/

Hong Kong Institute of Asia-Pacific Studies )

The Hong Kong Institute of Asia-Pacific Studies was established in

September 1990 to promote multidisciplinary social science research on
social, political and economic development. Research emphasis is placed
on the role of Hong Kong in the Asia-Pacific region and the reciprocal
effects of the development of Hong Kong and the Asia-Pacific region.

Director : Yeung Yue-man, PhD(Chic.), Professor of Geography

Associate Director : Lau Siu-kai, PhD(Minn.), Professor of Sociology

HK$20.00
ISBN 962-441-005-4

January 1991 Occasional Paper No. 2

Bureaucratic Response to
Political Change

Theoretical Use of the Atypical Case
of the Hong Kong Police

Michael Ng-Quinn

Hong Kong Institute of Asia-Pacific Studies
The Chinese University of Hong Kong
Shatin, New Territories

Hong Kong



Bureaucratic Response to Political Change:
Theoretical Use of the Atypical Case of the

Hong Kong Police

Michael Ng-Quinn
University of Redlands

Hong Kong Institute of Asia-Pacific Studies
The Chinese University of Hong Kong
Shatin, New Territories
Hong Kong



About the author

Dr. Michael Ng-Quinn is Associate Professor of Political Science and
Co-Director of International Relations Program at the University of
Redlands, USA. Dr. Ng-Quinn received his A.B. in Political Science in
1973 from The University of Chicago and Ph.D. in Political Science in
1978 from Harvard University. His research interests cover the areas
of Chinese politics, Chinese foreign policy, international relations and
comparative politics. His most recent publication on the Hong Kong
police is ‘Function-oriented and Functionally Indirect Expansion as
Bureaucratic Responses to Modernization: The Case of the Royal
Hong Kong Police,” Public Administration and Development 10.1(Jan.-
March 1990): 101-117.

Opinions expressed in the publications of the Hong Kong Institute of
Asia-Pacific Studies are the author’s. They do not necessarily reflect
those of the Institute.

© 1991 Michael Ng-Quinn
ISBN 962-441-002-X

All rights reserved. No part of this book may be reproduced in any
form without written permission from the author.

Acknowledgements

Field research was conducted in Hong Kong in the summer of 1986.
Acknowledgement is made to the Royal Hong Kong Police, and to the
following officers in particular (with their ranks as at the summer of
1986): Mr. Raymon H. Anning, Commissioner of Police; Mr. Li Kwan-
ha, Deputy Commissioner, Operations; Mr. Brian Webster, Assistant
Commissioner and Deputy Director of Operations, Crime; Chief Su-
perintendents Dennis J. Collins (Auxiliary Police), M.G. Farnham
(Commercial Crime), Alastair Gunn (Personnel), Lau To-yee (District
Commander, Wanchai), Brian L. Merritt (Organized and Serious
Crime), A.C. Rennie (Public Relations), and Robert A. Steele (Chair,
Superintendents Association); Senior Superintendents J.C. Dunn
(Public Relations), Lai Kwok-leung (Deputy Commandant, Police
Training School), and Mak Man-poon (Recruitment); and Chief In-
spectors Li Shu-fung (Chair, Local Inspectors Association) and David
Tallon (Chair, Expatriate Inspectors Association).

Acknowledgement is also made to the Royal Hong Kong
Auxiliary Police, and to the following officers in particular: Mr.
Leonard N. Tso, Commandant; Chief Superintendent PK. Yeung,
Senior Superintendent Yuen Tai, and Superintendent Chan Kwok-kan
of the Hong Kong Region. The Hon. PK. Yeung provided help not only
in his capacity as Chief Superintendent of Police (Auxiliary), but also
as member of the Legislative Council.

In addition to official visits and interviews, I was also introduced
through independent sources to a number of police officers from
various backgrounds for confidential interviewing. These individuals
must remain anonymous, but the information and assistance they
provided are equally acknowledged.

Acknowledgement is made to Sir S.Y. Chung, senior member of
the Executive Council, and the Hon. Martin C.M. Lee, Queen’s Coun-
sel and member of the Legislative Council, for their thoughts on Hong
Kong’s political development. Mr. Lee also provided information on
his participation in the debate on the triad problem.

Acknowledgement is also made to the following government
officials: Mr. Michael V. Stone, Principal Assistant Secretary for
Security and Secretary of the Fight Crime Committee; Mrs. Katherine
Fok and Mr. Alan N, Lai, Director and Assistant Director, respective-
ly, of the Community Relations Department of the Independent Com-



mission Against Corruption; and Mrs. Phylomena Fung, Chief Infor-
mation Officer of the Office of Members of the Executive and Legis-
lative Councils.

I am grateful to the following colleagues from academia and
journalism for their help: Professor Lau Siu-kai, Professor Rance PL.
Lee, Dr. Byron S.J. Weng, Dr. Peter N.S. Lee, Dr. Stephen L.W. Tang,
Dr. Richard Y.C. Wong, and Dr. Y.F. Luk of The Chinese University
of Hong Kong; Professor PB. Harris of the University of Hong Kong;
Mr. Derek Davies, Editor, and Ms. Emily Lau of the Far Eastern
Economic Review; Mr. Leung Tin-wai, Director of Chinese News of
the Hong Kong Commercial Broadcasting Co.; and Ms. Fei Fih,
Deputy Chief of the Director’s Bureau, Mr. Tsang Tak-sing, Deputy
Chief Editor, and Mr.Tsui Kam-fai of 7z Kung Pao.

Mr. Tang Wing-kwong, Librarian, and Ms. Joan Lui of the Royal
Hong Kong Police Force Library provided much help while I did
research at their Library.

Members of the Hang Fook Camp — former drug addicts under-
going rehabilitation with the help of Christian fellowship rather than
medication — gave me a view of the police from their perspective.

Needless to say, none of the individuals or institutions mentioned
above is responsible for my errors.

Bureaucratic Response to Political Change:
Theoretical Use of the Atypical Case of the
Hong Kong Police

Abstract

This is an empirical study in the first instance. This is an atypical case and cannot be
directly compared with other cases of police undergoing decolonization already covered
in the literature. Unlike other former British colonies, Hong Kong will not gain
independence but become a Special Administrative Region of China in 1997. Unlike
the return of Taiwan to China by Japan in 1945 or the return of foreign concession areas
in China to Chinese authorities at the end of the Second World War, Hong Kong will
not be totally reintegrated with socialist China but allowed to retain its capitalist system
and some degree of autonomy for fifty years. Thus, Hong Kong is a mixed and unique
case, which nevertheless can be used to test and generate theoretical hypotheses on how
a public bureaucracy copes with structural political change. Three models of police
operation are discussed: colonization, decolonization/democratization, and a mixed
model. The issues compared include role of police in sustaining political order, control
and oversight of the police, basis of allocation of authority and sustenance of morale,
communication link, political control exerted by the police over the public, and use of
resources. While the intent of the public bureaucracy may have been to protect its own
organizational interests, the unintended consequence of its actions may have greater
political implications. The stronger the police is as an organization, the better it will be
as a political tool. Increased coercive capabilities may be effectively used to enhance
Hong Kong’s autonomy, or abused to support the continuation of colonization or
recolonization in Hong Kong’s reintegration with greater China.

THIS is an empirical study in the first instance. The empirical question
addressed here is how the Hong Kong police copes with the return of
Hong Kong to China in 1997. As a case study, this is atypical, and
cannot be directly compared with other cases of police undergoing
decolonization already covered in the literature. Unlike other former
British colonies in Africa and Asia (Killingray, 1986; Bayley, 1969;
Jeffries, 1952), Hong Kong will not gain independence but become a
Special Administrative Region of China in 1997. On the other hand,
unlike the return of Taiwan to China by Japan in 1945 (Chen, 1975;
Chen, 1973:193-266) or the return of foreign concession areas in China
to Chinese authorities at the end of the Second World War (Wakeman,
1988), Hong Kong will not be totally reintegrated with socialist China



but allowed to retain its capitalist system and some degree of
autonomy for fifty years. Thus, Hong Kong is a mixed and unique case,
which nevertheless can be used to test and generate theoretical
hypotheses. The theoretical question addressed here is how a public
bureaucracy, such as the police, copes with structural political change,
as in decolonization.

