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PREFACE 

The civi l servic e ha s consistentl y playe d a  vita l rol e i n th e administration , 
development and continued success  of Hong Kong as a trading and commercia l 
centre, a s a  sociall y an d politicall y stabl e community , an d a s a  full y moder n 
society. Th e creatio n o f a n effectiv e instrumen t o f administratio n an d it s 
development ove r th e year s into on e o f th e mos t efficien t an d bes t manage d 
public bureaucracies mak e it s study a worthwhile exercise . Over th e years, th e 
Hong Kon g civi l service ha s bee n expose d t o challenge s emanatin g fro m th e 
rapidly changin g environmen t i n whic h i t ha s t o operate . Immediatel y afte r 
the reintegratio n o f Hon g Kon g wit h China , ne w problem s an d issue s hav e 
emerged, and th e civil service is expected t o deal with them under th e change d 
circumstances. This study intends t o provide a  comprehensive overvie w of th e 
organization, problems , issues and prospect s of the civi l service in Hong Kon g 
at thi s watershe d i n it s an d Hon g Kong' s development . Th e objectiv e i s t o 
examine th e origi n an d developmen t o f th e civi l service , it s effort s t o dea l 
with change s befor e an d afte r th e reintegration , it s changin g rol e an d 
responsibilities, an d it s response s t o ne w approache s t o managin g th e publi c 
services. 

There i s a  deart h o f studie s o n th e civi l servic e i n Hon g Kong . Althoug h 
it i s possibl e t o obtai n a  genera l pictur e o f thi s institutio n b y drawin g upo n 
government document s an d othe r studies , ther e i s a  nee d t o examin e thi s 
institution within th e framework o f a comprehensive study . This book seek s to 
provide a  basi c analysi s o f th e civi l servic e i n Hon g Kon g alon g wit h a  mor e 
detailed discussio n o f th e crucia l task s and issue s confrontin g th e institution . 
It i s als o usefu l t o loo k ahea d int o th e futur e rol e o f th e civi l servic e afte r 
considering th e accomplishment s t o date . 

This boo k reflect s th e result s o f collaboratio n amon g thre e authors . 
Anthony B.L . Cheun g author s thre e chapters : 'Th e Challeng e o f Transition' , 
'Managing an d Rewardin g Performance ' an d 'Th e Futur e Rol e o f th e Senio r 
Civil Service'. Grace O.M . Lee and Ahmed Shafiqu l Huqu e co-autho r th e rest . 
While al l efforts hav e been mad e t o ensure consistenc y of views and unanimit y 
of judgement , ther e i s stil l scop e fo r diversit y o f opinion . W e believ e suc h 
diversity o f idea s an d opinion s help s t o enric h th e analysis . 

The authors would like to register thei r deepes t regard and heartfel t thank s 
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to Professo r Pau l Wildin g o f th e Universit y o f Mancheste r an d th e Cit y 
University o f Hon g Kong . H e ha d bee n a  constan t sourc e o f inspiratio n an d 
criticism tha t spurre d o n th e author s t o th e end . Professo r Wilding' s 
contribution t o th e completio n o f thi s boo k i s invaluable . 

The author s hav e draw n upo n th e scholarshi p an d interpretation s o f 
numerous contributor s t o th e stud y o f th e civi l service . However , w e remain , 
as usual , responsibl e fo r an y omissio n an d shortcomin g o f thi s study . 

Ahmed Shafiqu l Huqu e 
Grace O.M . Le e 

Anthony B.L . Cheun g 
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CHAPTER 1  - ^ _ _ _ _ ^ = _ ^ 

INTRODUCTION 

One o f the mos t significan t politica l event s o f the twentiet h centur y ha s bee n 
the reintegratio n o f Hong Kon g with th e People' s Republi c o f China i n 1997 . 
The cas e o f reversa l o f sovereignt y wa s watched closel y b y th e internationa l , 
community. Expectations o f a smooth transitio n increase d an d decline d a s the 
negotiations proceede d an d a s th e numerou s area s tha t neede d attentio n 
before an d afte r th e handove r emerge d ove r th e perio d o f negotiation . Th e 
wide rang e o f issue s tha t neede d t o b e sorte d ou t befor e th e reintegratio n 
included th e natur e o f th e governmen t t o b e establishe d i n Hon g Kong , it s 
relationship wit h th e Centra l Governmen t i n Beijing , variou s administrative , 
political an d judicial arrangements , financia l an d fisca l procedures , a s well a s 
human right s and freedom o f the press . Most of these issues have implication s 
for post-199 7 Hon g Kong . 

In general , there i s considerable interes t in the changes and development s 
in Eas t Asia . Academics , practitioners , student s an d policymaker s acros s th e 
globe are keen t o know about the organization an d operation o f public service s 
in thi s region , includin g Hon g Kong . Th e contributio n mad e b y th e civi l 
service i n Hon g Kong' s transformatio n fro m a  tin y insignificant territor y t o a 
thriving business , commercia l an d financia l centr e withi n a  relativel y shor t 
span o f time has aroused th e interes t o f students o f administration an d policy . 
It i s expected tha t th e interes t will increase substantiall y afte r th e transitio n a s 
people see k t o asses s th e impac t o f th e ne w regime . 

As one o f th e mos t prominen t institution s i n society , th e civi l servic e ha s 
always played a  majo r rol e i n th e administrativ e an d politica l syste m o f Hon g 
Kong. The structur e o f the governmen t ha s provided ampl e scop e for th e civi l 
service t o participate a s an effective part y in determining strategies for runnin g 
the system , and considerin g th e consequences , i t has contributed positivel y t o 
the succes s o f th e territory . I t i s obviou s tha t thi s institutio n ha d a  majo r 
impact o n th e change s tha t too k plac e i n Hon g Kon g i n th e pas t severa l 
decades. At th e sam e time , th e civi l service coul d no t avoi d bein g affecte d b y 
those change s and , a s a  majo r institution , ha d bee n involve d i n negotiation s 
on th e reversa l o f sovereignty as well as subsequent preparation s fo r a  smoot h 
transition. Fro m thi s poin t o f view, the civi l service ha s been i n a n interestin g 
position. O n th e on e hand , thi s institution coul d b e viewe d a s an instrumen t 
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of colonia l administratio n unti l th e transitio n i n 1997 . Therefore, i t would b e 
expected t o uphold th e interests of the colonia l power, in thi s case, the Unite d 
Kingdom. I n th e run-u p t o the transition , th e civi l service could , therefore , b e 
expected t o bargain fo r th e bes t dea l for th e Unite d Kingdo m an d t o assis t i n 
repatriation o f profits , an d ensur e tha t th e colonizin g countr y wil l stil l gai n 
favourable term s o f trad e an d commerc e t o continu e reapin g benefit s fro m 
the forme r colony . 

As a  majo r acto r i n Hon g Kon g society , th e civi l service , o n th e othe r 
hand, i s expected t o uphold th e interest s o f the syste m in order t o ensure tha t 
the transitio n doe s no t brin g abou t unfavourabl e outcome s fo r th e territory . 
In thi s role , civi l servant s shoul d see k t o ensur e tha t asset s ar e properl y 
accounted for and retained in the territory, while future term s of administration, 
trade an d commerc e shoul d b e i n Hon g Kong' s favour . Th e relationshi p wit h 
the Centra l Governmen t need s t o b e properl y define d fo r protectin g th e 
interests o f Hon g Kon g citizen s an d ensurin g th e continuatio n o f existin g 
policies. Thi s i s importan t i f th e territor y i s t o continu e performin g a t a 
desirable leve l of efficiency, hav e a  healthy economy and a  good qualit y of life . 

As resident s o f Hon g Kong , civi l servant s wer e naturall y concerne d ove r 
the transitio n an d th e subsequen t perio d a s ther e wa s a  hig h degre e o f 
uncertainty an d complexit y inheren t i n th e process . Ther e wer e concern s 
over th e politica l an d administrativ e arrangements , th e rol e o f civi l servant s 
under thos e arrangements , an d thei r contributio n t o th e colonia l an d post -
colonial governments. Civil servants were eager for assurances from th e Chines e 
Central Governmen t o f th e continuit y o f policie s o n th e civi l servic e a s wel l 
as th e right s o f civi l servants . Thi s poin t ca n b e strengthene d b y referring t o 
the view s of th e public-choic e theorist s who emphasiz e th e promotio n o f self -
interest b y civi l servants . Down s (1967 ) believe s tha t publi c official s ar e 
motivated primaril y b y self-interes t an d see k t o buil d empire s i n orde r t o 
protect themselves , their jobs and organization s from externa l threat . In Hon g 
Kong, i t is quite natura l tha t civi l servants would be unwilling to surrender th e 
power an d independenc e the y enjo y i n performin g thei r tasks . However , i t 
should b e born e i n min d tha t th e civi l service ha s bee n abl e t o establis h th e 
image o f a  politicall y neutra l an d efficien t institution . 

Another consequenc e o f a colonial syste m is the composition o f the Hon g 
Kong civi l service . This institutio n ha s always been compose d o f a  mixture o f 
local an d expatriat e official s whic h wa s usually rationalize d wit h referenc e t o 
the preferenc e fo r a  merit-based system . Although a  policy of localization ha s 
been i n plac e fo r severa l decades , i t ha s neve r bee n pursue d vigorousl y an d 
the compositio n o f th e civi l servic e ha s remaine d mixed . Bot h loca l an d 
expatriate civi l servants have made significant contribution s to the developmen t 
of Hon g Kong , an d thes e skill s ma y b e require d i n th e year s t o com e i n 
retaining Hon g Kong' s positio n a s a  leading commercia l an d service s centre . 
The transitio n ha s brought t o the fore question s relating t o the place and rol e 
of a  substantia l componen t o f th e civi l service , th e senio r publi c servants . 
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In vie w o f th e above , a  numbe r o f issue s relatin g t o th e civi l servic e o f 
Hong Kon g meri t attention . Th e transitio n an d ne w circumstance s certainl y 
have ha d a n impac t o n al l section s o f society , an d th e civi l servic e a s a n 
important elemen t o f Hon g Kon g societ y coul d b e a  majo r focu s o f inquiry . 
The various challenges confronting th e civi l service and th e strategie s adopte d 
in performin g thei r task s ove r th e year s ca n provid e valuable insigh t int o th e 
system o f publi c administratio n i n Hon g Kong . I t shoul d als o hel p t o clarif y 
various steps and development s i n th e perio d leadin g u p t o and followin g th e 
transition an d ad d t o th e ban k o f knowledg e o n Hon g Kon g an d China . 

THE CIVI L SERVIC E 

Since th e earl y days of civilization , individual s an d group s hav e cooperate d t o 
accomplish various tasks aimed at survival and improvement of living conditions. 
With th e passag e o f tim e an d th e emergenc e o f governmenta l institutions , 
these activitie s hav e t o b e conducte d withi n th e framewor k o f politica l an d 
administrative institution s establishe d b y various states . Suc h institution s ar e 
guided mainl y b y th e ideologica l inclination s o f th e rulin g bod y an d ar e 
decided upon , t o a  greate r o r lesse r extent , wit h th e consen t o f th e citizens . 
An essentia l elemen t i n th e functionin g o f thes e institution s i s a  bod y o f 
employees wh o occup y crucia l position s i n th e organizatio n an d serv e a s th e 
lifeblood o f governmenta l agencies . I n th e moder n world , ther e ar e severa l 
variations i n organization s an d arrangement s fo r determinin g th e structur e 
and function s o f publi c agencies , an d th e civi l servic e play s a n extremel y 
important rol e i n thei r operation . 

'The civi l servic e i s a bod y o f professional , full-tim e official s employe d i n 
the civi l affair s o f a  stat e i n a  nonpolitica l capacity ' {Encyclopaedia  Brittania) . 
The organizatio n o f people an d resource s constitute s a  basic challeng e t o th e 
task o f administration. Th e proces s becomes muc h mor e comple x i f attentio n 
is paid t o th e divers e natur e o f functions an d responsibilitie s o f government s 
in moder n state s wher e th e civi l servic e represent s a n essentia l too l o f 
administration. Member s o f th e servic e perfor m a n amazingl y wide rang e o f 
tasks and exercis e a  considerable degre e o f influence o n th e organizatio n an d 
operation o f governmenta l agencies . I n Hon g Kong , th e civi l servic e ha s i n 
fact playe d a  dominan t rol e i n th e process . 

Civil servant s ar e als o regarde d a s a  valuabl e grou p i n a  societ y fo r a 
number o f reasons . The y posses s specialize d skill s whic h ar e essentia l fo r 
making decision s o n a  comple x se t o f publi c issue s an d guid e th e proces s o f 
implementation. Civi l servant s ar e experience d i n operatin g publi c 
organizations an d ca n provid e usefu l service s t o politica l leader s a s wel l a s 
citizens in attainin g th e goal s of society. The expertis e o f civi l servants, as well 
as their position i n th e government , mak e the m indispensabl e fo r th e smoot h 
operation o f publi c administration . 
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In performin g th e task s o f th e government , th e civi l servic e draw s upo n 
a larg e poo l o f qualifie d peopl e wh o ar e recruite d o n th e basi s o f specifi c 
qualifications. Th e tas k o f recruiting , training , motivatin g an d retainin g thi s 
pool o f talen t i s a  critica l one . Mos t countrie s us e th e service s o f a  centra l 
personnel agency to coordinate these tasks with the help of numerous associate d 
organizations. Consequently, effectiv e managemen t o f the civi l service emerge s 
as a  majo r challeng e t o th e governmen t o f an y country . 

Although bureaucrac y represent s a  particula r wa y o f organizin g large -
scale activities , Albrow (1970 : 84-105 ) ha s pointe d ou t a  numbe r o f moder n 
concepts. A s th e civi l servic e occupie s a  crucia l positio n i n th e societ y an d 
members ten d t o develo p stron g bond s amon g themselves , th e associationa l 
aspect o f th e civi l servic e acquire s prominence . Th e focu s the n shift s t o th e 
pattern o f interactio n amon g member s o f th e civi l service , thei r activitie s a s 
articulators o f interests an d arbitrator s o f values. State policie s may reflect th e 
dominant values of the civi l service, and researchers are compelled t o examin e 
the civi l servic e a s a  formativ e influenc e o n th e society . 

RESEARCH O N TH E CIVI L SERVIC E 

The civi l service ha s been a  popular topi c o f study over a  long period o f time . 
Two distinc t stream s o f studie s ca n b e note d fro m th e earl y days . Firs t i s th e 
pyramidal syste m of organizing activities , i.e., the bureaucracy an d th e staffin g 
of th e syste m o r th e civi l service . Therefore , th e grea t Asian civilizations , th e 
Egyptian an d Gree k system s ca n b e see n a s forerunner s o f th e moder n civi l 
service. Studie s examinin g thi s aspec t o f bureaucrac y sough t t o focu s o n th e 
methods an d pattern s o f organizatio n an d operatio n o f th e administrativ e 
machinery. A t a  late r stage , a  differen t focu s coul d b e observe d i n whic h th e 
prominent rol e playe d b y bureaucratic organization s i n various stat e activitie s 
was highlighte d an d i t wa s possibl e t o identif y th e plac e o f bureaucrati c 
institutions i n a  politica l system . Som e o f thes e studie s indicated th e effectiv e 
operation o f bureaucrati c system s i n Chin a a s well a s a  number o f Europea n 
countries. 

Studies o n th e civi l servic e ca n tak e variou s form s an d approaches . 
Bureaucracy as a concept and an organization has been the subject of numerou s 
studies. Various scholars have sough t t o analyse th e structur e an d function s o f 
bureaucracies t o explai n th e phenomeno n a s wel l a s prescrib e convenien t 
patterns fo r allocatin g dutie s an d responsibilities . Startin g with th e effort s o f 
Max Webe r t o identif y th e characteristi c feature s o f th e rationall y organize d 
bureaucracy, studies have pointed ou t the dysfunctions o f bureaucracy (Merton , 
1952), modification an d abandonmen t o f organizational goals (Selznick , 1961) , 
and conflic t betwee n authorit y stemmin g fro m hierarch y an d disciplin e an d 
that derived from expertis e (Gouldner , 1957) . Blau (1955 ) extende d hi s analysis 
to sugges t tha t interna l an d externa l factor s influenc e structural-procedura l 
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adjustments, whil e Crozie r (1964 ) highlight s th e impac t o f nationa l cultur e 
on th e attitud e an d operatio n o f th e civi l service . 

A larg e grou p o f studie s see k t o describ e th e civi l servic e i n specifi c 
countries. The y concentrat e o n structures , function s an d th e rol e o f th e civi l 
service in term s o f its utility and abilit y to achieve th e desired objective s o f th e 
society. Thi s approac h t o th e stud y o f th e civi l servic e i s popula r probabl y 
because i t allows scope t o examine a  system in isolation an d reac h conclusion s 
based o n th e experienc e an d operatio n o f that particular system . Such studie s 
tend t o explai n strength s an d weaknesse s o f th e civi l servic e o n th e basi s o f 
cultural an d historica l fact s an d generall y d o no t see k t o conduc t in-dept h 
analyses o f th e structure s an d functions . 

Another se t o f studie s ten d t o b e mor e critica l i n identifyin g weaknesse s 
of th e civi l service o r explainin g th e cause s for it s failure t o perform. Usually , 
such studie s ar e base d o n th e civi l servic e i n poo r an d developin g countrie s 
(although som e als o examin e develope d countries ) whic h ar e infeste d wit h 
numerous problems . Poverty , corruption , lo w levels o f literacy , nationa l deb t 
and a  host o f othe r ailment s ar e convenientl y explaine d awa y in term s o f th e 
weaknesses o f th e civi l service . Alternatively , the y analys e th e succes s o f th e 
civil servic e i n contributin g t o th e performanc e o f publi c administratio n i n a 
country. However, such studies are difficult t o find, althoug h ther e i s a growing 
recognition fo r th e nee d o f conductin g researc h i n thi s area . 

A thir d genr e o f studie s plac e th e civi l service a t th e centr e o f analysi s a s 
an importan t playe r i n th e politica l system . Suc h effort s highligh t th e rol e o f 
the civi l service in formulating an d executing policies as well as its participation 
in politica l struggles . Th e civi l servic e compete s fo r powe r t o contro l th e 
nation an d th e powerful institution s by a variety of means. It may be successfu l 
in enhancin g it s power an d positio n i n th e societ y by winning ove r allie s an d 
neutralizing potentia l threat s fro m competin g groups . Therefore , th e 
environment i n which the civi l service operates deserves attention. In th e cas e 
of Hong Kong , the politica l and socia l environment i n th e run-up t o 199 7 has 
exerted tremendou s influenc e o n determinin g th e futur e o f th e civi l service , 
and th e development s i n th e initia l years of the Hong Kon g SAR will have far -
reaching effect s o n th e system . 

This stud y seek s t o combin e th e variou s aspect s covere d i n th e firs t an d 
third type s o f studie s liste d above . However , takin g int o consideratio n th e 
unique characteristic s o f the Hon g Kong SAR and th e rol e o f the civi l service, 
three mai n aspect s deserv e specia l attention . I n vie w o f th e change d 
circumstances, th e stud y will seek t o provide a n overvie w of the evolutio n an d 
consolidation o f th e structur e an d organizatio n o f th e civi l servic e i n Hon g 
Kong. Thi s wil l b e usefu l i n unravellin g th e factor s tha t hav e contribute d t o 
the curren t system , an d i n explainin g th e patter n o f developmen t tha t ha s 
taken plac e alon g wit h othe r change s i n th e society . Thus , a n effor t wil l b e 
made t o presen t update d informatio n o n th e composition , organizatio n an d 
operation o f th e civi l service i n Hon g Kong . In th e process , referenc e wil l b e 
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made t o th e developmen t o f thi s institutio n ove r th e year s with th e intentio n 
of identifyin g prominen t trends . Thi s wil l hel p t o fil l a  ga p i n th e existin g 
literature o n th e curren t Hon g Kon g civi l service . 

Secondly, a  comprehensiv e understandin g o f th e civi l servic e i n Hon g 
Kong canno t b e achieve d withou t considerin g som e o f th e recen t change s 
aimed a t making th e institutio n mor e efficien t an d responsiv e t o th e need s o f 
the society . I n th e wak e o f globa l trend s t o rol l bac k th e stat e an d cu t dow n 
on public expenditure o n the bureaucracy, various efforts hav e been introduce d 
to achiev e mor e an d bette r result s wit h les s input . Effort s a t improvin g th e 
process of and enhancing the output of public administration an d managemen t 
have led t o a  number o f changes in Hong Kong over the past decades. Various 
schemes hav e bee n pu t int o plac e t o improv e th e proces s o f huma n an d 
financial resourc e managemen t i n th e civi l service, and th e rol e o f the publi c 
sector ha s com e unde r repeate d scrutiny . Thi s wil l provide th e secon d angl e 
for examinin g th e rol e an d positio n o f th e civi l servic e i n th e territory . 

Additionally, thi s stud y wil l als o analys e th e rol e o f th e civi l servic e a s a n 
important participan t i n th e syste m o f governance . Th e preparatio n fo r 
transition and th e period following the reintegration hav e resulted in increase d 
interaction between politicians and civi l servants. The emergence of an effectiv e 
political executiv e i n a  syste m traditionall y dominate d b y bureaucrac y 
precipitated conflict s an d brough t t o th e for e a  number o f issue s which wer e 
hitherto absen t in the civi l service of Hong Kong. The study will try to examin e 
the natur e o f th e politics-administratio n interfac e a s reintegratio n ha s bee n 
achieved an d Hon g Kon g look s ahea d t o mor e challenge s i n th e nea r an d 
distant future . Thi s wil l constitut e th e thir d majo r angl e i n th e framewor k o f 
the book . Hence , th e boo k wil l presen t informatio n o n th e organizationa l 
arrangements an d structur e o f th e civi l servic e i n Hon g Kong , an d develo p 
arguments with reference t o its history, composition an d nature , while makin g 
readers awar e o f recent effort s t o effec t improvement s i n th e system . In orde r 
to strengthe n th e argument s o f th e study , i t will be necessar y t o conside r th e 
political influences which have contributed t o the development of and change s 
in th e nature , orientatio n an d rol e o f th e civi l servic e i n Hon g Kong . Th e 
entire stud y wil l b e presente d withi n th e contex t o f Hon g Kong' s transitio n 
from a  British colony to a special administrative region of the People's Republi c 
of China . 

THE CIVIL SERVICE IN HON G KON G 

The civi l servic e ha s bee n on e o f th e ke y institution s i n Hon g Kong . I t ha s 
been credite d wit h th e accomplishmen t o f a  numbe r o f task s whic h hav e 
contributed significantl y t o th e succes s o f th e tiny  territor y i n becomin g a 
major tradin g an d commercia l centr e an d i n it s reputatio n fo r efficien t an d 
effective servic e provision . Severa l studie s hav e recognize d th e crucia l rol e 
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played b y th e civi l servic e i n formulatin g pruden t policie s an d effectivel y 
implementing the m i n orde r t o develo p a  highly competent , competitiv e an d 
dynamic society . However , studie s o n th e civi l servic e o f Hon g Kon g whic h 
describe it s structur e an d functions , relationship s wit h th e societ y an d whic h 
provide genera l informatio n abou t thi s vita l institutio n ar e difficul t t o find . 

Interestingly, the civi l service is mentioned i n a  wide variety of publication s 
on a  regula r basis . I n genera l discussion s o f th e Hon g Kon g politica l syste m 
and th e polic y process , a s a n ai d t o th e understandin g o f th e Hon g Kon g 
economy, or even with reference t o the role of Hong Kong in the internationa l 
community, th e civi l servic e feature s a s a n importan t element . A  sca n o f th e 
literature indicate s tha t publication s suc h a s Far Eastern Economic Review  and 
The Economist regularly publis h item s relatin g t o certai n aspect s o f th e civi l 
service i n Hon g Kong . Bu t i n term s o f academi c exploratio n o f issues , ther e 
are onl y occasiona l article s i n journals an d newspaper s an d onl y some effort s 
to includ e variou s aspect s o f th e civi l servic e withi n th e confine s o f singl e 
chapters i n books . 

In recen t years, a number o f articles on specifi c aspect s of the civi l service 
have appeare d i n academi c journals . Fo r example , Coope r an d Lu i (1990 ) 
examined th e rol e o f th e administrativ e state , whil e Cheek-Milb y (1989b ) 
studied th e changin g politica l rol e o f civi l servants . Cheun g (1992 , 1996b ) 
and Burn s (1994b ) explore d th e background , motive s an d progres s o f publi c 
sector reform, whil e Lui and Coope r (1996 ) studie d th e values of civil servants 
with referenc e t o th e relationshi p betwee n bureaucracy , democrac y an d 
administrative ethics . Cheung (1994b ) als o considered th e implications o f th e 
civil service pa y system fo r efficienc y an d equity . Som e recen t studie s provid e 
useful analyse s o f specifi c topic s a s well , suc h a s change s i n th e natur e o f 
public administratio n i n Hon g Kon g (Huque , 1996 ; Lam , 1997) . Also , La m 
(1996) notice d 'mutua l distrust , tension , and incongruence o f values' betwee n 
politicians an d bureaucrat s durin g th e transitio n i n Hon g Kong . Cheun g 
(1997a) anticipate s a  'ne w mod e o f bureaucrati c politics ' afte r 199 7 withi n 
which th e civi l servic e wil l b e allowe d t o becom e dominant . Suc h studie s 
indicate th e urgency of further researc h o n th e civi l service. While the existin g 
studies ar e certainl y helpfu l i n contributin g t o th e understandin g o f th e civi l 
service, they fall shor t o f providing a  comprehensive pictur e o f the entir e civi l 
service. 

So far tw o studies have attempted t o provide a  comprehensive coverag e o f 
the civil service of Hong Kong. The studies were published under the editorshi p 
of Scot t and Burn s with somewha t simila r title s — The  Hong Kong Civil Service: 
Personnel Policies and  Practices  (1984 ) an d The  Hong Kong  Civil  Service  and Its 
Future (1988) . Both ar e usefu l studie s an d ca n serv e a s valuable reference , ye t 
it ha s bee n severa l year s sinc e thei r publication . Th e dat a use d i n th e 
compilation o f these studies were collected several years earlier, and researcher s 
looking fo r update d dat a hav e t o fal l bac k upo n publication s release d b y th e 
government fro m tim e t o time . 
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The Hong Kong Civil Service: Personnel Policies and Practices provides a  profil e 
of th e civi l service an d describe s it s process o f recruitment, selection , staffing , 
training an d appraisal . Interesting issue s of job satisfaction , staf f relation s an d 
pay determinatio n wer e explore d t o allo w th e identificatio n o f trend s fo r th e 
future. The  Hong Kong Civil Service and Its Future views the changin g rol e o f th e 
civil servic e a s importan t an d include s mor e divers e issues . For example , th e 
perennial issu e o f th e role s o f specialist s an d generalist s an d th e rol e o f 
professionals was considered alon g with the timely issue of succession planning . 
This volum e recognize s th e urgen t nee d t o conside r Hon g Kong' s transitio n 
as crucial , an d examine s changin g value s o f civi l servants , th e searc h fo r a n 
open system  o f administration, an d th e futur e o f the Hon g Kon g civi l service . 
An appropriat e attemp t wa s made t o provid e th e reader s wit h a n overvie w o f 
the Chines e civi l servic e system . 

However, th e Hon g Kon g civi l servic e underwen t period s o f tensio n an d 
turbulence durin g th e 1980 s and, a s the tim e for transitio n dre w nearer, rapi d 
changes too k place . Ther e wer e consciou s effort s t o localiz e th e civi l service , 
ensure it s stability, and retai n personne l i n order t o achieve a  smooth transitio n 
and continu e t o perfor m efficientl y an d effectivel y beyon d 1997 . At the sam e 
time, changes were taking place in the attitude and outlook of the civil servants, 
methods o f organization , a s wel l a s valu e system s an d beliefs . Recen t 
developments hav e give n ris e t o concer n ove r th e issue s o f accountability , 
transparency an d responsibilitie s o f the government a s well as the civi l service. 
The majo r influenc e tha t straddle s al l thes e issue s i s the relationshi p wit h th e 
sovereign, th e People' s Republi c o f China . 

Considering Hon g Kong' s progres s ove r th e las t thre e decade s an d th e 
prominent rol e playe d b y the civi l service i n th e process , ther e i s a substantia l 
amount o f interes t i n th e topi c amon g scholars , practitioners , politician s an d 
citizens. Hong Kon g has a  unique history : as a part o f China which was cede d 
to the British Crown as a colony and was eventually returned t o the motherland . 
The colon y ha d bee n administere d fro m a  distance b y the Crown , principall y 
with th e assistanc e o f a n efficien t an d dedicate d civi l service . Th e tim e ha s 
now arrive d t o reconside r values , orientations , strategies , an d th e rol e t o b e 
played b y the civi l servic e i n th e Hon g Kon g SAR . As stated earlier , th e boo k 
will serve a  number o f purposes, bu t th e emphasi s will be o n providin g an up -
to-date analysi s based o n th e manageria l an d politica l change s tha t dominat e 
the agenda of the Hong Kong civil service in the run-up to the next millennium . 

DEVELOPMENT, TRANSITION AN D CHANGE 

A numbe r o f change s i n th e territor y ove r th e pas t fe w decade s hav e cause d 
the civi l servic e i n Hon g Kon g t o underg o majo r changes , a t a  rapi d pace , 
over a  shor t perio d o f time . Reorganizatio n o f th e Governmen t Secretaria t 
took place in the 1970 s on th e basis of recommendations mad e by management 
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consultants. The expansio n o f social services, the opening up o f the educatio n 
system, especially tertiary education , increase d exposur e t o external influenc e 
due t o large-scal e emigratio n an d retur n o f residents , and , mor e importantly , 
the continue d ris e i n affluenc e ha s helped t o reshape th e imag e an d ideal s o f 
the civi l servic e i n Hon g Kong . Subsequen t t o th e publicatio n o f The  Hong 
Kong Civil  Service:  Personnel Policies and Practices,  there hav e bee n enoug h 
movements within th e civi l service t o warrant a  new study. This should b e th e 
first tas k o f a  ne w stud y o n th e civi l servic e o f Hon g Kong . 

It i s necessar y t o begi n wit h a n overvie w o f historica l development s tha t 
resulted i n th e inceptio n an d growt h o f th e publi c servic e i n Hon g Kong . An 
updated vie w o f th e Hon g Kon g civi l servic e wil l she d ligh t o n th e curren t 
number o f civi l servants , thei r biographica l profile s an d thei r backgrounds . 
This i s essentia l t o develo p a  comprehensiv e pictur e o f thi s institution . An y 
analysis o f th e Hon g Kon g civi l servic e shoul d procee d wit h a  descriptio n o f 
its structur e an d incumbent s wit h referenc e t o th e cost s involved , an d th e 
aims an d objective s o f th e institution . 

The perio d betwee n th e conclusio n o f the agreemen t fo r returnin g Hon g 
Kong to China an d th e actua l reintegration i s of great significance . A numbe r 
of challenges — both politica l an d administrativ e i n natur e —  confronted th e 
civil servic e a s wel l a s th e governmen t o f Hon g Kong . A n understandin g o f 
these challenge s i s essentia l t o a  soun d analysis  o f th e attempt s mad e i n 
preparing for th e changes and challenge s tha t were anticipated. An immediat e 
task was the developmen t an d reorientatio n o f a  civi l service with loca l talen t 
in charge , an d arrangement s fo r publi c official s t o acquir e skill s consisten t 
with th e need s o f th e ne w circumstances . Th e reintegratio n o f Hon g Kon g 
with Chin a sparke d of f numerou s effort s t o prepar e th e territor y fo r th e 
event. 

The nee d fo r proactivel y pursuin g chang e an d th e ris k t o th e advantage s 
gained ove r th e year s fro m a  predictabl e an d reliabl e syste m meri t furthe r 
attention. I t i s obvious tha t civi l service s hav e t o underg o chang e a s societie s 
develop, a s pressures ar e exerte d upo n th e environmen t (fro m bot h interna l 
as well as external sources) , and a s there i s a general tendenc y t o improve th e 
methods an d mechanism s o f administration . Th e civi l servic e i n Hon g Kon g 
is experiencin g suc h pull s an d pressure s fro m differen t direction s an d mus t 
decide o n th e relativ e advantage s an d disadvantage s o f introducin g change s 
in respons e t o suc h pressures . 

As th e civi l servic e i s crucia l i n providin g a  numbe r o f essentia l services , 
it is also important t o dwell on th e principles and arrangement s o f its training. 
In th e interes t o f continue d stabilit y an d goo d governance , th e civi l servic e 
launched severa l programme s t o train , orien t an d prepar e itsel f fo r th e 
occasion. Sinc e Hon g Kon g ha s bee n administere d a s a colon y o f th e Unite d 
Kingdom for a  long time , it is not surprising tha t the philosophy, methods an d 
strategies adopted i n training civil servants are heavily influenced b y the Britis h 
tradition. This area constitutes on e o f the mos t formidable challenge s a s ther e 
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is a  nee d fo r unlearnin g certai n aspect s whil e incorporatin g ne w idea s an d 
attitudes t o serv e th e Hon g Kon g SA R of th e People' s Republi c o f China . T o 
initiate thi s process , a n approac h o f educating civi l servants abou t Chin a an d 
its socio-politica l system s was evident . A t th e sam e time , civi l servant s sough t 
to lear n Putonghu a (Mandarin) , th e workin g languag e o f th e governmen t o f 
China. An overview of the various agencies involved in designing and impartin g 
training fo r th e civi l servant s wil l b e usefu l i n determinin g th e exten t o f 
preparations mad e an d thei r effectivenes s i n th e ligh t o f th e change d 
circumstances. 

A facto r tha t i s likel y t o hav e a  majo r impac t o n th e compositio n o f th e 
civil servic e i s th e polic y o f localization . Th e polic y wa s adopte d i n th e lat e 
1940s (Podmore , 1971) , bu t wa s delaye d an d deferre d i n th e proces s o f 
implementation. Ther e ar e severa l arguments for an d agains t localizing a  civi l 
service. For instance , localizatio n ha s th e benefi t o f enhancin g th e moral e o f 
local civi l servants , openin g u p opportunitie s fo r advancemen t an d ensurin g 
the provision o f effective service s as communication betwee n th e administrato r 
and th e administere d become s easier . O n th e othe r hand , localizatio n ca n b e 
seen a s a n antithesi s t o th e meri t system , affectin g th e moral e o f th e 
considerable numbe r o f expatriate s alread y i n service . Moreover , th e issu e 
becomes complicate d a s i t i s difficul t t o defin e a  'local ' perso n i n a n 
international cit y like Hong Kong . There ar e official s wh o were born i n Hon g 
Kong, but hav e acquired foreig n passport s later i n life . Alternatively, ther e ar e 
'non-locals' who hav e lived in Hong Kon g for mos t o f thei r live s and conside r 
the territor y a s thei r home . I t ha s t o b e decide d whethe r a  loca l shoul d b e 
defined o n th e basis of racial origin , length o f residence o r th e ability to spea k 
and writ e th e loca l language , o r a  combinatio n o f som e o f thes e factors . A n 
analysis o f th e proces s o f localization wil l clarify furthe r th e curren t profil e o f 
the civi l servic e an d indicat e th e tren d fo r th e future . 

Attempts a t th e localizatio n o f th e civi l service were par t o f th e challeng e 
of developin g an d implementin g a  pla n fo r successio n i n preparin g th e civi l 
service fo r seein g throug h a  smoot h transition . Successio n plannin g i s ofte n 
neglected i n th e developmen t an d managemen t o f a  civil service, but thi s ca n 
lead t o formidable difficulties . I n view of th e nee d fo r continuousl y providin g 
services, ever y civi l servic e shoul d hav e a  carefull y planne d arrangemen t fo r 
dealing wit h th e vacuu m tha t ma y b e create d a s a  resul t o f th e demis e o r 
departure o f key personnel. This has emerged a s an issue of major importanc e 
as Hong Kon g has been sufferin g fro m uncertaintie s ove r it s future fo r a  lon g 
time. 

The leve l o f pa y an d it s metho d o f determinatio n ar e sensitiv e issue s fo r 
most civi l service s aroun d th e globe . Ther e ar e perennia l disagreement s 
between th e governmen t an d civi l servants ove r the remuneratio n packag e t o 
be offere d fo r employmen t i n publi c organizations . The determinatio n o f pay 
involves careful consideratio n o f the financial strengt h o f the government , th e 
relative valu e o f eac h job , need s o f th e employees , possibl e impac t o n th e 
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society and consumers , and presents challenges relating to motivation, retentio n 
and satisfactio n o f civi l servants . Rapi d progres s o f th e Hon g Kon g econom y 
has helpe d t o dea l wit h th e issu e wit h relativ e ease , althoug h th e cautiou s 
approach o f prudent mone y management has given rise to occasional disputes . 
As ther e i s increasin g emphasi s o n linkin g pa y wit h performance , i t wil l b e 
interesting t o revie w th e existin g method s an d mechanism s fo r determinin g 
pay in th e civi l service an d preparation s for th e coming years. Although Hon g 
Kong retain s a  free-market-base d economy , i t wil l hav e t o operat e withi n th e 
framework o f a  socialis t stat e i n whic h entirel y differen t consideration s wil l 
influence th e proces s o f pay determination. The hig h leve l of efficiency o f th e 
Hong Kon g civi l service ha s been recognize d an d i t is felt tha t publi c official s 
are adequatel y rewarde d fo r thei r contribution . However , i t i s no t a  simpl e 
matter o f remuneratin g publi c employee s o n th e basi s o f th e strengt h o f th e 
public exchequer . Ther e ha s bee n a  noticeabl e shif t i n emphasis , an d th e 
issues of efficiency an d equity in pay determination no w constitute an extremel y 
important aspec t of the managemen t o f the civi l service in Hong Kong . In th e 
current climate , i t i s necessary t o examin e th e pa y syste m o f th e civi l servic e 
in term s o f acceptability , equit y an d operationa l consistency . 

The managemen t o f th e publi c secto r continue s t o assum e increase d 
importance a s society develops an d consumer s becom e awar e o f thei r rights , 
leading t o heightened expectations . Simila r t o many othe r part s o f th e world , 
Hong Kong has been expose d t o new values and culture s in th e field o f publi c 
administration an d management . Th e politica l consciousnes s o f Hon g Kon g 
citizens has increased , an d civi l servants are brought int o th e politica l proces s 
due t o their position o f power in the society . For various reasons, government s 
are now inclined t o assess the performance o f public officials wit h inputs fro m 
consumers o f service s and i n term s o f value for money . Although Hon g Kon g 
society ha s bee n undergoin g rapi d changes , th e civi l servic e an d idea s abou t 
the managemen t o f th e publi c secto r hav e bee n relativel y slo w t o respond . 
Towards th e en d o f Britis h rule , a  numbe r o f change s becam e apparen t i n a 
relatively shor t perio d o f time . A  ne w philosoph y o f managin g th e publi c 
sector ha s emerged an d ne w values are becomin g prominen t i n th e provisio n 
of public services . Recent effort s a t transformatio n an d institutionalizatio n o f 
values and attitude s wil l provide furthe r insigh t int o th e change s takin g plac e 
not onl y i n vie w o f th e transition , bu t i n respons e t o othe r demand s a s well . 
Efforts t o brin g abou t improvement s i n th e managemen t o f th e publi c secto r 
deserves critica l attentio n fro m thi s poin t o f view. 

As Hong Kon g has become a  part o f China, majo r readjustment s wil l have 
to be mad e i n various aspects of the civi l service. The transitio n fro m a  largel y 
autonomous territor y o f th e Britis h governmen t t o a  specia l administrativ e 
region o f Chin a entail s numerou s adjustments . Th e civi l servants wil l have t o 
learn t o work unde r th e guidanc e o f a n omnipoten t politica l party , althoug h 
they hav e littl e experienc e o f working with politica l partie s i n Hon g Kon g s o 
far. The issu e o f loyalty will come t o the fore a s there will be severa l claimants . 
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The Britis h governmen t ha s contributed , i n som e way, to th e developmen t o f 
Hong Kong , a s wel l a s th e powerfu l positio n occupie d i n th e syste m b y th e 
civil service . Th e motherland , i.e. , China , ca n als o la y claim t o th e loyalt y o f 
the civi l servants , whil e th e interest s o f Hon g Kon g coul d als o emerg e a s a n 
important issue . The natur e o f communicating , interactin g an d workin g wit h 
the Centra l Governmen t i n Chin a wil l b e crucia l t o th e futur e o f th e civi l 
service in Hon g Kong . As the firs t Chie f Executive o f the Hong Kon g SAR has 
assumed charg e an d chose n hi s tea m o f advisers , i t wil l b e interestin g t o 
speculate on the future rol e of senior civi l servants in the post-1997 governmen t 
of Hon g Kong . 

