the actual performance of
the CDO as a personalized field administration. In the first place,
the CDO can be viewed as an>unintegrated syétem of city field
administration. On the one hand, the City District Officer is the
extended arm of the Department of the Secretariat for Home Affairs,
on the other hand, he is the only person who has an unified over-
view of the Government in the whole district. The CDO touches on
the problem of ares and administretion; it is '"the fundamental
problem of reconciling the parts and the whole, of introducing
coherance into an age of specialization, of keeping in view the
individual citizen on whom converge the multiple activities of
government”z6 It seems to us that the CDO Scheme has squarely
confronted the problem by diversifying the metropolitan Government
into ten separate yet unified "little" governments. In the last
analysis, it is an antithesis to the fragmented departmentocracy.
The great majority of the local leaders have told us that the
establishment of the CDO in Kwun Tong has made the Government more
accessible to them, and compared to other Government Departments,
the CDO has been by far the most accessible one. In fact, quite
a Tew people have asked the CDO to convey their requests to other
Government Departments¢,7'7 Moreover, the CDO has been recognized ;
and to some extent, accepted by most of the local leaders and also
by other Government officers, willy and nilly, as the representative
institution of the Government in the community. In sofar as its
coordinating role among Government Departments is concerned, the
CDO takes it very seriously, and considers it one of his basic
.functions?g , There 1s not enough data to permit us to say how
well the coordinating function has been performed, but in situa-
tions of crisis and emergency, such as the landslide disaster of
June 1972, the CDO had undisputably assumed a leading role in A

coordinating various Government agencies and mobilizing the local
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organizations. The people in the CDO repeatedly told us that the
lack of executive power is not an organizational liability, but

an asset, because this frees them from involvment in detailed
implementation, a function for which it does not have administra=~
tive capacity. Moreover, this will make them more impartial, thus
strengtheningthem in handling frictions arising from coordinating

collective operations among several Government Departments.

Secondly, the CDO appears to us as a personalized
bureaucracy. And this is worth special attention., In Kwun Tong
the City District Officer is a generalist; he represents the
Government in person. As far as we understand, any citizen,
local leader or ordinary person, if he wants to see the City
District Officer, or other people in his Office, with any good
reason; will have a chance to have a face-to-face talk with him.
In fact, we found the most frequent channels used by the people
in contacting the CDO concerning district affairs were telephone
calls and personal visits, and the citizens were almost without
exception courteously received by the City District Officer and
his s’caffar’)9 The CDO has conveyed an image to the public that
the Government is not an abstract City Hall filled with impersonal
faces; instead, the Government is composed of concrete human
beings who can be contacted in their neighbourhood. We are of
the belief that in a large metropolis like Hong Kong, the Govern=—
ment should not only present itself to the people in an intelli-
gible way but that the bureaucracy should also be humanized.

This complex urban community needs a Weberian bureaucracy, but
the people need a non-Weberian one. The CDO Scheme secems to be

moving to a right direction.

In conclusion, the evaluation of the CDO we have pre-
sented above is far from complete and certainly not free from
bias. Our basically positive attitude towards the CDO of Kwun
Tong might result less from our appreciation of the type of
work done by them but rather from our interest in the spirit
of the CDO Scheme as a political administrative mechanism
designed to cope with the common problems of urban polity in
big cities. However, how successful the CDO Scheme is as an
administrative absorptive mechanism of politics at the local
level will be discussed further in the conclusion of this

paper.



V. Conclusion

In this paper we have pointed out that Hong Kong as a
colonial city may share some features with other ecities in the
Third World, which also have been baptized by rapid urbanization.
But, Hong Kong is unique in one basic sense that other cities in
Asia or in other developing areas, with the exception of Singapore,
part of the total national system, while Hong Kong is a totality in
itself: Hong Kong is a city-state. The focus of this paper is on
the political side of city 1life. We have argued that political
1life i1s not an epilphenomenon; it is not just the reflection of
socio-economic structure. Politics has a 1life of its own, and
politics should be treated as both a dependent and an independent
variable, this is especially necessary in order to understand the
cities in the so-called Third World. In the case of Hong Kong,
we found that it's particular brand of politics shapes and is

also shaped by the soclio~economic structure of the society.

We have attempted to provide a conceptual framework to
describe and analyze the nature of the political system of Hong
Kong. Basically we are of the opinion that Hong Kong's political
stability in the last hundred years could be accounted for pri-
marily by the successful proéess of the administrative absorption
politics. The administrative absorption of politics is a process
through which the British governing elites coopt or assimilate
the non-British soclio-economic elites into the political-adminis-
trative decision-making bodies, thus, attaining an elite integra-
tion on the one hand and a 1egitimation of political authority on
the other. We have witnessed a system of synaréhm though lopsided,
or close to what Professor Endacott called "government by discussion'
operated in Hong Kong. Hong Kong is not a democracy, but the Govern-
ment does have a special brand of politics which is concerned with
the opinion of the governed. However, the synarchy or ”gbvernment
by discussion” is only open to a rather small sector of the popu-
lation: men of wealth, established or new. The ingenuity of the
British governing elites is in their sophisticated response in
timely enlarging and modifying the structure of ruling bodies by co-