If the police is an independent political actor, it can ‘critically
affect political competition and mold social processes, which in turn
shape political life’ (Bayley, 1985:210). Through powers of arrest,
detention and exile, the police can determine who can participate in
politics, regulate public gathering, impose censorship, spy on and
manipulate political groups, defend regimes from violent attack (or
threaten not to defend), and advocate policy. Indeed, ‘Police activity is
crucial for defining the practical extent of human freedom’ (Bayley,
1985:189-201). However, if the police is subordinate to higher
authority with greater coercive power (such as the military) at its
disposal, then the police is not an independent political actor but
merely a politically neutral agent of the government controlled by
other political actors. The police simply carries out orders.

On the other hand, the police is also an organization and has its
own organizational interests and survival instinct. The police can be
seen as an independent political actor in the sense that it is an interest
group. It does not challenge the government or the political system, but
it wishes to protect its own organizational stakes in resource allocation.
In a changing political environment, it must accommodate conflicting
interests and demands of other political actors and at the same time
maintain its own organizational effectiveness, efficiency and morale. It
must sell its bureaucratic-functional indispensability to an economi-
cally modernizing society irrespective of its changing political content.

While the intent of the police may have been to protect its own
organizational interests amidst political change, the unintended con-
sequence of its actions may have greater political implications. On the
one hand, the police is a coercive arm of the government and a political
tool, and is ultimately used by those in control of the government. The
stronger the police is as an organization, the better it will be as a
political tool. As demonstrated by our case here, if the Hong Kong
police is able to acquire more powers, such increased coercive
capabilities of the government may be used (or abused) to support the
continuation of colonization or recolonization in Hong Kong’s rein-

tegration with greater China.

On the other hand, the effective performance of public-
bureaucratic tasks fulfills various degrees of public wants and needs.
If by acquiring more powers the Hong Kong police proves to be more
effective in maintaining law and order, the Chinese government may
have one fewer reason to intervene in Hong Kong affairs, thereby
reinforcing the autonomy of Hong Kong.

It is uncertain which scenario is more likely to be actualized, but
a great deal of the outcome depends on two sets of factors: (1) In
reformulating its role, restructuring its organization, and redeploying
its resources, how the Hong Kong police can develop a new model of
operation in the transitional period that will also fit Hong Kong’s
future political system, which is neither colonial nor truly independent;
neither socialist nor truly democratic. This will be discussed in Parts I
and III of this paper. (2) How the police’s assertion of its organization-
al interests interacts with the public’s assertion of its political influence
and control, and what kind of balance can be struck between the two
forces. This will be dealt with in Part IT of this paper.

Part 1. Between Two Models of Police Operation

A. Colonization, decolonization, recolonization and reintegration

Decolonization denotes the termination of a colonial system.
Colonization, in brief, is the establishment of sovereign control, usually
through military means, over a foreign territory and its population in
order to enhance the interests of the mother country. The political
relationship between the mother country and the colony is hierarchi-
cal, and colonial rule is by definition authoritarian or undemocratic.
Allocation of authority and power in the colony is done on the basis of
nationality and political loyalty to the mother country rather than
functional or professional merit or political popularity in the first
instance.

This colonial system is also reinforced by the imposition of an
alien official language, that of the mother country. In order to generate
an affinity to the mother country, other institutions, laws, and socio-
economic-cultural norms and practices from the mother country may
also be transplanted to the colony, provided that they are consistent



with the colonial system. (Democracy, for instance, is not.)

A government enjoys legitimacy when it is accepted by the
people. In the absence of legitimacy, the government has to rely on
coercion to govern. A colonial government forcibly superimposed
from outside is unlikely to gain legitimacy, at least not initially.
Colonization therefore must be sustained by coercion. Political ac-
tivities in general, opposition and linkages with external political ad-
versaries in particular, must be suppressed.

Coercion, however, can be very costly. One way of reducing
political resistance is to depoliticize the population through the educa-
tion-indoctrination system. Another way is to generate legitimacy by
providing or emphasizing such nonpolitical goods as economic
development and social welfare. Local elites can be coopted by the
granting of social status and prestige and economic rewards. An
expanded middle class brought about by economic development, con-
cerned about its own security and the security of its property, is also
likely to support law and order even under a colonial government.
Finally, if the external environment can be portrayed as unfavorable —
in terms of political or military threat, international economic com-
petition, or even population pressure created by refugees and illegal
immigrants — it may also be used to justify consolidation of domestic
rule, colonial or otherwise.

Decolonization usually leads to the termination of the above
system. At least three possibilities may ensue. First, decolonization
may give rise to a postcolonial, independent and sovereign govern-
ment. This government may be democratic, authoritarian, or other-
wise. Irrespective of its nature, the key here is that it is independent
and sovereign. Second, decolonization may only signify the termina-
tion of colonization by one regime; recolonization by another regime
may follow. The definition of recolonization here is based on the
aforementioned characteristics of colonization. Third, a decolonized
place may be neither independent nor recolonized but administrative-
ly subsumed under another sovereign state, as in a trusteeship situa-
tion, or reintegration with the country from which this place had been
previously separated by colonization.

This third scenario may or may not lead to some form of
recolonization. It may even represent a form of democratization if: (1)
sovereign control is not superimposed from outside but negotiated or
voluntarily accepted or welcomed by the subjects; (2) the interests of

the mother country are not enhanced at the expense of the subjects;
(3) within a hierarchical relationship, the subjects enjoy a high degree
of autonomy and are able to express their own preferences through a
democratic process; (4) local allocation of authority and power is done
on the basis of functional or professional merit or political popularity;
(5) no alien official language, institutions, laws, or socio-economic-
cultural norms and practices are superimposed on the subjects; and
(6) coercion is deemphasized and peaceful political activities are
tolerated.

In the case of Hong Kong, decolonization is supposed to be
followed by reintegration in the form of administrative subsumption.
It is unclear, however, whether this subsumption will take a democratic
form or degenerate into some form of internal recolonization of Hong
Kong by China. This latter scenario can happen as follows: On July 1,
1997, sovereign control will be once again superimposed on Hong
Kong from outside. This is not the same as the previous British
colonization, since China is not ‘foreign’ in historical and cultural
terms. But the political system of China is different, thus ‘foreign.’ The
interests of greater China, the mother country, will be enhanced. The
relationship between the mother country and Hong Kong will be
hierarchical. Local autonomy will be limited.! Allocation of authority
and power in Hong Kong will be done on the basis of nationality and
political loyalty to the mother country rather than functional or profes-
sional merit or political popularity in the first instance. The official
language of the mother country, Putonghua, will replace the local
Cantonese dialect. In order to generate an affinity to the mother
country, other institutions, laws, and socio-economic-cultural norms
and practices from the mother country will be transplanted to Hong
Kong, provided that they are consistent with the 1984 Sino-British
Joint Declaration and the 1990 Basic Law. The population in general
will continue to be depoliticized through the education-indoctrination
system. Political activities in general, opposition and linkages with
external political adversaries in particular, will continue to be sup-
pressed. Local elites will continue to be coopted by the granting of
social status and prestige and economic rewards. The external en-
vironment — especially international economic competition — will
continue to be portrayed as unfavorable in order to justify consolida-
tion of domestic rule. Chinese recolonization will therefore be basical-
ly the same as the current British colonization. Whether this scenario



will be realized remains to be seen.

B.Two ideal-type models of police operation under colonization and
decolonization/democratization

As Bayley (1975:328) puts it, ‘A police force is an organization
authorized by a collectivity to regulate social relations within itself by
utilizing, if need be, physical force.” As a branch of the public
bureaucracy, the police is supported by resources and surpluses ex-
tracted from the public by the government. At the same time, the
coercive functions of the police can be used in return to suppress
public demands for fulfilment of wants and needs. However, coercion
is costly and thus has its limits. A certain degree of voluntary public
support is ultimately needed, which can be gained by the offering of
service to the public and the fulfilment of selective public demands.
The extent of police coercion on the one hand, and service and respon-
siveness to the public on the other, as well as the permissible degree of
public control over the police, are all functions of the nature, goals, and
policies of the government.