OUTLINE O F STUDY 

The book consists of nine chapters . The first chapter sets the tone for discussio n 
in genera l terms . Referenc e i s made, i n particular , t o th e availabl e literatur e 
on th e civi l service o f Hong Kon g and , in general , t o the issue o f change. Th e 
objective i s t o demonstrat e th e nee d fo r suc h a  stud y an d determin e th e 
agenda fo r researc h i n pursuin g a  projec t o f thi s nature . Thi s i s followed b y 
a chapte r devote d t o the histor y and profil e o f the civi l service in Hong Kong . 
The origi n an d historica l developmen t provid e insigh t int o th e evolutio n o f 
the civi l servic e an d it s curren t state . Chapte r thre e highlight s som e o f th e 
challenges encountere d b y th e civi l servic e i n vie w o f rapi d change s takin g 
place i n th e societ y a s well a s the transitio n o f 1997 . Chapter fou r shed s ligh t 
on th e step s take n b y th e Hon g Kon g civi l servic e t o prepar e itsel f fo r th e 
transition. Ne w approaches ha d t o be adopte d i n trainin g civi l servants, while 
providing the m wit h opportunitie s fo r familiarizin g themselve s wit h th e 
government an d societ y i n China . Th e othe r majo r tas k i n preparin g fo r th e 
transition wa s th e gradua l localizatio n o f th e civi l servic e base d o n a  well -
designed plan . Th e chapte r review s th e proces s an d progres s o f localizatio n 
in th e civi l service. Chapter fiv e addresses the issue of planning for succession . 
In vie w o f th e reintegratio n an d it s associate d uncertainties , th e civi l servic e 
had t o be adequatel y prepared wit h a  plan fo r fillin g u p crucia l position s tha t 
could fal l vacant due t o localization, retirement/early retiremen t o r departur e 
of senio r civi l servants . Th e managemen t o f successio n i s analyse d i n th e 
chapter. Chapter six considers the principles and practices of pay determination 
and th e managemen t o f performanc e i n th e Hon g Kon g civi l service , whil e 
chapter seve n examine s effort s t o improv e managemen t o f th e publi c secto r 
through a  serie s o f step s tha t introduc e ne w value s an d culture s i n publi c 
organizations an d thei r employees . Chapte r eigh t look s ahea d a t th e futur e 
role o f senior civi l servants who have played an important rol e throughout th e 
history o f Hon g Kong . The concludin g chapte r draw s upon th e accumulate d 
findings o f th e previou s chapter s t o identif y issues , problems an d challenge s 
faced b y th e civi l servic e o f Hon g Kon g i n th e contex t o f transitio n an d i n 
ensuring continuit y ami d change . 
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This boo k i s expected t o provid e a n overvie w o f th e organization , issues , 
problems an d prospect s o f th e civi l servic e i n Hon g Kong , an d th e fac t tha t 
the revie w takes place immediatel y afte r th e transitio n add s a  new dimensio n 
to th e study . In orde r t o appreciat e th e dimension s o f issues an d problems , a 
number o f area s mus t b e give n specia l attentio n i n thi s endeavour . Thus , th e 
study is expected t o update th e information o n th e civi l service o f Hong Kon g 
and presen t i t i n a  comprehensiv e manner . Thi s i s considere d necessar y i n 
order t o fil l a  ga p i n th e existin g literatur e b y providing ne w informatio n a s 
well a s a  fres h analytica l approac h t o th e problem s an d challenge s face d b y 
the civi l servic e i n Hon g Kong . Suc h a n effor t i s significan t becaus e Hon g 
Kong i s goin g throug h a  uniqu e experienc e o f decolonizatio n i n whic h th e 
civil servic e i s providin g valuabl e support . 
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CHAPTER 2  ^ = = = _ = ^ _ _ 

THE CIVIL SERVICE IN PERSPECTIVE 

Under th e colonia l administration , th e civi l servants i n Hon g Kon g graduall y 
emerged a s a distinguished clas s or a  ruling elite , who were not merely 'publi c 
servants' bu t als o 'politica l masters ' (Lee , 1995 : 40) . Considerin g th e pre -
eminent position o f the civi l servants in administering Hong Kong, it is evident 
that thi s grou p wil l hav e t o pla y a  ke y rol e i n leadin g th e territor y throug h 
new phases of development a s well as in the process of transition. This chapte r 
discusses a  numbe r o f issue s relate d t o th e rol e o f th e civi l servic e an d it s 
influence i n th e society ; th e characteristic s o f th e Hon g Kon g civi l servic e i n 
terms o f siz e an d rat e o f growt h an d it s organization ; th e ag e an d se x o f th e 
civil servants ; cost , salar y level s an d structure ; an d th e natur e an d exten t o f 
localization. A  genera l understandin g o f th e profil e o f th e Hon g Kon g civi l 
service wil l b e usefu l fo r subsequen t analysi s o f it s impac t o n controversia l 
issues like localization an d succession , a s well as its preparation fo r th e chang e 
from Britis h colonia l rul e t o a  specia l administrativ e regio n o f China . 

The Hon g Kon g civi l service , i n particula r th e administrativ e service , ha s 
been praise d fo r havin g 'develope d a n etho s tha t doe s no t permi t i t t o 
knowingly le t a  policy bound t o damage Hon g Kong' s vital interests be made , 
or implemented, without first offering seriou s resistance .  . . [and for keeping ] 
the shi p o f stat e runnin g o n aut o pilot , i n th e absenc e o f th e Governo r o r 
political direction eithe r from abov e or from electe d politicians ' (Tsang , 1995: 
10-1, 148-60) . Furthermore , a  senio r civi l servan t fo r a  tota l o f twenty-seve n 
years (no w managin g directo r o f a  franchise d bu s company) , remarke d tha t 
Hong Kon g wa s run b y ' a professional , elite , apolitical , impartial , reasonabl y 
open-minded, caree r civi l service .  . .  despite th e ver y difficul t circumstance s 
in which i t has to operate, [th e civi l service] remain s one o f the most dedicate d 
and hard-workin g civi l services in th e world, and on e o f the cleanes t and mos t 
efficient' (Chan , 1995 : 26) . 

Prior t o th e Sino-Britis h negotiation s o n th e futur e o f Hon g Kong , civi l 
servants ha d alread y establishe d themselve s a s a  powerful , bu t conservative , 
force i n societ y (Lee , 1995 : 40) . Bot h th e Britis h an d Chines e government s 
recognized th e importanc e o f preservin g th e moral e o f th e civi l servic e t o a 
smooth transfe r o f government . Th e 198 4 Sino-Britis h Join t Declaratio n 
provided a  framewor k fo r maintainin g th e continuit y an d stabilit y o f th e civi l 
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service. A s stipulate d i n Anne x 1  (Sectio n IV) , th e Chines e governmen t 
recognized th e continuation o f an impartial , stable and effective publi c servic e 
as an essentia l facto r i n ensurin g Hon g Kong' s future stabilit y and prosperity . 
The Chines e governmen t als o emphasized th e importanc e o f maintaining th e 
executive-dominated natur e o f th e politica l system , which virtuall y suggeste d 
the preservatio n o f th e superio r policymakin g rol e whic h th e civi l servant s 
had playe d unde r Britis h colonia l rule . I n Hon g Kong , policymakin g i s no t 
the busines s o f politician s bu t rathe r o f officer s properl y appointe d fo r th e 
purpose. Th e executiv e branc h o f the government dominate s al l of the majo r 
processes, includin g polic y initiation , formulatio n an d implementatio n (Le e 
and Lam , 1992 : 45) . T o conclude , th e Hon g Kon g civi l servic e i s a  vita l an d 
immensely powerfu l forc e i n th e government . 

EVOLUTION O F TH E CIVI L SERVIC E 

The civi l service ha s expanded a t a  very rapid rat e ove r th e pas t decades . Th e 
number o f people working for th e governmen t increase d fro m 1 7 500 in 194 9 
to 69 000 in 1967 . Over the nex t three decades , the number continue d t o rise. 
From 10 8 00 0 i n 1977 , i t wen t u p t o 18 0 00 0 i n 198 8 an d 18 2 67 5 i n 199 6 
(Harris, 1988 : 5). The governmen t i s the bigges t employe r i n Hon g Kong . I n 
1996, 3  percen t o f th e populatio n ( 6 18 9 800 ) o r 5. 8 percen t o f th e Hon g 
Kong workforc e ( 3 14 3 100 ) worke d i n th e civi l service . 

Burns and Scot t documented th e dramati c growth o f the Hon g Kon g civi l 
service which grew from 10 4 876 in 1973-7 4 to 173 633 in 1983-84 , an increas e 
of 65. 5 percen t ove r a  ten-yea r perio d (1984 : 17) . After substantia l growt h i n 
the lat e 1970 s and earl y 1980s , the annua l growt h rat e ha s slowed dow n sinc e 
1983. One reaso n give n b y Burns an d Scot t was the sensitiv e lin k between th e 
economic situatio n an d th e rat e o f growt h o f th e civi l service . I t i s 
understandable tha t durin g time s o f economi c difficulties , th e growt h o f th e 
Hong Kon g civi l servic e wa s confine d t o th e minimum , whic h wa s barel y 
adequate fo r th e maintenanc e o f la w an d orde r an d essentia l services . Th e 
recession o f 1973-7 4 was reflected i n virtually no growt h i n th e establishmen t 
figures fo r 1975-77 . Subsequently, in view of the economic prosperity of Hon g 
Kong, th e civi l servic e growt h wa s noticeabl e i n term s o f establishmen t an d 
strength unti l 1982-83 . Th e uncertaintie s surroundin g th e futur e o f Hon g 
Kong le d t o a  dro p i n lan d sales . Sinc e governmen t revenu e wa s heavil y 
dependent upon th e sale of land, the Hong Kong government froze recruitmen t 
to th e civi l servic e i n 1984 . 

Another reaso n fo r th e declin e i n civi l servic e growt h wa s th e gradua l 
hiving-off o f civi l service function s t o quasi-non-governmen t organizations . I n 
early 1991, staff of the Technical Education an d Industrial Training Departmen t 
were offered a n option to transfer t o the employment of the Vocational Training 
Council by 1 August of the same year. In December 1991 , the Hospital Authority 
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was se t u p t o tak e ove r th e managemen t an d contro l o f al l publi c hospita l 
services. Staff o f the Hospita l Service s Department an d Departmen t o f Healt h 
were give n thre e year s fro m 1  Decembe r 199 1 t o exercis e thei r optio n t o 
transfer t o th e employmen t o f th e Hospita l Authority . A s a  result , a  tota l o f 
10 45 9 staf f lef t th e civi l servic e an d transferre d t o thes e tw o autonomou s 
organizations i n 1991-92 , 1992-9 3 and 1993-94 , thus resulting i n a  reductio n 
of th e establishmen t an d strengt h o f th e civi l service . 

The annua l growth rate s of the establishmen t for 1991-92 , 1992-93 , 1993-
94 an d 1994-9 5 wer e -4.4 6 percent , -1.7 1 percent , -0.7 6 percen t an d +0.4 9 
percent, whil e th e annua l growt h rate s o f strengt h wer e -2. 5 percent , -1.9 3 
percent, -0.7 7 percen t an d -0. 4 percen t respectively . Th e 1996-9 7 Estimate s 
of Expenditure reveale d tha t th e establishmen t o f the civi l service would gro w 
by 1. 6 percent , whic h woul d represen t th e highes t growt h rat e i n fiv e years . 
A tota l o f 33 8 post s wil l be adde d t o th e Departmen t o f Health , 27 1 post s t o 
the Fir e Service s Department , 16 2 post s t o th e Labou r Departmen t an d 37 7 
posts t o th e Socia l Welfare Departmen t (Hong  Kong Economic Journal, 2  March 
1996). The decision t o expand in particular fields rathe r tha n other s indicates , 
in roug h measure , a  politica l preferenc e o n th e par t o f decision-makers . 
Expansion i n particular department s ma y be taken a s a crude reflectio n o f th e 
government's value s an d it s perceptio n o f critica l problem s facin g th e 
community. 

In 1986-87 , th e cos t o f th e civi l service i n term s o f persona l emolument s 
and personnel-relate d expense s accounte d fo r abou t 4 6 percen t o f th e tota l 
government recurren t expenditure . Th e percentag e ros e slightl y i n 1990-9 1 
to 4 7 percen t bu t droppe d t o 35. 6 percen t i n 1996-97 . 

The ter m 'civi l servant ' cover s a  multitud e o f occupation s carryin g ou t 
tasks o n behal f o f th e state . Th e varyin g wort h an d importanc e o f thes e 
occupational groups are reflected i n the different salar y scales. The directorat e 
and maste r pa y scale s cove r bot h professiona l an d genera l grades , a s well a s 
directorate-level personne l i n th e discipline d services . Occupation s i n thes e 
two types of pay scale rang e fro m junior clerk s t o Secretarie s an d Director s i n 
charge o f departments . Th e DP S consist s o f te n points , rangin g fro m D l a t 
HK$92 65 0 pe r mont h t o D1 0 a t $21 6 65 0 (accordin g t o salar y scale s revise d 
in Apri l 1997) . Th e MP S ha s th e wides t pa y range . I t include s 4 9 points , 
ranging fro m poin t on e a t $ 8 15 0 t o poin t 4 9 a t $8 3 105 . Th e discipline d 
services pay scale covers five departments, namely Police, Fire Services, Customs, 
Immigration an d Correctiona l Services , th e member s o f which ar e subjec t t o 
more stringen t disciplin e an d th e condition s o f servic e (workin g hour s an d 
entitlement t o housin g i n particular ) o f whic h distinguis h the m fro m civi l 
servants on othe r pa y scales. Model Scale One consist s of workers and artisan s 
with som e technica l skills . It consist s o f ten points , ranging fro m poin t on e a t 
$9 24 5 t o poin t 1 0 a t $1 0 615 . 

The civi l servic e i s a typica l hierarch y with a  very narrow apex . Th e mos t 
senior civi l servants ar e th e 131 8 directorat e officer s wh o formulate policies , 

Hong Kong University Press Open Access eBook



18 Th e Civil Service in Hong Kong: Continuity and Change 

advise th e Chie f Executiv e o f th e Hon g Kon g SA R and hea d th e governmen t 
departments. There ar e 3  005 officers i n the senio r management/professiona l 
category t o hel p ou t wit h th e executiv e functio n an d 3 5 03 1 i n junior an d 
middle management/professiona l position s wh o for m th e broad-base d 
operational level . 

Ninety-nine percen t o f Hon g Kon g civi l servant s ar e ethni c Chinese , an d 
most civi l servic e position s hav e bee n 'localized' . B y 1987 , 5 3 percen t o f th e 
directorate-level post s had bee n localized . In 1996-97 , about 30 percent o f th e 
directorate officer s an d 15. 5 percen t o f th e senio r management/professiona l 
positions wer e stil l occupie d b y oversea s officers . Th e numbe r o f oversea s 
officers varie s acros s departments . Th e eigh t department s wit h th e larges t 
number o f oversea s officer s ar e Architectura l Services , Civi l Aviation , Civi l 
Engineering, Education , Governmen t Secretariat , Intellectua l Property , Legal , 
and th e Hon g Kon g Polic e Force . 

The Governmen t Secretaria t (th e polic y branc h tha t house s mos t o f th e 
administrative officers ) an d th e Hon g Kon g Polic e Forc e hav e th e larges t 
number o f overseas officers becaus e the y were exempted fro m th e localizatio n 
policy until the mid-1980s. Since 1946 , it has been th e policy of the governmen t 
to encourage complet e localizatio n o f all grades o f the civi l service, except fo r 
administrative officers , th e police inspectorate, and some confidential assistant s 
and personal secretaries . It was decided in 196 1 to normally appoint expatriate s 
'only on contrac t or agreement term s so that they could eventually be replace d 
on a  permanen t basi s b y suitabl e an d qualifie d loca l candidates ' (Lui , 1984 : 
63). Th e implementatio n o f th e localizatio n polic y progresse d ver y slowl y i n 
the initia l years , but picke d u p momentu m i n th e 1980s . The debate s fo r an d 
against th e localizatio n polic y will be discusse d i n chapte r four . A s a resul t o f 
the forthcoming transfe r o f sovereignty, th e proportio n o f overseas officer s i n 
the civi l service droppe d fro m 1. 6 percen t i n 197 9 to 1. 3 percen t i n 199 1 an d 
to 1  percen t i n 1995 . As a t 1  April 1996 , ther e wer e 1  61 1 oversea s officer s 
working i n th e civi l service, representing 1  percent o f the tota l strengt h (Civi l 
Service Branch , 1997) . In principle , i t should b e possibl e t o replac e outgoin g 
overseas officers a s and when the y depart by able and experienced loca l officers . 

About 6 0 percen t o f th e civi l servant s i n th e Hon g Kon g SA R are unde r 
the ag e o f forty . Sinc e th e norma l retiremen t ag e i s fifty-five unde r th e ol d 
pension schem e an d sixt y under th e ne w pension scheme , suc h a  young an d 
experienced civi l service was able to play a critical role in maintaining continuit y 
and stabilit y durin g th e transition . However , ther e ar e worryin g sign s o f earl y 
retirement whic h ma y lea d t o a  crisis  o f successio n i n th e civi l service . Th e 
reasons leadin g t o earl y retiremen t an d it s implication s wil l b e discusse d i n 
chapter five . 

In term s o f se x ratio , ther e ar e abou t tw o mal e officer s fo r ever y femal e 
officer. I n 1996 , there wer e 12 5 239 me n (68. 6 percen t o f th e total ) an d 
57 43 6 wome n (31. 4 percen t o f th e total ) employe d i n th e Hon g Kon g civi l 
service. Th e percentag e o f wome n i s larges t amon g th e lowe r range s o f th e 
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MPS (39. 1 percent) an d th e Mode l Scal e One salar y group (38. 7 percent). O f 
the disciplinar y salar y group s (includin g th e polic e pa y scale) , th e larges t 
percentage o f women i s at the rank-and-fil e leve l (9. 4 percent) o f the Genera l 
Disciplined Servic e Pa y Scale. The larges t percentage o f women i n th e Polic e 
Force i s abou t 1 1 percen t a t th e junior level . 

Despite th e fac t tha t th e Chie f Secretar y fo r Administration , Mr s Anso n 
Chan, i s a  woman , th e Hon g Kon g civi l servic e i s dominate d b y men . I n 
particular, ther e ar e relativel y fe w wome n i n senio r positions . Wome n mak e 
up a  mer e 16. 4 percen t (173 ) o f th e directorat e officers , th e grou p whic h 
plays th e critica l rol e o f policymakin g an d managemen t i n th e governmen t 
machinery. 

ROLE IN GOVERNMEN T 

Under Britis h colonia l rul e th e Hon g Kon g governmen t wa s essentiall y a n 
administrative structur e an d it s centre-piec e wa s th e offic e o f th e Governor . 
The Governor , b y virtue o f hi s Commission , wa s th e Queen' s representativ e 
and Hea d o f Government . Th e dutie s o f th e Governo r wer e se t ou t fo r hi s 
guidance i n th e Letter s Paten t an d th e Roya l Instructions . Hi s authorit y di d 
not exten d t o th e court s no r th e arme d services , which wer e commande d b y 
a senio r office r wh o ranke d nex t t o th e Governo r an d ha d th e titl e o f 
Commander-in-Chief. Th e Governo r ha d th e Executiv e Counci l t o advis e hi m 
in hi s important decisions , and, with th e advic e and consen t o f the Legislativ e 
Council, mad e th e law s o f Hon g Kong . Th e Executiv e Counci l advise d th e 
Governor on al l matters of importance, carried ou t certain executive functions , 
examined al l governmen t legislatio n befor e bein g introduce d int o th e 
Legislative Council , an d eve n acte d a s a n appellat e tribuna l i n certai n case s 
involving executiv e decisions . I n a  sens e th e Executiv e Counci l wa s th e 
Governor's cabinet . An d lik e mos t cabinets , i t me t i n privat e an d th e 
proceedings wer e quit e informal . Therefore , th e Executiv e Counci l provide d 
an excellen t opportunit y fo r full , fran k an d secur e discussio n o f th e divers e 
and importan t matter s tha t cam e befor e it . Th e Legislativ e Council , o n th e 
other hand , wa s th e suprem e law-makin g body . I t exercise d it s contro l no t 
only ove r law-making bu t als o ove r publi c finances , an d it s debates were hel d 
in public . 

The Governo r exercise d hi s authorit y throug h th e variou s head s o f 
departments, bu t h e di d no t guid e o r contro l the m directly . Thi s wa s 
accomplished throug h th e Colonia l Secretar y (rename d th e Chie f Secretar y 
in 1976) , who serve d a s th e chie f o f administrativ e staf f i n th e territor y an d 
as deput y t o th e Governor . A s a  forme r Colonia l Secretar y put s it , 'i n term s 
of busines s organization , th e Chie f Secretar y correspond s i n som e way s with 
the managin g director , i f on e ca n imagin e th e Governo r a s chairma n o f th e 
board o f directors' (Burgess , 1962: 6). The Chie f Secretary, under th e directio n 
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of the Governor , carried o n th e general administration o f the government . H e 
(or she ) wa s als o recognize d b y hi s (o r her ) colleague s a s Hea d o f th e Civi l 
Service. Th e Chie f Secretar y was , however , primus  inter  pares, or firs t amon g 
equals. Ther e wer e othe r officer s wh o hel d th e ran k o f 'Secretary' , an d th e 
Attorney General an d th e Financia l Secretary were among them . The Attorne y 
General wa s th e Governor' s principa l lega l advise r an d th e government' s 
representative i n al l lega l action s brough t b y o r agains t it . Th e Financia l 
Secretary wa s responsibl e fo r th e fisca l an d economi c policie s o f th e 
government. Th e responsibilitie s include d presentatio n t o th e Legislativ e 
Council o f th e government' s annua l Estimate s o f revenu e an d expenditure . 
Each Secretar y heade d a  polic y branch , fo r example , Educatio n o r Socia l 
Welfare, i n th e Governmen t Secretaria t (whic h was originally th e offic e o f th e 
Colonial Secretary ) an d ha d prim e responsibilit y fo r a  particula r grou p o f 
departments an d offices . 

Following th e reintegratio n o f th e Hon g Kon g SA R with China , muc h o f 
the civi l servic e structur e remain s unaltered , althoug h a  ne w se t o f title s ha s 
been introduced . Th e Chie f Executiv e ha s replaced th e Governo r a s the hea d 
of the Hon g Kon g SAR. The Chie f Secretary for Administration, th e Financia l 
Secretary an d th e Secretar y fo r Justic e no w constitut e th e principa l grou p 
providing administrativ e suppor t t o the Chie f Executive o f the SAR . The role s 
and function s o f th e to p official s hav e basicall y remaine d unchanged . 

The day-to-da y operatio n o f th e governmen t i s carried ou t b y about sixt y 
government departments , offices , an d agencies . Som e department s (fo r 
example, Fire Services, Police, Social Welfare) suppl y goods and services directly 
to the public , while some departments provide suppor t services to governmen t 
as a  whol e (fo r example , Printing , th e Lan d Transpor t Agency , th e Dat a 
Processing Agency). A list of government departments is presented i n Appendix 
A. 

As indicate d b y th e title s o f th e departments , th e organizatio n o f th e 
Hong Kon g civi l service i s based o n a  functional structure . The activitie s of al l 
these department s ar e supervise d an d coordinate d b y th e Governmen t 
Secretariat. Al l operations o f th e governmen t ar e strictl y controlle d fro m th e 
centre. Departments carry out the duties assigned to them by various ordinance s 
and th e decision s o f th e Executiv e Council . Bu t al l suggestion s fo r changin g 
policy (fo r example , to create new services, extend existin g services, or chang e 
standards), an d request s t o recrui t mor e senio r staff , bu y new equipment, pu t 
up ne w buildings , o r spen d mone y i n a  differen t wa y from tha t authorize d i n 
the annua l departmenta l estimate s hav e t o b e referre d t o th e appropriat e 
branch o f th e Secretaria t (Miners , 1995 : 88) . 

The Financia l Secretar y receive s an d assesse s submission s pu t u p b y 
departments fo r fres h resource s o f money, manpowe r an d publi c works at th e 
time o f the annua l Estimates , and supplementar y request s a t other times , an d 
supports the m a s they are processed throug h various committees and underg o 
detailed scrutin y b y the Financ e Branc h (Miners , 1995 : 89). The mai n tas k o f 
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a Secretar y i s t o formulat e policie s an d programme s i n th e particula r area s 
allotted t o h i m o r he r an d t o se e tha t thes e programme s ar e upda te d regularly . 
H e o r sh e i s als o responsibl e fo r moni tor in g th e implementa t io n o f thes e 
p r o g r a m m e s a n d i s answerabl e fo r ou tcomes . T h e Chie f Secre tar y fo r 
Admin i s t ra t ion oversee s t e n polic y b r a n c h e s (no w know n a s b u r e a u s ) : 
Constitutional Affairs ; Heal t h an d Welfare ; H o m e Affairs ; Housing ; Planning , 
Environment an d Lands ; Security ; Transport ; Informatio n Technolog y an d 
Broadcasting; Civi l Service ; Educat ion an d Manpower . T h e Financia l Secretar y 
oversees th e Financ e Branch , th e Monetar y Authority an d fou r polic y branches , 
namely th e Economi c Services , Financia l Services , Trad e an d Industry , an d 
Works. Eac h polic y branc h ha s it s ow n executiv e arm , namely , depar tment s t o 
implement policies . However , th e n u m b e r o f depar tment s fo r eac h polic y 
branch ma y vary . Fo r example , th e Secretar y fo r Securit y ha s n ine , whil e th e 
Secretary fo r Transpor t ha s onl y on e branch . 

Prior t o 3 0 J u ne 1997 , th e Governo r o f H o n g Kon g wielde d considerabl e 
power an d influence . T h e power s whic h wer e conferre d o n th e Governo r b y 
the Letter s Paten t wer e awesom e an d coul d b e compare d t o thos e onc e 
possessed b y a  Kin g o f Englan d befor e th e comin g o f democrac y an d th e ris e 
of politica l partie s wit h minister s responsibl e t o par l iamen t (Miners , 1995 : 
68). Unti l 1984 , th e Governo r ha d th e powe r t o appoin t civi l servant s t o a 
majority o f th e seat s o n th e Legislativ e Council , an d t o influenc e thei r votes . 
According t o Norma n Miners , 

[a] Governor' s lega l powers t o exercise contro l ove r th e civi l servic e 
were virtually untrammeled. All appointments, promotions, transfer s 
and dismissal s were mad e b y him o r i n hi s name; th e Publi c Servic e 
Commission exist s t o advis e hi m o n thes e matter s bu t h e wa s 
constitutionally entitle d t o rejec t it s advice . He coul d giv e directive s 
to al l civi l servant s a s t o th e polic y the y mus t follo w o r th e action s 
they mus t take . I f he chos e t o exercis e th e authorit y grante d t o hi m 
up t o it s ful l lega l limit s h e coul d impos e hi s arbitrar y wil l o n th e 
whole machiner y o f government , completel y revers e pas t practices , 
and se t th e whol e colon y i n turmoi l (Miners , 1995 : 68) . 

In fact , o f course , ther e wer e built-i n obstacle s agains t an y suc h behaviour , 
and th e civi l servic e itsel f wa s a n effectiv e check . A s N o r m a n Miner s put s it , 

[a] larg e par t o f th e busines s o f governmen t i s concerned wit h th e 
detailed implementatio n o f decisions taken lon g ago, and thes e basic 
policies canno t b e re-examine d an d reverse d overnigh t withou t 
considerable cos t and administrativ e dislocation . Thi s i s also tru e o f 
plans which have reached a n advanced stage before a  new Governor' s 
arrival. Naturally , civi l servants , lik e anyon e else , prefe r t o kee p t o 
their accustome d way s an d passivel y resis t an y inconvenien t 
innovations. If any changes are t o be made the y can onl y be effecte d 
successfully wit h th e activ e co-operatio n o f th e officer s concerned.. . 
Any Governor who hope s t o achieve anythin g worthwhile durin g hi s 
term o f offic e ca n onl y d o s o with th e ful l co-operatio n an d whole -
hearted suppor t o f th e civi l servic e (Miners , 1995 : 69-70) . 
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Two example s wer e cite d b y Miners (1995 : 70) t o illustrat e th e influenc e 
of th e civi l service i n resistin g unpopula r initiative s se t b y the Governor . Th e 
first case took place in 196 4 and involve d the then Governo r Si r David Trench . 
His attempt s t o se t u p a  ne w syste m o f loca l authorities , particularl y i n th e 
New Territories , wer e aborte d chiefl y becaus e o f th e oppositio n o f senio r 
administrators and heads of departments to any significant devolutio n o f power 
from th e centre . Th e secon d exampl e wa s cited fro m a n inciden t durin g th e 
tenure o f Si r Murra y MacLehose . I n 1972 , h e announce d a  bol d ten-yea r 
programme t o provide public housing for 1  800 000 people, which necessitate d 
the constructio n o f 45 000 residential flat s every year. This targe t could no t b e 
met eve n onc e ove r th e nex t te n years , an d th e larges t numbe r achieve d wa s 
35 70 0 flat s i n 1982 . Th e majo r reaso n fo r th e shortfal l i n th e Governor' s 
plans wa s th e Financia l Secretary' s fear s tha t fulfillmen t o f th e housin g 
programme woul d overloa d th e constructio n industr y an d lea d t o excessiv e 
demand i n th e economy . 

Unlike man y othe r state s i n th e world , Hon g Kon g i s not s o muc h rule d 
as administered . Hon g Kon g ha s bee n describe d a s a n 'administrativ e state ' 
which 'shoul d no t b e though t o f a s a  stat e devoi d o f legislativ e an d judicia l 
organs bu t a s stat e i n whic h administrativ e organizatio n an d operation s ar e 
particularly prominent ' (Harris , 1988 : 70) . Ther e ar e a  numbe r o f 
characteristics tha t ar e distinctiv e i n an administrativ e stat e (Harris , 1988 : 7 3-
4). I n th e firs t place , politica l figure s ar e largel y absent , an d th e function s o f 
statesmen o r politicians have failed t o develop. Hong Kong has been describe d 
as a  'bureaucrati c polity ' wher e th e bureaucrac y enjoy s a  grea t degre e o f 
immunity fro m contro l b y politica l parties , electe d legislatur e o r politician s 
(Lau, 1982a : 25) . Unti l th e mid-1980s , ther e wer e basicall y n o eminen t 
politicians o r politica l partie s i n Hon g Kong . Althoug h a  minorit y grou p o f 
'elite' citizens were co-opted into the political process, they could never becom e 
a dominant group o f politicians exercizing effective oppositio n t o the powerfu l 
civil servant s (Lee , 1995 : 442) . 

Until the mid-1980s , al l members o f the Executive Counci l an d Legislativ e 
Council wer e appointe d b y th e Governor . Indeed , originally , thes e bodie s 
were largel y compose d o f civi l servants , bu t th e proportio n reduce d 
progressively ove r th e years , while th e proportio n o f people fro m outsid e th e 
civil servic e increased . Nowadays , th e non-official s outnumbe r th e officials . 
But while th e member s o f thes e bodie s wer e o f independen t min d an d wer e 
not oblige d i n an y wa y t o accept , o r eve n defen d publicly , proposal s pu t 
forward b y th e civi l service , i n practic e th e Governo r an d hi s tea m o f civi l 
servants were generall y abl e t o carr y th e Council s an d th e communit y alon g 
with them , an d ha d relativel y littl e troubl e i n gettin g thei r polic y proposal s 
agreed an d implemente d (Chan , 1995 : 22) . At present , ther e i s basically n o 
institution which ca n provide an effective mechanis m t o monitor th e decision s 
of th e bureaucrats . Th e civi l servant s are , therefore , no t merel y responsibl e 
for decision-makin g an d implementation , bu t als o for playin g th e rol e o f th e 
politicians i n defenc e o f thei r ow n polic y decisions . 
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Another characteristi c o f th e administrativ e stat e i s tha t i t i s relativel y 
stable. It s rulers ar e permanent , practised , anonymou s fo r th e mos t part , an d 
at best, impartial (Harris , 1988: 73). Hong Kong civil servants enjoy permanen t 
and pensionable employmen t afte r confirmatio n o f their positions . The syste m 
helps t o provid e exper t experienc e t o th e public . Th e justificatio n fo r 
permanency i s tha t civi l servant s shoul d b e abl e t o carr y ou t thei r dutie s 
without fea r o f dismissa l b y thei r superiors . Accordin g t o a  retire d senio r 
administrator, Hon g Kon g civi l servant s ar e 'functionarie s operatin g i n a n 
apolitical an d impartia l manner , an d mos t o f the m se e th e civi l servic e a s a 
profession an d a  life-lon g career ' (Chan , 1995 : 21) . Hon g Kon g ma y well b e 
a rar e cas e o f a  'pur e administrativ e state ' i n whic h th e highes t official s ar e 
generalists wit h 'professional ' subordinate s wh o hav e th e professiona l o r 
technical skills . Th e Chie f Executiv e himsel f i s a  'generalist ' policymaker . 
Generalist administratio n i s i n accor d wit h th e notio n tha t i n th e perfec t 
administration, th e highes t administrators will discover that one mountai n to p 
is th e sam e a s al l othe r mountai n top s (Bagehot , 1963 : 195) . Th e Chie f 
Executive will decide on th e substance o f a policy with the help of the member s 
on th e Executive Council . The senio r civi l servants are closely involved in suc h 
decision-making. Th e Chie f Secretar y fo r Administration , th e Secretar y fo r 
Justice an d th e Financia l Secretar y ar e al l ex  officio (as long a s they hol d tha t 
particular appointment ) member s o f th e Council . 

The Executiv e Counci l usuall y meets onc e a  week. An examinatio n o f th e 
agenda o f th e Counci l illustrate s th e involvemen t o f th e senio r civi l servant s 
in policymaking . Ther e i s alway s a  lo t o f routin e busines s t o b e attende d t o 
since man y ordinance s allo w appeals t o th e Chie f Executive-in-Counci l fo r a n 
administrative decision. Another frequent itef n o n th e agenda is new legislation. 
Most proposal s fo r change s i n th e la w originat e fro m departments . Th e 
Secretary responsibl e fo r tha t polic y are a normall y prepare s a  pape r settin g 
out th e reason s why  such a  chang e i s desirable. Othe r Secretarie s concerne d 
are consulte d an d wit h th e approva l o f the Chie f Executive , the pape r i s the n 
placed o n th e agend a o f the Executiv e Council . I f the proposa l i s accepted i n 
principle, the Lega l Department will begin th e detaile d work of drafting a  bill. 
The Counci l ma y the n approv e th e bil l a s drafte d fo r introductio n int o th e 
Provisional Legislativ e Council . All major polic y decisions reached b y heads o f 
departments o r Secretarie s ar e brough t befor e th e Executiv e Counci l fo r 
approval. 

If th e civi l service ca n b e considere d Hon g Kong' s eterna l 'rulin g party' , 
then it s ke y member s ar e th e administrativ e officers , wh o for m th e 
administrative servic e (Lau , 1997 : 28) . Know n unti l th e 1950 s a s th e cade t 
service, the administrativ e servic e trace s its origins to 186 1 when Governo r Si r 
Hercules Robinso n initiate d a  schem e t o trai n youn g Britis h recruit s i n th e 
Chinese language , s o tha t the y coul d ac t a s governmen t interpreter s befor e 
being promote d o n a  fas t trac k t o suitabl e position s i n th e administratio n 
(Lau, 1997 : 28). In time , thi s scheme lai d th e foundation fo r a n elitis t servic e 
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whose member s fille d th e mos t senio r post s i n th e Governmen t Secretaria t 
and i n man y o f th e larg e governmen t departments . Th e administrativ e clas s 
is considere d b y th e governmen t a s 'th e linchpin ' i n th e operatio n o f th e 
government. Internally , withi n th e bureaucracy , administrativ e officer s ar e 
regarded a s omnipotent, capabl e o f 'taking on man y roles and responsibilitie s 
and solvin g th e mos t difficul t problems . The y ar e professional s i n th e ar t o f 
government' (Civi l Servic e Bureau , 1997 : 1) . 

The administrativ e clas s itself , however , constitute s onl y a  tin y fraction o f 
the civi l service . I n 194 6 ther e wer e 1 9 administrativ e officers ; th e numbe r 
increased t o 12 7 in 1973 , and 30 6 in 198 1 (Harris , 1988 : 5). As at 1  June 1997 , 
the administrativ e clas s ha d a n establishmen t o f 53 7 post s an d a  workin g 
strength o f 46 7 officers . Th e basi c qualificatio n fo r a n administrativ e office r 
is a  goo d universit y degree , bu t th e covete d qualitie s ar e a n analytica l min d 
and leadershi p potential . The administrativ e office r grad e i s able to attract th e 
best amon g universit y graduates , no t onl y becaus e o f it s prestig e an d status , 
and a  promisin g career , bu t als o becaus e i t offer s a  ver y attractiv e salary , 
starting a t MP S 2 7 ($3 3 35 5 pe r month ) wherea s th e usua l entr y poin t fo r a 
degree holde r i s MPS 16 ($19 860). The administrativ e office r grad e comprise s 
seven ranks , fiv e o f whic h ar e i n th e Directorate . Th e administrativ e officer s 
are encourage d t o mak e polic y assessment s an d tak e u p managemen t 
responsibilities a t a  relatively young age , in preparatio n fo r thei r eventua l ris e 
to the to p a s heads o f department s an d polic y branches. They are transferre d 
from on e departmen t o r polic y branc h t o anothe r an d ar e abl e t o acquir e a 
broad rang e o f experience i n administrative matters . For example, the presen t 
(1998) Chie f Secretar y ha s serve d i n th e Urba n Service s Department , 
Agriculture an d Fisherie s Department , Financ e Branch , Ne w Territorie s 
Administration, an d Socia l Service s Branch . Sh e the n move d o n t o th e Socia l 
Welfare Departmen t wher e sh e becam e Directo r an d the n Secretar y fo r 
Economic Service s befor e assumin g he r presen t posting . A s such , senio r 
members of the administrative servic e who are policy secretaries or departmen t 
heads actuall y pla y a  dua l role . They ar e concurrentl y th e to p administrator s 
of thei r respectiv e department s an d 'quasi-ministers ' wh o hav e t o sel l th e 
policies the y formulat e t o th e publi c an d stee r th e relate d legislativ e an d 
expenditure proposal s throug h th e legislatur e (Lau , 1997 : 28) . 

THE SERVIC E CULTUR E 

Administrative cultur e an d traditio n ar e embedded i n the structure an d modus 
operandi o f th e bureaucracy . Th e Hon g Kon g governmen t i s founded o n th e 
classical Weberia n model . Function s ar e rationall y specialized ; authorit y i s 
centralized; an d task s ar e performe d accordin g t o impersona l rule s an d 
procedures t o ensure consistency and impartiality (Lui , 1988: 137). Supportin g 
these bureaucrati c feature s ar e a  se t o f value s whic h hav e becom e th e 
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distinguishing norm s o f administratio n i n Hon g Kong . The y ar e efficiency , 
neutrality an d hierarchica l loyalt y (Lui , 1988 : 137-9) . 

Efficiency entail s th e mos t economic use o f resources t o maximize results . 
Efficiency i s of overridin g importanc e t o civi l servant s i n Hon g Kong . This i s 
evident i n th e disproportionat e attentio n th e governmen t pay s t o th e inpu t 
phase o f th e administrativ e process . Departmenta l request s fo r fund s an d 
manpower ar e carefull y screene d an d controlle d a t th e centre . Al l proposal s 
have t o b e scrutinize d b y th e Financ e Branch , th e relevan t polic y branche s 
and, i n case s wher e huma n resource s ar e involved , th e Civi l Servic e Branch . 
The final powe r of decision rest s with the Finance Committee o f the Legislativ e 
Council. Th e utilizatio n o f resource s i s also tightl y monitored . Ever y year th e 
Director o f Audi t conduct s check s o n departmenta l account s t o mak e sur e 
that ther e ha s no t bee n an y waste o r misus e o f publi c funds . Anomalie s ar e 
referred t o institutional and procedura l safeguard s fo r financia l accountability , 
guided b y the belie f tha t th e governmen t shoul d tr y t o obtai n th e bes t valu e 
for it s money. Neutrality i s a corollary o f efficiency. I t requires civi l servants t o 
put asid e thei r politica l allegianc e an d mora l view s i n th e executio n o f thei r 
duties, les t thei r prejudice s deflec t the m fro m thei r publicl y assigne d 
responsibilities. 

The Hon g Kon g civi l servic e demonstrate s remarkabl e complianc e wit h 
hierarchical authority . Line implementation i s highly effective. Insubordinatio n 
is uncommon, an d 'whistle-blowing ' amon g civi l servants i s almost unheard o f 
in th e loca l context . Th e readines s o f civi l servant s t o accep t order s fro m 
above i s largel y attributabl e t o conventiona l Chines e attitude s o f respec t fo r 
authority an d avoidanc e o f conflict . I t i s also reinforced b y strict bureaucrati c 
rules and regulation s which mak e violation o f hierarchical order s punishable . 
Training i s anothe r importan t facto r contributin g t o hierarchica l obedienc e 
within th e civi l service . I n Hon g Kong , civi l servic e trainin g i s a  personne l 
management too l fo r reinforcin g officiall y establishe d standard s o f technica l 
competence an d norm s o f behaviour . I t enable s trainee s t o perfor m thei r 
duties mor e efficiently . I t als o help s the m improv e thei r communicatio n an d 
management skills . It doe s not , however , stimulat e trainee s t o adop t a  critica l 
stance o n th e natur e an d purpos e o f thei r responsibilitie s (Lui , 1988 : 139) . 
Mushkat (1984b : 114) has raised queries over the capability of the administrativ e 
officers i n strategic management. The issue of whether Hong Kong civil servants 
were adequatel y prepare d fo r th e transitio n wil l be discusse d i n chapte r four . 

In summary , th e Hon g Kon g civi l service i s a relatively smal l bureaucrac y 
with a  hierarchica l structur e tha t allow s effectiv e centra l control . I t i s no t a 
representative bureaucrac y becaus e i t ha s bee n dominate d b y mal e officials , 
and th e senio r positions , with th e exceptio n o f the principa l officials , ar e hel d 
by a  disproportionat e numbe r o f oversea s officers . Th e civi l servic e ha s al l 
along assumed a  very prominent rol e in the development o f the territory . Th e 
Hong Kon g civi l servic e i s well-know n fo r it s efficienc y an d manageria l 
accountability. Wit h it s relativel y youn g bu t experience d officials , th e civi l 
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service shoul d b e abl e t o pla y a  critica l rol e i n maintainin g Hon g Kong' s 
continuity an d stabilit y afte r th e chang e o f sovereignt y fro m Britis h colonia l 
rule t o a  specia l administrativ e regio n o f China . 
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THE CHALLENGE OF TRANSITION1 

INTRODUCTION 

In th e proces s o f chang e o f sovereignt y ove r Hon g Kong , th e civi l servic e 
institution mus t have counted a s a major legac y from Britis h colonia l rule . For 
China a s the incomin g sovereign , th e civi l service has always been regarde d a s 
an importan t stabilizin g elemen t fo r goo d administration , whic h need s t o b e 
preserved despit e th e politica l change . Indee d sh e woul d lik e t o retai n th e 
kind o f administrativ e stat e dominate d b y senio r administrativ e civi l servant s 
in th e nam e o f a n 'executive-led ' system . Fo r th e departin g Britis h 
administration, th e civi l service , togethe r wit h th e judiciary , stoo d a s th e 
embodiment o f the 'Britishness ' of Hong Kong's history. The service is modelled 
entirely on th e British civil service system, from structur e to personnel practices , 
from pa y and condition s mechanisms t o internal communicatio n styles . Majo r 
reforms o f th e civi l servic e sinc e th e Secon d Worl d Wa r dre w lesson s fro m 
British administrativ e reform s o f th e time ; som e wer e implemente d simpl y 
with assistance from consultant s o r adviser s recruited fro m th e sovereign state . 
Even afte r th e handove r o n 1  July 1997 , senio r civi l servant s hav e continue d 
to use Englis h a s the principa l languag e o f intragovernment correspondence . 
For th e ordinar y people , th e preservatio n o f th e integrit y o f th e civi l servic e 
institution i s looke d upo n a s a  significan t indicatio n o f continuit y an d 
confidence. Thi s i s demonstrate d fo r exampl e b y th e grea t relie f expresse d 
when th e firs t Chie f Executiv e Tun g Chee-hw a announce d hi s decisio n i n 
February 199 7 t o retai n al l existin g to p loca l Chines e civi l servant s holdin g 
Secretary ran k i n thei r principa l officia l posts , despite earlie r speculatio n tha t 
some o f the m migh t b e droppe d o r move d becaus e o f thei r clos e associatio n 
with th e departin g Britis h Governo r Chri s Patten . 

On th e surfac e th e Hon g Kon g civi l servic e ha s forme d a  permanen t 
government o f th e territor y fo r th e whol e o f Britis h colonia l histor y an d 
seems t o b e destine d fo r a  simila r rol e i n th e post-handove r era . However , 
despite exhortation s fo r continuit y and minimu m change , the civi l service ha s 
found itsel f a t th e crossroad s o f histor y a s Hon g Kon g i s abou t t o ente r th e 
next centur y wit h a  newfoun d identit y an d a  change d environment . Mor e 
immediate t o a  lo t o f civi l servants, th e politica l transitio n o f Hong Kon g ha s 
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brought abou t uncertaintie s an d worries . Prio r t o th e handover , ther e wer e 
fears o f reprisals an d o f a  large exodu s o f serving civi l servants. A longer-ter m 
challenge ha s resulte d fro m th e nee d t o adjus t t o a  politica l environmen t 
transformed b y bot h exogenou s an d endogenou s developments . Withi n th e 
civil servic e th e searc h fo r efficienc y an d effectivenes s alon g line s simila r t o 
the globa l public secto r reform movemen t (c f Cheung, 1997b ) ha s created ye t 
another dimensio n o f cultura l readjustment . Chang e i s something whic h th e 
civil servic e a s a  whol e ca n il l affor d t o avoid . 