opting or assimilating emerging non-British socio-economic elites



into "we' groups at critical periods. Consequently, any strong
counter-elite groups are prevented from being developed in the
first place. In short, Hong Kong has been governed by an elite
consensus in the last century or so. However, it is our con=-
tention that elite consensus or integration could constitute a
sufficient cdndition for legitimacy of government only in a
society in which the political stratum is rather small; but once

a society is baptized by rapid urbanization, or more specifically,
social mobilization, whereby the apolitical strata transform into
politically relevant strata, then,it is not elite consensus or
integration, but elite-mass consensus or integration which becomes
necessary for a stable political systerﬁ° Hong Kong has in the
last two decades beén undergone that exact process of social
mobilization. Hong Kong today is no longer just an economic

clity but also a political city; more people, especially the young
literates, demand ever-increasing participation in the political
decision-making process. The riots of 1966 and 1967 exemplify

the gap between the governing bodies and the masses. The basic
problem of legitimacy in Hong Kong today lies not in elite dis-

consensus but in the elite-mass gap-.

Hong Kong Government's response to the political crises
of 1966 and 1967 was not more democracy, but the creationm of the
City District Officer Scheme, again, a special brand of politics.
The explicit goal in the establishment of the CDO Scheme is to
bridge the so-called "information gap" between the Government and
the people, or to achieve an elite-llass consensus or integrationa
But, it seems to us that the CDO Scheme could be best understood
as an extension of administrative absorption of politics at the
loeal level. As discussed above, the CDO Scheme is in some megsure
a plausible administrative-political mechanism response t¢ the pro-
blems facing the big cities: centralization and bureaucratization.
The CDO in theory and to some extent in actuality has removed the
bureaucratic wall between the Government and the people; has made
the Government more intelligible to the governed; has humanized
the impersonal bureaucracy and has mitigated the political alien-
ation of the politically weak. It is no exaggeration to say that

the CDO has performed a significant role in administratively
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absorbing community politics through various mechanisms, such as
Monthly Meeting, Study Group, and other formal or informal
structures. One thing certain is that the CDO in Kwun Tong has
tried very hard to bring the "government by discussion" to the
district level. In a community like Kwun Tong where no strong
voluntary associatiom are fully developed, the CDO does play a
vital boundary role linking together the polity and the society.

But, it should be emphatically noted that despite the
usefulness of the CDO Scheme at the district, especially as a
communication facilitator, the CDO Scheme has its limited function
as an administrative absorber of community politics, énd this Will
become more evident when community life becomes progressively
politicalized in scale. Some fundamental features of urban life
in Hong Kong seem to be working in the direction that despite
the artificial administrative-political boundaries defined by
the CDO Sohéme; no important socio-economic-political issue
is confined to any District, that is to say, all important public
issues tend to be escalated to a level whioh‘could only be solved
at the centre of the political system of Hong Kong. The CDO
Scheme is good at handling personal problems but not public issues.
Not only the image but the actuality of limited power of the CDO
has seemingly led people in the community to believe that big
and seusitive issues could not afford to leave to the CDO,
instead, they feel the only effective way is to march to the
Cantre of powers, ultimately, of course, the'Governor House
which is the gymbol of authority of the city state. The best

-case at hand was the Jordan Valley Hawker issue in March 1972

in which the CDO of Kwun Toung was considered by Hawker protestors
not important enough to speak to, and they approached the Re-
settlement Department first, then, to the Colonial Secretariat,
and then finally to the Governor House. And this seems to be

the pattern of "politics of escalation'" in Hong Kong.

The last point we would like to make is that the
Government's diagnostic statement which seesHong Kong's current
problem between the Government and the people as an '"information
gap" is at ‘best a half-truth, adother half-truth might be due to
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imcompatibility of goals or interests between the elite and the
masses. Politics is not just who knows what and how, but also who
gets what and how. The CDO Scheme is effective in bridging the
information gap which result from misunderstanding or misperception
of the goals or interests between the rulers and the ruled, but it
is too much to be expected to reconciliate the conflict out of
incompatibility of goals or interests between the governors and .
the governed, therefore, it cannot be that useful as an adminis-
trative absorber of community politics as such. All in all, the
CDO Scheme can be no substitute for sound and responsive government

itself, and it certainly is no panacea for urban politics.

Hong Kong today is facing a new challenge of peoddscy Fai:%fg§
which arises basically from rapid urbanization. The kinds of
issues and problems of this city~state have become increasingly a
political nature., How Hong Kong can maintain a viable political
system for years to come poses a question of the first order to
the students of the art or the science of governing. The century-
0ld practice of administrative absorption of politics which has
contributed to the stability of the city-state up to the present
cannot be free from being subjected to change either in form or

in substance, or in both.
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This seems to be also true to other CDOs in other districts. At least
the CDO officers of Mong Kok District speak of this fact with pride.
See Special Interview Series on the CDO Scheme, No,5, The Kung Sheung

Daily News, December 13, 1972,
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According to the former City District Commissioner of Kowloon,

Mr, James So Yiu-cho, the CDO's future role will be primarily of two
kinds: the role of a coordinator and reconciliator among Government
Departments, and the role of community organizer and promotor. See
Special Interview Series on the CDO Scheme, No.2, The Kung Sheung Daily
News, December 10, 1972.

This kind of good mannerism held by the officers of the Kwun Tong CDO
seems to be shared commonly by officers in other CDO districts. See
Special Interview Series on the CDO Scheme, No.7, The Kung Sheung Daily
News, December 18, 1972.