Let us consider two ideal-type models of government under
which police operation takes place: colonization and decoloniza-
tion/democratization. While democratization may not necessarily ac-
company decolonization, a decolonization/democratization model is
discussed here for the purpose of contrast. Between the two extremes
of colonization and democratization, it is understood that there is a
spectrum of other possible variations and combinations under
decolonization. Throughout the rest of this paper, we shall discuss six
aspects of police organization and functions:

(1) Role of police in sustaining political order. The police’s major

functions are to fight crime and maintain law and order. Police officers
may not personally take a political stand while performing their duties,
but the very functioning of the police is in itself a ‘political’ activity in
at least two respects.

Firstly, in performing its functions, the police helps sustain the
government and the political order behind it. Police officers have to
pledge allegiance to the government that they serve. They have to
support the general political and ideological foundations of the
government, though they may not personally approve of the specific
programs of the incumbent administration, or the party or faction in

control.

Secondly, fighting crime and enforcing the law can be political to
the extent that the definition of crime and the content of law are
politically determined. For instance, certain political parties, labor
unions, or peaceful demonstrations can be outlawed for political
reasons. In this sense, under whatever political systems, law is always
a function of politics to the extent that law is made and can be changed
through a political process. The police, in enforcing the law, is always
an agent of the government and those who control it. The difference
lies in whether an unpopular law or government can be democratically
removed.

Let us take riots as an example. In Hong Kong, political organiza-
tions and activities are generally suppressed. Until very recently, there
have also been very few legal and formal channels of political par-
ticipation. In the absence of proper representation, people with politi-
cal-ideological convictions (as exemplified by the 1956 and the 1967
riots) or socio-economic grievances (as demonstrated by the 1966 Star
Ferry, the 1981 Christmas Eve and the 1984 taxi drivers disturbances)
can only resort to public protest as an outlet for their frustration. When
emotions run high, the situation can easily be exploited by agitators
from street gangs or idle mobs.2

Controlling riots is certainly a normal law-enforcement function
of the police; but it becomes a particularly ‘political’ activity when the
root causes of riots are political in nature: it is a political decision of
the colonial government to suppress political activities and restrict
political participation in order to uphold the colonial order. It is this
policy that forces people to take their discontent to the streets. The
police, in performing its coercive functions, thus plays a critical
‘political’ role in upholding the colonial order by force.

A colonial government is forcibly superimposed from outside,
undemocratic by definition, and likely to face violent resistance, at
least initially. Therefore, it is necessary to emphasize the coercive
power of the police. Police coercion can be characterized in terms of
the means of physical force at the disposal of the police and the extent
of police authority. The means of physical force at the disposal of the
Hong Kong police is enhanced not only by its acquisition of the latest
equipment and weaponry, but also by its paramilitary form of or-
ganization and training. The Police Tactical Unit, drawing over one
thousand officers from the regular police force on a rotation basis,



provides a highly mobile reserve for emergency use. While attached to
this unit, officers undergo training in crowd-control and other internal
security tactics. If needed, thousands more from the regular police
force can be mobilized within hours to form additional tactical units.
This institutionalized paramilitary capability is required because, in
the absence of other peaceful political channels, violent expression of
public demands and frustration has become a permanent possibility
and threat.

In addition to the means of physical force, police coercion can
also be characterized in terms of the extent of police authority. Com-
pared with Britain, the mother country, the police in Hong Kong has
far greater authority. Without going into the technical, legalistic
details, suffice it to say here that the Hong Kong police has the powers
to demand a satisfactory explanation of a ‘loiterer’ and, on the basis of
suspicion alone, to stop, search, and arrest anyone in public areas. The
police can also enter premises without a warrant to search for illegal
immigrants (Rear, 1971; Far Eastem Economic Review, July 25,
1985:35-36) 3

Under a decolonized/democratic government, ideally, local
public interests are given priorities. Emphasis is on constabulary ser-
vice and responsiveness to public wants and needs rather than sheer
coercion.

(2) Control and oversight of the police. A colonial government
must have absolute control over the police, allowing no or only
nominal public input. Under a decolonized/democratic system, the
public demands more channels of communication and greater par-
ticipation in overseeing and controlling the police. The extent of police
authority and the means of physical force at the disposal of the police
are more closely scrutinized by the public, balancing community needs
on the one hand and individual rights on the other.

(3) Basis of allocation of authority and sustenance of morale. In
order to maintain colonial control, expatriate and local police officers
are internally differentiated by rank. Expatriate officers are recruited
not as constables but at higher supervisory ranks. They occupy most, if
not all, of the senior posts. They also enjoy better benefits (in terms of
housing, vacation, etc.). Allocation of authority is therefore done on
the basis of nationality and political loyalty to the mother country and
the colonial government.

Morale of the less privileged local officers is sustained in two

ways. First, the differentiation between expatriate and local officers is
institutionalized. Local officers are conditioned to accept the fact that
in a colonial context the two groups are treated differently. Second,
through acculturation, local officers can seek professional advance-
ment. Command of an alien official language is a prerequisite since it
is the medium in which official business is conducted and promotion
examinations are given. In addition to promotion, reward often comes
in the form of advanced training at prestigious institutions in the
mother country, leading to even greater acculturation, as well as per-
sonal and professional prestige and further career advancement.

Under a decolonized/democratic system, police officers, includ-
ing command personnel, are usually recruited locally. Expatriate of-
ficers, if any, are treated in the same way as local officers. Benefits are
differentiated only by rank, not by nationality. Allocation of authority
is done entirely on the basis of functional or professional merit, equally
applied to all personnel. The local language is the official language.
Overseas training, if necessary, is treated as part of regular training
with no added prestige or benefit. As reward is tied to performance,
there should be no special morale problems.

(4) Communication link. Under colonization, given the cultural
and language barrier, a communication gap may exist between ex-
patriate officers and the public, as well as between expatriate super-
visors and junior local officers. Middle-ranking local officers are
strategically placed to play a liaison role. Opportunities are thus
created for manipulation as well as possible abuse of authority in-
itiated by the middle-ranking local officers, eventually spreading and
bringing dysfunction (including corruption) to some of the upper
ranks.

Under decolonization/democratization, in the absence of a cul-
tural or language barrier, there is one fewer reason for the existence of
a communication gap between the police and the public, or between
senior and junior officers. Therefore, mediation by middle-ranking
officers is that much less necessary, and the resultant manipulation,
abuse of authority, and dysfunction and corruption are less likely to be
tolerated.

(5) Palitical ] i by d I | blic. A
colonial police force usually has a large political department (known
as the Special Branch in a British-type systcm).4 This department is
usually staffed by a disproportionately high number of senior ex-
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patriate officers and operated in an extraordinarily secretive manner.
The very existence of a political department heightens the political
role of the police: it helps sustain the colonial order by detecting and
suppressing what the colonial government views as subversive and
espionage activities. Under decolonization/democratization, normal
political activities are no longer seen as subversive. Therefore, the size
and functions of the political department of the police are reduced,
redefined, and more closely monitored by the public.

(6) Use of resources. Under decolonization/democratization,
use of resources is more efficient and effective. Extra expenses in-
curred in employing expatriate officers can now be saved. Promotion
on the basis of merit and elimination of the language barrier provide
new channels of mobility for talented local officers, ultimately improv-
ing the performance of and benefitting the police organization as a
whole. Increased public control and increased police responsiveness
mean increased coordination between wants and needs and resources.

The organization and functions of the police are thus very dif-
ferent under the two models of colonization and decoloniza-
tion/democratization. The above scenarios, however, are only
ideal-type cases. In reality, the two models may overlap in the transi-
tional period, and an alternative, mixed model may be generated.