UNCERTAINTIES AN D SUSPICION S O N THE EV E OF HANDOVER 

As Hong Kon g entere d th e fina l si x month s o f Britis h rule , th e governmen t 
was rendere d apologeti c an d grossl y embarrasse d ove r th e earl y retiremen t 
without notic e o f on e o f it s to p officials , Directo r o f Immigratio n Lawrenc e 
Leung. At the tim e of Leung's retirement , althoug h bot h h e and th e Secretar y 
for th e Civi l Servic e La m Woon-kwon g insiste d tha t th e optio n t o retir e wa s 
taken out of purely personal reasons, the whole saga surrounding his retiremen t 
caused widespread suspicio n tha t he di d no t retir e entirely voluntarily (Yeung , 
SCMP, 1 3 July 1996). During the subsequent Select Committee inquiry instituted 
by th e Legislativ e Counci l which , lik e mos t member s o f th e public , di d no t 
believe th e officia l story , Leun g reveale d o n 1 0 January 199 7 tha t h e wa s 
forced t o retir e o r els e th e governmen t would hav e exercise d authorit y unde r 
Colonial Regulatio n 5 9 t o compulsoril y retir e hi m (SCMP,  11 January 1997) . 
The Secretar y fo r th e Civi l Servic e wa s the n force d t o admi t tha t Leun g wa s 
suspected o f imprope r busines s connection s an d t o releas e t o Legislativ e 
Council inquir y member s unde r confidenc e finding s o f investigation s mad e 
by th e Independen t Commissio n Agains t Corruptio n an d th e Polic e whic h 
had le d t o the government' s decisio n t o retire Leung . Even i f the governmen t 
had goo d reason s t o forc e Leun g t o retire , i t suffere d a  seriou s declin e i n 
credibility fo r misleadin g th e Legislativ e Counci l an d th e publi c a t th e outset . 
Rumours stil l aboun d a s t o whethe r Leung' s departur e ha d anythin g t o d o 
more with politica l reasons connected t o Leung's warm relations with Chines e 
government officials . Durin g th e Sino-Britis h tug-of-wa r fo r Hon g Kon g civi l 
servants' loyalty in the final day s of British rule, every move by top civil servants 
would b e tainte d on e wa y or th e othe r b y the maste r gam e —  with individua l 
top civi l servant s easil y becomin g victim s o r pawn s o f th e tw o riva l sovereig n 
authorities. 

Senior civi l servants had t o worry not only about sensitive issues of political 
loyalty an d ho w t o remai n neutra l betwee n Britai n an d Chin a durin g th e 
transition, bu t als o ho w t o secur e guarantee s fro m th e Chines e governmen t 
and th e Chie f Executiv e o f th e SA R of thei r continue d appointmen t an d rol e 
beyond 3 0 June 1997 , despite the traditiona l Chinese saying 'every new dynasty 
brings i n ne w courtiers' . Ther e wer e thos e wh o lacke d sufficien t fait h i n th e 

Hong Kong University Press Open Access eBook



The Challenge of Transition 2 9 

future an d decide d t o mak e thei r wa y ou t soone r rathe r tha n later . I n th e 
same mont h a s Lawrence Leun g departed , si x out o f nine directorat e officer s 
(including th e head , Iren e Yau ) o f th e Informatio n Service s Departmen t — 
a departmen t a s sensitiv e a s th e Immigratio n Departmen t —  indicate d thei r 
intention t o leave the servic e (SCMP,  6 July 1996) . Leung's deputy also retire d 
early in January 1997 . In th e Police Force , another sensitiv e agency , a  forecas t 
predicted tha t i n th e worst-cas e scenari o som e 3 1 percen t o f officer s i n th e 
top general and specialis t streams might leave before th e change o f sovereignt y 
(SCMP, 14 July 1996) . Thes e officer s ranke d fro m senio r superintenden t t o 
senior assistan t commissioner . Th e exodu s rat e wa s particularl y hig h amon g 
expatriate civi l servants. For example, in mid-1996, of the 540 expatriate officer s 
on HMOC S terms , 3 7 percen t ha d opte d t o retir e an d 1 5 percen t wer e stil l 
undecided (SCMP,  1 3 July 1996) . 

The ful l impac t o f th e chang e o f sovereignt y o n th e caree r decision s o f 
senior civi l servant s coul d no t b e full y assesse d a t th e time . Moral e problem s 
and successio n difficultie s continue d t o haun t th e civi l service an d thes e wer e 
not helpe d b y th e relativel y hig h leve l o f directorat e officer s withi n th e 
retirement zone in major department s i n the run-up t o 1997 (see , for example , 
Table 1) . 

Table 1 
Directorate Officers in Retirement Zone in Selected Departments (February 1996) 

Departments/Group 
of department s 

Total number o f 
directorate officer s 

19 

14 

52 

322 

Number withi n 
retirement zon e 

14 

8 

12 

106 

Education Departmen t 

Social Welfare Departmen t 

Housing Departmen t 

'Planning, Environment & 
Lands' and 'Works' groups 
of Department s 

Source: Civil Service Branch (1996) 

While thos e post s wit h departin g officer s coul d ultimatel y b e fille d someho w 
by someone , th e ric h administrativ e experienc e o f th e departin g officer s wa s 
irreplaceable. Not only that, rapid promotion s an d frequent transfer s i n orde r 
to fill to p vacancies were not conducive t o achieving a  steady and stabl e senio r 
civil servic e team . 
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An officia l surve y conducte d withi n th e Polic e Forc e i n 199 5 o n polic e 
officers o f inspecto r ran k an d abov e di d no t pain t a  totall y optimisti c pictur e 
of th e mai n law-keepin g force . O f th e 2  49 3 officer s wh o ha d responde d ( a 
response rat e o f 92 percent), 8 2 percent overal l indicated a n intentio n t o sta y 
in servic e afte r 199 7 (Tabl e 2  below). At th e superintenden t leve l an d above , 
however, th e percentag e wa s onl y 67. 5 percent . I f full y realized , thi s exodu s 
of experience d senio r polic e officer s woul d certainl y hav e a n advers e impac t 
on th e effectivenes s o f th e force . 

These figures somewha t corroborated th e picture emerging from a n earlie r 
study carrie d ou t i n 199 3 by Jane Le e an d Joseph Chen g (Lee , 1994 : 39-60) , 
which found tha t of the 1  066 directorate officer s interviewed , nearl y half sai d 
they wer e worrie d abou t stayin g i n th e civi l servic e afte r 1997 . Abou t 34. 7 
percent sai d the y would no t remai n i n th e servic e beyond 1997 , and onl y 36.4 
percent indicate d a n intentio n t o sta y put. Th e remainin g 28. 9 percen t wer e 
undecided. 

As it turned out , suc h a  doubtful scenari o o f civi l service caree r plan s di d 
not produce a s serious a situation a s might have been expecte d i n Hong Kon g 
after th e handover. Most civil servants have remained i n their posts and continu e 
to operate unde r th e new SAR identity. Even expatriate officers , mostl y British, 
have preferred t o give the SAR government th e benefi t o f the doubt by staying 
longer t o wait and see . According t o Secretary for th e Civi l Service Lam Woo-
kwong, sinc e th e handove r onl y 3 5 out o f th e 1  500 directorat e civi l servant s 
had resigne d o r aske d fo r retiremen t (Ta  KungPao, 9  January 1998) . The fac t 
that bot h th e Chines e Centra l Governmen t an d Chie f Executiv e Tun g Chee -
hwa have gon e ou t o f thei r wa y to demonstrat e t o th e loca l an d internationa l 
communities tha t Hon g Kon g remain s largel y intac t —  wit h stree t protests , 
opposition activitie s an d critica l mas s medi a accepte d a s it s way of lif e —  ha s 
definitely helpe d t o restor e confidence . I n Novembe r 1997 , observer s wer e 
pleasantly surprised t o learn tha t Stephen Selby , a non-Chinese office r holdin g 
the pos t of Director o f Intellectual Property , was able t o represent Hon g Kon g 
as part o f the People' s Republi c o f China delegatio n a t the Unite d Nation s (c f 
Sunday Morning Post, 30 November 1997) . When Chines e Premie r L i Peng an d 
First Deput y Premie r Zh u Rongj i visite d Hon g Kon g i n Septembe r 199 7 t o 
attend meeting s o f th e Worl d Ban k an d Internationa l Monetar y Fund , the y 
both mad e the point of praising the performance o f top civi l servants. Whether 
such gesture s wil l hel p t o driv e awa y pre-handove r doubt s an d worrie s an d 
restore the civil service to be a more forward-looking an d optimist administrativ e 
force remain s t o b e seen . However , i t ha s t o b e recognize d tha t th e politica l 
transition leadin g t o 199 7 ha s brough t abou t challenge s o f a  longer-ter m 
nature. 
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Table 2 
Career Intentions of Police Officers (Mid-1995) 

Plan to stay 
in the service 

Plan to leav e 
the service 

Undecided 

Total 

Senior 
Assistant 
Commissioner 
of Polic e 

L 

1 

-

1 

2 

E 

2 

-

-

2 

Assistant 
Com-
missioner o f 
Police 

L 

6 

-

-

6 

E 

3 

4 

1 

8 

Chief 
Super-
intendent 

L 

12 

1 

2 

15 

E 

12 

12 

7 

31 

Senior 
Super-
intendent 

L 

26 

5 

-

31 

E 

22 

17 

13 

52 

Super-
intendent 

L 

113 

11 

7 

131 

E 

74 

23 

26 

123 

Chief 
Inspector 

L 

306 

15 

22 

343 

E 

105 

24 

33 

162 

Senior 
Inspector/ 
Inspector 

L 

1151 

46 

117 

1314 

E 

212 

15 

46 

263 

Total 

2045 

173 

275 

2493 

L = Local officer s 
E = Expatriate officer s 

Source: Ta Kung  Pao,  29 July 1995 
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THE CHANGED LOCA L SCENE: DEMAND FO R ACCOUNTABILITY 
AND LOCALIZATIO N 

The startin g poin t i n examinin g Hon g Kong' s civi l servic e i s t o trea t i t a s a n 
important institutio n rathe r tha n simpl y a  workforce. 'Institutions ' hav e bee n 
a focus o f stud y in politica l scienc e fo r a  long time . Following Rober t Putna m 
(1993: 8-9) , institutions  shape  politics and institutions  are shaped by history.  Thes e 
two fundamental point s about an institutionalis t approach ar e clearly observed 
in th e cas e o f th e civi l servic e i n Hon g Kong . Th e civi l servic e unde r th e 
British Governo r wa s historicall y place d a t th e centr e o f powe r i n a  colonia l 
system of governance characterize d a s a 'bureaucrati c polity ' (Lau , 1982a : 26 -
9) an d a n 'administrativ e state ' (Harris , 1978 : 53-61) . Fo r a  lon g tim e loca l 
politics was virtually non-existent. Elite participation i n matters of administratio n 
was allowe d throug h a  proces s o f 'administrativ e absorption ' int o variou s 
government advisor y bodie s b y the bureaucrats , supplemente d sinc e th e lat e 
1970s b y limite d co-optatio n a t th e loca l communit y leve l (King , 1981 : 127 -
46). In th e absenc e o f accountable politics , the government was dominated b y 
career administrator-bureaucrat s wh o a t th e sam e tim e governe d a s wel l a s 
administered. Ho w t o cop e wit h societa l demand s ha d alway s bee n a  ke y 
preoccupation o f the administrative elit e inside the civil service — such concer n 
in th e pas t bein g ho w t o suppres s 'politics ' an d maintai n administrativ e 
domination. 

From th e 1980 s onwards, because o f the 199 7 question an d th e conclusio n 
of th e 198 4 Sino-Britis h Joint Declaration , ther e ha d bee n som e attempt s o n 
the par t o f th e Britis h administratio n t o devolv e th e power s o f governance t o 
local people . I t was not necessaril y fo r th e sak e o f democratization , bu t mor e 
in order t o avoid letting the Communis t Chinese government and it s appointed 
governing agent s i n Hon g Kon g inheri t al l th e autocrati c power s previousl y 
enjoyed b y the Britis h Governo r an d hi s mandarins . Suc h a  proces s o f powe r 
devolution, i n th e nam e o f developin g a  'representativ e government ' (Hon g 
Kong Government , 1984a , 1984b) , di d no t procee d smoothly , partl y du e t o 
China's suspicion and opposition. Equally important is the fact that the principa l 
actors o f thi s proces s wer e member s o f th e administrativ e elit e o f th e civi l 
service wh o stil l trie d t o kee p paramoun t contro l i n a  practica l sens e durin g 
the transition . Thi s resulte d i n politica l reform s bein g pursue d wit h a  mixe d 
and sometime s not totally consistent agenda. Such a paradox of political refor m 
is perhap s wha t Le e (1994 : 39-60 ) depicte d a s ' a dilemm a betwee n 
accountability an d autonomy' . Wha t i s interestin g i s tha t i n it s attemp t t o 
remain i n power , th e civi l servic e elit e wa s abl e t o fin d suppor t fro m th e 
Chinese governmen t which ha d hig h regar d fo r th e institutional performanc e 
of the colonia l civil service and would like to see no change in it as an institution. 2 

However th e deman d fo r accountabilit y i s no t simpl y a  desig n o f th e 
departing Britis h administratio n impose d o n th e civi l servic e institutio n a s 
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part o f it s decolonizatio n strategy . I t ha s a  mor e home-grow n origi n datin g 
from th e 1960s . 

Post-1967 administrative reforms 

Constitutionally speaking , th e Britis h colon y o f Hon g Kon g ha d remaine d 
unchanged fo r th e 15 0 year s o f colonia l rule , havin g a  governmen t b y 
bureaucrats le d b y a  British-appointe d Governor . I n practice , publi c 
administration ha d undergon e significan t evolutio n i n mor e recen t years , 
from a  pure mode l o f bureaucratic dominanc e t o a  mixed mod e whereby th e 
administrative elit e withi n th e colonia l civi l servic e ha d com e t o shar e som e 
powers wit h emergin g ne w force s i n th e society . Sinc e th e 1970s , th e civi l 
service ha d experience d importan t change s an d reforms , partl y a s a  resul t o f 
a chang e i n th e strategie s o f governanc e o n th e par t o f th e Britis h 
administration i n th e aftermat h o f th e Communist-inspire d 196 7 riot s whic h 
directly challenge d th e authorit y an d legitimac y o f th e colonia l government , 
and partl y becaus e o f th e nee d t o cop e wit h rapi d socio-economi c 
transformation o f the city , which brough t with i t higher expectation s from th e 
governed an d ne w demand s fro m th e dominan t elite s an d th e populatio n a t 
large. 

The government' s respons e t o th e politica l crisi s wa s no t t o introduc e 
democracy, but t o introduce administrativ e rearrangement s o f a quasi-politica l 
nature. Traditionall y th e 'administrativ e absorptio n o f politics ' (King , 1981 ) 
was targete d b y th e colonia l administratio n a t th e establishe d busines s an d 
professional elite s as a means t o shore u p it s social legitimacy. Since th e 1970 s 
such absorptio n ha d bee n enlarge d t o incorporate element s lowe r down , firs t 
through newl y introduced cit y distric t office s an d thei r are a committees , an d 
finally throug h electe d distric t board s unde r th e 198 0 Distric t Administratio n 
Scheme (Hon g Kon g Government , 1980 ; Lau , 1982b) . Fro m the n onward s 
government officials , whethe r a t th e centra l leve l o r th e distric t level , wer e 
expected t o b e mor e sensitiv e t o communit y opinion s an d sentiments , an d t o 
explain an d defen d openl y government policie s s o as to achiev e som e degre e 
of political accountability . With th e development o f representative governmen t 
from th e mid-1980 s (Hon g Kon g Government , 1984a , 1984b ) an d th e 
introduction o f elected element s int o th e Legislativ e Council , ther e ha d bee n 
increasing pressure s an d demand s fo r civi l servants t o be hel d accountabl e t o 
the representativ e institution s fo r thei r actions . In reality , thi s mean t th e civi l 
servants wer e no t a s abl e a s i n th e pas t t o maintai n thei r paramoun t an d 
autonomous position . Furthermore , bot h th e 198 4 Sino-Britis h Join t 
Declaration an d th e Basi c La w requir e tha t th e executiv e b e accountabl e t o 
the legislatur e (Articl e 6 4 o f th e Basi c Law) . 

Since the 1970 s the Hong Kong civil service had als o embarked o n a  mor e 
vigorous pat h o f localization b y opening u p mor e middle-leve l rank s t o loca l 
Chinese. B y the 1980s , partly becaus e o f natura l successio n an d partl y du e t o 
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the signin g o f th e 198 4 Sino-Britis h Joint Declaratio n whic h clearl y require d 
a localize d civi l servic e b y th e chang e o f sovereignt y i n 1997 , th e pac e o f 
localization quickened . B y 1996 , al l o f th e mos t senio r civi l servant s a t polic y 
secretary leve l and abov e were loca l Chinese , excep t th e Attorney General . As 
at Octobe r 1996 , 7 2 percen t o f th e 1  40 0 officer s a t directorat e leve l wer e 
local officer s (Hon g Kon g Government , 1997 : 20) . 

The 1970 s wer e clearl y a  decad e o f administrativ e innovations . Wit h th e 
government clearl y setting ou t on a  path o f rapid expansio n i n public service s 
and communit y buildin g s o as to satisfy th e peopl e o n th e 'output ' sid e in th e 
absence o f significan t politica l reform s o n th e 'input ' side , ther e wa s a 
concomitant nee d t o streamlin e th e administrativ e machiner y t o cop e wit h 
such a n expansion , whic h als o sa w th e ris e o f professiona l powe r i n servic e 
departments. Th e 197 4 refor m o f th e centra l governmen t machinery , base d 
on th e recommendations o f the McKinsey management consultant s (McKinse y 
& Co , 1973) , introduce d a  'policy ' laye r abov e th e head s o f department s s o 
that th e latter' s polic y an d implementatio n activitie s wer e coordinate d an d 
monitored b y new policy secretarie s wh o becam e th e principa l officer s o f th e 
government unde r th e Governor , th e Chie f Secretar y an d th e Financia l 
Secretary. 

The reorganizatio n o f th e Governmen t Secretaria t i n effec t helpe d t o 
enable th e evolution o f a cabinet of policy secretaries who increasingly operate d 
and behave d a s 'ministers' , especiall y afte r th e arriva l i n 199 2 o f Governo r 
Chris Patte n wh o expecte d thes e top-ran k official s t o promot e governmen t 
policies openl y an d t o lobb y th e legislatur e vigorousl y i n suc h regard . Whil e 
the Hong Kong government shied away from politica l reforms i n the aftermat h 
of the 196 7 riots, those reform measure s which were subsequently implemente d 
in fac t serve d t o giv e th e administrativ e elit e i n th e civi l servic e a  mor e 
politicized postur e with which to better cope with external political challenges . 
Politics an d administratio n wer e brough t eve n close r together , rathe r tha n 
properly dichotomized. 3 

Two development s ca n thu s b e observe d o n th e loca l scene . O n th e on e 
hand, ther e was growing external pressur e t o render th e civi l service politicall y 
accountable an d henc e mor e sensitiv e t o politic s i n society . O n th e othe r 
hand, ther e was a tendency fo r th e uppe r echelon s o f the civi l service, mainl y 
those i n directorat e administrativ e posts , t o becom e mor e politicize d i n thei r 
role orientation . Hon g Kong' s administrativ e development , i n a  sense , i s i n 
distinct contras t wit h th e patter n o f developmen t identifie d b y Aberbach , 
Putnam an d Rockma n (1981 ) i n Western democracies , where to p civi l service 
bureaucrats ar e see n t o hav e grow n i n powe r an d influence , no t onl y i n th e 
formulation o f polic y bu t increasingl y i n th e brokerag e an d articulatio n o f 
interests, functions whic h conventionally were regarded a s within th e exclusiv e 
province o f electe d politicians . I n Hon g Kong , th e administrativ e elit e whic h 
monopolized governmen t an d politic s unti l ver y recently was being force d t o 
share som e power s wit h emergin g loca l politicians . 

Hong Kong University Press Open Access eBook



The Challenge of Transition 3 5 

Tensions arising from legislative politics 

The civi l servic e di d no t fin d i t eas y t o adjus t itsel f t o accountabl e politic s i n 
the forma l system . Tension s continue d t o exis t betwee n th e civi l servic e an d 
the Legislative Council. Following the introduction o f directly elected member s 
in 1991 , th e Legislativ e Counci l ha d becom e mor e assertiv e an d mor e 
demanding o n th e administration . Eve n appointe d legislator s ha d foun d i t 
necessary t o depar t fro m thei r previou s pro-administratio n stanc e an d t o 
increasingly questio n governmen t performance , actin g no t differentl y fro m 
their directl y electe d colleagues , mos t o f who m ha d a  stron g politica l part y 
background. Chie f Secretary Anson Chan se t the government's tone of fightin g 
back when sh e slammed legislator s at the star t of the 1994-9 5 legislative session 
for 'usin g ever y availabl e publi c opportunit y t o criticiz e an d belittle ' civi l 
servants (Eastern  Express, 27 October 1994) . She accused them o f being negativ e 
and unwilling to listen, and of levelling criticisms which had ' a very demoralizing 
effect' o n officials . Th e legislators , however , responde d tha t i t was incumben t 
upon the m t o monito r th e performanc e o f th e administratio n an d t o rais e 
criticism wher e necessary . 

Chan's blas t a t the legislator s was not a n isolate d incident . Befor e tha t th e 
Secretary fo r th e Treasur y Donal d Tsan g (sinc e promote d t o Financia l 
Secretary) mad e a n ope n speec h usin g th e titl e o f th e award-winnin g movi e 
'Silence o f the Lamb' (th e Chinese word-for-word translatio n i s 'Silent Lamb' ) 
to mak e th e poin t abou t th e helplessnes s o f civi l servant s whe n facin g 
unreasonable demand s fro m 'greedy ' legislator s for greate r welfare spending . 
The 199 3 surve y o f 1  06 6 directorat e officer s als o foun d tha t mos t o f the m 
tended t o hav e a  negativ e assessmen t o f th e legislators ' performance , wit h 
47.7 percen t feelin g 'fairl y dissatisfied ' an d 9. 8 percen t 'ver y dissatisfied ' wit h 
the legislature , regardin g i t a s 'to o politicized ' o r 'immature ' (Lee , 1994 : 39 -
60). Wha t underline d thei r sentiment s wa s probabl y a  stron g resentmen t 
towards legislators ' deman d fo r power-sharin g an d a  relativel y low regard fo r 
their ability . Whil e 'senio r civi l servant s ar e prepare d t o accep t increase d 
monitoring an d supervisor y power s exercise d b y legislators . . . [t ] hey are no t 
prepared t o devolv e decision-makin g power s t o th e legislators ' (Lee , 1994) . 
An absolut e majorit y (80. 9 percent ) considere d tha t onl y th e Governor-in -
Council or senior government official s shoul d decide on major policies . Deeply 
ingrained i n th e cultur e o f senio r civi l servants , particularl y amon g member s 
of the elit e administrative class , was the belief tha t they knew what was best fo r 
the publi c interest . 

It would b e to o simplisti c t o trea t th e to p civi l servants ' offensiv e onl y a s 
a resul t o f thei r growin g frustratio n o f th e combativ e natur e o f Legislativ e 
Council meetings . I t ma y b e tru e tha t sometime s legislator s hav e resorte d t o 
political polemics to get their points across or to impress their voters. Legislators 
are als o activ e i n freel y commentin g o n thos e mor e specialize d issue s whic h 
senior civi l servant s thin k shoul d bes t b e lef t t o th e latter' s professiona l 
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judgement. Thi s kind o f politician-bureaucrat conflic t i s not, however , uniqu e 
to Hon g Kong . I n develope d democracies , suc h conflic t form s par t o f th e 
reality t o whic h th e tw o group s o f polic y 'actors ' hav e t o adjust , i n orde r t o 
work ou t a  mutuall y acceptabl e workin g relationship . I n practice , eve n i n a 
system where politician s ar e suppose d t o mak e decision s an d civi l servants t o 
implement them , thei r relationshi p i s more symbioti c tha n wha t i t is assume d 
to b e i n constitutiona l theory . Without th e suppor t o f civi l servant s an d thei r 
administrative an d professiona l expertise , politicians wil l find i t hard t o mak e 
competent an d implementabl e policies . I n fact , civi l servant s i n man y case s 
are abl e t o exer t influenc e o n thei r politica l master s fro m behin d thei r 
shoulders. The y hav e thei r littl e trick s t o stee r th e politician s 'int o line' , an d 
to educate the m t o recognize th e 'publi c interest ' o r th e 'longer-ter m interes t 
of the nation' , a s career bureaucrat s defin e the m (c f the BB C television serie s 
Yes Minister) . Nevertheless , th e electe d politicians , particularl y thos e holdin g 
ministerial positions in elected governments , ar e the custodians of the popula r 
mandate. Civi l servant s hav e t o depen d o n the m fo r th e necessar y politica l 
legitimacy t o govern . 

In the case of Hong Kong senior civil servants, historically they had enjoye d 
near-absolute powe r becaus e o f th e territory' s colonia l syste m o f governance . 
They ar e unlik e thei r counterpart s i n Wester n democracie s wher e th e civi l 
service i s expected t o b e an d ca n remai n neutral . Unde r th e colonia l syste m 
top officials embodie d both th e role of civil servants as well as that of politicians. 
They ha d no t bee n hel d accountabl e t o an y institutio n unti l ver y recentl y 
when th e partiall y elected Legislativ e Counci l bega n t o flex it s muscles. Give n 
their longstandin g supremac y i n power , i t i s no t surprisin g tha t fo r som e 
senior civi l servant s th e transitio n toward s a  les s overridin g rol e i n th e 
policymaking proces s ha d becom e a  frustrating , i f no t a  painfu l one . No t al l 
senior civi l servant s wer e negativ e toward s th e electe d legislators . A  polic y 
secretary tol d th e chapte r autho r tha t h e foun d nothin g 'to o political ' abou t 
the Legislativ e Council , sayin g that even in th e ol d day s when th e Counci l was 
entirely appointed , ther e wer e a  lo t o f politics , althoug h th e politickin g too k 
place behin d close d doors , in dinin g room s and receptio n partie s rathe r tha n 
in th e for m o f ope n campaignin g an d pressur e politics . 

Public policymakin g i s abou t politics , th e for m an d styl e o f whic h var y 
according t o th e characteristic s o f th e governmenta l syste m a s wel l a s th e 
prevailing politica l culture . Wha t make s a  prope r executive-legislativ e 
relationship difficul t t o achiev e i n Hon g Kong' s circumstance s i s partl y th e 
ambivalent rol e o f electe d legislator s unde r th e constitutiona l arrangements . 
Although electe d legislators have a popular mandate an d can claim legitimatel y 
to represen t th e wil l o f society , thei r power s t o initiat e legislatio n an d polic y 
proposals have been very much constrained , whether by the colonia l provision s 
of the Letter s Paten t an d Roya l Instructions befor e th e chang e o f sovereignty , 
or th e presen t Basic Law. As experience o f the pas t few years in th e Legislativ e 
Council has shown, no matte r what legislators proposed o r how they propose d 

Hong Kong University Press Open Access eBook



The Challenge of Transition 3 7 

it, s o lon g a s th e governmen t ha d mad e u p it s mind, i t coul d stil l affor d no t 
to care abou t legislators ' views or t o succumb t o thei r pressures . I t is true tha t 
legislators could initiat e private member' s bills , but the Governor could alway s 
prevent suc h bill s fro m bein g table d i f the y relate d t o publi c expenditure. 4 

The onl y sanctio n legislator s hav e a t thei r disposa l i s t o vet o governmen t 
expenditure proposal s o r th e budget . T o d o that , however , woul d certainl y 
affect th e deliver y o f publi c service s o r eve n trigge r a  constitutiona l crisis , 
something t o whic h legislator s woul d b e mos t reluctan t t o resort . S o wha t i s 
left i s a  highl y dissatisfie d an d constitutionall y impoten t Legislativ e Counci l 
which ha s th e legitimac y bu t no t th e rea l power , vis-a-vis  a government mad e 
up o f caree r civi l servant s wh o hav e th e administrativ e expertis e an d power , 
but no t necessaril y th e legitimacy . Neithe r sid e i s contented wit h th e existin g 
constitutional arrangement , originatin g i n th e Britis h syste m o f colonia l 
governance an d now entrenched i n the Basic Law, which is unlikely to improve 
in th e foreseeabl e future . A  politicall y downsize d legislatur e i s no t goin g t o 
attract politica l talen t o r thos e professional s wh o would lik e t o tak e u p publi c 
office. I n th e en d a  self-fulfillin g prophec y i s created , justifying som e senio r 
civil servants ' distrus t o f politician s an d electe d legislators . 

If senior civi l servants are open-minded enoug h and are prepared t o accep t 
a role change , the n a  more evolutionar y adjustmen t proces s can b e facilitate d 
by securing the cooperation an d understanding of elected legislators . However , 
there i s th e dange r tha t instea d o f workin g fo r suc h a n adjustment , som e 
ambitious senio r civi l servant s ar e onl y to o kee n t o suppres s th e deman d fo r 
power-sharing fro m legislator s i n a n attemp t t o recentraliz e administrativ e 
power. Fo r them , th e colonia l governmen t unde r Chri s Patte n ha d bee n to o 
generous i n it s fina l year s i n respondin g t o politica l pressures , thu s undul y 
stimulating th e appetit e o f loca l politicians an d politica l partie s an d resultin g 
in a  challenge t o the longstanding 'executive-led ' system . Sensing th e Chines e 
Central Government' s suspicio n o f politica l democratizatio n i n Hon g Kon g 
and it s grav e reservatio n abou t developin g part y politics , thes e senio r civi l 
servants are tempte d t o paint a  totally negative picture o f legislative politic s i n 
the hop e tha t th e ne w sovereign i n Beijin g ma y then exercis e it s influence t o 
curb th e expansio n o f legislativ e power . 

Challenge from the new governing elites 

With th e chang e i n sovereignt y an d governmen t i n 1997 , ther e i s anothe r 
challenge t o th e previou s dominan t positio n o f th e civi l servic e comin g no t 
from th e legislatur e bu t from China-appointed/groome d politica l forces . I t i s 
not onl y the Chines e Centra l Governmen t which i s trying t o absorb graduall y 
the Hon g Kon g administrativ e syste m int o th e overal l PR C administrativ e 
structure, bu t th e variou s dominan t elite s i n Hon g Kon g (businessmen , 
professionals, etc ) ar e als o attemptin g t o captur e th e bureaucrac y i n a  ne w 
round o f redistributio n o f powe r whic h wa s opene d u p b y th e chang e o f 
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government. Thes e loca l elite s ar e abl e t o hav e eas y access t o Beijin g an d ar e 
making us e o f thei r politica l influenc e a s key advisers t o th e Chines e Centra l 
Government (throug h mechanism s suc h a s the SA R Preparatory Committee ) 
and thei r connectio n t o senio r official s i n th e Centra l Governmen t t o asser t 
their demand s fo r power-sharin g wit h th e bureaucrats . Whereas, a s explaine d 
earlier, th e senio r civi l servants have fought har d t o resist the rise of legislative 
power, the y no w find tha t the y hav e t o engag e themselve s i n a  mor e delicat e 
'battle fo r influence ' wit h th e ne w elites who, unlike electe d politicians , see m 
to enjo y th e blessin g o f Beijing . 

What transpire s fro m suc h a  complicate d politica l scen e i s a  civi l servic e 
which i s neithe r depoliticize d o r politicall y neutra l a s implie d i n th e typica l 
Weberian model , no r administrativel y authoritaria n a s it used t o be under th e 
British colonia l tradition , bu t a n institutio n whic h doe s no t fi t nicel y into an y 
specific paradigm . 

THE EMERGIN G NATIONA L SCENE: DEMAND FO R LOYALTY TO 
THE SOVEREIGN AUTHORITY 

Before 1997 , Hong Kon g did no t operat e within any sense o f a national scene . 
Although a  Britis h dependen t territory , th e majorit y o f it s populatio n wh o 
were predominantly Chines e by race would not recognize th e British sovereig n 
as their nationa l government . I n term s o f cultural an d sentimenta l allegiance , 
most woul d identif y wit h Chin a an d ye t wer e loat h t o identif y politicall y fo r 
fear o f Chines e Communism . Th e politica l situatio n therefor e ha d lef t Hon g 
Kong virtuall y runnin g itsel f a s thoug h i t wa s a  cit y stat e havin g a  separat e 
quasi-diplomatic identit y an d bein g represente d o n it s ow n i n internationa l 
organizations suc h a s th e Worl d Trad e Organization , th e Worl d Bank / 
International Monetar y Fun d an d th e Asia-Pacifi c Economi c Cooperatio n 
Forum. Reunification wit h mainland Chin a under th e People's Republic, while 
allowing th e SA R to retai n existin g externa l role s a s guaranteed b y the Sino -
British Joint Declaratio n (Claus e 3  (10) ) an d th e Basi c Law (Articl e 151) , ha s 
brought Hon g Kon g into the larger politica l scene o f China. For the firs t tim e 
there i s a real national scen e in which Hong Kong operates. China is prepared 
to le t Hon g Kon g loos e i n th e internationa l aren a onl y insofa r a s th e cit y 
respects tha t nationa l link . 

Convergence and political loyalty 

When Lia o Chengzhi , th e lat e Directo r o f th e Hon g Kon g an d Maca u Affair s 
Office o f the PRC State Council , suggested bac k in the early 1980s that al l tha t 
was required afte r Chin a resumed sovereignt y over Hong Kon g in 199 7 was to 
remove th e Britis h fla g an d th e Britis h Governor , h e wa s no t simpl y playin g 
with hyperbole in reassuring Hong Kong people. That was literally what Chinese 
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leaders had i n mind a t that time a s the best scenario for recoverin g th e Britis h 
colony. Under suc h a  scenario th e Chinese Centra l Governmen t would inheri t 
all the existin g British sovereig n power s ove r Hon g Kon g an d ensur e tha t th e 
Chief Executiv e o f th e futur e SA R be primaril y accountabl e t o Beijing . Th e 
civil service would remai n intac t a s long a s it was prepared t o switch loyalty t o 
the new sovereign an d t o govern Hon g Kong effectively, a s it did under Britis h 
colonial rule . Thoug h no t spel t ou t explicitly , bot h th e Sino-Britis h Join t 
Declaration an d th e Basi c Law provide for th e continue d appointmen t o f civil 
servants a s 'principa l officials' , th e ministeria l equivalen t o f th e SA R 
government. Thi s woul d de  facto  exten d th e fusio n o f 'political ' an d 
'administrative' role s o f to p civi l servants , somewha t a n anachronisti c featur e 
of colonia l governance . The so-calle d 'executive-led ' principle , resultin g fro m 
long years of the politica l reality of British colonia l rule, was ironically beatifie d 
by Beijin g t o th e exten t tha t an y challenge , n o matte r ho w legitimate , t o 
governmental power s an d decision s emanatin g fro m th e administrativ e elit e 
would b e regarde d a s harmfu l t o th e territory' s stabilit y an d prosperity . I n 
other words , wha t th e Chines e governmen t preferre d al l alon g wa s a 
bureaucratically controlled  Hon g Kon g unde r Beijing' s leadership , wit h a  loca l 
Chief Executiv e bein g place d i n trus t o f th e responsibilitie s o f governance . 

Party politic s i s no t t o b e particularl y encouraged . Th e Ne w Chin a New s 
Agency Hon g Kon g Branc h Directo r Zho u Na n mad e th e point , whe n 
interviewed b y Time  in June 1996 , tha t eve n i f a  politica l part y manage d t o 
secure a  majorit y o f seat s i n th e legislature , i t ha d n o righ t t o for m a 
government. China' s stanc e wa s base d no t s o muc h o n th e constitutiona l 
nicety o f th e Basi c Law, which provide s fo r separatio n o f power s betwee n th e 
executive an d legislature , a s o n a  fundamenta l distrus t o f politica l partie s 
which coul d gai n entr y int o th e organ s o f politica l powe r onl y throug h 
legislative elections . Suc h anti-politic s sentiment s were full y articulate d withi n 
the China-appointe d SA R Preparatory Committe e whic h decide d i n July 199 6 
that candidate s fo r th e pos t o f Chie f Executiv e coul d no t b e membe r o f a 
political party . 

Under China' s political blueprint, the civil service served as a very important 
point of 'convergence' for Hong Kong. Indeed, one of the earliest achievement s 
of Sino-Britis h cooperatio n i n th e Join t Liaiso n Grou p wa s th e agreemen t 
reached i n 198 6 ove r th e Ne w Pension s Schem e fo r Civi l Servant s b y whic h 
the Chines e governmen t generousl y too k over , o n behal f o f th e SA R 
government, al l pension s responsibilitie s fo r employee s o f th e Britis h Crow n 
after 1997 . The 'through-train ' mode l which marked th e Sino-British consensu s 
on Hon g Kong' s transitio n wa s mean t t o appl y no t onl y t o th e extensio n o f 
office o f member s o f th e pre-199 7 Legislativ e Council , bu t als o t o othe r 
branches o f governmen t —  includin g th e Executiv e Council , th e Judiciar y 
and senio r official s o f th e civi l service . China' s willingnes s t o accep t mor e o r 
less intac t pre-199 7 institution s an d thei r incumbent s wa s o f cours e no t 
unconditional. I t wa s premise d o n th e understandin g tha t durin g th e latte r 
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part o f the transitional period , th e Chinese sid e would hav e a n increasing say, 
if no t outrigh t vet o power , ove r transitiona l matters , includin g thos e relatin g 
to th e appointmen t o f Executiv e Councillors , senio r judge s an d to p civi l 
servants. China was also t o be consulted full y o n the composition o f the 1995 
Legislative Council , namel y th e wa y variou s type s o f election s wer e t o b e 
conducted. I f there was extensive Sino-Britis h mutua l consultatio n ove r Hon g 
Kong's transition , a  hig h degre e o f institutiona l continuit y coul d hav e bee n 
achieved. 

The breakdown of Sino-British cooperation followin g the row over electora l 
reforms i n 1992-9 4 cause d th e forma l terminatio n o f th e 'through-train ' 
arrangement. Chin a bega n activel y t o pursu e wha t wa s calle d th e 'secon d 
stove' strateg y b y forming th e PWC of mainlan d Chines e official s an d Hon g 
Kong appointee s i n mid-199 3 t o unilaterall y pla n fo r th e settin g u p o f th e 
SAR, leaving the British side very much in the cold. China also strongly objecte d 
to key senior civi l service appointment s mad e b y Governor Chri s Patte n —  in 
particular thos e o f Chie f Secretar y Anso n Chan , Financia l Secretar y Donal d 
Tsang an d Secretar y fo r th e Civi l Servic e Michae l Sz e —  withou t prio r 
consultation wit h Beijing . Fo r a while i t looked a s though th e civil service was 
in dange r o f bein g tor n apar t b y the tw o conflicting sovereig n power s eac h 
demanding politica l loyalt y from th e civi l servants . Beijing' s distrus t o f senio r 
civil servants was played u p by some pro-Chin a hardliner s i n Hong Kon g who 
argued tha t thes e civi l servants shoul d b e interviewed an d tha t thei r persona l 
files be studied by the Chinese governmen t t o enable th e latter t o decide who 
should b e worthy o f reappointment i n 1997 . Such a  screening proces s woul d 
have mean t th e end of automatic transitio n o f civil servants a s implied b y the 
Joint Declaration. 5 In the meantime, Chri s Patten instructe d tha t civi l servant s 
should no t officiall y mee t wit h th e PWC, a mov e whic h Chin a interprete d a s 
a sig n o f furthe r sabotag e b y th e British . Increasingl y senio r civi l servant s 
found tha t the y wer e caugh t i n a  no-wi n situatio n i n th e Sino-Britis h tug-of -
war. Moral e an d confidenc e i n th e futur e wer e ver y muc h pu t a t risk . 

It was against suc h a  gloomy background tha t new s of the Chief Secretar y 
Anson Chan' s 'secret ' visi t t o Beijin g i n earl y July 199 5 was greeted b y mos t 
civil servant s wit h grea t relief . Wit h L u Ping , the n Directo r o f China' s Hon g 
Kong and Macau Affairs Office , repeatedl y refusing t o meet with the Governo r 
in th e aftermath o f the Sino-Britis h politica l row , the Hong Kon g communit y 
and busines s leader s ha d bee n urgin g a  meetin g betwee n L u an d th e Chie f 
Secretary a s the next bes t solutio n t o breaking th e deadlock . Althoug h ther e 
were reservation s abou t th e secretiv e natur e o f th e visit , th e fac t tha t to p 
Chinese official s includin g Vice Premier Qian Qiche n an d Lu Ping were finall y 
willing t o receiv e Cha n (lon g accuse d b y the loca l pro-Chin a pres s a s bein g 
Patten's protege) wa s considered to be a change of heart in China's transitiona l 
policy toward s Hon g Kong . Th e visi t als o cam e righ t afte r agreemen t wa s 
reached b y the tw o sovereig n governments , o n financia l service s suppor t t o 
the Ne w Airport projec t an d on the constitution o f the Court o f Final Appea l 
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to be se t up i n 1997 . By taking on boar d som e o f the recommendation s o f th e 
PWC o n th e compositio n an d power s o f thi s court , th e Britis h governmen t 
had de  facto recognize d th e statu s o f th e PWC . Suc h development s le d som e 
to conclude tha t sinc e ther e ha d bee n som e mutua l readjustmen t o f policy by 
both Britai n an d China , tensio n ove r th e civi l servic e woul d subside . 

What was witnessed was a vigorous campaign b y China t o shunt the Britis h 
aside an d procee d o n he r ow n way to 'win ' ove r th e civi l service. The strateg y 
mooted i n Liao Chengzhi's days remained i n force. For many Chinese officials , 
capitalist Hon g Kon g coul d no t b e manage d wel l by sending ou t cadre s fro m 
the Mainland . Hon g Kong' s stabilit y an d prosperit y coul d no t b e guarantee d 
without th e cooperatio n o f local civi l servants and ther e was no way to replac e 
pre-1997 British-employe d civi l servant s o n a  larg e scale . The onl y pragmati c 
option lef t wa s t o separat e thes e civi l servant s fro m Britis h authorit y an d t o 
deal wit h the m directly . Circumstance s wer e als o rip e fo r suc h a n approach , 
because a s 199 7 dre w nearer , senio r civi l servant s prepare d t o sta y i n offic e 
would b e mos t anxiou s t o forg e link s with th e futur e sovereig n an d no t t o le t 
the Sino-Britis h impass e block thei r caree r paths . Thus in th e las t two to thre e 
years befor e th e transfe r o f sovereignty , despit e th e frustratin g politica l 
atmosphere, delegation s o f senio r civi l servant s continue d t o mak e thei r tri p 
to Beijin g fo r trainin g an d study . Th e Hon g Kon g governmen t intensifie d 
China-oriented activitie s fo r middle - t o senior-ran k civi l servants , suc h a s 
Putonghua classes , Chin a courses , an d disseminatio n o f informatio n o n 
contemporary Chin a (includin g th e history of the Chines e Communis t Party) . 
Civil servic e unions , o f both loca l an d expatriat e staff , als o too k th e initiativ e 
to mee t official s o f th e Ne w Chin a New s Agency Hon g Kon g Branc h an d th e 
Hong Kon g and Maca u Affairs Office , a s well as members o f the PW C and th e 
Preparatory Committee , t o expres s thei r anxietie s an d t o pledg e thei r 
commitment t o continued service . The 'exper t groups ' which operate d unde r 
the Sino-Britis h Join t Liaiso n Grou p t o dea l wit h th e technica l aspect s o f 
various bilatera l issue s also provided a n importan t foru m fo r Hon g Kon g civi l 
servants (the n actin g a s expert s o n th e Britis h side ) t o interac t an d develo p 
friendship wit h thei r Chinese-sid e counterparts . 

With th e collaps e o f the 'through-train' , th e Chines e governmen t accuse d 
Chris Patten of playing the 'civi l service card' by hurriedly appointing a  numbe r 
of ke y official s an d imposin g suc h appointment s upo n th e futur e SA R 
government. Whil e ther e migh t b e som e groun d fo r suc h a n accusation , i t 
could equall y be sai d tha t Chin a was also eagerl y playing he r ow n civi l servic e 
card. Indee d Chines e official s wen t ou t o f thei r wa y in wooin g civi l servant s 
and securin g thei r support , a s part o f a general strateg y to alienate the m fro m 
the Governor . Fo r example , th e PW C set up a  specia l Civi l Service Sub-Grou p 
to loo k int o civi l servic e matter s an d t o liste n t o representation s o f th e civi l 
service unions . Th e Associatio n o f Forme r Senio r Civi l Servants , mos t o f th e 
leaders o f whic h wer e appointe d Hon g Kon g Affair s Adviser s b y China , wa s 
encouraged t o bring together Chinese official s an d senior civi l servants throug h 
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official banquet s an d informa l gatherings . I n a  keynot e speec h mad e b y L u 
Ping durin g hi s visit  t o Hon g Kon g i n Ma y 199 5 fo r PW C meetings , h e 
specifically addresse d th e questio n o f th e civi l servic e a s on e o f th e fiv e 'ho t 
topics' i n town . H e mad e a  number o f reassurances . I n th e mornin g o f 1  July 
1997, al l pre-existin g civi l servant s coul d retur n t o thei r origina l office s an d 
continue t o wor k a s usual , withou t havin g t o wai t fo r an y ne w instructions . 
Those civi l servant s wh o ha d obtaine d Britis h passport s unde r th e Britis h 
Nationality Scheme introduced fo r 50 000 Hong Kong families in the aftermat h 
of th e 198 9 Tiananme n crackdow n woul d no t b e discriminate d against . 
However, i f they aspired t o appointment a t the principa l officia l leve l (namel y 
the Secretary rank an d it s equivalent), they would have t o give up thei r Britis h 
nationality o r righ t o f residency . Whil e th e Chines e Centra l Government' s 
authority t o appoin t principa l official s o f th e SA R under th e Basi c Law was t o 
be substantive rather tha n symbolic , Beijing would tr y to appoint thes e official s 
on th e basi s o f merit . Th e loca l Ne w Chin a New s Agency —  i n essenc e th e 
Hong Kon g Workin g Committe e o f th e Chines e Communis t Part y —  als o 
toned dow n it s previou s jingoisti c stance . I n a n articl e entitle d 'Earnes t 
Expectations fo r th e Civi l Service ' publishe d i n th e Augus t 199 5 issu e o f 
Bauhinia Magazine, the agency's mouthpiece, it was emphasized tha t the Chines e 
side ha d al l alon g worke d fo r continuit y an d stabilit y o f th e civi l service . 
Existing civil servants were to be the key component o f the post-1997 governing 
team, an d i t wa s no t realisti c t o expec t th e settin g u p o f a  ne w civi l servic e 
after 199 7 an d gettin g ri d o f existin g civi l servants . 

At firs t sigh t China' s polic y seeme d t o contai n a n elemen t o f protectio n 
for th e existin g civi l servic e system . Indeed , followin g a n agreemen t reache d 
between th e Chines e an d Britis h foreig n ministers , 'get-together ' session s ha d 
been organize d sinc e November 199 5 to enable to p civi l servants from variou s 
policy branches and department s t o meet official s o f the Chines e government , 
so a s t o improv e mutua l understanding . Althoug h dubbe d b y som e 
commentators a s 'political interviews' , these sessions were useful occasion s fo r 
Chinese official s t o reassure th e civi l servants tha t thei r continue d servic e was 
to b e value d an d tha t the y woul d no t b e mad e victim s o f th e Sino-Britis h 
conflict. I n th e event , th e firs t Chie f Executiv e Tun g Chee-hw a ha d secure d 
Beijing's appointmen t o f al l incumbent loca l Chinese officer s a t the Secretar y 
and equivalen t rank s t o th e sam e post s i n th e ne w SA R gvernment . 

However, on e shoul d no t rea d to o muc h fro m China' s mov e a s to assum e 
that th e Chines e Centra l Governmen t i s to le t Hon g Kon g civi l servants hav e 
a fre e han d i n runnin g th e territory . Th e reunificatio n o f Hon g Kon g wit h 
China i s not simpl y a  constitutiona l act . I t als o entail s a  fundamenta l shif t i n 
the nature an d statu s of the civi l service institution. One argumen t ca n be tha t 
since th e Hong Kon g SAR will operate separatel y from mainlan d Chin a unde r 
the concep t o f 'on e country , tw o systems' , the Hon g Kon g civi l service shoul d 
be abl e t o remai n a s before, i.e . t o continu e t o work fo r th e Chie f Executive , 
through who m i t i s to b e constitutionall y accountabl e t o th e loca l legislature . 
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Following such an assumption, i t can be suggested further tha t with the gradua l 
democratization o f Hon g Kong' s politica l system , eventuall y th e civi l servic e 
can behav e mor e lik e a  politicall y neutra l institutio n simila r t o it s Wester n 
counterparts; onl y th e ver y to p civi l servants , namel y thos e occupyin g post s 
designated a s 'principa l officials ' an d thu s require d t o b e responsibl e fo r 
policy formulation , woul d b e simila r t o politicall y appointe d minister s i n 
Western systems . Thi s i n effec t woul d b e a n extensio n o f th e post-McKinse y 
development a t th e Secretar y level . 

The abov e argumen t rest s entirel y upo n th e critica l assumptio n tha t th e 
Chinese Centra l Governmen t i s t o adop t a  hands-of f approac h toward s th e 
Hong Kon g SA R and t o leav e th e loca l civi l servic e wholl y autonomou s an d 
separate fro m th e Mainlan d civi l service/cadre system . However ther e ca n b e 
another interpretatio n o f the notio n o f 'on e country , tw o systems'. The Hon g 
Kong SA R is no t goin g t o b e a n independen t state , bu t rathe r a  constituen t 
part o f th e PR C which b y constitution i s under th e leadershi p o f th e Chines e 
Communist Party . I n essence , th e Hon g Kon g SA R i s a n extensio n o f th e 
Chinese stat e eve n thoug h th e SA R governmen t i s t o b e constitute d locally . 
Indeed th e Basi c La w (Articl e 43 ) provide s tha t th e Chie f Executiv e i s als o 
accountable t o th e Chines e Centra l Governmen t i n Beijin g (i.e . th e Stat e 
Council). Beijing would expec t tota l political loyalty from SA R civil servants i n 
much th e sam e wa y a s th e forme r Britis h sovereig n di d fro m colonia l ones . 
Judging fro m Chines e officials ' repeate d pronouncement s prio r t o th e 
handover abou t requiring civi l servants to work with the unpopular provisiona l 
legislature se t up b y China t o replac e th e Legislativ e Counci l electe d i n 199 5 
(e.g. SCMP,  30 March 1996) , i t was clear tha t th e Chines e governmen t woul d 
be determine d t o impos e tigh t politica l orde r an d contro l o n Hon g Kon g 
upon th e territory' s retur n t o China t o ensure absolut e loyalt y to Beijing fro m 
the loca l polity. 6 

Political disagreemen t betwee n Britai n an d Chin a ove r electora l reform s 
in Hong Kong during the final years of British rule not only led to the derailin g 
of the 'through-train ' arrangemen t for the Legislative Council, but also resulted 
in a  virtua l breakdow n o f Sino-Britis h cooperatio n i n othe r aspect s o f th e 
political transition . Highl y suspiciou s o f Britis h intentions , an d i n orde r t o 
ensure ful l contro l ove r Hon g Kon g afte r th e changeover , th e Chines e 
government starte d it s own alternativ e plan s o f transition . Howeve r fo r al l it s 
efforts t o creat e ne w politica l institution s fo r th e SA R such a s the Provisiona l 
Legislative Council , th e civi l servic e wa s on e institutio n —  an d probabl y th e 
only on e —  whic h th e SA R ha d t o inheri t fro m th e Britis h colonia l 
administration. Indeed , i n th e mids t o f al l th e uncertaintie s create d b y th e 
derailing o f th e politica l through-train , th e continuit y o f th e civi l servic e wa s 
the las t means t o ensur e smoot h administratio n i n th e chang e o f sovereignty . 
It could well be a  genuine intention o f the Chinese government tha t minimu m 
changes b e mad e t o th e senio r civi l service i n orde r t o avoi d an y detrimenta l 
impact o n moral e o r stability . Ye t th e iron y wa s tha t inasmuc h a s Chines e 
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officials wer e kee n t o kee p th e civi l service intact , the y were a t th e sam e tim e 
unsure o f th e loyalt y o f senio r member s o f thi s institution , which , i n thei r 
eyes, had bee n somewha t 'Pattenized ' i n th e las t few years (especiall y in term s 
of top-leve l appointments) . 

Despite frequen t remark s b y senio r Chines e official s praisin g th e hig h 
quality of Hong Kong' s civi l service, the Chinese government would stil l worry 
that senio r loca l bureaucrat s migh t tr y t o def y China' s politica l will . Wha t 
China was looking fo r wa s a civi l service tha t coul d ac t a s the Chines e Centra l 
Government's governin g agen t i n muc h th e sam e wa y as th e civi l servic e di d 
in th e ol d Britis h colonia l days . While o n th e on e han d tryin g t o protec t th e 
civil service from challeng e by local politics, through th e suppression o f political 
democratization an d th e sidelinin g o f electe d politician s i n th e nam e o f 
preserving Hong Kong' s so-called 'executive-led ' features , Beijin g on th e othe r 
hand migh t attemp t t o tighte n it s political contro l ove r th e civi l service . As a 
result, a  kin d o f China-centre d politicizatio n wa s likel y t o displac e loca l 
politicization. I n th e process , Hon g Kong' s publi c administratio n wa s t o fin d 
itself i n a  quagmir e o f confusin g 'political ' paradigms . 

Reintegration without mainlandization? 

The politica l reunificatio n wit h mainlan d Chin a ha s brough t abou t no t onl y 
issues o f politica l loyalt y t o an d contro l b y th e Chines e Centra l Government . 
There i s als o worr y abou t Hon g Kon g publi c administrativ e practice s bein g 
induced o r coerce d t o giv e u p thei r Britis h legacie s an d t o becom e close r t o 
PRC practice s an d systems , henc e becomin g infecte d wit h th e disease s o f 
bureaucratism, cronyism , inefficienc y an d corruptio n s o often associate d wit h 
mainland Chines e cadres . Suc h a  possibilit y coul d onl y b e highl y speculativ e 
at thi s stage . While i t i s tru e tha t unde r 'on e country' , th e Hon g Kon g SA R 
public administrativ e syste m definitel y ha s mor e frequen t an d mor e intensiv e 
interaction wit h it s mainland counterparts , an d a s a result i s likely to be mor e 
exposed t o th e Mainlan d administrativ e discours e i n muc h th e sam e wa y i t 
had bee n subjec t t o Anglo-Saxon administrativ e etho s an d experience s i n th e 
past becaus e o f th e Britis h lineage , th e ris k shoul d no t b e overrated . 

Moreover, one important development t o note is the current administrativ e 
transformation i n Chin a whic h sinc e th e lat e 1980 s ha s see n th e launc h o f a 
new stat e civi l servic e system  (Burns , 1989 ; Lee , 1991 ; Dong , 1994 ) a s a n 
attempt, n o matte r ho w constraine d politically , t o buil d u p graduall y a 
modernized stat e personne l syste m t o replac e th e traditiona l cadr e system . 
The mai n significanc e o f civi l service refor m i n Chin a lie s with th e pursui t o f 
efficiency an d rationality . Such an attempt, if put in an international perspective , 
is not much dissimila r from th e worldwide administrative reform s o f the 1980 s 
to 'debureaucratize ' stat e organization s i n orde r t o enhanc e institutiona l 
competence (c f Caiden, 1988) . However, in another sense , civil service refor m 
in Chin a ca n b e see n a s a  process o f 'bureaucratization ' becaus e i t denote s a 
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transformation o f the administrative machinery from one dominated by Marxist-
Leninist revolutionar y feature s toward s th e rational-meritocrati c Weberia n 
model o f bureaucracy . A s Lee (1991 : 396 ) commented , th e previou s Chines e 
bureaucratic system  'wa s a strange mixtur e . . . I t was organized hierarchicall y 
with full-time cadres , but it lacked the characteristics of impersonality, technica l 
expertise, an d politica l neutrality' . Th e post-Cultura l Revolutio n reform s i n 
cadre managemen t hav e see n th e ris e o f wha t Le e terme d 'th e bureaucrati c 
technocrats'. Despite these reforms, however , one has to bear i n mind tha t th e 
Chinese Communis t Part y continue s t o asser t politica l authorit y an d contro l 
over th e ne w civi l servic e syste m whic h woul d bea r 'Chines e characteristics' , 
namely that i t has to uphold th e Four Cardina l Principles (th e mos t importan t 
of which bein g th e leadershi p o f th e Chines e Communis t Party ) an d t o for m 
a constituen t par t o f th e Chines e Communis t Party' s organizationa l line . A s 
such, the technocrati c rationalit y o f the ne w Chinese civi l service syte m has t o 
coexist wit h th e politica l rationalit y o f th e Chines e Communis t Part y stat e 
ethos. Thi s i s a  featur e whic h wil l distinguis h fundamentall y th e mainlan d 
Chinese syste m from othe r civi l service systems of a liberal type , including tha t 
of Hon g Kong . 

Given tha t the Hong Kong SAR civil service can be regarded a s an integra l 
part o f th e PRC' s administrativ e arm , a  ne w understandin g o f post-199 7 
relationships ca n b e construe d base d o n a  mor e holisti c pictur e o f China' s 
civil servic e syste m whic h no w consist s o f a t leas t thre e distinc t sectors : 
1. the  traditional cadre sector which still characterizes most administrative system s 

on th e Mainland , thoug h i t i s i n th e gradua l bu t slo w proces s o f 
transformation int o a 'state civil service system with Chinese characteristics' ; 

2. the  new state  civil service sector  established i n majo r citie s (lik e Shenzhen , 
Shanghai an d Harbin) , coasta l area s an d th e mor e advance d part s o f th e 
Mainland, followin g th e mode l se t ou t i n th e Provisiona l Regulation s o n 
the Stat e Civi l Servic e (Stat e Council , 1993) ; an d 

3. the  Hong Kong  SAR civil  service sector  which i s much close r t o th e Wester n 
civil service prototype i n characte r an d which will become th e mos t libera l 
and cosmopolita n par t o f PR C administrativ e life . 
In suc h a  tri-layere d regime , tw o force s ar e likel y t o b e i n actio n ove r 

Hong Kon g —  the  force of mainlandization which migh t tr y t o pul l Hon g Kon g 
into th e dominan t syste m o n th e Mainland , an d th e opposit e force  of 
modernization which attempt s t o stee r th e Mainlan d syste m toward s adoptin g 
those 'modern ' characteristic s o f th e Hon g Kon g system . Indeed , th e whol e 
civil service reform movemen t in mainland Chin a is geared toward s emulatin g 
the civi l service system s in Hong Kon g and Singapor e which ar e manage d lik e 
any moder n Wester n civi l servic e institutio n bu t whic h stil l retai n a  stron g 
element o f bureaucrati c dominatio n (c f Cheung , 1996d) . 

Some commentator s expec t th e decad e afte r 199 7 t o se e a  growin g 
convergence o f th e politica l an d economi c system s o f mainlan d Chin a an d 
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Hong Kong , suc h tha t th e Mainlan d econom y wil l becom e mor e market -
oriented, whil e Hon g Kong' s forma l politica l system  wil l likel y tak e o n mor e 
political characteristic s o f th e Mainlan d (Burns , 1996) . Still , Hon g Kong' s 
polity is likely to remain muc h mor e pluralisti c tha n tha t of the Mainland, an d 
the tw o civi l servic e system s wil l remai n formall y separate , despit e greate r 
interaction. The reintegratio n o f the Hong Kong civil service with its mainland 
Chinese counterpart s ma y presen t problem s o f adjustmen t an d coexistence , 
or eve n threat s o f mainlandization . Ye t there i s a brighte r sid e t o th e chang e 
in tha t th e Hon g Kon g civi l servic e ca n arguabl y ac t a s a  mode l fo r 
administrative refor m i n mainlan d China , i n muc h th e sam e way as the Hon g 
Kong econom y provide d a n engin e fo r economi c growt h i n souther n Chin a 
during th e 1980s . Hong Kong' s administrativ e syste m ma y tur n ou t t o b e th e 
most advanced secto r o f th e futur e PR C public administration , wher e ther e i s 
greater roo m fo r internationa l linkag e an d learning , an d greate r scop e fo r 
administrative innovation , thoug h possibl y with les s political fre e spac e i n th e 
short term . 

THE GLOBA L SCENE : CHALLENGE FRO M TH E INTERNATIONA L 
PARADIGM O F NE W PUBLI C MANAGEMEN T 

International influence 

Throughout th e pas t tw o decade s o r so , Hon g Kong' s publi c administratio n 
has bee n respondin g no t onl y t o challenge s pose d b y domesti c socia l an d 
political changes , a s explained above , but als o t o trend s an d development s i n 
the international publi c administration scene . From th e 1970s , the Hong Kon g 
civil service has been almos t constantly in a process of reform, fro m localizatio n 
and civi l servic e trainin g i n th e 1970s , t o improve d recruitment , ope n 
directorate, breaku p o f superdepartment s (suc h a s th e Medica l an d Health , 
Public Works , an d Trad e Industr y an d Custom s departments ) i n th e 1980s , 
and financia l devolutio n an d full-fledge d publi c secto r refor m i n th e 1990s . 

While a  British-administere d territory , Hon g Kong , despit e havin g a 
predominantly Chines e population , ha d bee n disproportionatel y expose d t o 
the us e o f Englis h languag e a s a  mediu m fo r discussion s i n publi c 
administration. Som e ma y argue , o n ground s o f polic y diffusio n throug h 
emulation, penetratio n o r harmonizatio n (following , fo r example , Ikenberry , 
1990 an d Bennett , 1991 : 215-33) , tha t Hon g Kon g wa s oblige d t o follo w 
administrative practice s i n Britai n and , b y extension , othe r Anglo-Saxo n 
societies. Th e 197 4 McKinse y reorganizatio n o f th e centra l governmen t 
machinery was compared b y some (Harris , 1988 : 135-41) t o th e impac t o f th e 
1968 Fulto n Repor t o n th e refor m o f th e Britis h civi l service , i n tha t bot h 
McKinsey an d Fulto n trie d t o achiev e efficienc y i n governmen t operation s 
through refor m o f th e 'process' . Similarl y th e introductio n o f DMC s unde r 
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the Distric t Administration Schem e o f th e 1980s , whereby interdepartmenta l 
representation a t DMC s provide d a  usefu l foca l poin t fo r corporat e 
management an d coordinatio n o f the activitie s of various service department s 
at th e distric t level , ca n b e compare d t o simila r notion s o f loca l governmen t 
reform mad e popula r b y th e 'corporat e revolution ' i n Britai n durin g th e 
1970s (Haynes , 1980 : Ch III) . The agend a for administrativ e chang e definitel y 
arose fro m domesti c problem s an d issues , bu t th e governmen t frequentl y 
found i t usefu l t o adop t internationall y fashionabl e o r British-trie d practice s 
and system s to help dea l with suc h problems an d issues . The sam e ca n be sai d 
of th e curren t publi c secto r reform . 

Since 198 9 the Hong Kong government has been catchin g up with Western 
developed countrie s i n th e pursui t o f privatizatio n an d publi c secto r reform . 
Major refor m initiative s included : th e settin g u p o f self-accountin g tradin g 
funds an d rationalizatio n o f public corporations an d non-departmenta l publi c 
bodies; devolution o f resource managemen t responsibilities ; greater emphasi s 
on th e polic y 'management ' function s o f th e centra l polic y branches ; 
procedural an d structura l changes within the civi l service to promote awarenes s 
of costs and results ; and the transformation o f civil servants from administrator s 
into bette r manager s (Financ e Branch , 1989) . Wha t make s Hon g Kon g a n 
odd cas e i n th e curren t globa l tren d o f publi c secto r refor m i s th e fac t tha t 
apparently refor m ha d neithe r bee n drive n b y socia l o r economi c problems , 
nor was it a result of a perceived declin e i n administrativ e efficienc y (Cheung , 
1996b). 

The Wester n publi c secto r refor m ha s take n plac e withi n th e contex t o f 
an economi c slowdown , governmen t crisis , an d expenditur e cutbacks , takin g 
shape a s par t o f a  genera l governmen t strateg y o f load-sheddin g an d 
contraction. Thos e factor s commonl y associate d wit h th e ris e o f th e newl y 
popular efficienc y paradigm , coine d a s NPM (Hood , 1990 , 1991; Pollitt, 1993 ) 
— such a s the oversizin g o f government, macroeconomi c an d fisca l problems , 
New Righ t ideology , an d party-politica l incumbenc y (Hood , 1996 ) —  wer e 
essentially absen t fro m th e Hon g Kon g scene . O n th e contrary , th e Hon g 
Kong civi l servic e ha d lon g bee n hel d i n hig h estee m b y bot h th e genera l 
population an d privat e business . Th e questio n i s begge d a s t o wha t specifi c 
institutional failure s wer e bein g suffere d b y publi c administratio n i n Hon g 
Kong, drivin g th e governmen t toward s a  series o f rhetorically rigorou s publi c 
sector reforms . Th e anti-bureaucrati c thesi s o f th e 'reinventin g government ' 
paradigm o f NPM , thoug h apparentl y fittin g th e mood s o f contemporar y 
times i n Wester n societie s wher e th e bureaucrati c paradig m i s diagnose d a s 
the proble m o f governmen t failur e (Frederickson , 1996) , doe s no t reall y fi t 
Hong Kon g where publi c bureaucrati c powe r ha d neve r bee n fundamentall y 
challenged, a t least not by those senior mandarins who appeared t o be ferven t 
reformers o f th e publi c sector . 

The officia l reason , a s articulate d i n th e governmen t Efficienc y Unit' s 
publication Serving  the Community (1995), was that 'stimulate d b y Hong Kong' s 
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economic success , the communit y i s quite rightly demanding mor e an d bette r 
public services' . Hence th e civi l service ha d t o respond t o these pressures , no t 
only t o improv e financia l an d performanc e management , bu t als o t o addres s 
the mor e qualitativ e aspec t o f it s work, i n particula r custome r an d staf f issue s 
(Efficiency Unit , 1995a : 3). Essentially, departments were encouraged t o adop t 
a mor e businesslik e approac h t o th e deliver y o f services . I n th e nam e o f 
performance managemen t and devolution, government departments were given 
greater authorit y i n suc h matter s a s non-directorat e appointment s an d 
promotions, an d mor e flexibl e us e o f thei r budgetar y resources . Ther e wa s 
also consideratio n o f introducin g fixed-ter m contract s an d som e for m o f 
performance-related pay , t o b e trie d ou t firs t i n non-departmenta l agencie s 
such a s tradin g funds . Al l department s an d othe r agencie s ha d t o publis h 
performance pledge s t o infor m customer s an d client s o f th e standard s fo r 
service deliver y an d th e channel s fo r complaint s o r feedbac k (c f Cheung , 
1996a). Th e publi c secto r refor m framewor k identifie d fou r cor e principles , 
namely 'Bein g Accountable' , 'Livin g Withi n Ou r Means' , 'Managin g fo r 
Performance', an d 'Developin g Ou r Cultur e o f Service' , under eac h o f which 
there wer e specifie d initiative s (se e Tabl e 3  below). 7 

Table 3 
Management Framework under Public Sector Reform 

Being Accountable *  Answerin g to the Legislative Council and 
Others 

* Keepin g the Community Informe d 
* Providin g Access to Informatio n 

Living Within Ou r Mean s *  Applyin g Fisca l Guidelines 
* Assessin g Community Need s 
* Plannin g 
* Resourc e Allocation 
* Reviewin g Performanc e 

Managing for Performanc e *  Refinin g Performanc e Measure s 
* Managin g b y Programme 
* Improvin g Efficienc y 
* Managin g Publi c Finances 
* Managin g Huma n Resources 
* Managin g Suppor t Services 
* Developin g Departmen t Plan s 
* Reviewin g Progres s 

Developing Ou r Culture o f Servic e *  Makin g Performanc e Pledge s 
* Usin g Feedback to Improv e Services 
* Securin g Staff Commitmen t 

Source: Efficiency Uni t (1995a : 18) 
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The impac t o f such reform s o n enhancin g th e productivit y an d efficienc y 
of publi c servic e deliver y o f cours e shoul d no t b e disputed , bu t i t ha s ye t t o 
be ascertaine d ove r time . Ther e ma y indee d b e goo d fisca l reason s fo r th e 
Hong Kon g governmen t t o begi n emphasizin g th e deliver y o f mor e (o r th e 
same) wit h les s becaus e o f budgetar y constraint s buil t int o th e Basi c La w t o 
keep down public expenditure an d t o achieve a  balanced budge t (Articl e 107 ) 
and growing public sentiments against taxation an d fee increases as articulated 
by popularly elected politicians . However, whether i n Hong Kong or elsewher e 
management reform s shoul d no t b e understoo d outsid e thei r socia l an d 
political contexts . Despit e th e commonl y hel d belie f i n publi c secto r reforms , 
both amon g thei r supporter s an d critics , tha t suc h reform s ar e efficiency -
inspired, Cheun g (1996b ) ha s argued tha t what 'efficiency ' ha s contributed t o 
public secto r refor m i s tha t i t ha s provide d a  rhetori c o f realpolitik  to enabl e 
complex pattern s o f politica l an d intrabureaucrati c interest s t o b e articulate d 
within th e practice o f public administration . I n th e case of Hong Kong , publi c 
sector reform measure s can be viewed as a set of strategic responses to reshap e 
the publi c secto r institutiona l configuration , s o as to 'remanage ' th e changin g 
realities o f both externa l an d interna l constituencie s withi n th e ne w politica l 
environment. 

Domestic needs 

In th e run-u p t o 199 7 the declin e o f the colonia l government' s authorit y an d 
relative autonom y ha d adversel y affecte d it s cooptative o r integrativ e capacit y 
vis-a-vis society, thereby furthe r contributin g t o a  weakening o f governmenta l 
power. A  wea k governmen t i s no t i n a  stron g positio n t o pus h fo r drasti c 
reforms. However , i t wa s within suc h unfavourabl e circumstance s wher e th e 
government migh t fin d i t increasingl y difficul t an d costl y t o accommodat e 
political pressure s an d externa l demand s o f al l kind s unde r th e prevailin g 
institutional framework an d hence had to actively seek a coping strategy throug h 
reforms. Thi s i s perhaps wha t ca n b e see n a s th e parado x o f reform . Earlie r 
discussion o n th e politica l future o f the civi l service institution ha s focused o n 
the attemp t o f th e senio r civi l servant s t o recentraliz e an d reasser t powe r 
during th e politica l transition . I n term s o f publi c secto r reform , th e refor m 
measures coul d b e see n a s a strategic respons e i n reshapin g th e publi c secto r 
institutional configuratio n fo r th e purpos e o f reinventin g an d relegitimatin g 
public bureaucratic power (Cheung , 1996c) . This development might yet signif y 
an attemp t a t what La u (1987 : 38) suggeste d a s a  'recentralization ' o f power s 
within th e governmen t i n fac e o f politica l changes , an d not  simply a  proces s 
of manageria l decentralizatio n an d devolutio n a s the NP M logic would imply . 

The nee d t o manage internal  constituencies (fro m th e standpoin t o f centra l 
agencies suc h a s the Financ e Branc h an d polic y branches o f th e Governmen t 
Secretariat) relate d t o findin g a  mor e settle d for m o f branch-departmen t 
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relationship. Th e McKinse y refor m o f th e 1970 s ha d alread y create d polic y 
branches as new centres of influence i n the government. These policy branches 
(now retitle d 'polic y bureaus ' unde r th e ne w Basi c La w officia l parlance ) 
needed t o establis h som e kin d o f order i n which t o structur e interactio n wit h 
'their' departments . Performanc e managemen t provide d a  ready platform fo r 
such reordering . O n th e othe r hand , department s a s a n executiv e agenc y 
sought t o enhanc e thei r operatin g autonom y eve n unde r th e supervisio n o f 
their polic y secretary , an d t o b e fre e t o dea l with thei r clientel e an d ma p ou t 
their ow n manageria l strategies . Emergin g professiona l powe r i n som e 
departments als o demande d a  bette r power-sharin g regim e wit h thei r 
administrative office r counterpart s who used t o enjoy polic y supremacy i n th e 
government (a s demonstrated i n th e cas e of the Hospita l Authority reform — 
see discussio n i n Cheung , 1994a) . Two set s o f 'bureau-shapin g strategies ' (i n 
the sens e use d b y Dunleavy , 1991 ) wer e i n action , an d publi c secto r refor m 
provided th e groun d fo r bot h team s o f bureaucrati c actor s insid e th e civi l 
service t o interact and reac h a  more settle d basi s of institutional relationships . 
Policy branche s ha d thei r polic y an d resourc e contro l function s full y 
recognized, i n exchang e fo r grantin g manageria l autonom y an d micro -
budgetary power s t o departmenta l managers . Th e refor m ha d thu s bee n 
underlined by a paradoxical process of decentralization o f services, yet requiring 
greater centra l contro l an d monitoring . 

The incentiv e o f the Finance Branc h (whic h used t o be th e mos t powerfu l 
central agency , followin g th e traditio n o f th e Britis h Treasur y —  Drewr y an d 
Butcher, 1993 : 39-41 ) t o 'le t go ' an d t o agre e t o considerabl e devolutio n 
under publi c secto r refor m i n th e 1990 s coul d similarl y b e construe d withi n 
bureau-shaping consideration s rathe r tha n simpl e convictio n a s to th e virtue s 
of efficiency. Thi s does not mean tha t efficiency di d not feature i n the thinkin g 
of som e Financ e mandarins . However , financia l devolutio n coul d b e see n 
more a s the Finance Branc h takin g on a  new strategy in asserting it s influenc e 
than givin g u p contro l altogether , i n fac e o f demand s fro m polic y secretarie s 
for greate r sa y ove r thei r polic y programm e area s an d th e growin g 
'politicization' o f Hon g Kong' s policymakin g scene . Becaus e o f th e 199 7 
transition an d th e ris e o f electoral politic s i n recen t years , it would b e a  mor e 
rewarding approac h fo r th e Financ e Branc h t o fre e itsel f graduall y fro m day -
to-day budgetary politics, particularly in terms of accountability to the legislatur e 
which becam e full y electe d i n Septembe r 1995 , an d t o refocu s o n greate r 
strategic contro l ove r public expenditur e throug h th e 'Sta r Chamber ' chaire d 
by th e Chie f Secretary . Th e job o f financia l accountabilit y wa s transferre d t o 
policy secretarie s an d head s o f department s an d agencies . 

The centra l forc e i n Hon g Kong' s publi c secto r reform , lik e previou s 
rounds o f administrativ e reform , cam e fro m th e administrativ e clas s o f civi l 
servants wh o forme d th e administrativ e elit e an d wh o sinc e th e 1970 s hel d 
more an d mor e politica l managemen t an d quasi-ministeria l functions . Th e 
reform wa s imposed top-dow n withi n th e bureaucrac y an d wa s not a  resul t o f 
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external demand. Indeed public sector reform ha d not attracted much attentio n 
or debate eve n within th e Legislative Council . It was more an intrabureaucrati c 
strategy t o solv e th e institutiona l problem s face d b y th e administrativ e elite . 
With th e growt h an d diversificatio n o f governmen t services , an d th e ris e o f 
local politic s sinc e th e 1980s , th e administrativ e elit e bega n t o encounte r 
more an d mor e challenge s t o thei r powe r fro m electe d politician s an d th e 
fast-expanding strat a of specialized civi l servants in the departments. Generalist -
specialist tension s an d th e concomitan t branch-departmen t rivalrie s hav e 
become an increasingly prominent feature o f public management. Publi c secto r 
reform coul d b e see n a s th e polic y centr e (i.e . to p administrativ e officers ) 
trying to re-rationalize their power positions within the contexts of both externa l 
and interna l governance . 

In term s o f managing external  constituencies, public secto r reform initiative s 
playing u p th e consume r focu s entai l a  ne w definitio n o f accountabilit y an d 
responsiveness, quite different fro m th e conventional one emphasizing politica l 
accountability to the legislature. A consumer focus, accompanied b y managerial 
autonomy, bot h o f which bein g idea s borrowe d fro m th e 'excellence ' schoo l 
of privat e managemen t though t (e.g . Peter s an d Waterman , 1982) , i n effec t 
can empower public service managers inasmuch as they can i n theory empower 
consumers (Cheung , 1996a) . Unde r th e ne w thinking , manager s ca n pla y a n 
active role i n determinin g performanc e standard s an d target s an d i n gaugin g 
the need s o f consumers . They can no w claim t o discharge thei r accountabilit y 
through strengthenin g link s with user s o f service s i n th e absenc e of , o r eve n 
at th e expens e of , an y rea l progres s i n politica l accountabilit y an d 
representation. Th e autonom y o f thes e manager s wil l be enhance d furthe r i f 
they are a t the same time professionals who can use professional accountabilit y 
(i.e. being accountabl e t o professionall y determine d standard s an d values ) a s 
another sourc e of managerial empowerment. The rise of medical managerialis m 
under hospita l managemen t reform s i n Hon g Kon g (Cheung , 1994a ) an d 
elsewhere (c f Degeling , 1993 ) i s a  goo d illustratio n o f suc h a  possibility . 

The whol e impetu s fo r publi c secto r refor m an d a  client-base d cultur e i n 
public service s mus t als o b e examine d withi n th e contex t o f th e politica l 
transition. I n th e proces s o f transition , th e developmen t o f som e kin d o f 
representative an d accountabl e syste m of governance becam e a  major priorit y 
on th e government' s agenda . However , Sino-Britis h disagreemen t ove r th e 
nature a s wel l a s th e pac e o f politica l developmen t mean t tha t th e politica l 
legitimation o f Hon g Kong' s governanc e remaine d problemati c an d 
controversial. With th e Chines e governmen t unwilling to regard Hon g Kong' s 
elected legislator s as proper representative s o f the local public, and th e Britis h 
administration equall y no t prepare d i n th e fina l year s o f Britis h rul e t o giv e 
up it s executiv e (thu s bureaucratic ) dominanc e i n publi c polic y processe s i n 
the nam e o f preservin g a n executive-le d system , a  new client-le d emphasi s i n 
public servic e management migh t prove t o weaken further th e rol e o f electe d 
political representative s withi n th e publi c servic e domain . Increasingl y th e 
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external environmen t i s bein g define d i n term s o f a  'market ' rathe r tha n 
politics, thu s allowin g publi c secto r refor m t o provid e a  convenien t too l fo r 
civil servants to downplay the politica l colou r o f public services and henc e th e 
importance o f electe d politicians . B y depoliticizing publi c administratio n an d 
public services , publi c secto r refor m coul d als o b e see n a s a  usefu l tactica l 
means for th e administrative elit e t o keep awa y politics from Chin a during th e 
political transition . Whe n bureaucrati c autonom y an d dominatio n coul d no t 
be sustaine d b y the traditiona l executive-le d syste m of colonial governance , o r 
by a practice o f political neutrality under a n elected democracy , th e newfoun d 
principle o f manageria l freedo m advocate d b y th e globa l NP M movemen t 
became th e las t doctrin e availabl e t o th e senio r civi l servic e t o shiel d Hon g 
Kong's publi c administratio n fro m externa l politica l capture . 

Hong Kong's response t o marketization an d globalization, within th e newly 
popular paradig m o f NPM tha t emphasizes a  set of more market-oriente d an d 
consumer-led structure s an d processes , therefor e embrace s a  comple x rang e 
of purpose s an d motives , no t just a n innocen t concer n fo r efficiency . Mor e 
significantly, i t marks a n attemp t t o maintain institutiona l performanc e whic h 
can b e largel y fre e fro m politica l interference , whethe r fro m loca l politic s o r 
from th e overspil l o f mainland Chines e politic s tha t appear s almos t inevitabl e 
in th e future . Whethe r suc h a n approac h ca n wor k i n practic e ha s ye t t o b e 
proved ove r time . Th e fac t tha t Hon g Kon g wil l endeavou r t o kee p a  stron g 
presence withi n th e internationa l aren a an d t o maintai n it s link s wit h th e 
English-speaking world, notably the US, Canada, Britain and Australasia, mean s 
that its public administration practic e will continue t o be exposed t o the wider 
public managemen t paradig m tha t i s spreading throug h th e Englis h medium . 
In term s o f administrativ e cultur e an d practices , th e Hon g Kon g civi l servic e 
will b e sandwiche d betwee n mainlan d Chin a an d th e internationa l publi c 
administration community . As presently observed, i t is steered mor e by insights 
from th e latter . I t will be suc h a n international  feature o f th e Hon g Kon g civi l 
service institutio n whic h wil l kee p i t distinc t withi n th e People' s Republi c 
framework. 

CONCLUSION 

The Hon g Kon g civi l servic e i s a t a  crossroads , no t onl y i n term s o f bein g 
pulled b y bot h th e force s o f 'mainlandization ' (becomin g par t o f th e PR C 
institutional framewor k althoug h unde r th e 'on e country , tw o systems ' 
principle) and  'globalization ' (retainin g i f no t strengthenin g it s linkag e wit h 
the Wes t within th e contex t o f a  globa l paradigm) . I t als o need s t o preserv e 
its distinc t loca l identit y an d accountabilit y (henc e th e importanc e o f 
'localization') an d it s efficienc y edg e (respondin g t o th e 'marketization ' 
challenge pose d b y NP M an d copin g wit h futur e fisca l pressure s o n publi c 
services), i f i t i s to maintai n itsel f a s a viable post-199 7 system. As observed i n 
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the abov e discussion , demand s o n th e civi l servic e a s th e centr e o f 
administration hav e com e no t onl y domestically bu t mor e challengingl y fro m 
the externa l sovereig n powe r whos e impac t o n th e integrit y an d operationa l 
effectiveness o f th e syste m canno t b e underestimated . 

Wolfang Seibe l (1996 : 74 ) describe d th e ke y featur e o f th e Germa n 
administration a s follows : 'Wha t characterize s Germa n publi c administratio n 
since th e eighteent h centur y i s its early modernization relativ e t o the politica l 
regime.' A  well-develope d administrativ e syste m i n advanc e o f it s politica l 
institutions wa s instrumental i n allowin g German y t o functio n eve n when th e 
political regim e collapsed , a s it did i n 191 8 and agai n i n 1945 . There i s a hig h 
degree of similarity between Seibel' s depiction o f German public administratio n 
and th e administrativ e stat e o f Hon g Kon g i n bot h colonia l time s an d th e 
present SA R era . Th e fac t i s th e 'political ' regim e wa s virtually non-existen t 
for mos t o f th e 15 0 year s o f colonia l rule , thu s enablin g th e civi l servic e 
administrative regim e t o expan d i n power s an d functions , takin g upo n itsel f 
roles whic h otherwis e woul d hav e bee n playe d b y properl y constitute d 
democratic institutions . Unti l th e transfe r o f sovereignt y th e civi l servic e 
institution ha d performe d relativel y smoothly , despit e politica l conflict s 
domestically and between Britain and China over the direction o f the transition , 
and occasiona l socia l an d economi c crise s (suc h a s th e 198 7 stoc k marke t 
collapse), becomin g th e singl e mos t importan t facto r o f stabilit y fo r Hon g 
Kong. It s abilit y t o surviv e th e man y turmoil s an d challenge s la y with it s self -
reforming capacities . Suc h capacitie s wer e partl y impose d b y shee r 
circumstances unde r whic h ther e wer e just n o othe r effectiv e institution s i n 
society t o shar e wit h i t th e responsibilitie s o f governance . The y wer e als o 
partly create d b y senior administrator s wh o sa w themselves a s th e rea l ruler s 
and who were willing to take th e necessar y adjustmen t an d renewa l initiatives , 
whether political , administrativ e o r managerial , when time s an d situation s s o 
demanded (a s i n administrativ e an d quasi-politica l reform s o f th e 1970 s an d 
1980s and managemen t reform s o f th e 1990s) . After th e establishmen t o f th e 
SAR, the 'politica l regime ' i s still not much i n sight — the Chie f Executive ha s 
yet to create an executive institution o f his own, and th e Provisiona l Legislativ e 
Council coul d no t function properl y a s a representative institutio n becaus e o f 
its provisiona l natur e an d it s lac k o f legitimacy . Variou s politica l partie s an d 
groups, newl y emerge d durin g th e pre-199 7 transition , hav e ye t t o fin d thei r 
effective role s i n th e ne w SA R scen e o f governance . Circumstance s dictat e 
that th e civi l service institutio n wil l remain th e sol e governing institution ; bu t 
it wil l hav e t o chang e an d rene w itsel f i n orde r t o fac e u p t o ne w challenge s 
and difficulties. 8 

Civil servants have to continue confrontin g rea l dilemmas of accountabilit y 
and autonomy . Institutionall y th e senio r civi l service i s seen tryin g t o reasser t 
its authorit y b y politicall y downsizin g th e legislatur e an d t o restructur e 
institutional arrangement s throug h publi c secto r refor m s o a s t o maintai n a 
degree o f effectiv e contro l ove r th e externa l environment . However , fo r 
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individual civi l servants , the y stil l nee d t o as k th e mos t fundamenta l question : 
Where is  their  loyalty  going  to  ? T he ne w sovereig n powe r i n th e capacit y o f th e 
Chinese government ? T h e Chie f Executiv e appoin te d b y Beijing ? T h e locall y 
elected Legislativ e Council ? O r themselve s (i n th e for m o f manageria l an d 
professional autonomy) ? I n th e Britis h colonia l day s thing s wer e relativel y 
straightforward. Civi l servants were bureaucrat s wh o administere d th e territor y 
on behal f o f th e Governor . Bu t no w wit h not ion s o f citize n rights , democrac y 
and accountabilit y commonl y accepte d a s th e foundatio n o f a  m o d e r n society , 
whether i t likes i t or not , th e civi l service wil l have t o cop e wit h mor e challenge s 
to it s previousl y unques t ione d supremacy . I t als o ha s t o accep t th e presenc e 
of a  rea l nationa l scen e whic h previousl y wa s nex t t o non-existen t i n th e er a 
of Britis h rule . T h e politica l an d administrativ e world s o f th e SA R civi l servic e 
definitely hav e becom e mor e comple x an d multifaceted . 