In the current situation of Hong Kong, expatriate and local police
officers are still internally differentiated by rank, with expatriate of-
ficers recruited at higher supervisory ranks (Inspector and above). As
at January 1986, of the 426 senior posts (i.e., gazetted ranks, including
Commissioner, Deputy Commissioner, Senior Assistant Commis-
sioner, Assistant Commissioner, Chief Superintendent, Senior Super-
intendent, and Superintendent), 297 or 70 per cent were held by
expatriate officers.” They also enjoy better benefits in terms of housing
and home leave allowances.

In theory, as clearly stated in the Sino-British Joint Declaration,
expatriate officers may remain in employment after Hong Kong’s
return to China in 1997. The only qualification is that they cannot be
head or deputy head of department, i.e., Commissioner or Deputy
Commissioner in the case of the police. In reality, however, all of the
expatriate officers I interviewed told me that they would not want to
serve beyond 1997. As one officer put it, he had pledged allegiance to
the Queen and the Queen alone. While it is possible that some ex-
patriate officers may still choose to stay for personal-family or finan-
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cial-employment reasons, it is likely that a considerable number of
them will have left by 1997. Gradual and orderly localization, there-
fore, becomes the major organizational change that the Hong Kong
police has to undergo.

Operationally, localization is defined as having a local Commis-
sioner and two local Deputy Commissioners by 1995, and 50 per cent
of the gazetted ranks held by local officers by 2000 (Off Beat, Sept. 3-6,
1986:7). Localization must be gradual and orderly in order to ensure a
smooth transition and maintain police effectiveness, efficiency, and
morale. Any instability within the police, which symbolizes law and
order, would have a devastating impact on the rest of society in the face
of political change. Moreover, localization means loss of control for
the incumbent colonial government, and it is understandable that the
latter does not want to lose such control until the very last moment.

Given the above constraints, what organizational measures can
be taken to achieve the organizational goals necessitated by political
change?

C. Drawing on organizational resources in response to political change

A number of the tactics used by the Hong Kong police can be general-
ized as follows:

&) i
function. When a local officer, Li Kwan-ha, was promoted to the rank
of Senior Assistant Commissioner in 1984, it was an historic event since
no local officers before had held a rank higher than Assistant Commis-
sioner (as in the cases of Szeto Che-yan and Cheng Chik-shin). When
Li was promoted to Deputy Commissioner (Operations) one year later
in 1985, it was seen by the public as localization at work.

Localization does not mean promotion without merit. On the
other hand, to argue that Li’s promotion was based on merit alone
would imply that no other local officers before him had been as
capable — which is rather difficult to prove. While Li’s promotion may
indeed have been based on merit, the timing of it seems to be related
to localization.

Before Li’s appointment, the Deputy Commissioner (Opera-
tions) was the Senior Deputy (by rank, not by service seniority),
overseeing two functional departments at Police Headquarters
(Operations and Special Branch), and acting on the Commissioner’s
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behalf in his absence. Li’s appointment to this post, while appropriate
for localization purposes, created at least two difficulties for the
colonial government: it would have meant giving a local officer
authority, first, to oversee sensitive Special Branch business and,
second, to assume command over the entire colonial police force as
Acting Commissioner in the absence of the Commissioner. This would
have changed, rather prematurely, the very definition of colonization,
and would probably have demoralized some of the senior expatriate
officers.

In order to get around the issues and soften the abruptness of
transition, a new post of Deputy Commissioner (Special Branch) was
created, and the Deputy Commissioner (Operations) was no longer
considered the Senior Deputy. These two organizational changes put
the other two expatriate Deputy Commissioners (in charge of manage-
ment and Special Branch) ahead of Li on the basis of service seniority.
It was not until 1988 — almost three years after Li’s appointment as
Deputy Commissioner and after the retirement of the other two more
‘senior’ expatriate Deputy Commissioners — that Li was briefly made
Acting Commissioner in the absence of the Commissioner. In 1989, Li
became the first local officer to be appointed Commissioner. It is
unclear whether Li actually oversees the work of Special Branch, or
whether the core of such work has been shifted to another department
outside the police. In any event, it is possible that Special Branch may
be abolished after 1997 (Sing Tao Daily News, March 17, 1988).

Organizationally, it is rather irregular that Special Branch should
be headed by a Deputy Commissioner whereas the other functional
departments at Police Headquarters are headed only by Senior Assis-
tant Commissioners and a civilian equivalent. It is true that the head of
Special Branch in 1985 when the upgrading occurred (James Morrin)
had already been given the rank of Deputy Commissioner back in 1979
(which also gave him service seniority), but it was done only on an ad
personem basis, as stated in the annual reports up to 1981. This fact was
even omitted in the annual reports from 1982 to 1984, and the post of
Director of Special Branch was listed in the organizational chart as one
held by a Senior Assistant Commissioner, not Deputy Commissioner.
If indeed the reason for upgrading the post had had to do with the
importance of the work of Special Branch, the upgrading should have
been formalized back in 1979,

The upgrading of the Director of Special Branch to Deputy

13

Commissioner is also inconsistent with the recent reorganization of
Police Headquarters. The trend has been consolidation and
rationalization of functions and posts. For instance, the former
Criminal Investigation Department, under a Senior Assistant Com-
missioner, has been incorporated into the Operations Department,
and the top crime post downgraded to Assistant Commissioner. Even
in Britain, the mother country, Special Branch at New Scotland Yard
(Metropolitan Police) is headed only by a Deputy Assistant Commis-
sioner, which is equivalent to Assistant Commissioner in the Hong
Kong system, which is two ranks below Deputy Commissioner.
Moreover, in the British case, Special Branch is not an independent
department but subsumed under Department C (Crime). There is thus
no organizational basis, internally or relative to Britain, for the upgrad-
ing in the Hong Kong case. Finally, in terms of numbers, only sixty new
posts were created for Special Branch in the preceding two years
(South China Mormning Post, March 13 and 14, 1986), which certainly
did not warrant any upgrading of the top post.

The above case demonstrates that any externally superimposed
change that an organization is not yet ready to make, such as localiza-
tion in this case, can take the form of tokenism at the top: any member
of the organization, in this case a local officer, can be given a high and
conspicuous rank but not all of the functions that would normally (and
immediately) go with it. This differentiation between rank and func-
tion allows certain expectations to be fulfilled by the symbolism of rank
while the actual function of ultimate control remains undisturbed until
the opportune time.

2R . ] . . e f .

izati inui i iti . Political
change affects individual members of a public bureaucracy differently,
depending on each member’s own political and ideological convictions
and other personal considerations. Such individual variations, how-
ever, also provide greater flexibility for the internal rearrangement of
a public bureaucracy in response to political change. For instance,
while one individual may want to quit because of political loyalty or
fear. of political uncertainty, another individual with different political
priorities may readily want to take over, secing it as an opportunity for
professional advancement, and in effect helping to maintain the or-
ganizational continuity of the public bureaucracy itself.

A public bureaucracy can utilize internally available resources,
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such as promotion and pension, to boost the morale of its members. In
the case of the Hong Kong police, expatriate officers are concerned
about whether localization will affect their promotion prospects in the
interim period. This worry can be alleviated by:

(a) making only token appointments of local officers to senior posts;
(b) creating ‘shadow posts’ for locals without affecting the real power
held by expatriates; and (c) creating more senior posts through
‘natural’ bureaucratic expansion (as in the case of upgrading the post
of the Director of Special Branch) so that more expatriate officers can
be promoted more rapidly for the purpose of boosting their pensions.6

It may be difficult to guarantee pension rights and the value of the

Hong Kong currency after 1997. For the British government to under-
write such liabilities would mean casting a vote of no confidence on the
future government of Hong Kong, which is politically unacceptable.
But such financial concerns can be relieved by:
(d) making early retirement possible (as early as 50) and retirement in
general more flexible (between 50 and 60) so that retirement can be
planned around 1997 and benefits maximized; and (e) distributing 50
per cent of pension and possible additional compensation in a lump
sum (Sing Tao Daily News, December 8, 1986), as proven effective in
the case of Nigeria (Tamuno, 1970:149).