ENDNOTES 

1. Som e o f th e challenge s t o th e civi l service i n transitio n wer e firs t discusse d i n 
Cheung (1996e) . 

2. Se e discussio n i n chapte r eigh t o n th e futur e politica l rol e o f th e senio r civi l 
servants. 

3. Refe r t o chapte r eigh t fo r mor e discussio n o n th e 'ministerialization ' o f th e 
senior civi l service afte r th e McKinse y reform . 

4. Articl e 7 4 o f th e Basi c La w furthe r prevent s legislator s fro m introducin g bill s 
which relat e t o th e politica l structur e o r operatio n o f th e government . Th e 
consent o f th e Chie f Executiv e i s required befor e bill s relating t o governmen t 
policies can b e moved . 

5. Excep t those non-Chinese national s who would be debarred from appointmen t 
as 'principa l officials ' o f the SA R government . 

6. Afte r 1  July 1997 , civi l servant s accepte d th e fait  accompli  of th e Provisiona l 
Legislative Council. In August 1997 the Court of Appeal ruled that the provisiona l 
legislature wa s lega l o n th e ground s tha t th e sovereig n ac t o f th e PR C wa s 
beyond lega l challenge a t an SA R court . 

7. Refe r t o chapte r seve n fo r mor e discussio n o f th e scop e o f managemen t 
changes under publi c secto r reform . 

8. Publi c confidenc e i n th e competenc e an d efficienc y o f th e civi l servic e wa s 
somewhat shattere d i n Decembe r 199 7 when th e 'bir d flu ' crisi s was handle d 
poorly. Se e also chapte r eigh t and it s endnote 13 . 
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PREPARING FOR CHANGE 

Hong Kong civi l servants, due t o thei r position an d th e nature o f the function s 
they perform , occup y a  prominen t positio n i n Hon g Kong' s politica l life . 
They are involved, directly or indirectly, in the formulation an d implementatio n 
of policie s a s well a s thei r subsequen t evaluation . Th e civi l servant s o f Hon g 
Kong hav e alway s bee n considere d a s a n importan t grou p o f politica l actor s 
in th e executive-le d syste m where publi c official s hav e a  crucia l rol e t o play in 
public affairs . Senio r civi l servant s bea r th e majo r shar e o f responsibilit y fo r 
policy formulatio n an d resourc e allocation . Articl e 9 9 o f th e Basi c La w 
stipulates tha t '[p]ubli c servant s (commonl y know n a s civi l servants ) mus t b e 
dedicated t o thei r dutie s an d b e responsibl e t o th e Governmen t o f th e Hon g 
Kong Specia l Administrative Region' . Th e prospec t o f th e continue d succes s 
of Hon g Kon g depends , t o a  larg e extent , o n th e abilit y o f th e civi l servant s 
to adap t t o ne w arrangement s o f governmen t an d administratio n unde r th e 
changed circumstances . 

Two prominen t feature s o f th e Hon g Kon g civi l servic e coul d b e readil y 
identified i n th e year s leadin g u p t o 1997 . The civi l servant s wer e extremel y 
efficient an d competent , an d ha d receive d extensiv e trainin g i n Hon g Kon g 
and th e West . These trainin g programme s wer e base d o n values predominan t 
in Western libera l democrati c systems , and thei r knowledg e an d appreciatio n 
of th e Chines e societ y an d styl e o f administratio n wer e neve r tested . I n vie w 
of the reintegration , i t was felt necessar y t o educate th e civi l servants o f Hon g 
Kong i n thes e area s a s wel l a s t o develo p thei r languag e proficienc y t o 
complement thi s task . The secon d featur e wa s the overwhelmin g presenc e o f 
expatriate official s a t an d nea r th e to p o f th e hierarchy . Effort s ha d t o b e 
initiated t o prepar e th e ground s fo r a  smoot h transitio n throug h whic h th e 
top position s coul d b e fille d b y loca l civi l servant s who woul d b e dischargin g 
their dutie s at a better, or at least, equal level of competence a s the expatriates . 

This chapter intends to provide a brief account of the two central challenge s 
that confronted th e civi l service o f Hong Kon g in th e run-up t o the transitio n 
and beyond , wit h th e objectiv e o f demonstrating th e preparatio n undertake n 
for handlin g th e responsibilitie s associate d wit h change . At th e sam e time , i t 
is importan t t o conside r som e o f th e step s undertake n i n recen t time s t o 
prepare civi l servants to adapt to the new environment and continue to perfor m 
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at a  comparabl e leve l o f excellence . I t i s obviou s tha t civi l servant s nee d a 
considerable amoun t o f reorientatio n an d trainin g i n adaptin g t o th e ne w 
system. In addition , t o ensure conformit y wit h th e Basi c Law, it was imperative 
to prepar e a  grou p o f capabl e loca l senio r civi l servant s t o tak e ove r th e 
responsibility o f providin g administrativ e leadershi p i n th e Hon g Kon g SAR . 
The challenge s wil l be explore d b y examining tw o major area s of the trainin g 
of civil servants and th e effectiv e implementatio n o f the localizatio n polic y fo r 
the civi l service . 

Various form s o f trainin g were provide d b y the governmen t i n preparin g 
the civi l servant s fo r th e transitio n an d fo r takin g u p th e challeng e o f 
performing efficientl y i n the Hong Kong SAR. In thi s chapter, only the centrall y 
funded trainin g programmes will be evaluated with the objective o f ascertaining 
their potentia l t o mee t th e need s o f th e circumstances . Th e CSTD I wa s 
established o n 1  April 199 6 by the Hong Kong government, and thi s institution 
is responsibl e fo r th e formulatio n an d implementatio n o f th e civi l servic e 
training policy . In view of thi s new development, i t will be interestin g t o asses s 
the trainin g provide d b y it s predecessor s t o prepar e Hon g Kon g fo r th e 
reintegration wit h China . 

TRAINING AN D EDUCATIO N 

The majo r trainin g programme s o f th e Hon g Kon g civi l servic e ar e usuall y 
directed a t th e administrativ e officers , an d proficienc y i n officia l language s 
has recently been a n issue of great concern. Since officers a t the administrativ e 
grade are intimately involved in the policymaking process, they can be regarde d 
as th e crea m o f th e civi l service . Th e administrativ e officer s ar e generall y 
conversant wit h th e Englis h languag e partl y becaus e the y wer e traine d i n 
English1 and partl y due t o the heavy bias towards the language i n the selectio n 
process. Suc h elitis t position s use d t o b e dominate d b y graduate s o f th e 
University o f Hon g Kon g whic h wa s th e firs t universit y establishe d b y th e 
colonial government . Generally , consideration s wer e give n t o th e efficien t 
performance o f a  variety o f tasks , and th e syste m was heavily biased i n favou r 
of generalis t administrators . Th e epitom e o f a n efficien t an d effectiv e civi l 
servant wa s on e wh o woul d b e manageriall y accountabl e t o th e supervisor , 
adhere t o organization rule s and regulations , and uphold th e value of politica l 
neutrality (Lui , 1988 : 131-66) . 

A grea t majorit y o f th e civi l servant s i n Hon g Kon g ma y no t eve n hav e 
been conversan t wit h Putonghua, 2 th e officia l languag e o f th e Chines e 
government, becaus e Cantones e i s the dialec t commonly used i n the souther n 
part o f Chin a an d i n Hon g Kong . Furthermore , th e Chines e character s use d 
in Chin a ar e simplified , whil e i n Hon g Kon g th e ful l for m i s prevalent . 

Written communicatio n i n Chines e ha s no t bee n practise d widel y i n th e 
Hong Kon g civi l servic e unti l th e 1980s , althoug h i t wa s recognize d a s a n 
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official languag e i n 1971 . But , du e t o variou s reasons , Chines e assume d a 
secondary statu s relativ e t o English . Recruitmen t examination s wer e hel d i n 
English an d a  compulsor y pape r o n Chines e wa s introduce d onl y i n 1995 . 
English was the main language and even replies to the public's correspondenc e 
could be written in that language by the Hong Kong civil servants. This indicates 
the establishe d hierarchica l relation s amon g languages . Languag e 'i s on e o f 
the most powerful mean s of colonial control' , and tha t is why English naturall y 
emerged a s th e exclusiv e languag e i n th e highes t level s o f administratio n 
(Fabian, 1986 : 48, 63). Therefore, th e language issue generated a  considerabl e 
amount o f debat e befor e th e reintegratio n i n 1997 . 

Apart from th e issu e of language, i t was felt tha t the civi l servants o f Hon g 
Kong migh t no t b e familia r wit h th e legislative , executiv e an d judicia l 
arrangements i n th e Chines e syste m o f government . Th e ter m 'civi l service ' 
is a  rathe r recen t inventio n i n China . Th e Chines e governmen t ha s bee n 
dominated by Party cadres for a  long time. The Communist Party still penetrates 
the managemen t o f th e civi l service. It uses political criteria , includin g loyalt y 
to Part y policies , a s a n importan t basi s i n makin g decision s o n personne l 
matters (Burns , 1988b : 223) . This i s markedly differen t fro m th e Hon g Kon g 
civil servic e wher e civi l servant s ar e require d t o pu t asid e thei r politica l 
allegiance i n th e executio n o f thei r duties . This chapte r provide s a n accoun t 
of som e o f th e effort s undertake n b y the Hon g Kon g civi l service t o dea l with 
the challeng e o f th e transitio n an d th e ne w administratio n o f th e SAR . 

DEVELOPMENTS AN D TRANSITION 

Hong Kong's transition from a  colony of Great Britain to a special administrativ e 
region o f the People' s Republi c o f China i s an even t of great significance , an d 
peaceful transfe r o f sovereignt y with minima l disruptio n ha d alway s been th e 
objective. This entaile d carefu l plannin g an d execution . Th e Hon g Kon g civi l 
service faced th e enormou s challeng e o f transformin g th e spirit , attitud e an d 
nature o f a  colonia l bureaucrac y t o on e suitabl e fo r handlin g th e ne w an d 
complicated task s confrontin g Hon g Kong . 

A number o f factors shoul d b e take n int o accoun t i n comprehendin g th e 
significance o f transition. The transformatio n fro m a  colony to an autonomou s 
region o f Chin a call s fo r readjustment s an d reorientatio n fo r administrators . 
Instead o f concentratin g o n th e maintenanc e o f stric t contro l ove r la w an d 
order, an d th e encouragemen t o f revenu e generatio n an d it s collection , th e 
emphasis wil l no w hav e t o shif t t o th e developmen t o f a  syste m compatibl e 
with th e need s an d aspiration s o f th e citizens . Th e natur e o f administratio n 
will hav e t o b e differen t fro m th e ol d colonia l style , an d administrator s wil l 
have t o b e prepare d t o mak e suc h adjustments . Althoug h th e step s toward s 
political democratizatio n hav e been retraced , th e ne w orientation an d cultur e 
in th e publi c servic e appea r t o hav e take n root . 
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The ideologica l basi s o f administratio n wil l als o nee d som e adjustment . 
Although th e Basi c La w stipulate s tha t Hon g Kon g wil l b e abl e t o continu e 
functioning unde r a  capitalisti c system , i t wil l exis t unde r th e governmenta l 
framework o f Communis t Chin a a s an integra l par t o f the country . Ther e ar e 
causes for increase d interactio n betwee n Hon g Kon g and China , an d a  fusio n 
of Communis t an d capitalis t method s o f operatio n ma y b e necessary . Unde r 
such circumstances , th e civi l servant s o f Hon g Kon g wil l hav e t o acquir e 
intensive knowledg e o f bot h system s i n orde r t o facilitat e governance . 

Public administratio n i n Hon g Kon g ha d been , i n th e past , base d o n th e 
British Commo n La w system . Administrativ e an d judicia l decision s wer e 
formalized withi n thi s framework, an d it s assumptions had guided th e thought s 
and action s o f public official s fo r a  long time . As Hong Kon g has reintegrate d 
with China , Chines e la w i s graduall y bein g recognize d a s a  potentia l force , 
and administrator s wil l hav e t o acquir e a  soun d knowledg e o f th e Chines e 
legal syste m i n orde r t o function an d mak e decision s effectively . Chin a ha s a n 
elaborate lega l syste m whic h i s extremel y complicate d an d difficul t t o 
understand fro m outside . 'Chin a doe s hav e a  se t o f institution s fo r th e 
preservation o f social order an d governmenta l authority , but these institution s 
operate o n ver y differen t principle s fro m institution s usuall y calle d "legal " 
(Clarke, 1995 : 92). ' Cha n (1992 ) ha s discusse d th e issu e o f delegatio n o f 
power to administrative authoritie s and thei r pattern o f exercising such power . 
It i s obviou s tha t th e lega l framewor k an d it s applicatio n stil l diffe r vastl y 
between Hon g Kon g an d China . 

Although Hon g Kon g ha d bee n administere d a s a  colony , it s distanc e 
from Londo n ha d enhance d it s autonom y an d th e civi l servant s ha d bee n 
used t o a  centralize d system , th e contro l ove r whic h wa s exercise d b y th e 
Governor o n th e spot . Fo r al l intent s an d purposes , Hon g Kon g ha s bee n 
governed a s a unitary system , with al l administrative decision s mad e centrally . 
As th e territor y i s now a  regio n o f China , th e complexitie s o f a  central-loca l 
relationship wil l eventuall y emerge . I n spit e o f th e assuranc e o f 'n o change ' 
for fifty  years , in certai n area s suc h a s cross-border trad e an d maintenanc e o f 
law an d order , jurisdictions ma y hav e t o b e redefine d an d i t i s possibl e tha t 
some form o f control by the centr e ma y be introduced . Thi s calls for a  furthe r 
reorientation, an d administrator s wil l hav e t o ge t use d t o th e practic e o f 
seeking approva l from Beijin g i n planning an d implementin g majo r activities . 

In spit e o f th e promise d 'on e country , tw o systems' arrangement , ther e i s 
no doub t tha t th e degre e o f interactio n betwee n Hon g Kon g an d Chines e 
public official s wil l increas e significantly . Thi s prospec t underline s th e nee d 
for th e developmen t o f skills among Hong Kong civil servants for dealin g with 
their Mainlan d counterparts . Effectiv e communicatio n wit h Chines e official s 
requires formidabl e comman d o f Putonghua . Moreover , Hon g Kon g civi l 
servants wil l als o hav e t o b e wel l conversan t wit h th e social , cultura l an d 
traditional values and practices in China. The level of knowledge about Chines e 
society wil l b e crucia l i n collaboratin g wit h official s fro m th e Mainland . 
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Another ne w challeng e facin g Hon g Kon g civi l servant s wil l b e thei r 
relationship wit h th e Communis t Part y o f China . Publi c official s i n Hon g 
Kong ha d neve r ha d reaso n t o b e concerne d ove r politica l leadershi p an d 
guidance i n governin g th e territory . Bureaucrati c value s reigne d supreme , 
and administrator s had a  relatively free han d in formulating an d implementin g 
policies withou t payin g muc h attentio n t o politica l ramifications . Conversely , 
in China , th e Communis t Part y plays a dominant rol e no t onl y in determinin g 
policies bu t i n th e operatio n o f th e civi l servic e a s well. Therefore, acquirin g 
knowledge abou t th e Communis t Part y and developin g a  working relationshi p 
with i t wil l als o b e importan t fo r th e civi l servic e i n Hon g Kong . 

Social, economi c an d politica l developments , a s well a s th e transitio n o f 
Hong Kong , hav e thu s give n ris e t o a  numbe r o f issue s an d problem s whic h 
will hav e t o b e deal t wit h b y enhancin g th e capabilit y o f th e administrators . 
The civi l service o f Hong Kon g realize d th e urgen t nee d t o prepar e itsel f fo r 
the challenge s an d ha s alread y embarke d o n th e tas k b y designin g an d 
implementing a  numbe r o f trainin g programme s specificall y planne d t o 
accomplish thi s objective . 

PREPARATION THROUG H TRAININ G 

Before th e establishmen t o f th e CSTDI , trainin g o f Hon g Kon g civi l servant s 
was placed unde r th e jurisdiction o f th e SSC C and th e CSTC . These agencie s 
were responsibl e fo r th e bulk o f training-related activitie s in th e publi c sector , 
and were combined i n early 1996 to establish th e centrally coordinated CSTDI . 
This amalgamate d structur e wil l continu e t o pla y a  ver y importan t rol e i n 
shaping th e qualit y o f th e civi l servic e i n th e comin g years . However , a n 
overview o f earlie r arrangement s i s necessar y fo r a n understandin g o f th e 
nature o f trainin g befor e an d afte r th e transition . 

Senior Staff Course Centre 

The SSC C wa s se t u p i n 198 4 wit h th e primar y missio n o f designin g an d 
running a  three-month SSC . After a  comprehensive revie w of the SSC in 1993, 
a condense d nine-wee k cours e wa s introduce d t o replac e th e three-mont h 
SSC in April 1994 . Applicants for th e cours e would normall y be within th e to p 
few point s o f th e MP S (MP S 45-49 ) o r equivalent , o r th e first  tw o point s o f 
the DP S (D1-D2) , an d betwee n th e age s o f thirty-fiv e t o fifty with a t leas t te n 
years of service experience . Participatio n wa s limited t o forty civi l servants pe r 
course. Thre e course s wer e offere d eac h yea r an d th e primar y goa l o f th e 
nine-week SS C was 't o produc e graduate s wh o ar e mor e effectiv e manager s 
when the y retur n t o thei r plac e o f work. As well a s developing ne w skill s an d 
acquiring knowledge , graduate s ar e expecte d t o develo p attitudina l an d 
behavioural change s whic h wil l make the m bette r managers ' (The  Senior  Staff 
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Course, 1994 : 2) . The underlyin g philosoph y o f th e SS C was 'actio n learning ' 
with a n emphasi s o n learnin g b y doing. Eac h participan t worke d i n a n eight -
member grou p t o resolve a real-life policy problem fo r a  real client. A desirable 
side-effect o f th e trainin g wa s tha t participant s manage d thei r ow n learnin g 
experience an d developed th e ability to learn from problem s and opportunitie s 
on th e job . 

The SS C was structured aroun d a  number o f themes, processes and events . 
The first  wee k o f th e cours e was spent i n residenc e a t a  remote location . On e 
objective wa s to establish ne w behavioural norm s for participant s an d anothe r 
was to provide participants with an understanding o f key managerial concepts . 
This was accomplished throug h a  range o f instructiona l sessions . As much o f 
the SS C involve d workin g i n groups , th e first  wee k als o focuse d o n grou p 
formation an d preliminary planning for th e tasks to be taken up by the groups . 

The cor e studie s include d thre e distinc t element s t o b e complete d b y al l 
participants. Th e cor e stud y o n Polic y Makin g Environmen t examine d th e 
internal and externa l environment o f Hong Kong which broadly covered social , 
political, economic, technological , legal and industria l issues, and China-relate d 
affairs. Th e cor e stud y on Curren t Organizationa l Issue s provided participant s 
with a n understandin g o f newl y develope d idea s suc h a s Tota l Qualit y 
Management, Managemen t Informatio n Systems , an d othe r efficiency -
enhancing techniques . Th e thir d cor e stud y was composed o f Persona l Skill s 
Workshops in which participant s developed skill s and technique s of leadershi p 
and presentation , an d strategie s fo r dealin g wit h th e media . 

Other compulsor y component s include d Grou p Project s an d Oversea s 
Visits. Fo r Grou p Projects , th e eigh t member s o f th e trainin g grou p wer e 
assigned th e tas k of examining a  major polic y problem o r conductin g a  policy 
appraisal. Trainee s o f th e SS C wer e als o require d t o spen d a  wee k outsid e 
Hong Kong . Th e visi t programm e wa s designe d no t onl y t o stud y th e majo r 
economic, socia l an d politica l feature s o f othe r cities , bu t als o t o compar e 
experience throug h meetin g counterpart s from othe r countries . Starting fro m 
1987, on e grou p i n eac h cours e visite d a  cit y i n China . Citie s visite d includ e 
Beijing, Shangha i an d Nanjing. 3 Th e final  componen t o f Optiona l Element s 
required eac h participan t t o undertake on e o f thre e stream s — a n Individua l 
Project, a  Task Directed Group , or a Reading Programme. Participants pursuin g 
the Individua l Projec t a s an electiv e were require d t o examin e a  managemen t 
problem fro m thei r ow n departments . Th e problem s wer e share d an d 
participants worked in groups of five to solve the problems using action learnin g 
under th e guidanc e o f a  stud y adviser . A  Tas k Directe d Grou p consiste d o f 
four o r five participants workin g with a n advise r o n on e o f th e topic s covere d 
under Curren t Organizationa l Issue s o f th e Cor e Studies . Participant s wh o 
selected th e Reading Programme were required t o conduct a  literature review , 
make a  presentation t o course member s an d prepar e a  report. Durin g th e las t 
week o f th e course , a  numbe r o f presentation s wer e mad e o n a  broa d rang e 
of issue s base d o n th e Grou p Projec t an d th e electe d stream . 
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Civil Service Training Centr e 

The ai m o f th e CST C was to 'provid e trainin g service s t o department s an d t o 
help civi l servants acquire th e necessary skills and knowledg e i n management , 
language an d othe r area s i n respons e t o demand s o f thei r jobs' ( Civil Service 
Training Centre  Prospectus,  1995 : 9) . Th e operationa l objective s o f th e CST C 
were: t o assis t th e Civi l Servic e Branc h i n formulatin g trainin g policie s fo r 
implementation i n th e civi l service ; t o advis e governmen t department s o n 
training matters ; an d t o enhanc e th e effectivenes s o f th e civi l servic e b y 
providing trainin g i n management , computer , Chin a studie s and languag e fo r 
civil servants . The CST C was divided int o five  different units : Administration , 
Development, Managemen t Training , Language Training and Genera l Grade s 
Training. 

In 1994-95 , 2 4 50 0 officer s attende d trainin g course s ru n b y th e CSTC . 
These course s covere d th e area s o f management , us e o f computers , Chin a 
studies an d language . Som e course s were designe d t o mee t specifi c need s o f 
groups withi n a  departmen t o r grade . Othe r course s wer e ru n o n a  regula r 
basis and were open t o nominations fro m intereste d departments . Apart fro m 
running in-hous e trainin g courses , th e CST C als o sponsore d civi l servant s t o 
attend external , loca l an d oversea s course s o n management , languag e an d 
China studies . I n 1994-95 , 21 2 officer s wer e sen t o n oversea s executiv e 
management developmen t course s o r Chin a studie s programmes , o r awarde d 
Government Training Scholarships , while 2  418 officers benefite d fro m course s 
at local institute s o n management , languag e o r Chin a studies . The CST C als o 
acted a s a  resourc e centr e fo r department s b y providin g informatio n an d 
assistance o n training-relate d matters . I n 1994-95 , seventee n survey s wer e 
conducted an d thirty-fou r tailor-mad e course s were designed fo r departments . 
Among th e variou s type s o f trainin g programmes , course s o n Chin a studie s 
and Chines e languag e wer e o f utmos t relevanc e t o th e transition . 

China studies 

The Chin a studie s programme s wer e develope d durin g th e earl y 1990s , an d 
included Directorat e Seminars , Chin a Interfac e Seminar s fo r Directorat e 
Officers, th e Tsinghu a Universit y Cours e an d Hon g Kong-Chin a Interfac e 
Courses t o b e ru n b y th e loca l universities . Th e Directorat e Seminar s wer e 
open t o al l officer s o n th e DPS . These half-da y seminar s wer e hel d abou t si x 
to eigh t time s a  yea r an d topica l issue s wer e covere d alon g wit h th e legal , 
economic an d politica l aspect s a s well a s Hon g Kong-Chin a interface . 

The Chin a Interfac e Seminar s wer e targete d a t directorat e officer s o n 
point D 2 o r abov e o f th e pa y scale , an d particularl y aime d a t administrativ e 
officers.4 Participant s wer e selecte d o n th e basi s o f invitatio n fro m th e CST C 
followed b y nomination b y heads of departments o r grades. Virtually all of th e 
administrative officer s hav e attende d th e Chin a Interfac e Seminars . Th e 

Hong Kong University Press Open Access eBook



62 Th e Civil Service in Hong Kong: Continuity and Change 

seminars wer e sprea d ove r fiv e half-da y course s an d wer e organize d 
approximately thre e time s a  year . Speaker s fo r th e programm e include d 
distinguished academics , senio r governmen t official s an d Chin a experts . Th e 
aims o f th e seminar s wer e 't o assis t participant s t o gai n a n overal l pictur e o f 
key aspects o f th e Chines e political , administrativ e an d economi c syste m an d 
their impac t on Hong Kong; to develop an understanding o f some of the skill s 
required in interacting with the Chinese Government and its officials; to develop 
an understandin g o f th e majo r incidents/factor s affectin g th e proces s o f th e 
transition an d th e governmen t o f Hon g Kon g afte r 199 7 an d t o increas e 
confidence i n translating thei r China knowledge and skill s into practical results ' 
(Civil Service Training Centre Prospectus, 1995 : 33). The content s o f the seminar s 
were revise d fro m tim e t o tim e t o reflec t curren t concern s an d th e relevanc e 
of changin g China-relate d issues . Recen t programme s include d topic s lik e 
Chinese politics , China's economy, strengthening cooperatio n wit h China , th e 
Basic La w i n practice , th e Hon g Kon g Civi l Servic e an d it s future , an d 
negotiating wit h China . 

Local universities were also commissioned b y the CSTC to organize simila r 
programmes o n Chin a studies . Application t o atten d thes e programme s ha d 
to b e mad e throug h head s o f department s i n respons e t o th e CST C trainin g 
circulars. Courses lasted for si x half-days. The course s offered b y the Universit y 
of Hon g Kon g an d th e Chines e Universit y o f Hon g Kon g wer e targete d a t 
officers o n MPS 45 and above , including directorate officers , whil e the course s 
offered b y th e Cit y Universit y o f Hon g Kon g an d th e Hon g Kon g Baptis t 
University wer e ope n t o officer s o n MP S 3 4 t o 4 4 (o r equivalent) . 

The Tsinghu a Universit y Cours e stipulate d a  five-and-a-half  wee k sta y a t 
the Tsinghu a Universit y i n Beijing , China . I t comprise d four-wee k classroo m 
training an d a  ten-da y fiel d visit . Abou t twenty-fiv e participant s coul d b e 
accommodated i n eac h cours e an d ther e were four o r five courses a  year. Th e 
contents o f th e cours e include d moder n an d contemporar y Chines e history , 
political an d lega l system s o f China , th e Chines e civi l servic e system , socia l 
systems o f China , an d th e Basi c Law . Simplifie d Chines e character s an d th e 
writing o f officia l report s i n Chines e wer e als o covere d i n th e programme . 

In an interview with the authors in 1995 , the Civil Service Training Directo r 
remarked tha t ther e wa s a n awarenes s i n th e lat e 1980 s o f th e nee d fo r a 
vigorous programme t o introduce Chin a to Hong Kong civil servants. Although 
occasional talk s o n Chin a ha d bee n hel d sinc e th e 1980s , a  systemati c an d 
intensive programme o n China studies began only in 1991 . The primary target s 
of Chin a studie s wer e senio r governmen t official s lik e administrativ e officer s 
and directorate-grad e personnel . Knowledge of China was expected t o cascade 
down t o junio r officer s i n th e cours e o f time . Tw o vide o programme s 
accompanied b y booklets o n th e Chines e Communis t Part y an d th e politica l 
and administrative system s of China were prepared fo r departmenta l screenin g 
and distributio n t o all civil servants. Two more video programmes and booklet s 
on th e Ope n Economi c Syste m an d th e Chines e Civi l Servic e Syste m wer e 
prepared. 
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Chinese language 

As Hong Kong was a British colony , the government had al l along been biase d 
towards the use of the English language . Although Chines e ha d been regarde d 
as a n officia l languag e sinc e 1971 , test s o n th e languag e remaine d optiona l 
for civi l service recruitment examinations . Beginning in 1995 , a pass in Chines e 
language i n civi l servic e examination s wa s mad e mandatory . Du e t o lac k o f 
practice, governmen t official s ma y need refreshe r course s o n Chines e officia l 
correspondence. Furthermore , Putonghu a i s th e officia l spoke n languag e i n 
China while virtually all Chinese civi l servants in Hong Kong speak Cantonese . 
Therefore, civi l servants interacting with Chinese government official s nee d t o 
be fluen t i n Putonghua . Th e governmen t announce d a  polic y fo r al l civi l 
servants t o b e trilingua l an d biliterat e whic h mean s tha t the y shoul d b e abl e 
to spea k Putonghua , Cantones e an d English , an d b e abl e t o writ e i n Englis h 
and Chines e wheneve r th e situatio n demands . Sinc e th e governmen t ha d 
been biase d toward s th e Englis h languag e fo r historica l reasons , trainin g i n 
languages befor e th e transitio n focuse d mainl y o n Putonghu a fo r Chines e 
civil servants , Putonghu a an d Cantones e fo r th e oversea s civi l servants , an d 
official correspondenc e i n Chines e fo r al l civi l servants . Chines e character s 
can b e classified  int o full-for m an d simplifie d characters . Sinc e th e Chines e 
government correspond s i n simplifie d character s whil e full-for m character s 
are widely used i n Hong Kong , training on th e writing of simplified character s 
was als o provide d b y th e CSTC . 

In addition , the CSTC provided a  range of language courses on Putonghua , 
Cantonese an d Chines e officia l correspondence. 5 Since 1984 , all administrativ e 
officers ar e require d t o atten d 10 0 hour s o f Putonghu a an d 6 0 hour s o f 
advanced Putonghu a trainin g i n th e first  an d secon d year s o f thei r service . 
The sam e typ e o f trainin g i s also applicabl e t o directorat e an d departmenta l 
officers a t MPS 45 and above . In orde r t o operationaliz e th e polic y o f al l civi l 
servants becomin g 'trilingua l an d biliterate' , a  working grou p chaire d b y th e 
Secretary fo r Civi l Servic e ha s bee n se t u p an d i s workin g o n measure s t o 
encourage civi l servant s t o us e writte n Chinese . 

The establishmen t o f th e CSTD I ha s facilitate d th e integratio n o f th e 
training programme s unde r th e managemen t o f on e agenc y whil e th e basi c 
aims and objective s o f training remai n unchanged . Th e focu s continue s t o b e 
on th e familiarizatio n o f civi l servant s wit h Chines e society , it s politica l an d 
administrative systems , a s wel l a s th e developmen t o f linguisti c abilitie s 
consistent with th e need s o f operating a s a component o f the Chines e system . 

This sectio n ha s concentrate d o n th e trainin g programme s designe d an d 
put int o practic e b y th e predecesso r agencie s o f th e CSTDI . Th e focu s wa s 
essentially o n th e languag e an d societ y o f China . I t remain s t o b e see n i f th e 
new structure fo r plannin g an d implementin g trainin g programmes wil l resul t 
in major change s in approach o r content. Admittedly, some of the inadequacie s 
identified i n th e trainin g programme s fo r Hon g Kon g civi l servant s wil l b e 
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difficult t o dea l with . Politica l complexitie s canno t b e resolve d readil y an d 
individuals canno t b e traine d t o think i n a  different wa y within a  short perio d 
of time . Therefore , th e nee d fo r reorientatio n o f administrator s o r resolvin g 
the contradiction s betwee n capitalis t an d communis t system s i s bes t lef t fo r 
the futur e t o sor t out . Central-loca l relations , relationshi p wit h th e Chines e 
Communist Part y an d th e tas k o f balancin g th e interes t o f Hon g Kon g wit h 
that o f Chin a ar e likel y t o becom e prominen t issue s i n th e year s afte r th e 
transition. 

It ma y b e beneficia l t o us e mor e trainer s fro m Chin a an d plac e officer s 
in intensiv e immersio n course s in Chines e institution s t o facilitate th e proces s 
of familiarization. Secondment s t o Chinese governmen t agencie s will certainly 
enhance th e leve l o f understanding . Moreover , i t i s the responsibilit y o f bot h 
parties involved , i.e . Hon g Kon g an d China , t o work i n cooperatio n wit h on e 
another fo r a  smooth transition . The basic differences betwee n th e two systems 
should b e acknowledge d an d th e hig h leve l o f autonom y guarantee d b y th e 
Basic La w wil l allo w tim e fo r adaptation . 

The presen t effort s t o provid e languag e trainin g an d familiariz e civi l 
servants wit h Chines e societ y an d administrativ e practice s ar e step s i n th e 
right direction . Thes e programme s ar e alread y bein g appreciate d b y the civi l 
servants immediately afte r th e handover o f Hong Kon g in 1997 . But there wil l 
remain th e need t o introduce majo r trainin g programmes t o help civil servants 
adjust t o th e ne w environment , challenge s an d unexpecte d problem s tha t ar e 
likely t o emerge . 

Civil Service Training and Development Institute 

The CST C and SSC C were amalgamated t o establish th e CSTD I as the centra l 
training agency during 1996 . During its brief existence , the CSTDI has initiated 
a numbe r o f trainin g programme s fo r preparin g Hon g Kon g civi l servants fo r 
the ne w environment . I t assist s th e Civi l Servic e Branc h i n formulatin g an d 
implementing 'trainin g policies and regulations; supporting initiatives launche d 
by th e Government ; providin g advisor y service s o n huma n resourc e 
development t o departments ; an d providin g genera l trainin g t o meet job an d 
departmental need s o f civi l servants ' (CSTDI , http://www.info.gov.hk/cstdi / 
outline.htm). 

A numbe r o f unit s hav e bee n organize d i n th e CSTD I t o provid e th e 
optimum trainin g facilities fo r civi l servants. While one uni t deals with genera l 
administration, other s are given specific responsibilities . The Training Scheme s 
Section monitor s regulation s o n civi l service trainin g an d managin g externa l 
management educatio n programmes . Th e Informatio n Technolog y Trainin g 
Section organize s trainin g o n th e us e o f information technology . Th e Englis h 
and Communicatio n Trainin g Uni t offer s trainin g aime d a t th e improvemen t 
of English language and communicatio n skills . The Chines e Language Sectio n 
is responsibl e fo r providin g trainin g i n Putonghua , Cantones e an d writte n 
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Chinese. The Chin a Studie s Sectio n 'organise s trainin g aime d a t familiarisin g 
civil servants with the political , social and economic systems of China' (CSTDI , 
http://www.info.gov.hk/cstdi/outline.htm). I n addition, thre e other units offe r 
training for publi c officials wh o perform manageria l and supervisory function s 
(Management Training Unit), for general-grade staf f (Genera l Grades Trainin g 
and Developmen t Unit) , an d fo r senio r civi l servant s (Senio r Managemen t 
Development Unit) . 

Training i s conducted throug h a  variety o f methods b y the CSTDI . Ther e 
are regula r trainin g programme s whic h ar e quit e simila r t o thos e previousl y 
offered b y the SSC C and CSTC . Customized programme s ar e als o available t o 
help mee t specifi c requirement s o f departments , an d ar e frequentl y use d t o 
'support departmenta l refor m initiatives , chang e managemen t programmes , 
or mee t job-specifi c requirements ' (CSTDI , http://www.info.gov.hk/cstdi / 
outline.htm). Some of the training programmes currently offered b y the CSTD I 
are include d i n Appendi x B . 

The establishmen t o f th e CSTD I ha s helpe d streamlin e th e trainin g 
programmes fo r th e Hon g Kon g civi l service . I t i s now possible t o coordinat e 
the variou s programme s unde r th e umbrell a o f a  singl e organization . Th e 
CSTDI ha s take n a  forward-looking approac h t o training , an d ha s develope d 
training package s no t onl y aime d a t continuou s improvemen t o f th e task s 
performed b y civil servants, but also at preparing the m t o face ne w challenge s 
as Hon g Kon g enter s a  ne w phase . 

LOCALIZATION, EFFICIENC Y AN D EQUIT Y 

In spite of claims made to the contrary, the process of public employee selectio n 
is inherentl y politicize d (Kearne y an d Hays , 1985 : 60) . I f politic s i s th e 
authoritative allocatio n o f values (Easton , 1953) , the n th e value s represente d 
are public jobs an d th e pay and benefit s attache d t o them, while the allocativ e 
process i s represente d b y th e goal s an d technique s o f employe e selection . 
Discriminatory practices can be found i n civi l services in most countries o f th e 
world an d suc h practice s hav e existe d throughou t histor y (Elliott , 1985 : 44 -
9). Depending on the distribution o f power in the political system and proximit y 
to the crucia l actors , certain groups of civil servants are likely to find  themselve s 
in mor e o r les s advantageou s positions . Government s hav e trie d i n variou s 
ways to deal with the problem o f discrimination i n public services . Differentia l 
treatment o f civil servants is a fascinating subjec t o f study, particularly in Hon g 
Kong i n vie w of th e majo r change s face d b y the society . A government's vie w 
on localizatio n o f th e civi l servic e ma y b e influence d b y force s i n th e 
environment an d ad d t o th e complexit y o f th e issue . I n th e cas e o f Hon g 
Kong, ther e i s a  constitutiona l requiremen t t o plac e loca l civi l servant s i n 
crucial positions, giving rise to the risk of losing able and experienced expatriat e 
officials. Fro m thi s poin t o f view , Hon g Kon g i s no t onl y a  mos t interestin g 
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case bu t idiosyncrati c a s well i n som e respects . Hon g Kong' s preparatio n fo r 
transition include d elaborat e attempt s t o localiz e th e civi l service . 

The ter m 'localization ' i s generall y use d i n Hon g Kon g t o refe r t o th e 
adoption o f measure s aime d a t increasin g th e numbe r o f loca l civi l servant s 
and promoting the m t o key positions with the objective o f replacing expatriate s 
in th e civi l service . I t wa s 'invente d b y th e Colonia l Offic e [o f th e Britis h 
government] t o describ e th e proces s b y which expatriate s i n th e governmen t 
services were replace d b y local people anywher e i n th e world .  . .  '  (Symonds , 
1966: 12) . Localization become s a n issu e i n situation s wher e a  larg e numbe r 
of ke y posts ar e hel d b y officials wh o ar e no t citizen s o r permanen t resident s 
of th e country . Tabl e 1  illustrates th e strengt h o f th e Hon g Kon g civi l servic e 
by salar y grou p an d term s o f service . 

Table 1 
Civil Service by Terms of Service 

Directorate Pa y Scale Senio r Management / Overal l 
Professional 
(MPS 45-49) 

Local 

925 
(70.2)2 

815 
(63.6) 

763 
(60.1) 

728 
(59.7) 

Overseas1 

39 
(29.8) 

466 
(36.4) 

506 
(39.9) 

491 
(40.3) 

Local 

2 538 
(84.5) 

2 278 
(79.0) 

2 134 
(75.8) 

1 958 
(74.2) 

Overseas 

467 
(15.5) 

604 
(21.0) 

681 
(24.2) 

681 
(25.8) 

Local 

181 064 
(99.1) 

178 685 
(98.9) 

183 371 
(98.8) 

185 908 
(98.7) 

Overseas 

1 611 
(0.9) 

2 010 
(1.1) 

2 314 
(1.2) 

2 485 
(1.3) 

1. 'Oversea s officers' refer to al l civil servants who are employed on overseas terms 
and conditions of service . 

2. Percentag e i n brackets . 
Source: Civi l Servic e Branch . 1997 . Civil  Service  Personnel Statistics,  1996.  32-3. 

Hong Kong : Civil Service Branch, Government Secretariat . Mimeo . 

As a t 1  April 1996 , ther e wer e 1  611 overseas officer s workin g i n th e civi l 
service representin g 0. 9 percen t o f th e tota l strength . I n term s o f absolut e 
number, th e governmen t bureaucrac y was proportional t o the compositio n o f 
locals (havin g a n overwhelmin g majorit y o f 9 8 percent ) an d expatriate s i n 
Hong Kong , bu t i t was definitel y no t representativ e i n term s o f occupationa l 
levels. As indicated i n chapte r two , overseas officers occupie d th e mos t senio r 
positions in the civil service; around 3 0 percent of the directorate-grade officer s 
and 15. 5 percent o f the senio r managemen t professiona l grou p were oversea s 
officers. Nevertheless , suc h figures  represente d a  dramatic acceleratio n i n th e 
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pace o f localizatio n i n recen t years . Fo r instance , i n 1989 , oversea s officer s 
occupied a  predominan t proportio n o f 43. 8 percen t an d 28. 3 percen t i n th e 
directorate grad e an d senio r managemen t professiona l group s respectively . 

The slowes t growt h i n th e proportio n o f Chines e civi l servant s ha s bee n 
in th e directorat e grade . Thi s i s th e resul t o f th e relativel y lo w intak e o f 
Chinese official s i n th e 1950s , especiall y i n th e administrativ e grad e fro m 
which man y o f th e to p post s were filled.  Betwee n 194 7 and 1960 , onl y seve n 
local Chinese civi l servants were appointed a s administrative officers , compare d 
to forty-one expatriates . The Administrative Office r Grad e establishe d i n 186 1 
by Sir Hercules Robinson, the n governo r o f Hong Kong , was originally know n 
as the Cade t Schem e (Lethbridge , 1978 : 221). There wa s never an y possibilit y 
of acceptin g loca l recruit s int o th e Hon g Kon g Cade t Servic e whic h becam e 
known a s th e Administrativ e Office r Grad e afte r 196 0 whe n al l candidate s 
were require d t o b e o f pure Europea n descen t o n bot h side s o f th e famil y i n 
order t o b e eligibl e fo r th e civi l service examinatio n (Miners , 1986 : 85). Th e 
Hong Kon g governmen t thu s recruite d highl y educate d youn g me n fro m 
professional familie s i n Grea t Britai n an d offere d the m attractiv e career s a s 
colonial civi l servant s i n th e East . 

No seriou s attemp t wa s mad e t o increas e th e numbe r o f post s hel d b y 
local Chines e i n th e Hon g Kon g civi l service unti l 193 0 when th e desirabilit y 
of replacin g Europea n staf f b y Chines e first  becam e a  publi c issu e afte r th e 
publication o f th e Report  of the Salaries Commission.  Th e unofficia l member s o f 
the Legislativ e Counci l oppose d th e increase d salarie s propose d fo r publi c 
servants an d th e ne w taxe s neede d t o financ e them . Th e the n Governor , Si r 
William Peel , appointe d a  retrenchmen t committe e t o advis e o n financial 
redistribution i n governmen t personne l an d administration . Th e committe e 
carried ou t a  thoroug h investigatio n o f al l department s an d mad e detaile d 
recommendations fo r reduction s i n staffin g an d replacin g European s wit h 
Chinese whereve r possibl e (Miners , 1986 : 84) . 

However, progres s i n replacin g European s wit h loca l staf f wa s slow . 
European staf f coul d no t b e dismisse d t o mak e wa y for Chines e befor e the y 
reached th e ag e o f retirement , s o vacancies aros e onl y fro m natura l attritio n 
and increase s i n publi c servic e positions . Som e head s o f department s wer e 
reluctant t o emplo y loca l staf f an d th e lo w salaries offered t o loca l appointee s 
in compariso n t o thos e pai d t o Europeans o f th e sam e grad e migh t als o hav e 
discouraged loca l applicants . In 1938 , the government di d find  i t necessary t o 
make a n upwar d adjustmen t i n th e pa y o f certai n Chines e medica l doctor s 
who ha d graduate d fro m th e Universit y o f Hon g Kong , i n orde r t o preven t 
them fro m resignin g an d goin g int o privat e practice . Thei r maximu m salar y 
was increased t o $10 800, but thi s was still below the starting salary of GBP 700 
(which wa s the n equivalen t t o HK$1 1 200 ) fo r a n Europea n docto r (Miners , 
1986: 85) . I t wa s no t unti l 196 1 when th e governmen t lai d dow n th e polic y 
that 

Hong Kong University Press Open Access eBook



68 Th e Civi l Service in Hong Kong : Continuity and Chang e 

where externa l recruitmen t i s necessar y expatriate s shal l normall y 
be engage d o n contrac t term s an d shal l no t b e appointe d t o th e 
pensionable establishmen t unles s ther e appear s t o b e n o possibilit y 
of Chines e with th e appropriat e qualification s bein g availabl e i n th e 
next fe w years . The onl y genera l exception s t o thi s polic y were tha t 
a proportio n o f th e vacancie s fo r administrativ e an d polic e officer s 
should regularl y be fille d b y expatriates o n permanen t terms . In th e 
administrative grad e th e ai m wa s tha t hal f th e post s a t al l level s 
would alway s b e fille d b y expatriate s (Miners , 1991 : 93). 

T h e administrativ e office r grad e i s a n impor tan t c o m p o n e n t o f th e H o n g 
Kong civi l servic e a s i t i s responsibl e fo r makin g policies . A s a  Britis h colony , 
H o n g Kon g wa s executive-le d an d neve r directl y accountabl e t o it s citizenry . 
Since Britain , thoug h a  colonia l regime , coul d no t legitimatel y clai m t o hav e 
the consen t o f th e peopl e i t governed , Britis h citizen s wer e recrui te d int o th e 
Police Forc e i n o rde r t o maintai n la w an d orde r an d preven t mutin y an d 
subversive actions . Unti l 1984 , approximatel y 5 0 percen t o f ne w recruit s int o 
the polic e inspectorate , fo r example , wer e expatriate s (Burns , 1988b : 101) . 
Fur thermore , p romot io n criteri a wer e sometime s in terprete d i n a  wa y tha t 
was disadvantageou s t o locals . T h e emphasi s whic h expatriate s i n th e Lega l 
Depar tmen t plac e o n exper ienc e (whic h the y possess , whil e local s generall y 
do not ) i s not share d b y thei r loca l colleague s (Burns , 1988b : 101) . Man y loca l 
people wit h talen t therefor e hav e opte d fo r th e privat e sector , whic h ca n 
provide be t te r employmen t package s an d prospects . A s w e hav e a rgue d 
elsewere, '  [c] olonialism, b y definition , canno t completel y implemen t a  mer i t 
system' (Le e an d Huque , 1995 : 112) , i n th e sens e tha t selectio n o f candidate s 
was partl y base d o n politica l pat ronag e an d politica l loyalty , eve n thoug h civi l 
servants wer e expecte d t o abid e b y th e principl e o f politica l neutralit y i n 
per forming thei r dutie s (Lui , 1988 : 138) . 

T h e governmen t starte d t o activel y pursue a  policy o f localizatio n afte r th e 
signing o f th e Jo int Declaratio n betwee n th e Chines e an d Britis h government s 
in 1984 . Accordin g t o th e Jo in t Declaration , servin g foreig n national s ca n 
remain i n employmen t afte r 1997 , excep t a t th e highes t 'principa l official ' 
levels. Thes e position s ar e t o b e occupie d b y Chines e nationals , wh o ar e 
p e r m a n e n t resident s o f th e H o n g Kon g SAR , an d d o no t hav e th e righ t o f 
abode i n an y foreign country . Accordin g t o Articl e 10 1 o f th e Basi c La w o f th e 
H o n g Kon g SAR , th e principa l official-leve l post s includ e th e post s o f Chie f 
Secretary, Financia l Secretary , Attorne y General , fourtee n polic y secretaries , 
Commissioner o f th e I n d e p e n d e n t Commissio n Agains t Corrupt ion , Directo r 
of Audit, Commissione r o f Police , Directo r o f Immigration , an d Commissione r 
of Custom s an d Excise . 

Since 1984 , n o expa t r i a t e ha s b e e n a p p o i n t e d o n p e r m a n e n t a n d 
pensionable term s i n th e civi l service . However , contrac t appointments , wher e 
some specia l expertis e i s requi re d o r whe n i t i s impossibl e t o find  qualifie d 
candidates locall y t o fill a  vacancy , ar e stil l offere d t o expatriate s subjec t t o th e 
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agreement o f th e Publi c Servic e Commission . Th e localizatio n polic y wa s 
implemented throug h tw o separat e arrangement s fo r th e principa l officia l 
level posts. The percentag e o f local officers i n th e directorat e grad e increase d 
from 4 9 in 198 5 to 59.7 in 199 0 and 70. 2 in 1996 . Since 1993 , the governmen t 
had take n activ e step s t o mov e u p prominen t local s t o tak e u p senio r posts . 
Anson Chan , fo r example , becam e th e first  loca l officia l t o b e appointe d t o 
the pos t of Secretary for th e Civi l Service in mid-1993, and was then promote d 
to Chie f Secretar y a  fe w month s later . L i Kwan-h a wa s th e first  Chines e 
Commissioner o f Polic e an d wa s replace d b y Hu i Ki-o n whe n h e retire d i n 
July 1994 . In Novembe r 1994 , the Hon g Kon g governmen t mad e som e mor e 
changes by appointing Pete r La i to take over from Alistai r Asprey as Secretar y 
for Security , an d Bowe n Leun g a s Secretar y fo r Planning , Environmen t an d 
Lands. B y 1997 , al l o f th e ninetee n Secretarie s wer e loca l officers , compare d 
to eigh t ou t o f fifteen  i n 1990 , an d fou r ou t o f eightee n i n 1985 . 

In principle , the localization polic y should be supported . There ar e severa l 
reasons fo r localizin g a  civi l service . Loca l official s ar e familia r wit h th e 
community, ar e abl e t o asses s loca l need s an d aspirations , an d cos t les s i n 
comparison wit h expatriat e official s (Burn s an d Scott , 1984 : 31-2) . Deman d 
for a  movemen t i n tha t directio n i s inevitable a s a  societ y progresse s an d a n 
educated middl e clas s emerges t o stake a  claim t o crucia l positions i n th e civi l 
service. Localization ca n als o be supporte d i n view of the fac t tha t th e citizen s 
feel mor e comfortabl e bein g serve d b y loca l officials , an d particularl y fo r 
Hong Kong, it is necessary that civil servants speak the local language. As local 
talent develops , there seem s to be no justification fo r providin g expensive pa y 
packages t o expatriat e staf f wh o woul d perfor m simila r task s a s th e locals . 

However, i t can also be argue d tha t expatriat e official s ar e appointe d onl y 
when qualifie d loca l applicant s ar e no t availabl e fo r a  particula r job . I t i s 
common fo r employer s t o loo k abroa d fo r employee s wit h specialize d skills . 
The meri t principl e stipulate s tha t preferentia l treatmen t base d o n th e plac e 
of origi n ma y affec t th e qualit y o f th e civi l service . Th e bes t candidate s ma y 
have t o b e exclude d i f the y d o no t mee t requirement s o f nationalit y o r 
residence. I n som e cases , th e cos t o f localizatio n ma y b e prohibitiv e (Burn s 
and Scott , 1984 : 32) . Therefore , th e issue s i n localizin g th e Hon g Kon g civi l 
service nee d t o b e examine d wit h referenc e t o th e meri t principle , equa l 
opportunity, th e presenc e o f local s i n th e bureaucracy , an d th e protectio n o f 
human rights . An interesting aspec t of the problem i s the definitio n o f 'local' , 
since 'localization ' i n Hong Kong appears to be synonymous with 'sinovization ' 
of th e civi l service . Th e debat e continue s i n Hon g Kon g an d elsewhere . 

The Basi c Law was enacted t o prescribe 'th e system s to be practised i n th e 
Hong Kon g Specia l Administrativ e Region , i n orde r t o ensur e th e 
implementation o f th e basi c policie s o f th e People' s Republi c o f Chin a 
regarding Hon g Kong ' (The  Basic Law: Preamble). The proces s o f negotiatin g 
for transition , signin g o f th e Joint Declaratio n and , finally,  th e promulgatio n 
of th e Basi c La w se t i n motio n a  huge-scal e preparatio n fo r th e momentou s 
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change. I t signalle d th e beginnin g o f th e decolonizatio n proces s a s wel l a s 
preparation fo r th e reversa l o f sovereignty . I t entaile d carefu l plannin g a s al l 
parties were concerne d abou t th e economi c prosperit y o f Hon g Kon g which , 
to a  grea t extent , depend s o n th e abilit y o f th e civi l servic e t o perfor m it s 
functions i n a n objectiv e an d efficien t manner . 

The increasin g deman d fo r localizatio n o f th e Hon g Kon g civi l servic e 
resulted i n intens e debate s ove r th e issue . Thi s becam e eviden t fro m letter s 
appearing i n loca l newspaper s an d statement s b y th e association s o f loca l 
officials. The governmen t made an effor t t o pursue a  simple method t o localize 
the civi l servic e b y openin g u p a n avenu e throug h whic h expatriate s coul d 
demonstrate thei r commitment t o Hong Kong by changing over to local term s 
and condition s o f service . A  surve y conducte d b y a  politica l part y indicate d 
that ther e wa s stron g oppositio n t o th e mov e t o allo w expatriat e official s o n 
contract appointment s t o switc h t o loca l term s an d condition s o f service . 
About 6 0 percen t o f th e respondent s expresse d suppor t fo r th e suggestio n 
from Legislativ e Counci l member s t o freez e th e propose d chang e i n polic y 
(Ming Pao,  1 2 Septembe r 1993) . 

There ar e differen t view s o n th e interpretatio n o f th e practic e o f 
'localization', o n th e definitio n o f 'locals' , an d o n th e perceptio n o f th e civi l 
servants themselves, both loca l and expatriate . There are arguments in suppor t 
of, a s wel l a s against , localization . Ther e ar e technica l issue s relatin g t o a 
merit-based civi l service , equa l opportunit y fo r al l civi l servants , an d th e 
representation i n th e bureaucrac y o f variou s section s o f th e society . A t th e 
same time , ther e ar e politica l issue s stemmin g fro m th e viewpoin t o f huma n 
rights, definition of'locals' , and the 'sinovization ' o f the civil service (Podmore , 
1971: 37) . However , th e debate s i n Hon g Kon g hav e centre d aroun d th e 
issues o f merit , equit y an d huma n rights . Thes e issue s wil l b e examine d t o 
consider th e possibl e impac t o f th e localizatio n debat e o n th e civi l service o f 
Hong Kong . 

Localization ha s bee n a n accepte d principl e o f th e civi l servic e o f Hon g 
Kong for a  long time. The Report  of the Salaries Commission, 1947  advocated tha t 
the civi l servic e b e compose d o f loca l peopl e a s far a s possible . Th e cas e fo r 
recruiting official s fro m oversea s coul d b e mad e onl y i n th e even t o f non -
availability of qualified an d suitabl e loca l candidates . The sentimen t ha d bee n 
voiced tim e an d agai n an d variou s modification s too k plac e a t variou s time s 
in orde r t o ensur e tha t th e proces s o f localizatio n continued . I t was decide d 
in 196 1 to normally appoin t expatriate s 'onl y on contrac t o r agreemen t term s 
so tha t the y coul d eventuall y b e replace d o n a  permanen t basi s b y suitabl e 
and qualifie d loca l candidates ' (Lui , 1984: 63). Other step s consistent with th e 
policy o f localizatio n include d a  reductio n i n th e disparit y i n salarie s an d 
benefits betwee n loca l and expatriat e officials , awardin g equivalence t o locally 
obtained qualifications , an d provisio n o f oversea s trainin g opportunitie s fo r 
local staff , an d th e polic y ha d 'becom e a n integra l par t o f th e whol e syste m 
of recruitmen t an d selectio n i n th e Hon g Kon g government ' i n th e earl y 
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1980s (Lui , 1984: 63). The implementation o f the localization policy progressed 
very slowly in th e initia l years but picked up momentu m i n th e 1980s . By 1985, 
'the actua l numbe r o f expatriate s ha s approximatel y tripled ; bu t sinc e th e 
whole service has expanded mor e than sevenfold , th e proportion o f expatriate s 
in i t ha s bee n mor e tha n halve d .  .  . '  (Miners , 1986 : 98) . I n 1993 , though , 
as w e sa w above , expatriate s continue d t o hav e a  stron g presenc e a t ke y 
policymaking levels . Difference s i n perk s hav e als o bee n reduce d followin g 
conscious efforts. However , due to the economic boom in Hong Kong, spiralling 
rates of inflation, shootin g property prices and rentals , and a  number o f othe r 
factors, official s servin g on loca l terms have been dissatisfie d wit h the progres s 
of localization. Bu t a  more plausibl e reaso n i s probably th e fac t tha t local civi l 
servants fee l frustrate d ove r th e blockag e o f thei r caree r path s b y expatriate s 
who continu e t o enjo y a  differentia l packag e o f remuneratio n a s wel l a s a 
pleasantly larg e shar e o f th e to p posts . 

The planne d reversa l o f sovereignt y ha d give n ris e t o sentiment s no t 
consistent wit h supportin g a n expensiv e an d exclusiv e grou p o f expatriat e 
civil servants. The Loca l Crown Counse l Association o f Hong Kon g voiced thi s 
sentiment i n a  stron g rebutta l o f th e government' s decisio n t o allo w chang e 
of terms for expatriates . The grou p argue d tha t expatriate s 'shoul d b e phase d 
out no t because the y are non-Chinese bu t because the y are no t locals ' (SCAIP, 
15 August 1993) . 

The gradua l introductio n o f democrati c institution s an d practice s ha s 
generated interes t in the methods and mechanisms for governing Hong Kong . 
The attractive pay and benefits enjoye d b y the expatriates have been questione d 
as loca l official s ar e capabl e o f performin g a t th e sam e leve l bu t a t a  lowe r 
cost. Th e governmen t ha s responde d t o suc h sentiment s an d ther e ar e sign s 
of equalization o f terms an d condition s o f service . A policy was announced i n 
1961 t o appoin t expatriate s onl y o n contrac t o r agreemen t term s s o tha t 
eventually they could be replaced on a permanent basis by suitable and qualifie d 
local candidates . Expatriatio n allowances , previousl y pai d t o oversea s staff , 
were abolished b y July 1969 . The appointmen t o f Chief Secretary from amon g 
the local civil servants in 199 4 was seen as a demonstration o f the government' s 
intention t o ste p u p th e pac e o f localization . I n Novembe r 1994 , th e 
government announce d th e promotio n o f thre e loca l civi l servant s t o th e 
Secretary leve l an d restate d th e ai m 't o complet e th e localisatio n proces s b y 
the end o f next year' (SCMP,  23 November 1994) . However, it was also pointe d 
out tha t taxpayer s 'wil l hav e t o foo t a  $1 5 millio n golde n handshak e t o five 
top expatriat e civi l servant s wh o hav e falle n victi m t o localisatio n policies ' 
(Hong Kong  Standard,  2 4 Novembe r 1994) . 

The localizatio n debat e ha s brough t t o th e for e a  numbe r o f interestin g 
issues tha t wil l be examine d i n th e nex t section . Doe s localization violat e th e 
'merit principle' ? I s i t worthwhil e t o appoin t expensiv e expatriat e officials ? 
Should local s have stron g representatio n a t al l levels of th e civi l service? Ho w 
can 'locals ' be defined? Wil l localization lea d to the violation o f human rights ? 

Hong Kong University Press Open Access eBook



72 Th e Civil Service in Hong Kong: Continuity and Change 

Will Hon g Kon g g o throug h a n exercis e o f 'sinovization ' i n vie w o f th e 
resumption o f Chines e sovereignty ? 

THE ISSUE S 

The debat e o n localizatio n o f th e civi l servic e i n Hon g Kon g centre s aroun d 
major value s o f merit , equit y an d huma n rights . Advocate s fo r th e principl e 
of merit ar e concerne d tha t administrativ e efficienc y wil l be adversel y affecte d 
should expatriate s b e replace d b y locals , assumin g tha t th e position s wil l b e 
filled u p b y less qualified locals . Such concern ca n be discounted base d o n th e 
fact tha t th e Hon g Kon g governmen t ha s adopte d onl y th e principl e o f 
appointing th e best applicants for th e job since 198 4 when the Joint Declaratio n 
between th e Chines e an d Britis h government s wa s signed . Tha t marke d th e 
beginning o f the operationalizatio n o f the long-standin g polic y of localizatio n 
in th e civi l servic e o f Hon g Kong . 

Colonialism, b y definition , canno t completel y implemen t a  meri t system . 
When th e governmen t polic y wa s trace d fro m it s origi n i n 1948 , th e meri t 
principle ha d bee n ignore d i n th e recruitmen t an d selectio n o f civi l servants , 
although 'li p service ' wa s pai d t o it . I n 1955 , fo r example , th e Hong  Kong 
Government Annual Report  claimed tha t 'th e highes t ranks o f the publi c servic e 
are ope n t o loca l me n (sic ) wit h suitable  qualifications [authors' italics] ' (Hong 
Kong Government Annual Report,  1955 : 227). Similar criteria were stated i n 196 8 
when th e governmen t confirme d tha t 'th e fundamenta l tene t underlyin g th e 
government's genera l recruitment polic y is the appointment whenever possibl e 
of suitable and qualified  [authors' italics ] bon a fide  loca l candidates t o vacancies 
in th e Publi c Servic e .  . .  '  (Hon g Kon g Government , 1968 : 15) . Even thoug h 
the localizatio n principl e wa s adopte d a s earl y a s th e lat e 1940s , th e pac e o f 
localization ha d bee n ver y slo w an d di d no t accelerat e unti l 198 4 whe n 
recruitment o f expatriate s wa s officiall y stoppe d (Burns , 1988b : 101) . 

One o f th e mai n reason s fo r th e slo w development o f localization wa s th e 
colonial natur e o f governmen t tha t le d t o th e recruitmen t o f Britis h officer s 
into th e administrativ e servic e an d int o th e police . Th e Publi c Servic e 
Commission noted , i n it s repor t fo r 195 6 an d 1957 , tha t onl y seve n loca l 
candidates ha d bee n appointe d Cade t Office r II , the titl e use d i n tha t perio d 
for th e junior grad e o f th e administrativ e class . Th e repor t conclude d tha t 
'the limite d numbe r s o fa r appointe d i s not du e t o th e lac k o f vacancies bu t 
to th e deart h o f candidate s o f th e righ t calibr e . . . I n judging candidate s [b y 
the Publi c Service s Commission ] fo r so  important a post consideration i s given 
not onl y to academic qualification s bu t als o to bearing  and personality [authors' 
italics]' (Hong  Kong  Government  Public Services Commission  Report  1950-52: 7). 
Unfortunately, th e importan t qualificatio n o f 'bearin g an d personality ' wa s 
not defined . Thu s examinations , th e primar y objectiv e too l i n upholdin g th e 
merit principle , faile d t o mee t importan t standard s o f reliabilit y an d validity . 
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Reliability concern s stabilit y and consistenc y while validit y refer s t o relevanc e 
and inheren t accuracy : doe s th e tes t measur e wha t i t i s designed t o measur e 
(Shafritz, Hyde , Bal k an d Rosenbloom , 1986 : 167) ? Th e ke y dimensio n t o 
validity i s job relatednes s an d bein g practica l i n character . S o th e failur e i n 
appointing local s t o thes e position s simpl y becaus e the y di d no t posses s th e 
proper bearin g an d personalit y no t onl y indicate d a  majo r fla w i n th e 
examination system , bu t als o defeate d th e meri t principl e i n th e sens e tha t 
selection o f candidate s wa s partl y base d o n politica l patronag e an d politica l 
loyalty, eve n thoug h civi l servants i n Hon g Kon g supposedl y shoul d abid e b y 
the principl e o f politica l neutralit y (Lui , 1984 : 138) . 

As explicitl y indicate d i n th e Public  Services  Commission  Report,  th e 
administrative clas s i s an importan t grad e becaus e th e administrativ e officer s 
are th e policymaker s i n Hon g Kong . And Hon g Kong , havin g bee n a  Britis h 
colony, was executive-led an d ha d never been accountabl e t o its citizenry.6 Th e 
government was able to formulate an d implemen t recruitment policie s without 
the nee d t o consul t an d accommodat e loca l officials , an d promotio n criteri a 
were determine d wit h th e intentio n o f favouring expatriat e officers . Wit h th e 
expansion i n loca l educatio n opportunities , th e universitie s an d polytechnic s 
have produce d a  significan t numbe r o f graduate s wel l equippe d wit h th e 
necessary skill s t o serv e i n th e civi l service . Statistic s fro m Tabl e 1  show tha t 
expatriate officer s coul d wel l be replace d b y competent loca l officers . Hence , 
it ca n b e argue d tha t ther e wa s a  history o f discriminatio n agains t locals , an d 
the localizatio n polic y serve s onl y t o revers e tha t discrimination . A s a  matte r 
of fact , th e meri t principl e i s qualifie d b y th e localizatio n principl e i n th e 
sense tha t th e civi l servic e shoul d b e 'close r t o th e peopl e i t serves , an d 
therefore mor e usefu l t o th e community.' 7 So , 'closeness ' t o th e communit y 
is a n appropriat e dimensio n t o conside r whe n th e meri t principl e i s t o b e 
properly applied. Sinc e over 98 percent of the people served by the governmen t 
of Hon g Kon g ar e Chinese , knowledg e o f th e Chines e languag e an d cultur e 
is essentia l t o th e effectiv e deliver y o f publi c services . 

Apart from th e fac t tha t th e meri t principl e i s thus uphel d b y localizatio n 
of th e civi l service , i t i s also importan t i n term s o f values o f equit y an d socia l 
justice. I t was argue d tha t loca l peopl e wer e bein g discriminate d agains t an d 
did no t receiv e equa l pa y fo r equa l work . Th e whol e concep t o f pa y tha t 
includes no t onl y wages o r salarie s bu t othe r fring e benefit s suc h a s housin g 
and al l kinds o f allowance s rangin g fro m educatio n t o baggag e i s being use d 
to support thi s point . Employin g an expatriat e incur s expenses from passages , 
accommodation, lon g holiday s t o substantiall y highe r salaries. 8 The followin g 
is a n accoun t o f a  typica l expatriate : 

A Cambridge Graduate with 1 0 years experience a t the English Bar 
arrived in Hong Kong in 197 8 with his wife, two children an d a  30-
month contract... . Fifteen years later this expatriate is still in Hong 
Kong and doe s not want to leave . . . . Hi s family ha s grown t o six 
children. H e live s in th e Mid-Level s [ a prestigious distric t i n Hon g 
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Kong], an d th e spaciou s housin g i s subsidised . . . . Th e expatriat e 
becomes a n Assistan t Principa l Lega l Counse l i n th e Lega l 
Department o f Hon g Kong , earnin g abou t $6 6 000 (abou t GB P 
6 000 ) a  month . H e i s also entitle d t o a  minimu m si x weeks annua l 
leave, hom e passag e fo r hi s family , pai d educatio n fo r fou r o f hi s 
children an d private medical insurance . Furthermore, there has been 
the gratuity . At leas t five  times durin g hi s Hong Kon g working life , 
he ha s bee n eligibl e t o receiv e 2 5 percent o f th e salar y pai d t o hi m 
at th e en d o f th e 30-mont h lif e o f hi s contrac t (SCMP,  2 Septembe r 
1993). 

Table 2  contrast s a  typica l packag e o f remunera t io n betwee n expatriat e an d 
local officers . 

Table 2 
Perks of the Job — How They Compare 

Salary 
points 

D7-10 

D4-6 

D1-3 

MPS 45-49 

MPS 34-44 

MPS 14-33 

MPS 1-1 3 

Days of Annual Leav e 
Local Expa t 

55.5 

55.5 

31 

31 

31 

31 

22 

55.5 

55.5 

55.5 

55.5 

38 

49 

49 

Passage 
Local Expa t 

First 

Econ. 

Econ. 
every 

-

-

-

— 

class annually 

. class annually 

once Econom y 
2 yrs annuall y 

Economy 

Discount 
ticket 

Econ. once 
every 2.5 yrs 

Econ. once 
every 2.5 yrs 

Housing 
Local Expa t 

NDQ 

PTA 

HFS 

HPS 

PTAf HFS, 
HPS 

NDQ 

PTA 

HPS 

RA 

HLSf HPS 

— — 

D = Directorate Grade s 
NDQ = Non Departmenta l Quarter s 
HFS = Home Financing Scheme 
HLS = Housing Loan Scheme 

MPS = Master Pa y Scale 
PTA = Private Tenancy Allowance 
HPS = Home Purchase Scheme 
RA = Rental Allowance 

Source: SCMP  (31 July 1993 ) 

O n th e not io n o f equit y an d socia l justice , supporter s o f representativ e 
bureaucracy advocat e tha t governmen t bureaucracie s shoul d b e passivel y 
representative o f al l major group s foun d i n societ y a t large , both i n a n absolut e 
sense an d i n term s o f th e leve l o f occupation , s o tha t publi c polic y decision s 
would b e mor e likel y t o suppor t an d p romot e th e interest s o f thos e affecte d 
by the m (Kearne y an d Hays , 1985 : 63) . Ther e i s n o doub t tha t th e societ y i n 
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Hong Kon g i s no t a s multiracial , multilingua l an d multireligiou s a s societie s 
in th e Unite d State s an d elsewhere , an d th e Hon g Kon g civi l servic e i s 
comprised o f mainl y locals . However , whe n w e loo k a t th e distributio n o f 
power —  an d reward s —  the y ar e clearl y biase d i n favou r o f th e expatriat e 
minority. In th e Legal Department, fo r example , in 199 6 more tha n 8 0 percen t 
of th e directorat e position s whic h pa y mor e tha n $6 8 00 0 pe r mont h wer e 
held b y expatriat e officers . Thi s indicate s tha t eve n thoug h th e governmen t 
bureaucracy migh t hav e bee n representativ e i n term s o f absolut e number , i t 
was definitel y no t representativ e i n term s o f th e leve l o f occupatio n an d th e 
distribution o f power . 

Another are a o f contentio n i n th e localizatio n debat e i s th e possibl e 
violation o f th e huma n right s o f th e expatriat e officer s b y not renewin g thei r 
contracts. In the course of implementing the localization policy, the governmen t 
decided t o terminat e som e o f th e oversea s officers ' contract s i n 1992 . Thi s 
prompted th e expatriate s t o conside r takin g th e governmen t t o cour t fo r 
denying the m equa l acces s t o publi c servic e employment . O n th e lega l front , 
some expatriate s wer e abl e t o threate n lega l actio n becaus e th e Bil l o f Right s 
is a n expurgate d for m o f th e Internationa l Covenan t o n Civi l an d Politica l 
Rights. The covenant , which binds sovereign states , guarantees equa l acces s to 
public services by 'citizens'. The Bil l of Rights changed th e term t o 'permanen t 
residents' apparentl y for politica l reasons . The indirec t result is that the grou p 
of beneficiarie s becam e wide r tha n tha t intende d b y th e covenant . Articl e 
21 (c) o f the Bil l of Rights stipulates tha t 'ever y permanent residen t shal l hav e 
the righ t and th e opportunity , . . . t o have access , on genera l term s of equality , 
to publi c servic e i n Hon g Kong ' (The  Hong Kong Bill of Rights: 14). This lead s 
to a n argumen t ove r wh o i s t o b e considere d a  'permanen t resident' . 

The Associatio n o f Expatriat e Civi l Servant s argue d tha t thei r member s 
should b e considere d 'permanen t residents ' afte r the y ha d bee n i n Hon g 
Kong fo r mor e tha n seve n years , because th e Electora l Provision s Ordinanc e 
gives voting right s t o al l those who hav e resided i n Hon g Kon g for mor e tha n 
seven years . I f suc h a  definitio n o f 'permanen t resident ' wa s adopted , th e 
expatriates woul d hav e bee n abl e t o escap e restriction s impose d o n thei r 
opportunities fo r promotion , transfe r t o loca l condition s o f servic e an d joi n 
the permanen t establishment . B y contrast , th e governmen t abide s b y th e 
definition provide d b y th e Immigration  Ordinance  which stipulate s tha t '[a]n y 
person wh o i s wholl y o r partl y o f Chines e rac e an d ha s a t an y tim e bee n 
ordinarily residen t i n Hon g Kon g fo r no t les s tha n 7  years' , a s wel l a s al l 
BDTCs who have ' a connection with Hong Kong' will be regarded as permanent 
residents o f Hon g Kon g (The  Laws  of  Hong  Kong,  ca p 115 , Immigratio n 
Ordinance: Schedul e I) . I n practice , a n oversea s office r coul d becom e a 
permanent residen t b y naturalizing a s a  BDTC afte r livin g i n Hon g Kon g fo r 
five year s (Hong  Kong  [British  Nationality] Order  1986, Appendi x III , s2(l)) . 
When th e cas e of the expatriate s was brought t o court , th e ruling was that th e 
administration's decisio n was lawful, becaus e eve n th e International Covenan t 

Hong Kong University Press Open Access eBook



76 Th e Civi l Service in Hong Kong : Continuity and Change 

on Civi l an d Politica l Right s o n whic h th e Bil l o f Right s i s model led , accept s 
that citizenshi p ca n onl y b e define d b y a  country ' s ow n nationalit y laws . 

T h e Cour t o f Appea l passe d a  j u d g e m e nt i n Novembe r 199 6 sayin g tha t 
some restriction s ove r th e chang e o f statu s o f oversea s officer s fro m contrac t 
to pensionabl e term s wer e unlawful . However , th e government , th e oversea s 
officers an d th e loca l officer s hel d uncompromis in g view s ove r th e nee d fo r 
proficiency i n th e Chines e language . T h e Secretar y fo r th e Civi l Servic e 
expressly state d that , whil e certai n job s ma y no t necessaril y requi r e th e 
knowledge o f Chinese , th e governmen t canno t accep t th e complet e scrappin g 
of th e requi rement , becaus e tha t wil l affec t th e credibilit y o f th e governmen t 
as H o n g Kon g ha s no w bee n re turne d t o th e Mainland . T h e Associatio n o f 
Expatriate Civi l Servant s applie d t o th e court s fo r ruling s o n th e details , an d 
was abl e t o establis h a  cas e ' t o challeng e th e legalit y a t a  ful l judicia l review' , 
a l though it s a t temp t ' t o revie w th e opening-u p polic y wher e senio r official s 
a re force d t o c o m p e t e fo r the i r ow n j o b s wit h j u n i o r co l leagues ' wa s 
unsuccessful (Hong  Kong  Standard,  2 9 Apri l 1998) . 

T h e fac t is , i n mos t sovereig n countries , civi l servic e employmen t i s ope n 
only t o th e national s o f thos e countries . T h e localizatio n polic y i n H o n g Kon g 
can b e see n a s a  for m o f affirmativ e action . M r Justice Keit h applie d th e rule , 
laid dow n b y M r Justic e Bokhar y i n a  Cour t o f Appea l case , R  v  Man  Wai 
Keung, tha t a  depar tur e fro m 'litera l equality ' coul d b e justifie d if : 

1. sensibl e an d fair-minded peopl e would recognize a  genuine nee d 
for som e differenc e o f treatment ; 

2. th e differenc e embodie d i n th e particula r departur e selecte d t o 
meet tha t nee d i s itsel f rational ; an d 

3. suc h departure i s proportionate t o such need (SCMP,  5 November 
1995). 

In fact , th e expatriate s kne w tha t the y were hire d o n contracts , th e renewa l 
of whic h i s subjec t t o th e unavailabilit y o f a  loca l replacement . Hence , ther e 
should no t b e an y expectat io n o f automati c renewa l o f contract s u p o n thei r 
expiration, particularl y whe n th e governmen t decide d i n 196 1 tha t 'wheneve r 
t h e r e wa s an y possibil i t y o f loca l c a n d i d a t e s o b t a i n i n g t h e necessa r y 
qualifications fo r a  pos t withi n th e nex t fe w years , expatriate s woul d b e 
appo in ted onl y o n contrac t o r b y agreemen t fo r a  limite d period , no t o n 
p e r m a n e n t terms ' (Podmore , 1971 : 41). Fur thermore , expatriat e civi l servant s 
who wer e force d t o retir e o r whos e promot iona l opportuni t ie s wer e affecte d 
because o f localizatio n wer e adequatel y compensated . Sinc e colonialis m ha d 
been th e g roun d fo r th e dominanc e o f expatriate s i n th e highe r echelon s o f 
the administration , i t woul d hav e bee n unreasonabl e fo r th e cour t t o no w 
stick t o th e lette r o f the la w in assessin g affirmative measure s aime d a t redressin g 
the fault s o f pas t colonia l policies . 

T h u s , th e issu e o f localizatio n o f publ i c servic e doe s n o t s tan d i n 
contradict ion t o th e principle s o f merit , equit y an d socia l justice, an d ma y no t 
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necessarily qualif y a s a  matte r o f huma n rights . However , th e Hon g Kon g 
government's manne r i n dealin g wit h th e issue s ma y lea d t o a  numbe r o f 
consequences fo r th e civi l service which wil l have a n impac t o n th e futur e o f 
the civi l servic e itsel f an d o n th e whol e futur e o f th e Hon g Kon g SAR . 

GOVERNMENT ACTION S AND IMPAC T 

Although th e localizatio n polic y was announced i n th e lat e 1940s , i t di d no t 
seem t o become a n issu e then becaus e th e politica l situatio n di d no t allo w th e 
policy t o b e emphaticall y pursued . Ther e wa s actuall y a  conflic t o f interes t 
since the decision-makers who were mostly expatriates themselves had t o decid e 
whether oversea s officers ' contract s shoul d b e renewed . Elliot t suggeste d tha t 
'we mus t first  hav e th e presenc e o f a  numbe r o f gatekeeper s withi n th e 
bureaucracy wh o wil l b e i n a  positio n t o lear n th e avenue s o f bureaucrati c 
power an d who will be willing to open th e gat e for other s into th e middl e an d 
upper strat a o f th e federa l bureaucracy ' i n orde r t o develo p a  representativ e 
bureaucracy (Elliott , 1985 : 44) . Hon g Kon g di d no t hav e adequat e scop e t o 
develop suc h 'gatekeepers' . 

The Hon g Kon g government' s respons e t o th e oversea s officers ' threa t o f 
legal actio n wa s t o exten d th e expatriate-ter m contract s fo r naturalizatio n 
purposes t o be followe d b y a local-term contrac t tha t laste d fo r thirt y months . 
This too k th e matte r righ t u p t o mid-199 7 an d i s now unde r th e jurisdictio n 
of th e Hon g Kon g SA R government . Th e presiden t o f th e Associatio n o f 
Expatriate Civi l Servant s state d tha t suc h a  decisio n generate d 'ange r an d 
dismay i n th e civi l servic e whic h wa s extremely divisive ' (SCMP,  3 Septembe r 
1993). Th e loca l civi l servant s brande d th e decisio n ' a tota l neglect ' o f thei r 
career prospect s an d claime d thei r futur e promotion s coul d b e blocke d a s a 
result. Th e chairma n o f th e Senio r Non-Expatriat e Officers ' Associatio n 
remarked tha t the change was 'tantamount t o abolishing the localisation polic y 
and woul d seriousl y affec t morale ' (SCMP,  31 July 1993) . In a  rando m surve y 
of 19 3 loca l civi l servants , abou t 8 0 percen t o f th e respondent s expresse d 
dissatisfaction wit h th e government' s decisio n t o exten d th e contracts , an d a 
major grievanc e wa s that promotion opportunitie s fo r loca l official s woul d b e 
blocked du e t o the continuatio n fo r th e overseas officers (Ming  Pao, 14 August 
1993). 

This can b e illustrate d with a n example . At the leve l below the directorat e 
scale i n th e Architectura l Service s Department , ther e wer e som e 35 0 locals , 
and fifty-seven out o f eighty-five expatriate s were on contrac t term s (SCMP,  21 
August 1993) . The loca l civi l servants expecte d thes e fifty-seven officials t o b e 
phased ou t t o mak e wa y for the m i n th e highe r positions . However , th e ne w 
rules affected thi s prospect. On e possibl e reaction from th e loca l civi l servant s 
has bee n t o op t fo r th e privat e secto r whic h ca n provid e bette r employmen t 
packages an d prospects . Thi s di d ad d t o th e drai n o f talen t fro m th e publi c 

Hong Kong University Press Open Access eBook



78 Th e Civil Service in Hong Kong: Continuity and Change 

sector. Th e civi l servic e o f Hon g Kon g ha s los t a  considerabl e amoun t o f 
talent du e t o emigratio n throughou t th e 1980s , and th e mov e fro m th e civi l 
service t o th e privat e secto r migh t continu e an d wil l have a  further impac t i n 
terms o f efficiency . 

The government' s decisio n wil l also affec t th e stabilit y of the civi l service . 
The Chinese government had denounce d th e move to allow expatriate official s 
to chang e ove r t o loca l term s o f service , an d reiterate d tha t the y wer e no t 
going t o adop t th e definitio n o f 'permanen t residents ' use d b y th e Hon g 
Kong governmen t o n thi s issue . It s interpretatio n o f permanen t resident s i s 
defined i n Article 24(4) o f the Basic Law 'fo r persons not of Chinese nationality , 
they should hav e ordinaril y resided i n Hon g Kon g for a  continuous perio d o f 
not less than seve n years and taken  Hong Kong as their place of permanent residence 
[authors' italics ] befor e o r afte r th e establishmen t o f th e Hon g Kon g Specia l 
Administrative Region ' (The  Basic  Law: 14) . S o th e ne w polic y will als o affec t 
local official s wh o wil l b e expecte d t o tak e u p senio r post s afte r 1997 . Th e 
issue i s ye t t o b e resolve d an d i s expecte d t o featur e prominentl y i n th e 
debates o n th e futur e o f th e civi l servic e i n Hon g Kong . 

Since Hon g Kon g i s a Chinese cit y and sinc e th e localizatio n debat e mus t 
be considere d i n th e contex t o f decolonization , ther e ar e reason s t o argu e 
that th e Chines e shoul d b e give n priorit y ove r othe r candidate s fo r senio r 
positions i n th e civi l service . Th e Chines e government' s positio n o n thes e 
issues i s reflecte d i n th e comment s o f a  Hon g Kon g Affair s Adviso r fo r th e 
People's Republic of China. In an interview published i n a  left-wing newspaper , 
he state d tha t localizatio n complemente d th e proces s o f decolonization , 
opening up t o th e local s important positions tha t were previously occupied b y 
the conquerors . Here , th e ter m 'locals ' refer s t o the 'Chinese' , and thi s is how 
local citizens, civil service trade unions and th e Chines e governmen t interpre t 
the ter m 'localization' . Thi s seeme d t o b e th e basi s fo r th e origi n o f th e 
localization polic y i n 1946 . Therefore , i t ca n b e sai d tha t th e ste p t o allo w 
expatriate official s t o chang e ove r t o loca l term s wa s a  majo r polic y change , 
instead o f a n 'administrativ e measure ' a s announce d b y th e governmen t (Ta 
Kung Pao,  11 August 1993) . 

Some supporter s o f localization argu e tha t positive discrimination ha s also 
been lawfull y practise d fo r year s i n othe r jurisdictions. Therefore , i t ma y b e 
suggested tha t th e governmen t shoul d adop t a  simpl e an d clea r definitio n o f 
'locals' t o denot e 'th e overwhelmin g majorit y o f th e populatio n whic h i s 
Chinese i n origin ' a s suggested b y Podmore (1971 : 36). The us e of this simpl e 
definition wil l hel p t o remov e som e o f th e confusio n ove r th e definitio n o f 
'locals' i n th e proces s o f localization . 

THE ADEQUAC Y O F PREPARATIO N 

The governmen t o f Hong Kon g had bee n extremel y busy in preparing fo r th e 
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challenge o f transition , an d a  smoot h transitio n doe s no t mea n tha t furthe r 
preparations ar e n o longe r necessary . On e o f th e majo r challenge s wil l be t o 
orient th e civi l service, an institutio n vita l t o th e continuatio n o f stabilit y an d 
prosperity in Hong Kong, to the new circumstances. The government o f Hon g 
Kong was keen o n developin g a  civi l service t o serv e Hon g Kon g o n th e basi s 
of political neutrality , honesty and integrity , and meritocrac y (Law , 1995) . Law 
noted th e emergenc e o f a  flexibl e approac h toward s huma n resourc e 
management i n Hon g Kong , but ther e mus t be unifie d an d concerte d effort s 
towards th e trainin g an d developmen t o f civi l servant s i n orde r t o mak e th e 
transition fro m a  colonial servic e t o tha t o f an autonomou s regio n successful . 

It is obvious tha t conscious effort s wer e made b y the governmen t o f Hon g 
Kong t o fac e th e challenge . Th e effort s ca n b e broadl y categorize d int o 
language trainin g an d impartin g informatio n abou t th e syste m o f governanc e 
and societ y in China . The focus o n languag e trainin g was certainly a right ste p 
towards preparin g Hon g Kon g fo r th e transition . Comman d ove r thre e 
languages (Putonghua , Cantones e an d English ) an d familiarit y wit h Chin a 
will, no doubt , greatl y enhanc e th e abilit y o f th e Hon g Kon g civi l servant s t o 
perform thei r jobs. Ther e i s i n fac t a  practica l nee d fo r civi l servant s o f th e 
Hong Kon g SA R t o b e conversan t wit h Putonghu a an d simplifie d Chines e 
characters. As Hong Kong is now part of China, there will be frequent contact s 
with Chines e governmen t official s an d medi a reporter s fro m th e Mainland . 
Official correspondenc e als o ha s t o b e i n Chinese . O n th e ideologica l level , 
the master y o f th e Chines e languag e i s of utmost necessit y in th e wak e o f th e 
decolonization o f Hon g Kong . 