In order to maintain organizational continuity, local officers, who
eventually will take over, must also be given similar incentives. They
may not be pleased by the fact that, despite localization, some of them
may still be passed over so that more expatriate officers can be
promoted and given bigger pensions in the interim period. On the
other hand, this discrepancy between expatriate and local officers is
not too difficult for the latter to accept since it is nothing new to a
colonial police force. With localization, at least more local officers will
eventually be promoted. This hope indeed provides greater incentives
to younger local officers, who may want to protect their stakes in the
organization by helping to maintain the status quo.

Nevertheless, there are other local officers who may not want to
serve beyond 1997. These include older officers who -are closer to
retirement and have dimmer promotion prospects; or those who are
ideologically against communism or have been involved in anti-com-
munist work and thus fear reprisal. These local officers are more
concerned about getting pension, additional compensation, and
British citizenship (Far Eastern Economic Review, July 17, 1986:34-35).
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The magnitude of these demands creates a problem for the govern-
ment. Moreover, such demands, if granted, would set a precedent for
the rest of the larger civil service which would be more difficult for the
government to cope with and compensate in a similar fashion.

A police strike is forbidden by law. A ‘coup’ is unthinkable
because it would undoubtedly be militarily suppressed (by British or
Chinese troops or both). The Local Inspectors’ Association has none-
theless threatened to pull out of the Police Force Council, a consult-
ative organ, if its demands are not met (South China Morning Post, May
30 and June 2, 1986). It is conceivable that some commitments — in
terms of a lump sum compensation as well as emigration opportunities
— may be made to local officers involved in sensitive Special Branch
posts (Sing Tao Daily News, March 17, 1988), but these officers only
constitute a relatively small number.

With resources too limited to meet all of the demands, how can a
public bureaucracy utilize existing organizational means to contain
internal discontent?

(3) Immobilization through controlling entry and exit. Organiza-
tional hierarchy dictates that subordinates obey their superiors. This is
especially true in a disciplined force such as the police. In the interim
period, discontent of junior local officers can be contained in the first
instance through regular organizational control and discipline if (a)
expatriate officers (or a preferred group) can continue to occupy most
of the senior posts and (b) local officers promoted to those posts are
preselected and groomed to conform to existing organizational norms.

The role of expatriate officers in controlling junior local officers
is rather obvious in a colonial police force. As confirmed by my
confidential interviewing, expatriate and local officers do form two
separate groups. Culturally, the two are obviously different. At a
deeper level, the gulf seems to be one between the colonists and the
colonized. Local officers feel that they are as capable as their ex-
patriate counterparts, and resent the fact that expatriates occupy most
of the senior posts. As one author has suggested, ‘Normally there was
a high degree of accommodation between the two, but in times of crisis
divergencies could appear’ (Lethbridge, 1985:140).

The present situation is different from the 1977 police
demonstrations. The issue in 1977 was government action against
police corruption which affected the entire police force. Junior local
officers who organized the demonstrations received support (perhaps
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tacit) from most of their expatriate superiors. In the present case, the
stakes involved are different for the two groups.

Continued expatriate predominance is currently justified as a
stabilizing force during the interim period: it can be seen as a symbol
of continued British presence and commitment, and as a check against
any dysfunction of local officers caused by political fear or even triad
penetration. Promotion to senior ranks as well as recruitment of junior
Inspectors have always been deliberately made difficult for locals so
that their numbers can be restricted. Required proficiency in the
English language alone is enough barrier to many local candidates, let
alone other hard-to-define, subjective criteria (such as leadership).

In 1985-86, for instance, there were 245 Recruit Inspector posts.
Of the 2,637 local applicants, only 59 were accepted, representing a 2.2
per cent success rate. Of those who applied, 32 per cent (843) had a
university degree, suggesting that there was no lack of (a) academically
qualified candidates or (b) interest in a police career among the highly
educated despite the anticipated political change in 1997. In contrast,
of the 701 overseas a;;plicants, 56 were accepted, representing a 7.9
per cent success rate.” This discrepancy between local and overseas
success rates suggests that an apparent lack of ‘suitable’ local can-
didates may only have been artificially created to justify a continuing
need for expatriate officers.

While the entry of locals into the Inspectorate and senior ranks is
controlled, their exit from the organization is also restricted. Very few
specialized skills of police officers are of commercial value or trans-
ferable to the civilian sector. Private security agencies do not offer
comparable compensations and can only accommodate a small num-
ber of former or retired police officers. Commercial crime specialists
may have a better chance in the private sector, but they only make up
a small number. Private companies may also be apprehensive about
employing former police officers, not knowing if they are undercover
or have other motives.

Such alternative employment opportunities will further diminish
if an officer has been disciplined or discharged as a result of expressing
discontent beyond organizationally acceptable limits. Unlike their ex-
patriate counterparts who can explore alternative employment oppor-
tunities in their home country, other British colonies or
Commonwealth countries, most of the local officers are physically
immobile (unless they have relatives overseas). If they fear political
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reprisal after 1997, they should be better off having organizational
protection by trying to stay in.

(4) Fostering political support thr reaucratic link
functional exchange. Some public-bureaucratic functions may be
redefined as the political environment changes. However, such func-
tions as the maintenance of law and order by the police may be too
basic and indispensable to society to be significantly altered by politics.
Continued performance of these latter functions helps a public
bureaucracy survive political change.

To protect its organizational interests amidst political change, a
public bureaucracy can foster political support through establishing
bureaucratic linkage and functional exchange with other functionally
related units that seem to have an input into the political process of
redefining or reaffirming public-bureaucratic functions.

In the case of the Hong Kong police, such bureaucratic linkage
and functional exchange have been established with the Public
Security Ministry of China. Two Commissioners of Police have visited
China (in 1985 and 1986 respectively), with reciprocal visits by Chinese
officials. Such exchange visits will continue on a semiannual basis.
Issues discussed have included forgery, counterfeiting, commercial
crime and narcotics (Off Beat, May 28 to June 10, 1986:1). Given this
communication channel and the common bureaucratic concerns
about crime that both sides share, the Chinese Public Security Ministry
may be in a position to appreciate the indispensability of the law and
order functions performed by the Hong Kong police. On this basis, the
Chinese Public Security Ministry may lend its bureaucratic-political
support to the Hong Kong police in reaffirming the latter’s public-
bureaucratic functions and in protecting the latter’s organizational
interests after 1997.

Part II. Public Assertion of Control and Police Response

A. Bureaucratic control with public input

While an emphasis on economic development may generate legitimacy
for a colonial government, an expanded middle class is also created as
a result. To protect its property and life style, this elite group may
support law and order even under colonial rule; but at the same time
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its ability to articulate its own political interests and demands is also
enhanced by its wealth, social status, education (including overseas,
noncolonial education), and organization — in terms of professional
associations or even social clubs (Nie ef al., 1969; Lau, 1983). To the
extent that the economic role played by this group helps generate
legitimacy for the colonial government, the political interests and
demands of this group cannot be totally ignored by the colonial
government. Political concessions made to this group in turn help
create a favorable political environment for other groups or the
general public to make similar demands. The resultant political trans-
formation may also stimulate transformation of cultural inhibitions
(such as submission to authority in Chinese tradition) which in turn
may reinforce political change.

Over time, even a colonial government may be inclined to grant
a limited degree of political participation and indirect public control.
This is the case not only because of political pressure from the middle
class or subsequently from the general public. The costs of sheer
coercion may have become too high. Overconcentration of power in
the public bureaucracy may have bred dysfunction and corruption.
Economic development and modernization in general may have
created numerous additional public-bureaucratic functions. Effective
and efficient fulfilment of these and other functions requires rational
coordination between resources and wants and needs, which in turn
requires a certain degree of public feedback, input and control.