The CST C playe d a  particularl y importan t rol e i n th e trainin g i n th e 
Chinese languag e a s th e Hon g Kon g governmen t wa s activel y pursuin g a 
'trilingual an d biliterate ' bureaucracy . Th e Chines e Languag e Divisio n wa s 
upgraded i n Septembe r 1995 , and th e Secretar y for Civi l Service intended th e 
division t o assum e a  mor e importan t an d proactiv e coordinatin g rol e i n 
upgrading civi l servants ' languag e ability . I n th e past , th e Chines e Languag e 
Division wa s onl y responsibl e fo r providin g translatio n an d simultaneou s 
interpretation service s a s wel l a s managin g th e Chines e Languag e Officer s 
and th e interpreters . Afte r reorganization , th e divisio n i s expected t o review , 
enforce, monito r an d advis e o n th e us e o f th e tw o lingu a franca s an d t o re -
examine th e rol e o f th e Chines e Languag e Officers. 9 

However, th e emphasi s o n languag e trainin g ma y hav e a n impac t o n th e 
localization o f the civi l service i n Hon g Kong . The languag e requiremen t wil l 
be a  key instrument i n screenin g applicant s for promotio n and , i n mos t cases, 
it i s likel y t o affec t th e expatriat e civi l servants . Thi s migh t hav e a n advers e 
effect o n th e moral e o f publi c official s i n Hon g Kong . Th e leade r o f th e 
Association o f Expatriat e Civi l Servants chastise d th e governmen t fo r placin g 
'ideology' ahea d o f 'practicality ' an d argue d tha t i t woul d 'alienat e foreig n 
professionals' (Hong  Kong Standard, 1 4 September 1995) . Nevertheless, abette r 
understanding o f th e Chines e language , th e Chines e system s an d increase d 
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contact wit h publi c official s fro m th e Mainlan d wil l bette r prepar e Hon g 
Kong civi l servant s t o dea l wit h ne w problem s a s the y arise . 

On close r scrutiny , th e arrangement s fo r trainin g appea r t o b e deficien t 
for a  numbe r o f reasons . Mos t o f th e Chin a studie s programmes , apar t fro m 
the Tsinghua University attachment, organize d by the SSC and CST C inevitably 
appear t o b e limite d an d rathe r basic . The SS C was basically a  team-buildin g 
and problem-solvin g managemen t cours e whic h di d no t necessaril y focu s o n 
reintegration wit h China . Although i t did hav e a  componen t o f oversea s visi t 
that wa s likel y t o includ e on e o f th e citie s i n China , understandin g o f th e 
systems gaine d throug h suc h brie f one-wee k encounter s wa s questionable . 
The mor e systemati c Tsinghu a Universit y cours e comprisin g fou r week s o f 
classroom trainin g an d te n day s o f field  visi t shoul d b e mor e effectiv e i n 
inculcating a  goo d understandin g o f th e Chines e syste m whic h i s markedl y 
different fro m th e system in Hon g Kong . Yet, enrolment o f 10 0 to 12 5 officer s 
per yea r o n th e Tsinghu a Universit y cours e wa s ver y limite d an d it s impac t 
might no t b e lasting . The governmen t shoul d conside r secondmen t o f Hon g 
Kong civi l servant s t o th e Chines e governmen t fo r a  perio d o f si x months t o 
one year, so that the individuals can better understand th e differences betwee n 
the tw o system s throug h dail y contact s an d administration . 

Although th e reintegration o f Hong Kong with China is viewed as a natura l 
process, there have been n o concret e plans to introduce fundamenta l change s 
to th e syste m o f administratio n t o mak e i t meaningful . I n recen t years , th e 
Hong Kon g governmen t ha s been emphasizin g th e developmen t o f a  service -
based cultur e an d consumer-oriente d approac h i n th e deliver y o f publi c 
services. Bu t suc h a  cultur e an d suc h a n approac h ar e mer e replicatio n o f 
practices adopted i n th e United Kingdom . There i s no indication o f any effor t 
to integrat e the m int o th e overal l philosoph y o f th e civi l servic e o f Hon g 
Kong. This coul d b e explaine d i n term s o f the lat e stage o f the transition , bu t 
major change s wil l hav e t o b e considere d a s th e ol d syste m i s replace d wit h 
a ne w one . 

Central-local relationship s wil l graduall y emerg e a s a  majo r issu e i n th e 
course o f time . Curren t trainin g programme s d o no t provid e guideline s o n 
how priorities ar e t o be ranke d an d ho w differences wit h th e centr e ar e t o b e 
sorted out . A s tim e goe s by , civi l servant s i n Hon g Kon g wil l b e confronte d 
with th e ne w challeng e o f balancing th e interest s o f Hong Kon g an d Beijing . 
Hong Kon g civi l servants will need som e reorientation i n orde r t o perform a s 
part o f a  large r framewor k o f government . Thi s i s a n issu e tha t wil l requir e 
attention i n th e future . 

A relate d issu e i s th e rol e o f th e Chines e Communis t Part y i n th e 
governance o f Hong Kon g after th e transition . As the Chines e syste m call s fo r 
close and harmonious relations between the political party and the bureaucracy , 
the tradition o f political neutrality championed b y the Hong Kong civil service 
will come unde r scrutiny . There ar e definit e advantage s o f complete harmon y 
and cooperatio n betwee n th e civi l servic e an d th e rulin g politica l party . 
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However, i t also carrie s th e risk s o f maladministratio n an d abus e o f th e system . 
T h e issu e ha s bee n worryin g politician s an d administrator s i n H o n g Kong , bu t 
n o clea r strateg y ha s bee n adopte d t o dea l wit h thi s problem . 

Many o f th e policie s an d decision s relatin g t o th e administrat io n o f th e 
terri tory ar e condi t ione d b y uncertaint y ove r th e futur e o f H o n g Kong . T h e 
process o f localizatio n ma y b e viewe d a s a  mov e t o improv e th e deliver y o f 
public services , a n opportuni t y t o allo w Chines e official s t o occup y crucia l 
positions, o r a  struggl e t o obtai n equa l remunera t io n package s fo r loca l civi l 
servants. Considerin g th e na tur e an d compositio n o f th e civi l service , i t i s 
evident tha t al l thre e ar e highl y desirabl e objectives . 

Localization o f th e civi l service ha s bee n o n th e agend a o f th e H o n g Kon g 
government fo r a  lon g time , an d th e time  ha s com e fo r i t t o b e activel y 
pursued. Sinc e civi l servants exercis e a  considerabl e a m o u n t o f power i n H o n g 
Kong, an d mos t ke y position s wer e hel d b y oversea s officer s i n th e past , 
implementa t ion o f th e localizatio n polic y ha s no t bee n easy . The r e hav e bee n 
arguments an d counter-argument s centr in g a roun d th e question s o f merit , 
equity an d h u m a n right s whic h hav e implication s fo r th e futur e o f H o n g 
Kong. The debate s generate d aroun d th e localizatio n issu e will have far-reachin g 
impacts o n th e civi l service . I t ca n lea d t o division s betwee n oversea s an d loca l 
civil servants , an d th e moral e o f bo t h group s wil l b e affected . Inevitabl y 
localization cause s stres s an d strain s withi n th e civi l service . The r e wil l b e a 
loss o f talen t an d experience . The r e ma y wel l b e som e short-ter m problems , 
bu t n o on e ca n doub t th e hig h leve l o f abilit y o f loca l civi l servant s o r th e 
excellence o f thei r experienc e gaine d i n th e expatriate-dominate d civi l service . 
But th e worl d move s o n —  an d s o mus t th e expatriates ! 

ENDNOTES 

1. Englis h ha s always been use d a s the officia l languag e fo r meeting s as well as th e 
medium o f instruction a t th e Universit y o f Hong Kong . 

2. 'Putonghua ' i s th e officia l ter m use d t o denot e 'Mandarin ' b y th e Chines e 
government. 

3. Informatio n obtaine d from intervie w in July 1995 with Mr Bruce Gates , directo r 
of SSC. 

4. Informatio n obtaine d fro m intervie w i n July 199 5 with Mr s Mar y Szeto , Civi l 
Service Training Director . 

5. CST C language course s include : 
Chinese Writing Skill s — An Overvie w ( 1 day); 
Workshop o n th e Us e o f Chinese i n Officia l Correspondenc e ( 2 days); 
Effective Writin g i n Chines e Officia l Correspondenc e ( 3 days); 
Writing Minute s o f Meetings in Chines e ( 3 days); 
Workshop o n Synta x in Chines e Officia l Writin g ( 3 days); 
Workshop o n Chines e Speec h Writing ( 2 days) ; 
Use of Chinese Referenc e Book s ( 2 days) ; 
Simplified Chines e Character s ( 2 days) ; 

Hong Kong University Press Open Access eBook



82 Th e Civil Service in Hong Kong: Continuity and Change 

Induction cours e o n Chines e Officia l Writin g for Department s (1 / 2 day) ; 
Hanyu Pinyi n Cours e (1 8 hours) ; 
Elementary Putonghu a Cours e (4 2 hours) ; 
Elementary Putonghu a Self-Learnin g Packag e (4 2 hours) ; 
Intermediate Putonghu a Self-Learnin g Packag e (4 2 hours) ; 
Techniques i n Handlin g Telephon e Call s in Putonghua ( 1 day); 
Job-Related Putonghu a Cours e (4 2 hours) ; 
Intermediate Putonghu a Cours e (4 2 hours); an d 
Advanced Putonghu a Certificat e Cours e (6 0 hours) . 

6. Fo r a  detaile d discussio n o n th e lac k o f accountabilit y i n th e Hon g Kon g civi l 
service, see T.T. Lui, 1988 , pp. 143-8 . 

7. Quote d fro m a  lette r b y AJ . Scott , the n Secretar y fo r th e Civi l Service . Th e 
letter was published i n SCMP  on 6  April 1977 . 

8. Passage s an d accommodatio n entai l hug e expenses . Hote l accomodatio n an d 
hotel subsistenc e allowanc e ar e provide d t o oversea s official s fo r a n indefinit e 
period unti l departmenta l housin g i s available . I n 1982 , th e cos t fo r 
passages fo r th e civi l servant s wa s $ 9 millio n an d th e cos t fo r hote l 
accommodation an d subsistenc e allowanc e was $5 million . 

9. Th e existenc e o f th e Chines e languag e office r grad e reflect s th e legac y o f 
colonial administratio n i n Hon g Kong . The primar y dut y o f thes e officer s wa s 
to translat e officia l correspondence , suc h a s replies t o th e publi c an d minute s 
of meetings, from Englis h t o Chinese. In th e earl y days of colonial rule , replie s 
to Chines e enquirie s were i n English . Th e polic y was later change d t o sendin g 
English replie s with a  Chinese version i n th e 1970s . 
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MANAGING SUCCESSION 

Effective government , mor e than we commonly realize, depends on precedent , 
past experienc e an d accumulate d wisdom . Continuit y an d confidenc e born e 
of th e abilit y t o dra w o n reservoir s o f experienc e ar e centra l t o th e efficienc y 
and etho s o f a  matur e civi l service , an d ar e par t o f a  country' s cultura l an d 
administrative capital . Experienc e bring s wisdom, an d bot h contribut e t o th e 
pride and espri t de corps which again are characteristics of the best governmen t 
machines. All  thes e ar e intangibl e asset s buil t u p ove r generations . The y ar e 
usually taken for granted unti l continuity is challenged b y rapid o r unexpecte d 
changes in personnel , i n circumstance s o r i n th e governing rules . Hong Kon g 
is generall y considere d t o b e th e closes t approximatio n o f a n idea l typ e o f 
'bureaucratic polity' . The civi l service o f Hong Kong has been remarkabl e fo r 
its continuity , stability , efficienc y i n deliverin g services , hig h statu s i n society , 
and relativ e freedo m fro m corruptio n (Lau , 1982a : 25) . Th e relativel y hig h 
pay offere d t o civi l servant s an d th e hig h leve l o f job security , i n additio n t o 
the socia l statu s enjoye d b y public official s i n a  Chinese society , hav e resulte d 
in a  low level of personnel turnove r i n the civi l service. A study on civi l service 
retirees reveale d tha t th e majorit y o f them ha d serve d i n th e Hon g Kon g civi l 
service fo r twent y t o thirt y years (Leung , Brewe r an d Lee , 1996 : 4) . Stabilit y 
in th e civi l servic e i s reflected i n th e lo w overall attritio n rates , which range d 
from 4. 4 percent to 5.9 percent from 1988-8 9 to 1995-96. Despite the relatively 
low level o f turnove r i n general , statistic s recorde d a  tremendou s increas e i n 
the rat e o f retiremen t fro m 11. 7 percen t o f th e tota l attritio n i n th e Hon g 
Kong civi l servic e i n 1988-8 9 t o 49. 9 percen t i n 1995-9 6 (se e Tabl e 1) . 

A mor e alarmin g fac t i s tha t a n attritio n rat e o f aroun d 1 0 percen t wa s 
recorded fo r directorate-grad e officer s fro m 199 2 to 1996 . This included ove r 
1 000 officers o n th e DPS who were senior professionals , th e heads and deput y 
heads o f departments , an d th e administrativ e officer s wh o ar e generall y 
considered t o be the elite group in the public service . These official s occupie d 
the mos t important positions in the bureaucracy, including those o f Secretarie s 
of polic y branche s an d head s o f departments . Th e tren d o f a  larg e numbe r 
of senio r civi l servants leavin g th e civi l service a t a  crucia l juncture o f histor y 
may have grav e implication s fo r Hon g Kong . I t i s necessary t o pla n fo r filling 
the vacuu m create d b y th e sudde n departur e o f official s wh o wer e hithert o 
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Table 1 
Attrition in the Hong Kong Civil Service, 1988-96 

Percentage of Total Attritio n 

95/96 94/9 5 93/9 4 92/9 3 91/9 2 90/9 1 89/9 0 88/8 9 

Resignation 35. 5 38. 1 39. 7 42. 1 38. 6 68. 2 73. 3 66. 2 

Retirement 49. 9 38. 3 3 6 24. 9 15. 2 19. 6 11. 8 11. 7 

Completion o f Agreement 4. 5 3. 3 3  7. 8 2. 4 3. 9 6. 7 10. 8 

Dismissal 1. 5 1. 2 1  0. 7 0. 6 0. 7 0. 9 1. 2 

Termination o f Servic e 6. 1 1 7 18. 1 22. 5 41. 9 5. 4 5. 5 8. 0 

Death 2. 5 2. 1 2. 2 2. 0 1. 3 2. 2 1. 8 2. 1 

Total 10 0 10 0 10 0 10 0 10 0 10 0 10 0 10 0 

Source: Civi l Service Branch. Civil Service Personnel Statistics. Various issues. Hong 
Kong: Civil Service Branch, Government Secretariat . Mimeo . 

considered t o b e indispensable . Arrangement s mus t b e i n plac e t o anticipat e 
possible cause s o f departur e o f civi l servants , identif y factor s tha t caus e the m 
to leave , an d mak e effort s t o eliminat e thos e factors . I f i t i s no t possibl e t o 
prevent civi l servant s fro m leavin g publi c employment , ther e shoul d b e a 
carefully designe d pla n fo r filling  u p position s lef t vacan t by such departures . 
It i s importan t t o ensur e tha t th e replacement s ar e capabl e o f performin g 
their ne w task s a t a n acceptabl e leve l o f competence . 

In vie w o f th e significan t attritio n i n thes e ke y position s a s Hon g Kon g 
made th e transitio n fro m a  British colon y to a  special administrative regio n o f 
the People' s Republi c o f China , thi s chapter aim s to examin e th e factor s tha t 
can b e see n a s contributin g t o thi s potentia l proble m o f succession . Th e 
problem wa s partly cause d b y the colonia l legac y o f th e historicall y slo w rat e 
of localizatio n an d th e sudde n acceleratio n i n replacin g senio r civi l servant s 
on ground s o f nationality in th e years prior t o the handove r o f sovereignty. I n 
principle, th e outgoin g oversea s officer s coul d b e replace d b y senio r loca l 
officers. However , th e increasin g rat e o f earl y retiremen t amon g senio r loca l 
civil servant s exacerbate d th e proble m o f civi l servic e succession . Thes e tw o 
linked issues of accelerated localizatio n an d a  wave of early retirements create d 
obvious additiona l problem s fo r th e governmen t a t a  time which, i n an y case , 
would hav e bee n challengin g an d problematic . Th e possibl e cause s o f earl y 
retirement includ e earl y reapin g o f persona l benefits , namel y pensions , an d 
political development s tha t seeme d likel y t o chang e th e traditiona l role s o f 
the bureaucrats . 
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SUCCESSION PLANNIN G I N TH E HON G KON G CIVI L SERVIC E 

Succession planning , i n th e word s o f Georg e Thomason , i s 'usuall y state d t o 
be concerne d wit h th e identificatio n o f mor e junior personne l wit h capacit y 
and capabilit y t o mov e int o mor e senio r position s (usuall y wit h som e 
development), i n orde r tha t th e organizatio n ha s som e appreciatio n a t an y 
one momen t no t onl y o f what stoc k o f traine d manpowe r i t ha s availabl e fo r 
its current needs, but also what stock it has potentially to meet future exigencies , 
assuming tha t th e futur e nee d wil l replicate th e curren t stoc k b y number an d 
skill' (Thomason , 1978 : 139) . Various factor s ma y contribut e t o th e turnove r 
of civi l servants , who ma y choose t o loo k fo r bette r opportunitie s i n term s o f 
pay, power, prestige and prospects of advancement. A number o f public official s 
will reac h retiremen t ag e ever y year , an d th e possibilit y o f prolonge d illnes s 
or disabilit y shoul d b e take n int o consideration . 

In societie s wit h a  hig h leve l o f uncertainty , a s Hon g Kon g experience d 
over th e tw o decade s befor e th e handover , civi l servant s ma y see k th e 
opportunity o f working i n a  differen t societ y o r emigrat e t o othe r countries . 
Such circumstance s als o giv e ris e t o concer n ove r pensio n an d retiremen t 
payments, an d civi l servant s hav e t o mak e har d choices . Ofte n th e uncertai n 
circumstances ar e perceive d a s a  threa t t o th e comfortabl e positio n enjoye d 
by th e civi l servants , an d ma y influence thei r decisio n t o leav e th e servic e i n 
order t o retai n th e benefit s earne d u p t o a  certai n point . A  civi l servic e 
dominated b y a large number o f non-local official s a t the highes t level is more 
susceptible t o a  high rat e o f attrition a t a time o f change when final  outcome s 
and implication s ar e unpredictable . 

In th e cas e o f Hon g Kong , anothe r facto r wort h consideratio n i s th e 
position an d powe r o f civi l servant s i n th e society . Publi c official s fo r a  ver y 
long tim e hav e playe d a  ver y importan t rol e i n governin g Hon g Kong , an d 
their contributio n ha s bee n recognize d b y successiv e governor s an d th e first 
Chief Executive . The y hav e bee n abl e t o wiel d a  considerabl e amoun t o f 
power, participat e activel y i n th e policymakin g an d polic y implementatio n 
process, an d defen d thei r positio n an d privilege s withou t challenge s fro m 
other group s i n th e society . A number o f constitutiona l an d politica l reform s 
proposed in the early 1990s sought to impose various methods and mechanism s 
for contro l o n publi c officials . Moreover , th e perio d witnessed th e emergenc e 
of a  ne w bree d o f politica l leader s wh o wer e willin g t o challeng e th e action s 
and authorit y o f th e civi l servants . Th e possibilit y o f losin g th e retiremen t 
package whic h wa s buil t u p ove r year s o f servic e wa s als o a  sourc e o f worry , 
since ther e were speculation s abou t th e future o f Hong Kong' s economy afte r 
Britain withdrew and abou t whether th e PRC would allow the SAR government 
to honou r pledge s mad e unde r Britis h colonia l rule . Naturally , civi l servant s 
would prefe r t o accep t th e accrue d benefit s an d leav e befor e th e financial 
capability o f th e governmen t weakened , henc e puttin g thei r pensio n fund s a t 
risk. 
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There wer e sign s o f th e emergenc e o f suc h problem s immediatel y afte r 
the signin g o f th e agreemen t i n 198 4 t o retur n Hon g Kon g t o China . 
Consequently, th e Hon g Kon g governmen t too k step s t o formaliz e a  proces s 
of successio n plannin g i n 1985 . Since then , th e Staf f Plannin g Divisio n o f th e 
Civil Servic e Branc h ha d supervise d th e completio n o f successio n plan s fo r 
directorate-level post s in all government departments . In late 1985 , the divisio n 
called fo r departmen t head s t o submi t forma l five-year  plan s whic h forecas t 
year by year th e incumbent s o f each directorat e pos t (Burns , 1988b : 90-3). At 
this stage, ther e were four factor s which were viewed as potential contributor s 
to the creation o f a vacuum at the higher levels of the civil service: the tendenc y 
of official s t o emigrat e o r a t leas t secur e a  foreig n passpor t s o a s t o b e abl e 
to leav e i f th e situatio n go t worse ; th e tendenc y t o retir e onc e th e ag e limi t 
was reache d o r t o retir e earl y t o ensur e receip t o f th e benefit s package ; th e 
departure o f expatriat e official s wh o ha d serve d fo r a  lon g time ; an d th e 
perceived threa t t o th e civi l servant s a s thei r rol e i n th e politica l syste m wa s 
undergoing noticeabl e changes . 

THE ROOT S O F TH E PROBLE M 

Emigration 

The successio n plannin g proces s continue d annuall y unti l 199 5 whe n th e 
Civil Servic e Branc h decide d t o increas e th e frequenc y o f review s with head s 
of department s fro m onc e ever y yea r t o onc e ever y si x months . Anticipate d 
retirement date s were th e primar y consideratio n i n successio n planning , bu t 
such forecasts were becoming increasingly difficult, an d the process was affecte d 
by th e Britis h government' s polic y t o gran t Britis h nationalit y t o 5 0 00 0 
households i n Hon g Kong . 

The Britis h nationalit y packag e wa s introduce d i n 1990 , an d i t aime d t o 
help retai n thos e peopl e i n ke y position s withi n th e governmen t an d th e 
private secto r who were considere d indispensabl e t o th e continue d prosperit y 
of the territory . The governmen t claime d tha t by providing thes e peopl e wit h 
an optio n t o leav e Hon g Kon g i f it became necessary , th e schem e would hel p 
prevent the m from leavin g the territory . The nationalit y package was designed 
partly t o hol d th e civi l servic e i n plac e afte r th e Tiananme n inciden t i n June 
1989. Consequently , abou t one-thir d o f th e quot a (approximatel y 1 5 000 t o 
18 000 households ) wer e use d u p b y civil service families , wh o were eithe r i n 
disciplinary forces o r sensitiv e posts like administrative officers , o r othe r long -
serving senio r staf f (Cheung , 1990 : 91) . 

At th e sam e time , ther e wer e officer s wh o di d no t wis h t o op t fo r th e 
quota offere d b y the government , bu t preferre d t o ensur e a  safet y rout e ou t 
of Hong Kong, in case such an action became necessary . Several public official s 
were amon g man y othe r Hon g Kon g resident s who applie d an d qualifie d fo r 
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residence in other countries , and subsequendy obtained thei r second passports . 
Whether bot h thes e group s o f officer s woul d remai n i n th e civi l service afte r 
1997 ver y muc h depende d o n thei r continue d confidenc e i n th e ne w SA R 
government. Chen g and Lee' s survey of the directorate officer s i n 199 4 showed 
that abou t 3 6 percen t o f the m wer e worrie d abou t thei r career s i n th e civi l 
service after 1997 . Moreover 64. 3 percent o f the officials ha d British passports , 
while anothe r 10. 9 percen t hel d othe r kind s o f foreig n passports . Mor e 
significantly, irrespectiv e o f whether or not they were holding foreign passports , 
about 34. 7 percen t o f the m claime d tha t the y woul d no t remai n i n th e civi l 
service afte r 1997 . 

Retirements and personal financial interests of civil servants 

Retirement i s a  norma l proces s i n a  civi l service , an d i t ha s t o b e take n int o 
account i n successio n planning . Considerin g th e averag e ag e o f th e Hon g 
Kong civi l servants , thi s i s not a  majo r issu e a t thi s point . However , ther e i s a 
provision fo r civi l servants to choose earl y retirement with most of the benefit s 
after servin g fo r a  specified perio d o f time . Since civi l servants in Hon g Kon g 
are compensated ver y generously in comparison t o their counterpart s i n othe r 
parts o f th e world , a n officia l ca n accru e a n extremel y attractiv e retiremen t 
package i n a  relativel y shor t perio d o f time . Combine d wit h th e uncertaint y 
over th e futur e o f Hon g Kon g an d th e potentia l los s o f powe r i n th e system , 
this provided a  strong incentiv e fo r th e civi l servants in Hon g Kon g t o op t fo r 
early retirement . 

In Octobe r 1994 , the Secretary for th e Civi l Service, Michael Sze , admitted 
that h e wa s worried abou t th e numbe r o f staf f retirin g fro m th e civi l servic e 
in th e run-u p t o 199 7 (Hon g Kon g Government , 1994) . Hi s concern s wer e 
proven t o be valid , because , a s shown i n Tabl e 2 , the numbe r o f civi l servant s 
choosing earl y retiremen t ha d bee n o n a n increase . 

Table 2 
Attrition Due to Early Retirement in the Hong Kong Civil Service, 1990-96 

95/96 94/9 5 93/9 4 92/9 3 91/9 2 90/9 1 

Age below 50 51 8 49 4 33 7 33 0 28 4 22 3 

Age 50 to 5 5 39 4 38 0 24 8 25 3 25 8 20 2 

Source: Civi l Service Branch. Civil Service Personnel Statistics. Various issues. Hong 
Kong: Civil Service Branch, Government Secretariat . Mimeo . 

Statistics indicate d tha t th e numbe r o f civi l servant s wh o opte d fo r earl y 
retirement befor e th e ag e o f fifty more tha n double d fro m 22 3 in 1990-9 1 t o 
518 i n 1995-96 , whil e th e figur e fo r officer s wh o retire d betwee n th e ag e o f 
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fifty t o fifty-five leaped fro m 20 2 t o 39 4 ove r th e sam e period . Thi s tren d o f 
early retiremen t pose d grea t difficultie s i n th e managemen t o f succession . 
Statistics o n officer s du e fo r retiremen t reveale d tha t abou t 3 0 percen t o f 
directorate-level officer s an d anothe r 3 0 percen t o f oversea s officer s wer e 
eligible fo r retiremen t unde r th e ol d pensio n scheme , th e norma l retiremen t 
age o f whic h wa s fifty-five  (wit h a n optio n t o retir e a t fifty  o r forty-fiv e o n 
compassionate grounds) . Th e ol d schem e containe d a  2 5 percen t lump-su m 
gratuity. The ne w pension schem e allows for retiremen t a t sixty with an optio n 
to retir e a t fifty-five,  plus 5 0 percen t lump-su m gratuity . 

By Novembe r 1995 , 3 0 percen t o f th e 1  30 1 directorate-grad e officer s 
were already in th e 'retiremen t zone' . Those i n the 'retiremen t zone ' include d 
fourteen ou t o f th e ninetee n substantiv e directorat e officer s i n th e Educatio n 
Department; eigh t out of fourteen i n the Social Welfare Department directorate ; 
106 out o f 322 in th e commo n directorat e o f the Planning , Environmen t an d 
Lands an d Work s Grou p o f departments ; an d twelv e ou t o f fifty-two  i n th e 
Housing Departmen t (Hong  Kong  Standard, 23 February 1996) . Although th e 
new pensio n pla n doe s no t necessaril y lea d t o a  highe r retiremen t rat e i n 
affected departments , i t ha s increase d th e likelihood , a s officer s i n th e zon e 
have a  righ t t o retir e o n twelv e months ' notice . A t leas t ninety-eigh t officer s 
at directorate leve l indicated i n January 199 6 that they would leave in the nex t 
twelve months (Eastern  Express, 1 9 January 1996) . Moreover, th e notic e perio d 
can b e waive d i n exceptiona l circumstance s wher e i t i s in th e publi c interes t 
and whe n ther e ar e adequat e compassionat e o r persona l ground s suc h as : 
degeneration i n health ; unanticipate d change s i n famil y circumstances ; whe n 
the officer' s servic e i s urgently neede d b y a quasi-government bod y o r publi c 
organization an d i t i s i n th e publi c interest ; retiremen t pla n tyin g i n wit h 
children's education overseas ; or receipt of emigration visa requiring departur e 
at shor t notice . 

The Secretar y fo r th e Civi l Service , La m Woon-kwong , confirme d tha t 
from Apri l 199 4 t o Jul y 1996 , 3 0 ou t o f th e 20 9 retiremen t notice s wer e 
granted th e waiver . A t leas t thre e o f thes e officer s ha d give n les s tha n on e 
month's notice ; the notice period o f less than a  week given by the immigratio n 
chief Lawrence Leung Ming-yin was the shortest in recent years (SCMP,  12 July 
1996). Instances o f early retirements an d application s for waivers added t o th e 
problems o f uncertaint y an d unpredictabilit y i n successio n management . A s 
the Hong Kon g civi l service operates within th e confines o f an interna l labou r 
market supply , staf f moral e an d th e valu e o f organizationa l experience s ca n 
be disrupte d severel y b y suc h sudde n departure s a t shor t notice . Tw o majo r 
factors leadin g t o earl y retiremen t includ e th e rapi d politica l development s 
that ar e changin g an d ar e likel y to change furthe r th e traditiona l role s o f th e 
bureaucrats, an d civi l servants ' attentio n t o persona l financial  interest s i n 
securing pensio n benefits . 

One o f th e issue s tha t th e civi l servant s ha d expresse d grea t concer n 
about durin g th e Sino-Britis h negotiation s o n th e future o f Hong Kon g in th e 
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early 1980 s was th e securit y o f retiremen t pensions . I n 1987 , a  ne w pensio n 
scheme agree d upo n b y bot h Britai n an d Chin a wa s implemented . Thi s 
agreement recognized pension s as a statutory entitlement rather tha n paymen t 
'at pleasure ' o f th e Crown . Th e ne w schem e provide s a n improve d formul a 
for th e calculatio n o f pension , an d allow s retiree s t o dra w u p t o 5 0 percen t 
instead o f 2 5 percen t (unde r th e ol d scheme ) o f th e pensio n i n a  lump-su m 
gratuity a t th e tim e o f retirement . Additiona l feature s o f th e schem e includ e 
the extensio n o f norma l retiremen t ag e fro m fifty-fiv e t o sixt y an d th e 
introduction o f a  'deferre d pension ' fo r civi l servants leaving th e servic e afte r 
ten year s bu t prio r t o retiremen t ag e (Cheung , 1990 : 93) . 

The ne w schem e wa s generall y welcome d b y civi l servants , a s thos e a t 
senior rank s coul d retir e wit h a  muc h highe r lump-su m gratuit y payment . 
Many civi l servant s wh o wer e eligibl e fo r pensio n benefit s too k advantag e o f 
this opportunity . Give n tha t thes e benefit s coul d guarante e a  reasonabl y 
comfortable lif e fo r senio r civi l servant s wh o retired , i t wa s understandabl e 
that man y directorat e officer s wh o fel l withi n th e retiremen t zon e woul d op t 
for earl y retirement , instea d o f takin g th e ris k a s they saw it o f not bein g abl e 
to draw their pension benefit s afte r th e transition . Some had lef t for emigratio n 
reasons, while other s ha d opte d fo r a  secon d caree r eithe r insid e o r outsid e 
the publi c service . Stuar t Harbinson , actin g Deput y Secretar y o f th e Civi l 
Service, reveale d i n Octobe r 198 9 tha t i n th e yea r 1988-89 , approximatel y 
1 500 civil servants lef t th e civi l service for emigratio n reasons , constituting 1 4 
percent o f th e tota l loss . This wa s a n increas e o f 5. 2 percentag e point s ove r 
1987-88 (Ming  Pao,  2 2 Octobe r 1989) . I n 1994-95 , civi l servic e statistic s 
indicated tha t 6 7 percen t (30 2 ou t o f 448 ) o f th e application s fo r earl y 
retirement cite d 'emigration ' a s th e reaso n (Sing  Tao  Daily,  29 June 1995) . 

On th e othe r hand , ther e has been a  growing trend o f retired civi l servants 
starting a  secon d career . Michae l Sz e Cho-cheung , th e forme r Secretar y fo r 
the Civi l Service , retire d wit h $3. 5 millio n i n a  lum p su m whe n h e lef t th e 
government t o join th e TDC . In additio n t o hi s monthly pensio n paymen t o f 
$63 000 , h e ha s bee n earnin g a  monthl y salar y o f $29 0 00 0 fro m th e TDC , 
topped u p b y housing benefits . Michae l Leung Man-kin , th e former Secretar y 
for Educatio n an d Manpower , receive d a  lump-su m gratuit y o f $7. 1 millio n 
and a  monthl y pensio n o f $4 2 00 0 upo n retirement . Sinc e becomin g th e 
Commissioner o f th e Independen t Commissio n Agains t Corruption , h e ha s 
been earnin g abou t $16 0 00 0 a  mont h i n additio n t o othe r benefit s (Hong 
Kong Standard,  1 5 Septembe r 1995) . 

A numbe r o f retire d publi c official s hav e joined th e privat e sector . T o 
quote a  fe w examples , John Chan , th e forme r Secretar y fo r Educatio n an d 
Manpower became th e managing director o f a franchised bu s company; Yeung 
Kai-yin, th e forme r Transpor t Secretary , becam e th e executiv e directo r o f a 
construction company ; an d Si r David Akers-Jones, the former Chie f Secretary , 
became the chairman o f a multinational insurance company . A group of retired 
civil servant s hav e forme d a  consultanc y fir m t o sel l thei r expertis e o n 
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government matters . Accordin g t o th e association' s secretary , Wilfre d Wong , 
the former Deput y Director-General o f Industry, they will utilize their expertis e 
on governmen t policy to advise private companies on thei r lobbying strategies . 
The firm  wil l kee p a  registe r o f al l willin g member s o f th e association , an d 
match th e registere d members ' experienc e an d expertis e wit h clients ' needs . 
The associatio n ha s 160  members , wit h 8 0 percen t havin g retire d a t th e 
directorate level . Sixty of the m ar e forme r departmen t head s (Eastern  Express, 
10 Ma y 1996) . 

Changes in the role of civil servants 

Traditionally, Hong Kon g civi l servants performed bot h th e roles of politician s 
and bureaucrats . Th e mergin g o f the tw o roles was particularly eviden t i n th e 
legislature, i n whic h civi l servant s constitute d a  larg e par t o f it s membershi p 
and effectivel y controlle d it s proceedings . As a consequence , Hon g Kon g was 
labelled a n 'administrativ e state ' i n whic h n o electe d politician s o r politica l 
parties ha d developed . I n essence , th e civi l servant s wer e th e onl y politica l 
institution i n th e colon y an d monopolize d al l function s i n th e polity , fro m 
policymaking t o polic y executio n an d fro m law-makin g t o la w enforcemen t 
(Cheek-Milby, 1989a : 257) . 

However, sinc e th e earl y 1980s , ther e hav e bee n a  numbe r o f change s 
which hav e provide d a  muc h mor e turbulen t an d complicate d politica l 
environment fo r Hon g Kon g civi l servant s (Scott , 1986 : 447-69) . Dramati c 
changes too k plac e whic h increase d publi c participatio n i n governmenta l 
decision-making. Th e first  ste p i n politica l refor m wa s take n i n 1982 , whe n 
universal suffrag e wa s introduce d t o th e election s t o th e eightee n Distric t 
Boards.1 Th e first  election s fo r th e territory-wid e law-makin g body , th e 
Legislative Council , too k plac e i n 1985 . Twenty-four ou t o f a  tota l o f fifty-six 
members were indirectly elected throug h functional constituencie s representin g 
the economic , professiona l an d socia l sectors , o r b y a n electora l colleg e 
composed o f Distric t Boar d members . 

A serie s o f politica l reform s followe d th e conclusio n o f th e agreemen t 
between Chin a an d Britai n o n th e futur e o f Hon g Kong . A  majo r ste p wa s 
taken i n 1991 , when th e first  eightee n directl y electe d seat s were introduce d 
into th e Legislativ e Council . Fo r th e first  tim e i n th e constitutiona l histor y o f 
Hong Kong , directl y an d indirectl y electe d legislator s formed th e majority . I n 
1995, al l member s o f th e Legislativ e Counci l wer e elected , eithe r directl y 
through geographica l constituencie s (twent y ou t o f sixty) , indirectly throug h 
functional constituencie s (thirt y ou t o f sixty) , o r fro m th e electora l colleg e 
(ten ou t o f sixty ) compose d o f Distric t Boar d member s (Leung , Brewe r an d 
Lee, 1995 : 207). The introduction o f elections, and consequently party politics, 
into th e Legislativ e Counci l mean t tha t i t wa s increasingl y difficul t fo r th e 
senior civi l servant s t o maintai n thei r unchallenge d dominan t role , a s the y 
faced increasin g scrutin y an d challeng e fro m electe d legislator s wh o claime d 
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to posses s a  h ighe r degre e o f popula r suppor t an d wer e kee n t o share , i f no t 
take away , thei r policymakin g power s (Cheung , 1991 : 50). O n e senio r officia l 
who ha d lef t th e governmen t admitte d t o som e disquie t ove r thes e ne w changes : 

There i s now much mor e publi c debat e o n governmen t policie s an d 
measures, a  muc h sharpe r divisio n o f view s an d muc h mor e voca l 
dissent an d criticism . Th e initiativ e seem s increasingl y t o hav e lef t 
the hand s o f civi l servants , who n o longe r appea r t o b e callin g th e 
shots. Civi l servants ar e ofte n cast , o r perceive d t o be , i n th e rol e o f 
the beleaguered publi c whipping-boy — trying very hard, and perhap s 
not alway s successfully , t o explai n an d sel l unpopula r policie s an d 
decisions — rather tha n th e traditiona l powerful mandarin s t o whom 
people pay homage. The government is often perceive d and criticize d 
as bein g somewha t rudderles s an d uncertai n o f it s ow n ground . 
Members o f the Legislativ e Counci l an d o f the othe r politica l partie s 
— th e Distric t Boards , th e Municipa l Councils , an d variou s fledgin g 
political partie s —  appea r t o b e gainin g th e uppe r han d a s wel l a s 
the centr e stag e (Chan , 1995 : 22) . 

Cheng an d Lee' s (1994 ) surve y o f th e directorat e officer s reveale d tha t 
senior civi l servant s wer e dissatisfie d wit h th e Legislativ e Counci l , a n d 
considered th e legislator s a s ' to o politicize d an d immature ' . Th e dat a indicate d 
that civi l servant s wer e ambivalen t i n thei r attitud e toward s th e proces s o f 
democratization. O n th e on e hand , the y agree d tha t th e executiv e governmen t 
should b e accountabl e t o th e electe d Legislativ e Council , bu t o n th e o the r 
hand, the y resente d th e interferenc e fro m th e electe d politicians , regardin g 
them a s ' incompetent , senseles s an d sometime s eve n agains t th e publi c interest ' 
(Lee, 1995 : 45) . N o group , however , like s it s powe r an d posit io n t o b e 
challenged. T h e civi l servant s ha d i t to o eas y fo r fa r to o long . 

All thes e change s affecte d th e modus  operandi  o f th e civi l servic e (Chan , 
1995: 26—9) . I n th e past , H o n g Kon g use d t o wor k th roug h a  syste m o f 
a p p o i n t m e n t s a n d cross-membership s be twee n variou s bodies . In t r ica t e 
relationships wer e establishe d betwee n th e executive , includin g th e civi l servic e 
and it s non-civi l servic e advisers , an d th e legislature . Thes e relat ionship s 
provided a  reasonable assuranc e o f legislative suppor t fo r th e executive' s policie s 
and decisions . T h e in t roduct io n o f election s an d part y politic s int o th e 
Legislative Counci l b rough t abou t fundamenta l change s i n th e traditiona l 
relationship betwee n th e executiv e an d th e legislature . Civi l servants increasingl y 
had t o engag e i n persuasion , lobbying , an d goin g directl y t o th e people . The y 
had t o provid e account s o f thei r activitie s t o th e public , an d fac e a  grea t dea l 
more controversy . A s a  consequenc e o f this , th e civi l servic e inevitabl y los t 
some o f th e initiativ e an d contro l tha t i t wa s onc e abl e t o exercise . Today , 
b ranch Secretarie s ca n n o longe r tak e complet e contro l o f thei r ow n agenda s 
and priorities . The y canno t eve n contro l thei r ow n diarie s a s muc h a s the y 
would lik e to . Thei r politica l rol e ha s becom e muc h mor e p rominen t , an d 
more tim e an d energ y hav e t o b e devote d t o politica l activities . 
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This ca n b e illustrate d wit h statistic s (Chan , 1995 : 27-8) . Withi n th e ten -
year per io d betwee n 1982-8 3 an d 1992-93 , th e n u m b e r o f Legislativ e Counci l 
sittings nearl y double d fro m twenty-tw o t o forty-two , an d th e averag e lengt h 
of eac h sittin g m o r e tha n double d fro m tw o t o five  hours . Thus , th e a m o u n t 
of tim e tha t man y senio r civi l servants ha d t o spen d a t sitting s o f th e Legislativ e 
Council increase d fourfol d becaus e branc h Secretarie s ha d t o mov e governmen t 
bills, answe r question s fro m members , an d tak e par t i n debates , eve n thoug h 
they wer e no t forma l member s o f th e Legislativ e Council . T h e n u m b e r o f 
questions tha t the y ha d t o answer , tha t is , th e n u m b e r o f mai n o r origina l 
questions whic h wer e notifie d i n advance , mor e tha n treble d fro m 19 4 t o 612 . 
T h e n u m b e r o f supplementar y questions , tha t is , th e imprompt u follow-u p 
questions, als o ros e fro m jus t ove r 30 0 t o 868 . An d th e n u m b e r o f mot io n 
debates initiate d b y member s wh o wer e no t civi l servant s ros e fro m 2  dur in g 
1982-83 t o 6 2 dur in g 1992-93 . 