The public, however, is unlikely to be satisfied with only limited
input and control. Its desire for greater control over its own destiny
through political participation may further intensify when there is fear
of political uncertainty (as in the case of Hong Kong’s political future
being externally determined). But precisely because of political uncer-
tainty, and without knowledge of what a future government may favor,
the incumbent colonial government is unlikely to introduce drastic
change and risk its own bargaining position based on the maintenance
of the status quo. The colonial government especially will not allow the
ultimate control of its coercive capabilities to be disturbed during this
critical period of transition.

As a result of this tension, a mixed system gradually emerges, in
which increased bureaucratic control, i.e., control internal to the
government, is combined with increased public input. The government
has to maintain a delicate balance between not arousing too much
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public expectation over gaining control on the one hand, and not giving
the impression of lack of responsiveness to public demands on the
other.

In terms of increased bureaucratic control over the Hong Kong
police, the Independent Commission Against Corruption (or ICAC)
was established as early as 1974. This executive branch unit reports
directly to the Governor. The issue of police corruption is a compli-
cated one and has to be dealt with in another context. Here suffice it
to say that the colonial government has over the years built up the
power of the police to such an extent that there are unintended and
undesirable consequences: not only are there police corruption and
dysfunction which ultimately diminish the effectiveness and legitimacy
of the government, but members of the police force collectively can
also use the threat of a mutiny as bargaining leverage when their
interests in the organization are threatened by corrective measures
taken by the government.

A case in point is the 1977 incident where thousands of off-duty
police officers demonstrated in the streets, and a small group (includ-
ing some who were no longer police officers) attacked the ICAC
headquarters. These police demonstrators protested against tactics
used by the 1ICAC in its investigations into police corruption — the
same tactics, ironically, used by the police in its own operations (such
as early morning arrest to catch a suspect off guard, and the use of
convicted criminals as witnesses). The complaint that there was a lack
of communication between junior officers and the top police manage-
ment may have been legitimate. But the unmistaken truth of the matter
is that many police officers were demoralized by the ICAC investiga-
tions. Faced with the possibility of a police mutiny, the Governor
declared a partial amnesty for most of the police corruption offenses
in the past (Lethbridge, 1985:Ch.6).

This case demonstrates why even the colonial government
desires increased public input. In order to maintain or restore its own
bureaucratic control over the police, the government needs the public
to report cases of police corruption and supply evidence and witnesses
before charges can be brought. What the public has gained, however,
is only a supportive role in checking police deviation from norms set
by the government. There is still no direct public control in the form of
a publicly elected civilian board or commission endowed with ad-
ministrative and sanctioning authority over the police.
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In addition to the ICAC, there are other mechanisms of
bureaucratic control with public input. For instance, there is control
over the police budget. Within the executive branch of the colonial
government, the Secretary for Security, responsible for law and order
matters, oversees the preparation of the police budget and other
general policy matters. There is also the Legislative Council, which is
a branch of government responsible for legislation and appropriation
of public funds. However, the public, through its limited number of
elected representatives, can always be outvoted by the appointed
members. Members of the Legislative Council can address questions
to the government, and are thus in a position to influence, but not
control, the police by bringing issues to public attention. The same
function is served at local levels by elected members of the district
boards which advise local government officials, including the police.

A third mechanism of bureaucratic control with public input is
the Fight Crime Committee, which was reconstituted in 1983 with the
Chief Secretary (highest government official next to the Governor) as
chairman. Its responsibilities are to draw up plans to reduce crime, to
coordinate the work involved among government departments, and to
monitor the results. Similar committees are also set up at the district
level. In other words, bureaucratic control is exercised through coor-
dination and oversight within the executive branch of government. The
public is represented by the unofficial committee members who, how-
ever, are not elected but appointed. Again, these committees can make
recommendations but have no sanctioning authority over the police.

A fourth mechanism of bureaucratic control with public input is
known as the UMELCO Police Group from 1977 to 1985, which
consisted of unofficial members (elected or appointed members who
are not officials of the executive branch of government) of the Execu-
tive and Legislative Councils. (The Executive Council, consisting of
appointed members, advises the Governor on policy matters.) Since
1986, the UMELCO Group has been renamed the Police Complaints
Committee, which is a reconstitution of the former to include Justices
of the Peace and an independent secretariat. The main function of this
watchdog unit is to monitor and review how the police, through its own
Complaints Against the Police Office (or CAPQ), handles complaints
by the public. The fact that it can only monitor and review the work of
CAPO and at most make recommendations to the Commissioner of
Police or the Governor makes it a mere tool of bureaucratic rather
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than public control.

It is important to note that actual investigations into complaints
are not carried out by this independent unit but by the police’s own
CAPO. Whether police officers are capable of conducting impartial
investigations into complaints against fellow officers is always an open
question. In my interviewing, one officer who had been with CAPO
told me that while CAPO officers are usually conscientious about their
work, they are also aware of the need to maintain collegial solidarity
with fellow officers outside of CAPO. Working at CAPO is only one of
many temporary assignments; being a member of the police force is the
permanent occupation.

Putting the issue of objectivity aside, sometimes investigating a
complaint does not necessarily mean that the truth can be found. It is
always possible for a suspect to file a complaint against the arresting
officer in the hope of avoiding charges against himself. On the other
hand, a true victim of police misconduct may not be able to substan-
tiate his case if it is based only on his word against that of the officer.
Even hard physical evidence such as bruises can be brushed off if the
officer countercharges that the suspect has resisted arrest. In 1985, for
instance, only 8.5 per cent of the complaints could be substantiated
(Report of the UMELCO Police Group 1985: Appendix V).

In my interviewing, one unofficial member of the Legislative
Council (the term ‘unofficial’ was abolished in October 1986) told me
that CAPO is ‘a joke.” However, a senior police officer has reportedly
told his subordinates that police ‘efficiency’ has indeed been negatively
affected by the very existence of CAPO, implying that the latter does
serve a restraining — but not sanctioning or controlling — function.

As the above discussion suggests, the four mechanisms provided
by the government have facilitated bureaucratic — but not public —
control over the police. However, in all four cases, there has been
increased public input. These examples suggest a growing mixed sys-
tem where the colonial government still retains ultimate control but at
the same time the public is given various channels of communication
and influence. Given this ambiguous and fluid situation, in order to
gain more public support and further their own political ambitions,
local politicians are likely to take advantage of whatever concessions
and mistakes the government has made to further criticize the govern-
ment. Under attack, the government and its public bureaucracy have
to defend themselves. This competition for public support may result
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in the politicization of the public. A politically unsophisticated public
can also be easily manipulated. For instance, while politicians may
criticize the police’s excessive powers, the police can exploit the
public’s fear of crime to rally public support for greater police
authority. Through appealing to the public for support, the police also
participates in the political process as an interest group. To illustrate
the point, let us turn to the debate over the possibility of infiltration of
the police by triad members, and the related debate on how to deal
with the problem of triads.

B. Politicization and mobilization of external resources

Before discussing the debates, a few words about triad societies are in
order. The term ‘triad’ denotes the unity of heaven, earth, and man.
Triad societies were originally secret, patriotic organizations formed
to overthrow the Manchu Ching government and restore the Ming
government in China. Subsequently, the name triad and its organiza-
tional structure have been exploited by other groups. For instance, in
the absence of adequate police protection in Hong Kong around the
turn of the century, triads were organized among laborers to provide
means of protection and conflict resolution. Another example is the
14K triad which in the 1940’s had close political connections with the
Chinese Nationalists.

Triads became the targets of criminal penetration precisely be-
cause of their exploitable secrecy, organization, and reputation.
Criminally transformed triads in Hong Kong not only engaged in
ordinary criminal activities but also took advantage of political turmoil
to further their interests. For instance, they assisted the Japanese in the
latter’s occupation of Hong Kong in the 1940’s. After the Second World
War, the police relied on triad members as informers and regulators of
underworld conflicts. Triads were not seen as a major security threat
until their participation in the massive riots of 1956.

In 1957, a Triad Society Bureau was set up within the police’s
Criminal Investigation Department. Police efforts in combatting tri-
ads, while interrupted by the 1967 communist-instigated riots, were
generally successful. The number of triad members was reduced from
an estimated half a million in the 1960’s to around 80,000 in the 1970’s
(Sinclair, 1983:Ch.32; Zhang, 1979; The Express Daily News, August 8,
1976).
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The controversy discussed here began in December 1984. In
response to a newspaper story, Sir Philip Haddon-Cave, the then Chief
Secretary and Deputy to the Governor, and chairman of the Fight
Crime Committee, disclosed in a public interview that a 1983 police
report acknowledged that the government and the police had under-
estimated the amount of triad activity since the 1976-77 major review
of the triad problem. The 1976-77 review concluded that triad societies
existed largely in name only, and that they had degenerated from
strictly controlled and politically motivated organizations into loose-
knit gangs of criminals which usurped the names of triad societies
(Transcript of “This Week’ Interview, December 2, 1984; South China
Morming Post, December 3, 1984).

This disclosure subsequently drew public criticisms. The most
vocal critic was Martin Lee, an elected member of the Legislative
Council and a prominent and outspoken political figure. In a letter to
the Attorney General, Lee asked if the ‘incorrect’ 1976-77 review was
the result of an error of judgment or ‘of something much more sinister,
for example, that a number of police officers had deliberately misled
their senior officers into thinking that all was well with triads in Hong
Kong because they were, to say the least, “friendly” with certain triad
bosses.’ Lee wanted to know who the police officers were, and whether
they were still with the police.

The Secretary for Security, responsible for law and order mat-
ters, replied on behalf of the government. He stated that the 1976-77
police review in fact concluded that the problems posed by triads ‘are
very real,’ and that what was possibly exaggerated was the extent to
which triads had been splintered into smaller gangs. He emphasized
that there was no deliberate misleading of the police or of the govern-
ment; nor was there any reduction in antitriad effort®

In my interview with Lee, he acknowledged that he was satisfied
with the reply by the government after he had been given access to the
1976-77 report in question. Indeed, according to Lee, there was no
evidence of misleading, though the report did emphasize the need to
avoid publicity over the problem of triads.

Why then was the police so concerned about avoiding publicity
over triads? A survey of the press reveals that in the summer and
autumn of 1976, there were overseas as well as local rumors linking
Hong Kong triads to organized crime in Europe and America (Orien-
tal Daily News, August 8, 1976; Sing Tao Daily News, August 12, 1976).
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These rumors prompted the then Deputy Commissioner of Police, Roy
Henry, and Senior Superintendent Teddy U of the Triad Society
Bureau to pronounce that triad societies had in fact degenerated into
loose-knit gangs of criminals (Sing Tao Daily News, August 16, 1976;
Oriental Daily News, November 10, 1976). In other words, the concern
about avoiding publicity over triads as emphasized in the 1976-77
police review may have been a tactical response to an exogenous
factor, i.e., press rumors tarnishing the international image of Hong
Kong and, by implication, that of the Hong Kong police in particular.
This hypothesis is supported by a passage in the Police Annual Report
(1977:24): ‘During the latter part of the year an increasing number of
reports appeared in the press regarding triad activity in various
countries. These gave the impression that triad elements constitute a
criminal syndicate of global proportion. This is sensationalism, and is
simply not true.’

It is noteworthy that the same exogenous factor may also have
been indirectly instrumental in bringing this whole controversy to the
limelight: Sir Philip Haddon-Cave’s remark, which was the source of
the controversy, was made in response to a newspaper report publish-
ed in the autumn of 1984 — at a time when a special presidential
commission in the United States was conducting hearings on or-
ganized crime and its Asian connections (The Seventies, 179:60-63,
December 1984).

Admittedly, the police has little control over such exogenous
factors, and can only respond to them as they occur. Whether the
police made a tactical error in 1976-77 in avoiding publicity over the
problem of triads remains an open question. (In my interviewing,
Deputy Commissioner Li Kwan-ha conceded that, in retrospect, it was
a tactical error to avoid publicity, but he distinguished what was
understated from what was underestimated, and insisted that there
was no underestimation.) There was, however, at least one other
mistake that the police made.

When the issue of triads was raised in 1984-85, public concern
heightened by what was perceived to be an apparent reduction in
police effort against triads. The reality was that the original Triad
Society Bureau had been reorganized through the years, culminating
in its combination in 1983 with the Homicide Bureau and the Special
Crime Division to form the Organized and Serious Crime Bureau. This
enlarged unit and the Criminal Intelligence Bureau together constitute
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the Organized and Serious Crime Group, which is the central unit
within the police responsible for fighting organized crime, including
triads.

But this fact was never made clear to the public. As late as the
end of 1985 — almost three years after the reorganization — the
Commissioner of Police, Raymon Anning, still had to explain to
reporters that There is a misconception that the Triad Society Bureau
was fragmented in some way or was disbanded. What happened was
that the resources within it were reorganized and have now become a
more powerful central unit in the Organized and Serious Crime
Group’ (South China Morning Post, November 18, 1985).

The above episode suggests that the public bureaucracy is very
much a political animal. On the one hand, in the absence of direct
public control, the police overlooked the need to keep the public fully
informed about its internal reorganization and the impact of such
reorganization on police functions. On the other hand, its political
sensitivity made it understand the following relationships: Hong
Kong’s survival hinges on its international status and image as a safe
and efficient commercial center; it is the responsibility of the govern-
ment and its public bureaucracy to uphold such status and image; and
any branch of the government that fails to perform the aforementioned
function will be bureaucratically punished. Therefore, the police
found it necessary to respond to exogenous rumors by understating the
problem of triads in 1976-77.

Likewise, in 1984-86 the police felt the need to respond when the
infiltration issue raised by Lee and others drew public attention to the
possibility of police dysfunction — which, if proven, would have war-
ranted bureaucratic punishment. Instead of directly addressing the
issue, the police once again demonstrated its political instinct and skill
by shifting the focus from triad infiltration of the police to enhanced
police efforts against triads. Through a report issued by the Fight
Crime Committee in April 1986, the police recommended further
expansion of police powers, including:

— revival of the Police Supervision Ordinance (repealed in
1983), enabling the police to place a ‘potentially dangerous reoffender’
under a curfew, restrict his entry into vice and gambling estab-
lishments, and alter his right to remain silent if charged;

— expansion of the Societies Ordinance to prohibit a convicted
triad member from entering the jockey club, gambling and vice estab-
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lishments, massage parlors, automatic games centers, billiard or pool
saloons, and martial arts clubs, and from possessing a paging machine;

— use of accomplice evidence;

— the taking of evidence on oath but in secret;

— the granting of more questioning powers to the Commissioner
of Police as Registrar of Societies (Fight Crime Committee, 1986).

This police ‘counteroffensive’ proved successful in at least two
respects. Firstly, a public opinion poll showed that there was strong
public support (80 per cent) for the spirit of the recommendations.
Fifty per cent of those polled, however, also expressed a concern about
possible abuse of such additional powers by the police, and 66 per cent
thought that there were not sufficient safeguards against such a pos-
sibility. Nevertheless, 73 per cent agreed with Chief Secretary David
Akers-Jones, who was also chairman of the Fight Crime Committee,
that ‘restrictions on civil liberties will apply to people who have chosen
to bully, extort and to intimidate law-abiding members of the public’
(Sing Tao Daily News, July 2, 1986). This kind of response gave the
police what it wanted: evidence of public support.

Secondly, despite the admission by the Commissioner of Police
that It is possible that triad members have penetrated the police
department’ (South China Morning Post, November 18, 1985), there
was little subsequent public discussion on the extent of the problem.
In fact, there was little questioning of a subsequent government
proposal offering amnesty to police officers agreeing to renounce their
triad links (Far Eastern Economic Review, August 27,1987:26). In other
words, the police succeeded in shifting the focus: while politicians
criticized the police’s excessive powers and possible dysfunction, the
police responded by appealing to the public’s fear of crime in order to
rally public support for even greater police authority. The police
knows that it can resort to politicization or mobilization of public
opinion to defend its organizational interests and acquire more powers
because, through performing its regular crime-fighting functions, it
has created for itself a ready and large constituency.

While the intent of the police may have been to protect its own
organizational interests, its actions may have other unintended conse-
quences of greater political significance. Additional police powers
represent an increase of the coercive capabilities of the government.
In the eyes of some critics, this also means a corresponding reduction
of civil rights and liberties. Such additional police powers granted at
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this time might be politically abused after the return of Hong Kong to
China in 1997, as some critics fear (Far Eastern Economic Review, May
15, 1986:50-51; South China Moming Post, November 17, 1985). What
is omitted from this view is that it is equally possible that with more
powers the police may indeed do a better job in maintaining law and
order, rendering Chinese intervention that much less likely.

Part III. The Emergence of a Mixed Model of Police
Operation

We have earlier discussed two ideal-type ‘models’ of police operation
under colonization and decolonization/democratization. In the cur-
rent situation of Hong Kong, neither ideal-type model alone seems to
be applicable. The current transition is marked by contention between
local politicians pushing for a more democratized form of administra-
tive subsumption under greater public control on one hand, and the
police fighting for its own organizational interests and more powers on
the other. Amidst such fluidity and uncertainty, a mixed model seems
to have emerged which can be summarized as follows:

(1) Role of police in sustaining the political order. Increased
political demands and expectations from the public as a result of
decolonization have two opposite effects on the police: (a) they
prompt the police to acquire more powers through politicization not
only to prevent any possible destabilization of the political order in the
transitional period, but also to protect the police’s own organizational
interests amidst uncertainty; (b) but at the same time they also render
sheer coercion too costly and insufficient, and thus the police must also
be more responsive to public demands for service.

(2) Control and oversight of the police. While the outgoing
colonial government is unwilling to let the public usurp its control over
its coercive capabilities during this critical period of transition, there
is also a need to satisfy rising public expectations by allowing increased
public input into what are basically still bureaucratic control and
oversight. A balance is of critical importance here since ‘external
regulation impinges on police pride and self-esteem’ and ‘defensive-
ness, riding on embitterment, destroys effective self-regulation’
(Bayley, 1985:178-179).

(3) Basis of allocation of authority and sustenance of morale.
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Nationality and loyalty to the mother country and colonial government
are still the primary criteria. However, as gradual localization is neces-
sitated by decolonization, nationality and loyalty may be less relevant,
and some element of professional or functional merit must also be
used as a criterion in the promotion of local officers. In the transitional
period, in order to retain ultimate colonial control and to sustain the
morale of expatriate officers, whose career prospects may be affected
by localization, a number of measures can be taken: differentiation
between rank and function for senior local officers allows expectations
of localization to be fulfilled by the symbolism of rank while the actual
function of ultimate expatriate control remains undisturbed until the
opportune time; more senior posts are created so that more expatriate
officers can be promoted more rapidly for the purpose of boosting
their pensions; retirement is made more flexible to maximize benefits;
discontent from local officers is contained through immobilization;
and external political support is fostered through bureaucratic linkage
and functional exchange.

(4) Communication link. The gap between expatriate and local
officers and that between expatriate officers and the public are
gradually narrowed, but not immediately eliminated, through localiza-
tion.

(5) Political control exerted by the police over the public. Political
change redefines political crime as well as the necessary kind and
degree of political control. This redefinition, however, is implemented
gradually. In the transitional period, existing and new definitions may
coexist, thereby increasing and complicating the political aspects of
police work. The political department is enlarged to accommodate the
extra workload. The mother country must also make sensitive prepara-
tions for shifting its intelligence operations from overt to covert after
decolonization. Expatriate control in this area must therefore be kept
until the very last moment. Unlike other former British colonies such
as India where Special Branch was retained (Bayley, 1969:133-134),
the Hong Kong Special Branch may be abolished. It is therefore
possible that the core work of Special Branch may have already begun
to be shifted to another covert department outside the police.

(6) Use of resources. The mixed model is more inefficient due to
artificial expansion, duplication, increased powers, and extra compen-
sation for outgoing expatriates. Facilitating a smooth transition
through a mixed model is therefore more costly than normal operation
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under either colonization or decolonization/democratization.

If the above mixed model is a response to political pressure, it will
continue to be developed and modified according to changing political
requirements. Whether decolonization will lead to recolonization or a
more democratized form of administrative subsumption is a function
of bargaining between the Chinese government and local political
forces. In this larger political context, whatever model the police offers
can be expediently adopted or administratively altered by the Hong
Kong government after 1997. In this regard, all interest groups, includ-
ing the police, still have a chance to make their strongest arguments in
this ongoing political process of decolonization and formulation of a
post-1997 political structure.

The focus of this paper has been empirical in the first instance.
The mixed model may be unique and this atypical case may not be
directly compared with other cases of police undergoing decoloniza-
tion. Nevertheless, the findings may be used to test and generate
theoretical hypotheses regarding how a public bureaucracy copes with
structural political change in general.

A comparison of the three models is summarized as follows:

Political Change Organizational
Response
Model  Colonization Decolonization/ Transitional/
Function Democratization Mixed
Sustaining politi- Coercive power  Service/ Respon- More coercive power/
cal order siveness Some service
Control/ Over- Bureaucratic Public Bureaucratic/ Public
sight input
Allocation of Nationality/ Functional merit/ Nationality/ Loyalty/
authority and sus- Loyalty/ Institu-  Equal opportunity Merit & differentita-
tenance of morale tionalized dif- tion of rank & function
ferentiation of / Remuneration &
expatriate & local promotion/ Immobi-
subcultures lization/ Bureaucratic
linkage
Communication  Liaison bylocal  Elimination of Gap gradually nar-
link officers/ Abuse & gap through rowed through localiza-
dysfunction localization tion
Political control ~ Large political Reduced & Enlarged/ Political
department/ Ex-  redefined/ Local crime redefined/ Ex-
patriate control  control patriate control
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Use of resources  Inefficient due to More efficient More inefficient due to
extra costs in- without extra ex- compensation for out-
curred by ex- patriate costs/ going expatriates and
patriates/ No Public scrutiny expansion and in-
public scrutiny creased powers

Notes

! The degree of local autonomy after 1997 is specified in the 1990
Basic Law. Local autonomy is limited in a number of ways. For
instance, the local Chief Executive is appointed by and held account-
able to the central government, which also has the authority to
revoke a local law and interpret and amend the Basic Law. Local
courts have no jurisdiction over cases relating to defense, foreign
affairs, and executive acts of the central government. See Beijing
Review, May 9-15, 1988: 23-51.
The 1956 riots were sparked off on October 10 (the national day of
the Nationalist Government on Taiwan) when Nationalist flags were
torn down by a government housing official at a government reset-
tlement estate populated by refugees from China. The 1967 riots,
sparked off by a labor dispute, were communist-instigated and took
place at a time when the Cultural Revolution was in full swing in
China. The 1966 Star Ferry riots were a reaction to a proposed fare
hike. The 1981 Christmas disturbance and the disturbance that
followed a strike by taxi drivers in 1984 primarily involved mobs of
idle youth.
In view of public concern over police powers, the Legal Department
of the Hong Kong government has established a Law Reform Com-
mission to review the issue in 1989. See Far Eastern Economic
Review, July 14, 1988:31.
The term ‘Special Branch’ was derived from ‘Special Irish Branch’
when a detachment of the Royal Irish Constabulary was called to
protect Whitehall from bombing in 1883. ‘Special Branch’ was con-
sidered better sounding than ‘Political Branch’ (Allason, 1983).
> Information provided by the Chief Staff Officer of Personnel at
Police Headquarters.
® In mid-1986, for instance, two-thirds of the officers promoted from
Chief Inspector to Superintendent were expatriates. See Sing Tao
Daily News, July 26, 1986.
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7 Data provided by Acting Senior Staff Officer in charge of recruit-
ment at Police Headquarters.

8 Letter from the Secretary for Security to Martin Lee (provided by
Lee).
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