Apart fro m at tendin g forma l sitting s o f th e Legislativ e Council , ther e ar e 
n u m e r o u s panels , bill s committees , an d o the r standin g o r a d ho c committee s 
of th e Legislativ e Council , an d civi l servant s ar e usuall y require d t o a t ten d 
meetings o f thes e bodie s wheneve r issue s relevan t t o thei r ow n responsibilitie s 
are discussed . Bu t despit e th e hug e increas e i n workloa d betwee n 198 3 an d 
1993, th e n u m b e r o f b ranc h Secretarie s remaine d unchange d a t sixteen . T h e 
total siz e o f th e civi l service di d no t gro w very muc h either . Ove r thi s sam e ten -
year period , th e tota l strengt h o f th e civi l servic e gre w b y a  tota l o f 9  percent , 
or a n averag e o f 0. 8 percen t a  year . Al l i n all , today' s civi l servant s d o m u c h 
m o r e b y wa y o f sellin g an d defendin g policie s an d hav e relativel y les s contro l 
over thei r initiatio n an d formulation . Stil l ther e i s alway s a  possibilit y tha t th e 
civil servic e policymaker s canno t arriv e a t a  compromis e wit h th e Legislativ e 
Councillors, henc e leadin g t o a n ope n confrontationa l situatio n a s illustrate d 
in th e followin g case : 

The resignatio n o f La u Chin-she k fro m th e Legc o (Legislativ e 
Council) i n Decembe r 199 4 ha s provoke d a  constitutiona l crisi s i n 
Hong Kong' s executive-dominate d politica l system . An Employmen t 
(Amendment) Bil l wa s submitte d t o th e Legc o b y Michae l Leung , 
Secretary fo r Educatio n an d Manpower , fo r thre e readings . The bil l 
was a  resul t o f th e compromis e an d negotiation s betwee n th e 
government an d th e labou r representative s i n (sic ) th e government -
appointed Labou r Advisory Board. Lau , th e labour representativ e i n 
the Legco , considere d th e amendmen t to o mil d an d inadequat e t o 
protect th e interest s o f th e labourin g class . Hi s amendmen t wa s 
successfully passe d i n th e secon d reading . Leung , however , 
immediately withdre w th e bil l befor e th e thir d readin g began , 
claiming tha t th e Legc o was against th e wishes of the representative s 
of the Labour Advisory Board. Lau therefor e proteste d an d resigne d 
immediately fro m th e Legc o (Lee , 1995 : 46) . 
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This wa s possibl y th e first  instanc e i n Hon g Kong' s histor y i n whic h 
government official s openl y confronted th e electe d legislators . While Leung' s 
move was aimed a t preserving th e dominant role of the executive government , 
he was criticized heavily for no t respecting the decision of the elected Legislativ e 
Council an d actin g agains t publi c interest . Pete r Won g Hyo , chairman o f th e 
95 000-stron g Hon g Kon g Chines e Civi l Servants ' Association , concede d tha t 
most civi l servant s face d ne w pressure s du e t o th e changin g politica l system . 
With th e ne w party politics in th e Legislative Council , many civil servants hav e 
become target s o f criticism s bu t n o channel s exis t fo r th e officer s t o expres s 
their grievance s (SCMP,  10 April 1993) . Bureaucrats who were accustome d t o 
their traditiona l role s foun d i t difficul t t o fac e thes e challenges . 

The departure of expatriates 

The proces s o f localization, discusse d i n detai l i n chapte r four , ha s resulted i n 
the departur e o f a  larg e numbe r o f civi l servant s a t th e highe r levels . I n 
addition, expatriat e officer s ha d als o bee n subjec t t o th e sam e feeling s an d 
sentiments over the uncertainties associate d with the reintegration, an d sough t 
to protec t thei r accrue d benefits . Thi s grou p represente d a  combine d 
experience o f many years, and were viewed by many as one o f the mos t usefu l 
contributors t o th e succes s o f Hon g Kong . I t was necessary t o pla n fo r filling 
the position s lef t vacan t b y th e expatriate s wit h capabl e loca l civi l servants . 

There hav e bee n variou s kind s o f effort s t o dea l wit h thi s issue . Th e 
tradition i n th e earl y year s o f colonia l rul e o f appointin g onl y European s t o 
the mos t senio r levels , an d th e neglec t i n subsequen t year s t o neutraliz e it s 
effect ha d t o b e face d b y th e governmen t i n 1997 . I n th e year s o f financial 
prosperity, Hon g Kon g ha d bee n abl e t o attrac t talent s fro m variou s part s o f 
the world . Bein g on e o f th e mos t ope n civi l service systems , i t was possible t o 
recruit th e bes t availabl e talent , an d th e attractiv e term s an d condition s o f 
service adde d t o th e influ x o f personnel , bot h publi c an d private , t o Hon g 
Kong. As thi s grou p o f peopl e face d th e prospec t o f a n uncertai n futur e fo r 
Hong Kong , th e civi l servic e ha d t o b e prepare d fo r a  large-scal e turnover . 
There hav e been effort s b y some official s t o continue i n service , and th e issu e 
has bee n take n t o court s o n variou s ground s includin g righ t o f residence , 
definition o f 'local' , an d eve n discrimination . However , th e ne t resul t ha s 
been th e departur e o f a large number o f civil servants, willingly or unwillingly , 
and thos e wh o remai n i n th e servic e hav e t o sideste p t o mak e wa y fo r th e 
advancement o f loca l officials . 

Early retiremen t wa s als o a  commo n phenomeno n amon g th e oversea s 
officers. O f th e 1  741 overseas officers i n 1995 , 545 were members o f HMOC S 
who coul d op t fo r retiremen t betwee n July 199 6 an d June 1997 . Becaus e o f 
the los s o f Britis h sovereignt y protection , the y were entitle d t o retir e befor e 
1997 regardles s o f thei r age . Abou t a  quarte r o f thes e officer s wer e i n th e 
directorate grad e (Hong  Kong  Standard,  28 Novembe r 1995) . 
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By earl y June 1996 , 18 2 officer s servin g unde r HMOC S indicate d the y 
would leav e Hon g Kon g b y 1  July 199 7 upo n th e reversa l o f sovereignt y t o 
China. Upon leavin g Hong Kong, each officer woul d be entitled t o a maximu m 
payment of GBP140 000 (HK$1. 7 million a t 1996 exchange rate ) fro m London . 
Of thos e wh o indicate d thei r intentio n t o leave , 11 6 wer e fro m th e polic e 
force, 4  fro m th e Judiciary , 3 6 fro m othe r departments , an d 2 6 wer e 
administrative officer s (Hong  Kong  Standard,  7  June 1996) . Expatriate s no t 
belonging t o HMOC S als o starte d leavin g th e territory . Membershi p o f th e 
Association o f Expatriat e Civi l Servic e droppe d fro m 78 0 i n Novembe r 199 5 
to 50 0 toward s th e en d o f June i n 1996 . 

ISSUES I N SUCCESSIO N 

As a result of the localization policy and the voluntary choice of early retirement 
by many HMOCS officer s an d senio r loca l officer s wh o were expecte d t o tak e 
up th e vacan t post s lef t b y th e expatriates , man y relativel y junio r officer s 
enjoyed accelerate d promotions . Thi s ca n b e illustrate d wit h tw o examples . 
First, th e presen t Secretar y fo r th e Civi l Service La m Woon-kwong i s 44 years 
old an d ha s enjoye d thre e promotion s sinc e 1993 . He wa s Deput y Secretar y 
in th e Educatio n an d Manpowe r Branc h fro m Marc h 199 3 to Februar y 1994 , 
Deputy Secretar y fo r th e Civi l Service fo r on e year , Directo r o f Educatio n fo r 
nine months , an d the n enjoye d a  salar y jump fro m D 3 (directorat e leve l 
three) t o D8 on reaching his current position. Lam admitted t o being pleasantly 
startled an d tha t 'th e civi l servic e reshuffl e i s faste r tha n norma l fo r specia l 
reasons', a s he ha d expecte d 't o sta y with th e Educatio n Departmen t fo r tw o 
to thre e years ' (Hong  Kong  Standard, 1 5 Septembe r 1995) . I n addition , h e i s 
the only person promoted t o the position rather than transferre d fro m anothe r 
post on th e same policy grade. Another high-flie r i s the Secretary for Economi c 
Affairs, Stephe n I p (als o of the sam e ag e as Lam Woon-kwong), who ha s bee n 
promoted annuall y sinc e 1994 . At th e tim e o f writing , th e Secretar y fo r th e 
Civil Service ha d just announced tha t the governmen t was still short o f twent y 
to thirt y experience d administrativ e officer s (Hong  Kong  Economic Journal, 1 6 
October 1997) . Th e manpowe r shortag e wa s worsene d b y th e departur e o f 
more tha n fort y HMOC S officer s i n th e precedin g eightee n months , an d 
those officer s wer e veteran civi l servants. He als o urged head s o f department s 
to conside r th e postin g o f othe r professiona l an d genera l grad e officer s t o fill 
up th e vacancies left by administrative officers . Th e rapid promotio n o f juniors 
should ad d yout h an d zes t t o th e civi l service , bu t ther e ar e other s wh o hav e 
reservations abou t thei r experience an d readines s for th e importan t positions . 

Rapid reshufflin g o f th e policymaker s wil l no t onl y depriv e th e Hon g 
Kong governmen t o f continuit y an d stabilit y whic h ar e crucia l t o th e 
development o f publi c policies . Rapi d movemen t o f bureaucrat s ou t o f th e 
public secto r int o privat e busines s o r politic s coul d als o lea d t o th e 
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subordination o f the bureaucrac y t o outsid e influence , a s bureaucrats hav e t o 
establish prope r relationship s wit h thei r prospectiv e employer s o r patron s 
while stil l i n offic e i n orde r t o mak e futur e transitions . Consequently , th e 
government ha s tightene d it s guidelines governin g th e jobs civi l servant s ca n 
take afte r the y retire . Th e rule s state d i n th e circula r issue d b y th e Civi l 
Service Branc h o n 'Acceptanc e o f Outsid e Appointment s Afte r Retirement' , 
which wa s originall y publishe d i n 1990 , wer e change d i n th e wak e o f th e 
controversy ove r a  forme r polic e commissioner' s employmen t wit h a  loca l 
construction compan y whe n h e bega n hi s pre-retiremen t leav e i n July 199 4 
without seekin g approva l fro m th e government . Th e forme r commissione r 
defended himsel f b y saying tha t h e di d no t nee d t o appl y t o th e governmen t 
for approva l becaus e hi s job wa s no t relate d t o th e company' s busines s i n 
Hong Kong . A s a  result , th e apparen t loophol e statin g tha t civi l servant s 
required th e Governor' s prio r approva l onl y before takin g a  job o r 'engagin g 
in an y busines s activit y th e principl e par t o f whic h i s carrie d o n i n Hon g 
Kong' wa s closed with th e ne w rule requirin g official s t o see k th e Governor' s 
consent i f th e companie s the y wor k fo r ar e base d i n Hon g Kong . 

CONCLUDING OBSERVATION S 

This chapte r ha s presente d th e proble m o f successio n i n th e civi l servic e a s 
an issu e o f concern. Th e competenc e o f the Hon g Kon g SAR civil service ha s 
been questione d severa l time s ove r th e managemen t o f various issue s i n th e 
first fe w month s sinc e 1  July 1997 . A  numbe r o f problem s relatin g t o th e 
management o f publi c hospitals , th e econom y an d mos t recently , th e threa t 
to publi c healt h followin g th e detectio n o f a  virus i n chicken s hav e no t bee n 
handled with the efficiency expecte d o f the Hong Kong civil service. Although 
there wa s prais e fro m th e Chines e Centra l Governmen t leader s o n th e 
management o f th e financial  crisis , i t wa s mor e o n th e strengt h o f fiscal 
reserves tha n competen t handlin g o f th e problem . A  number o f othe r issue s 
are beggin g fo r solution . Th e emergenc e o f thes e problem s righ t afte r th e 
reintegration doe s no t reflec t poorl y o n th e successio n plannin g i n th e civi l 
service, bu t the y coul d serv e a s warning sign s fo r th e future . 

The governmen t wa s negligen t i n carryin g ou t th e polic y o f localizatio n 
with vigour during the early periods of colonial rule, but the pace of localization 
accelerated i n the years prior t o the handover o f sovereignty. The mas s exodu s 
of experience d oversea s officer s coul d hav e bee n deal t with i f the y ha d bee n 
replaced wit h experience d loca l senio r officers . However , ther e ha s als o bee n 
a trend o f early retirement among the local senior officers du e to their persona l 
financial interest s an d th e confusio n surroundin g th e changin g rol e o f 
bureaucrats. These tw o factors hav e given ris e t o grave concer n ove r th e issu e 
of succession , resultin g i n accelerate d promotio n o f relativel y junior officers . 
It i s therefor e crucia l fo r th e governmen t t o provid e adequat e trainin g an d 
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broad experienc e t o ensur e tha t th e successor s ar e abl e t o lea d th e civi l 
service i n th e run-u p t o th e transitio n (Huqu e an d Lee , 1996 : 1-16 ) an d 
beyond. Thi s i s particularl y crucia l sinc e ther e hav e bee n majo r change s i n 
the natur e an d compositio n o f th e Legislativ e Council , an d th e Hon g Kon g 
SAR's Chief Executive Tung Chee-hwa comes from a  very different background , 
with limited experience i n public administration. In an interview with Newsweek, 
Chief Secretary Anson Cha n remarke d tha t 'eve n thoug h h e [Tung ] ha s som e 
understanding o f th e wa y th e governmen t works , h e doesn' t hav e a  reall y 
deep understandin g o f ho w governmen t machiner y works ' (Newsweek,  9  June 
1997). Hence , i n thi s critica l perio d immediatel y afte r th e transition , senio r 
civil servant s shoul d b e well-equippe d t o becom e valuabl e aide s o f th e Chie f 
Executive i n th e runnin g o f Hon g Kong' s administration . A  well-designe d 
succession pla n woul d hav e bee n a n invaluabl e instrumen t i n achievin g thi s 
end. 

ENDNOTE 

1. Distric t Board s provid e a n effectiv e foru m fo r publi c consultatio n an d 
participation. The y hav e mainl y a n advisor y role , with forma l powe r onl y t o 
look int o suc h matter s a s loca l recreationa l an d cultura l activitie s a s well a s 
minor environmental work. In reality, they have become involved in discussing 
a wide range of community affairs . 
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CHAPTER 6 — — — = = = = = — 

MANAGING AN D REWARDING 
PERFORMANCE1 

INTRODUCTION 

A high-performing civi l service which i s always ready for self-renewa l ha s bee n 
a persistent objective o f the administrative regim e i n Hong Kong . Towards th e 
final year s o f th e transition , th e civi l servic e ha d embarke d o n a n ambitiou s 
programme o f Public Sector Reform (Financ e Branch , 1989 ) whic h ultimatel y 
aims a t a n overhau l o f th e civi l servic e cultur e —  fro m a  rules-oriente d 
administrative cultur e t o a  mor e cost-consciou s an d value-seeking manageria l 
culture. One o f the principa l themes of reform i s 'Managing for Performance ' 
(Efficiency Unit , 1995a) . I n hi s maide n Polic y Addres s t o th e Provisiona l 
Legislative Counci l o n 8  Octobe r 1997 , th e first  Chie f Executiv e Tun g Chee -
hwa promised t o continu e wit h a  high-quality civi l service b y implementing ' a 
target-based management process to achieve continuous improvement in publi c 
services' (Tung , 1997 : para 151) . 'W e mus t manag e fo r results , by results, ' h e 
claimed (Tung , 1997 : para 151) . 

'Managing huma n resources ' ha d bee n well-recognize d b y th e pre-199 7 
administration a s an essentia l aspec t o f performance managemen t reform . A s 
the the n Civi l Servic e Branc h o f th e Governmen t Secretaria t pu t it , '[t]h e 
need t o respon d t o changin g communit y expectation s mean s tha t th e tas k o f 
managing ou r staf f bette r i s mor e importan t tha n eve r —  i t i s th e staf f wh o 
deliver th e service , an d i t i s throug h a  ne w emphasi s o n staf f managemen t 
that a customer service and performance oriente d cultur e will gradually evolve' 
(Civil Servic e Branch , 1995 : 2) . Increasingl y 'performance ' wil l becom e th e 
most important catchwor d i n th e managemen t o f human resource s within th e 
civil service , an d i t i s expecte d tha t th e ne w understandin g o f performanc e 
will have muc h impac t o n th e issue s of pa y and condition s o f servic e fo r civi l 
servants. Despit e reassuranc e fro m th e Basi c La w which stipulate s tha t ther e 
would not be any changes in the system of determination o f pay and condition s 
nor i n th e way s performance i s to b e appraise d (Articl e 103) , th e hig h goal s 
set for huma n resource s managemen t unde r Publi c Secto r Refor m coul d no t 
be achieve d i n an y substantiv e sens e withou t som e correspondin g refor m i n 
the pa y an d performanc e areas . I n promotin g performanc e managemen t 
reform, th e government i s bound t o head toward s clashing with the traditiona l 
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civil servic e pa y cultur e whic h i s no t reall y linke d t o per formanc e per  se,  bu t 
ra ther i s base d o n a  differen t se t o f efficienc y an d equit y values . Thi s chapte r 
explores suc h issue s o f efficienc y an d equit y i n pa y determinat io n withi n a 
changing contex t i n whic h performanc e managemen t i s bein g reforme d an d 
redefined. 

PERFORMANCE MANAGEMEN T AN D HUMA N RESOURCE S 
MANAGEMENT REFOR M 

H o n g Kong' s at tempt s t o introduc e a  results-base d per formanc e managemen t 
regime ar e no t un ique . The y follo w som e globa l t rend s i n th e sam e directio n 
(cf Cheung , 1997b) . In th e OEC D countries , for example , a  more performance -
or iented cultur e i s bein g fostered , wit h a  close r focu s o n result s i n term s o f 
efficiency, effectivenes s an d qualit y (OECD , 1995 : 8) . Apar t fro m institutiona l 
reforms whic h hav e include d budgetar y devolution , bette r integratio n betwee n 
policy an d p rog ramm e functions , an d organizationa l re-engineering , oversea s 
exper ience ha s als o poin te d t o th e importanc e o f refor m a t th e agenc y a n d 
individual m a n a g e m e n t level s whic h ultimatel y de te rmin e th e capacit y t o 
achieve results . I n Australia , on e o f th e mai n pioneer s i n publi c servic e reform , 
the Managemen t Improvemen t Advisor y Committee ' s 199 3 repor t Building  a 
Better Public  Service  noted : 

Individual performanc e managemen t wil l be a n increasingl y crucia l 
issue in the coming decades. A continuing emphasis on organizationa l 
effectiveness an d productivity , an d increasin g communit y pressure s 
for qualit y o f service , wil l focu s attentio n o n th e lin k betwee n 
individual and corporate performance (Australia n MAB-MIAC, 1993). 

T h e repor t wen t o n t o argu e fo r making  performance  count,  b y lookin g closel y 
at clien t need s an d servic e quality , evaluatin g achievements , an d rewardin g 
good per formanc e a t al l levels . Ho w t o recogniz e an d rewar d per formanc e 
a n d t o manag e underpe r fo rmanc e wit h du e mechanism s ha s becom e a n 
integral par t o f an y performanc e managmen t framework . I n Australi a a s wel l 
as o the r OEC D countries , a n increasin g emphasi s i s give n t o salar y reform , 
with performance-base d pa y bein g it s ke y feature . 

In 199 3 th e H o n g Kon g Civi l Servic e Branc h complete d a  comprehensiv e 
review o f HR M i n th e government , whic h resulte d i n ne w direction s fo r 
c h a n g i n g th e HR M framework. 2 Apar t fro m emphas iz in g devolut io n o f 
authorit ies fro m th e Civi l Servic e Branc h t o depar tment s an d simplificatio n o f 
rules a n d p rocedu re s , wit h th e Branc h ( r e n a m e d ' B u r e a u ' u n d e r SA R 
nomencla ture) fro m no w o n focusin g mor e o n it s strategi c rol e t o p romot e 
and facilitat e changes , th e ne w HR M polic y see s th e m a n a g e m e n t o f peopl e 
ra ther tha n th e administratio n o f rule s a s th e ke y concer n withi n th e ne w 
re fo rm era . T h e ai m i s t o 'establis h a  m o r e open , flexibl e a n d car in g 
m a n a g e m e n t styl e s o tha t staf f wil l b e motivated , develope d an d manage d i n 
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a way they can and will give thei r bes t t o support departments ' mission ' (Civi l 
Service Branch , 1995 : 5). Six principles o f HRM are prescribed : 
• th e Governmen t shoul d b e a  goo d employer ; 
• peopl e ar e th e mos t importan t asset ; 
• staf f ar e recruite d an d thei r career s manage d o n th e basi s o f merit ; 
• staf f shoul d tak e thei r share of responsibility in developing thei r potential ; 
• staf f managemen t i s the responsibilit y o f al l managers ; an d 
• departmenta l HR M plan s mus t b e guide d b y departmenta l plan s an d 

objectives. 
In essence , th e newly define d principle s see k t o form a n HRM culture whic h 
is geared toward s performance relate d to specified servic e plans and objective s 
(so that effectiveness ca n be evaluated) an d merit, and towards co-responsibilit y 
to achieve performance. B y so doing, important values of trust, care, teamwork , 
encouragement an d developmen t wil l b e facilitate d whic h ca n hel p th e 
government mee t the principle o f being a  good employer , thereb y motivatin g 
staff t o giv e thei r bes t (Civi l Servic e Branch , 1995 : 7) . 

If performanc e managemen t i s to be the main approac h t o appraise an d 
motivate staff , i n theor y i t must constitut e th e key to the system of incentives, 
rewards an d sanction s fo r staff . However , a s the res t o f thi s chapte r argues , 
reorientation o f th e existin g pa y determinatio n regim e toward s th e ne w 
performance value s i s not goin g t o b e a n eas y o r uncontentiou s process . 

PAY ISSUE S A S A SOURC E O F CONFLICT I N THE POLITICA L 
TRANSITION 

As the chapter autho r observe d a t the beginning of the 1990s (Cheung , 1991) , 
there ha d bee n increasin g anxietie s amon g civi l servant s ove r thei r future , 
culminating i n wha t coul d b e describe d a s a  crisi s o f th e civi l service . Th e 
problems face d b y Hon g Kon g civi l servant s the n wer e multifaceted . Som e 
were of a political nature , particularly for senior civi l servants who were tryin g 
to adjus t t o new perceptions o f their institutiona l role , a s the political syste m 
was being transforme d b y elections and the rise of political partie s durin g th e 
transitional period , an d a s the Chin a facto r loome d large r an d large r i n th e 
local scen e o f politic s an d administratio n (se e mor e discussio n i n chapter s 
three an d eight) . Expatriat e civi l servant s were concerne d abou t th e pac e o f 
localization an d how that woul d impac t o n thei r caree r prospect . Th e polic e 
and othe r discipline d force s wer e understandabl y mor e worrie d tha n thei r 
civilian colleague s abou t th e impac t o f th e transfe r o f sovereignt y an d th e 
changeover o f governmental authority , becaus e o f their specia l statu s and job 
nature. 

But ther e wer e als o othe r problem s whic h woul d affec t al l civi l servant s 
irrespective o f ran k an d occupationa l background , suc h a s th e securit y o f 
pensions after the change in government on 1 July 1997, and pay and conditions 
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issues. Indee d th e tur n o f th e decad e ha d see n a n increasin g incidenc e o f 
industrial disputes involving a wide cross-section of the civi l service and resultin g 
in industria l actio n o f on e kin d o r another , a s exemplifie d fo r exampl e b y 
unrest an d disconten t amon g member s o f th e discipline d service s ove r pa y 
issues (Cheung , 1990 , 1991) . Suc h dispute s an d conflicts , thoug h n o longe r 
dominating th e civi l service scene by the mid-1990s because of other overridin g 
concerns abou t preparatio n fo r th e sovereignt y change , calle d int o questio n 
the robustnes s o f th e existin g pa y syste m i n copin g wit h strain s generate d b y 
both interna l pressure s an d externa l expectation s an d demands . Wit h th e 
transition no w essentiall y over , an d som e o f th e earlie r politica l an d caree r 
anxieties being put aside , it will not be surprising i f some civi l servants refocu s 
their demands on pay issues, not to mention th e new emphasis on performanc e 
management whic h wil l brin g abou t a n almos t alien , o r non-traditional , lin e 
of thinkin g abou t meri t an d reward . Alread y th e Polic e Forc e ha s urge d a 
salary revie w o n th e ground s tha t parit y o f thei r pa y level s wit h othe r civi l 
servant group s ha d bee n eroded . Althoug h eventuall y th e governmen t onl y 
agreed t o awardin g a  furthe r poin t a t th e to p o f th e polic e rank-and-fil e pa y 
scale i n orde r t o pacif y front-lin e polic e officers , th e mov e ha s triggere d 
accusations o f discriminatio n fro m officer s o f othe r discipline d service s an d 
their demand s fo r a  pa y review. 3 Historically , pa y issue s ha d alway s bee n 
controversial an d th e presen t syste m of pay determination, base d primaril y o n 
principles of comparability, has aimed at 'depoliticizing' th e pay process, putting 
stability ahea d o f efficiency . 

PROBLEMS OF PAY DETERMINATION I N GOVERNMEN T 

Efficiency an d equit y i n pa y should , i n theory , b e possibl e i n th e privat e 
market where competition exists , as employers are obliged t o refer t o prevailing 
market rate s i f the y d o no t wis h t o b e outbidde d b y thei r competitors , an d 
where ther e i s no restrictio n o n th e free flo w o f labour fro m on e employe r t o 
another i n searc h o f bette r pa y an d workin g conditions . Also, compariso n o f 
input an d outpu t ca n b e mad e mor e accuratel y a s both ar e easil y susceptibl e 
to marke t monetization . Th e outpu t an d performanc e o f employee s ca n b e 
related t o an d measure d b y the valu e tha t thei r produc t ca n obtai n fro m th e 
product market , whic h i n tur n reflect s th e preference s o f consumers . 

In governmen t service , however , pa y determinatio n i s more complicate d 
and problematic . In principle , the government ha s to ensure tha t civil servants 
are pai d a s much a s private secto r employees who are engaged i n simila r jobs, 
so a s t o remai n competitiv e i n th e wide r labou r marke t fo r th e occupation s 
concerned an d t o b e fai r t o th e employees . Comparabilit y wit h th e privat e 
sector allow s the governmen t t o satisfy th e test s of efficiency an d equity . As the 
output o f government doe s no t pass through th e market-place per  se, where it s 
relative worth ca n be determined b y consumers, linking civi l service pay to th e 
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appropriate pa y leve l i n th e privat e secto r indirectl y bring s th e marke t int o 
play an d thu s seem s a  sensibl e an d fai r practice . Thi s practic e enable s th e 
government t o attrac t employee s wit h qualification s an d abilitie s simila r t o 
those foun d i n th e privat e sector . Th e prevailin g wag e principl e als o make s 
sure tha t th e governmen t doe s not pay more tha n i s warranted b y the market . 
As such , i t i s deeme d efficien t a s wel l a s equitabl e (Foge l an d Lewin , 1974 : 
411). There i s also the adde d advantag e o f providing a  basis for stabilizin g pa y 
determination i n th e civi l service . 

In addition t o achieving a broad sens e of fair comparability with the privat e 
sector, th e governmen t als o ha s t o maintai n a n appropriat e leve l o f relativit y 
among variou s grade s an d rank s withi n th e civi l service . Th e fac t tha t civi l 
service wor k i s ver y ofte n th e produc t o f a  jo in t effor t involvin g 
interdepartmental an d intergrou p (grade ) cooperatio n mean s tha t suc h 
internal comparison s are more widely expected tha n in private firms. A  furthe r 
problem lie s wit h th e fac t tha t no t al l civi l servic e jobs ca n find  a n externa l 
'market' counterpar t tha t ca n b e use d t o ancho r civi l service pay . As a result , 
internal compariso n i s unavoidable i n orde r t o deriv e a  suitabl e pa y leve l fo r 
some job categories . This , i n effect , create s a n interna l market , consistin g o f 
chains o f interna l relativities , renderin g th e civi l servic e pa y structur e muc h 
more complicated . Unlik e th e private secto r where pa y for individua l jobs ca n 
be treated separatel y on th e basi s of individual meri t and marke t demand , pa y 
decisions fo r particula r civi l service grade s o r rank s ar e boun d t o giv e ris e t o 
wider repercussion s an d spillove r effect s withi n th e service . 

Comparability give s ris e t o equit y concerns. 4 A  comparability-base d pa y 
system a s existin g i n th e civi l servic e i s a s muc h a  politica l proces s involvin g 
bargaining, judgement s an d dispute s a s a n exercis e o f notionall y impartia l 
and rationa l job comparisons . Given also that civil service pay in most countrie s 
forms a  major componen t o f government expenditure, the pay process becomes 
an issu e o f publi c concer n an d externa l politica l pressure s o n ground s o f 
budgetary an d macroeconomi c considerations . 

To th e exten t tha t th e fai r comparabilit y approac h ca n settl e civi l servic e 
pay onl y i n th e 'pa y fo r th e job' notio n (assumin g a  constan t 'jo b outcome ' 
among differen t staf f occupyin g th e sam e job category) , muc h mus t stil l b e 
done a s regard s 'pa y fo r performance ' (whic h take s performanc e t o b e a 
variable). Wit h th e curren t ris e o f NP M idea s whic h pu t muc h emphasi s o n 
value fo r mone y an d performanc e assessmen t (c f Hood, 1991) , government s 
are face d wit h increasin g pressure s t o ensur e tha t thei r civi l servants ar e pai d 
only according t o thei r performance . Performanc e appraisa l ha s alway s bee n 
a controversia l are a i n publi c personne l administration , no t onl y becaus e o f 
the absenc e o f well-tested measuremen t tools , but als o because o f th e varyin g 
standards o f applicatio n o f an y performanc e measure s b y line manager s tha t 
can giv e ris e t o endles s debat e an d grievances . Eve n i n th e Unite d States , 
where meri t pa y a s a  mean s toward s pa y for performanc e ha s becom e mor e 
widely use d a t th e senio r segmen t o f th e federa l civi l servic e followin g th e 
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1978 Civi l Servic e Refor m Act , it s effectivenes s i n implementat io n ha s bee n 
subject t o reservatio n an d doubt s (see , fo r example , Yaroschak , 1983 ; Pagano , 
1985: 161-76 ; Schuler , 1984 : C h 10) . 

EVOLUTION O F TH E CIVI L SERVIC E PA Y SYSTE M I N HON G KON G 

Pay principles 

Prior t o 1974 , a n ad  hoc  approach wa s adopte d b y th e H o n g Kon g governmen t 
for th e revie w an d adjustmen t o f civi l servic e salaries . Ever y five  year s o r so , 
the governmen t appoin te d a  Salarie s Commissio n t o conduc t a  comprehensiv e 
pay surve y involvin g compariso n wit h th e privat e secto r t o mak e suitabl e pa y 
revision proposals . T h e 196 5 Salarie s Commissio n mad e explici t th e principl e 
of 'fai r compar ison ' wit h th e privat e secto r b y r ecommend in g that : 

(a) Whenever an y reasonably large numbe r o f persons ca n b e foun d 
both withi n th e publi c servic e an d outsid e i t engage d i n closel y 
comparable work , fai r compariso n wit h th e remuneratio n i n 
comparable employmen t outsid e governmen t shoul d b e adhere d t o 
as closel y a s possible , subjec t alway s t o th e allowance s tha t mus t b e 
made fo r difference s i n th e tw o field s o f employmen t a s regard s 
methods o f payment , condition s o f servic e generall y an d caree r 
prospects; 

(b) Internal relativitie s should b e regarded a s complementary t o fai r 
comparison where th e latte r principle ca n b e and shoul d be th e first 
consideration i n othe r case s (Standin g Commissio n o n Civi l Servic e 
Salaries and Condition s of Service [hereafte r Standin g Commission] , 
1979: par a 16) . 

T h e 197 1 Salarie s Commissio n no t onl y endorse d th e principl e o f fai r 
comparison, bu t wen t furthe r t o r ecommen d tha t comparabilit y wit h th e 
private secto r shoul d overrid e al l o the r considerations , includin g interna l 
relativities (Standin g Commission , 1979 : par a 16) . 

Ano the r majo r polic y o n civi l servic e pay , whic h wa s writte n b y th e 
government int o th e 196 8 Statement  of  Principles  and  Aims  of  Civil  Service 
Remuneration a n d agree d wit h th e staf f side , state d tha t th e governmen t 
accepted ' a dut y an d responsibilit y t o maintai n a  civi l servic e recognize d a s 
efficient an d staffe d b y member s whos e condition s o f servic e ar e regarde d a s 
fair b o t h b y themselve s an d b y th e publi c whic h the y serve ' (Standin g 
Commission, 1979 : par a 13) . 

Such a  generousl y worde d statemen t wa s issued a t a  tim e whe n th e H o n g 
Kong governmen t ha d jus t recovere d fro m th e 196 7 riot s an d fel t i t doubl y 
impor tan t t o boos t civi l servic e moral e wit h a n appropriat e pa y policy . Whil e 
the 196 8 polic y ma y see m to o vagu e t o provid e an y clea r workin g criteri a 

Hong Kong University Press Open Access eBook



Managing and Rewarding Performance 10 3 

(the concep t o f wha t i s fai r o n th e par t o f civi l servant s a s employee s coul d 
be markedl y differen t fro m tha t o f the genera l publi c who pa y thei r salaries) , 
the practice , however , ha s becom e well-entrenched . I n essence , th e polic y 
called fo r fai r compariso n wit h th e civi l servants ' counterpart s i n th e privat e 
sector —  a n approac h ver y simila r t o tha t adopte d i n Britai n afte r th e 195 3 
Priestley Commissio n (Mega w Committee , 1982 : Vol 1 , Ch s 2  an d 3) . 

Methodology 

While th e 196 5 Salarie s Commissio n formalize d th e principl e o f fai r 
comparison, n o specifi c mechanis m fo r implementin g thi s principl e wa s 
recommended. I t wa s no t unti l th e 197 1 Salarie s Commissio n tha t a  prope r 
method wa s adopted. Thi s metho d divide d th e civi l service int o occupationa l 
classes i n th e belie f tha t within eac h clas s a  rang e o f comparabl e wor k coul d 
be foun d i n th e privat e sector . Ove r thirt y occupationa l clas s survey s wer e 
conducted betwee n 197 2 an d 197 4 by th e Pa y Investigation Uni t o f th e Civi l 
Service Branch. The occupationa l clas s survey system proved t o be unworkabl e 
and wa s muc h criticized , no t onl y because n o trul y comparabl e wor k existe d 
in th e privat e secto r fo r mos t o f th e occupationa l classes , but probabl y mor e 
importantly becaus e th e creatio n o f suc h classe s b y sometime s arbitrar y 
groupings ha d disturbe d th e traditiona l an d long-standin g relativitie s withi n 
the civi l service , thu s leadin g t o grea t disconten t amon g th e staf f concerne d 
(Standing Commission , 1979 : para 21 ; Committee o f Inquiry, 1989 : para 2.1) . 

In 1974 , following th e failur e o f th e occupationa l clas s survey system, th e 
annual pa y trend surve y system was introduced. Unde r thi s system, a n annua l 
survey o f pa y trend s i n th e privat e secto r wa s conducte d an d th e findings — 
the pay trend indicator s — were used a s the basi s for determinin g annua l pa y 
adjustments fo r th e civi l service . Fo r th e purpos e o f suc h surveys , th e civi l 
service wa s divide d int o thre e salar y bands , an d change s i n pa y an d certai n 
cash benefit s enjoye d b y employee s withi n simila r salar y band s i n selecte d 
private companie s wer e assessed . 

In th e lat e 1970s , followin g widesprea d expression s o f staf f disconten t 
over pa y level s an d pa y relativities , th e governmen t too k a n approac h tha t 
significantly deviate d fro m pas t practice . Instea d o f usin g a n administration -
dominated, one-of f salarie s commission, it appointed th e Standing Commissio n 
on Civi l Servic e Salarie s an d Condition s o f Servic e ('Standin g Commission' ) 
in 1979 , which was independent o f the administration (bein g composed entirel y 
of non-officials) . Th e Standin g Commissio n undertoo k a  review using a  mor e 
systematic approac h s o a s t o kee p salarie s an d condition s o f servic e unde r 
regular examination. 5 

In it s first  report , th e Standin g Commissio n (1979 : par a 20 ) reaffirme d 
the principl e o f fair compariso n wit h th e privat e sector , a s 'no othe r mean s o f 
regulating level s o f pa y i n genera l wil l ensur e publi c acceptanc e an d . . . [i t 
is] essentia l tha t civi l service salarie s do no t ge t ou t o f line with tha t secto r o f 
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the econom y producin g th e incom e fro m whic h the y are paid' . However , th e 
commission considere d tha t suc h a  principl e shoul d no t necessaril y b e 
overriding o r th e majo r consideration . I n it s words , 'i f ther e i s t o b e a  first 
principle, i t shoul d b e th e ol d bu t well-trie d principl e tha t salarie s shoul d b e 
sufficient t o attrac t an d retai n candidate s o f a  calibr e wh o wil l provid e th e 
public wit h a n efficien t service ' (Standin g Commission , 1979 : para 20) . Thi s 
policy was accepted b y the governmen t an d ha s since remaine d i n force . Th e 
significance o f th e Standin g Commissio n polic y lie s i n it s emphasi s o n fai r 
comparison an d it s flexibility t o cate r fo r marke t force s an d th e government' s 
own managemen t need s a s a n employer . Th e commissio n als o expecte d th e 
government t o be 'amon g th e better-paying employers in relation t o the lowes t 
paid' (Standin g Commission , 1979 : par a 28) . 

Between 197 9 an d 1980 , th e Standin g Commissio n carrie d ou t a 
comprehensive revie w of civil service pay, opting for th e 'qualificatio n method ' 
in lie u o f th e previou s occupationa l clas s surve y system, 6 a s a  resul t o f whic h 
a ne w pa y structur e wa s instituted . Thi s ne w pa y regime , togethe r wit h th e 
annual adjustment s derive d fro m pa y tren d surveys , form s th e basi s o f th e 
existing civil service pay practice. In 198 9 and 1990 , the commission conducte d 
overall review s o f th e salar y structure s o f al l non-directorat e civilia n grades . 
While som e modification s t o th e qualificatio n benchmark s an d th e to p 
segments of the MPS (tha t applies to most of these grades) wer e recommended , 
the principle s an d methodolog y underpinnin g th e pa y structur e remaine d 
unaltered. 

An importan t featur e o f th e ne w civi l servic e pa y regime i s th e pa y leve l 
survey which seek s to compare th e leve l o f civi l service pa y with privat e secto r 
pay for comparabl e work . Owin g t o methodologica l problem s an d difficultie s 
in determinin g privat e secto r analogues , pa y level surveys were onl y sparingl y 
conducted fo r certai n grades . I n Ma y 1986 , followin g widesprea d pressur e 
from th e res t o f th e civi l servic e fo r salar y adjustment s afte r a  specia l pa y 
award wa s approve d fo r directorat e staff , th e Standin g Commissio n 
commissioned Ha y Managemen t Consultant s (Hon g Kong ) Lt d t o conduc t 
the first  pa y leve l survey . 

The methodolog y an d finding s o f the Ha y survey were, however , dispute d 
by civi l servic e staf f association s an d thi s disput e eventuall y le d t o th e 
appointment o f th e Committe e o f Inquir y (Burret t Committee ) i n 1988 . I n 
March 1989 , th e Committe e o f Inquir y presente d it s fina l report . I t 
recommended that , i n future , pay  level  surveys should for m th e foundatio n o f 
the pa y system , t o b e carrie d ou t onc e ever y thre e year s o r so . The pay  trend 
surveys should provid e th e basi s for pa y adjustments i n th e intervenin g years , 
with referenc e t o th e overal l pa y adjustmen t trend s i n th e privat e sector . Pa y 
level surveys should b e based a s far a s possible on job-for-job comparisons . Fo r 
the purpos e o f thes e surveys , a  numbe r o f 'marker ' grade s wit h identifiabl e 
functional counterpart s i n th e privat e secto r shoul d b e use d a s comparators . 
The pa y of grades not covere d directl y by the surve y should b e determine d b y 
internal pa y comparison s (Committe e o f Inquiry , 1989 : Ch s 5  an d 6) . 
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Machinery 

In hi s revie w o f th e Hon g Kon g civi l servic e pa y syste m i n th e earl y 1980s , 
Mushkat (1984a ) observe d tha t Hon g Kong' s mod e o f pay determination di d 
not fit  exactl y into an y of th e thre e majo r institutiona l mode s o f determinin g 
pay in government, namel y legislative determination, executiv e determination , 
and collectiv e bargaining . Prio r t o th e settin g up o f the Standin g Commissio n 
the pa y proces s wa s largel y executive-led , wit h th e legislature' s rol e bein g 
limited t o approva l o f th e necessar y fund s fo r an y pay adjustment throug h it s 
Finance Committee . The rol e of the legislature thu s 'verge d o n th e periphery ' 
(Mushkat, 1984a) . 

However, pay was not unilaterally determined purel y by administrative fiat 
as ther e wa s consultation , n o matte r ho w superficial , a t th e final  stag e o f th e 
pay determinatio n proces s whe n th e staf f sid e wa s presented wit h pa y surve y 
findings an d persuade d t o accep t th e administration' s offer . Thi s approac h 
was, o f course , nowher e nea r a  prope r pa y negotiatio n but , i n theory , roo m 
existed for fine-tuning  o f the ultimate pay settlement. As evolved to the presen t 
stage, th e syste m ha s becom e les s administration-dominated . Th e Standin g 
Commission too k ove r th e Pa y Surve y an d Researc h Uni t (th e forme r Pa y 
Investigation Unit ) fro m th e Civi l Servic e Branc h i n 1982 . A s a  result , civi l 
service unio n representative s wh o si t on th e Pa y Trend Surve y Committe e o f 
the Standin g Commissio n ar e abl e t o monito r th e method s an d conduc t o f 
pay surveys. Furthermore, politica l changes since the 1980 s have produced a n 
increasingly les s complian t Legislativ e Counci l an d Financ e Committee , a s 
well as more activ e and assertiv e civil service unions. So far, however , ther e ha s 
never been an y example o f the legislature no t approving intact pay adjustmen t 
proposals fro m th e administration . 

The pay determination machiner y has remained essentiall y administration -
oriented. Th e Governor-in-Counci l (no w Chie f Executiv e i n Council ) woul d 
act o n th e recommendation s o f th e standin g pa y advisor y bodie s an d suc h 
other committee s a s ar e se t u p t o investigat e civi l servic e pa y (suc h a s th e 
Rennie Committe e tha t looke d int o discipline d services ' pa y i n 1988 ) .7 

Membership o f thes e independen t pa y advisor y bodie s i s draw n fro m th e 
private secto r an d include s member s o f the representativ e institution s suc h a s 
the Legislativ e Council . Although the y also receive staf f representations , thes e 
pay bodies ar e al l serve d b y civi l service-manne d secretariat s an d rel y heavil y 
on officia l information . 

It can be argued tha t the civil service pay determination proces s is gradually 
moving toward s a  mode l o f executive-le d consultativ e determination , wit h 
consultation wit h both th e staf f sid e (throug h thei r participatio n i n pa y tren d 
surveys as well as staff consultatio n conducte d b y the pay advisory bodies) an d 
the private sector (throug h th e involvement of private sector's senior manager s 
in th e pa y advisor y bodies) . I t ha d bee n suggeste d tha t th e settin g u p o f th e 
Standing Commissio n wa s primaril y t o depoliticize , a t leas t i n part , th e pa y 
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determination process , s o a s t o provid e a n institutiona l mechanis m fo r 
balancing th e interest s o f the administratio n agains t those o f the staff , an d th e 
civil service' s agains t th e privat e sector' s (Mushkat , 1984a) . Fro m anothe r 
angle, th e busines s community' s stron g presenc e o n th e pa y advisor y bodie s 
not only reflects th e pro-business reality of Hong Kong's polity, but also provides 
an institutiona l basi s fo r ensurin g pa y comparabilit y wit h th e privat e sector . 
This would mor e likel y enhance th e legitimacy of whatever pa y decisions were 
reached i n th e process . 

ASSESSMENT OF THE COMPARABILIT Y SYSTEM : STRENGTHS AND 
LIMITATIONS 

The basi c strengt h o f Hon g Kong' s syste m fo r determinin g civi l servic e pa y 
lies i n th e principl e o f comparability , o n whic h th e syste m i s based . I n th e 
absence o f a  competitive marke t fo r governmen t products , comparabilit y with 
the privat e secto r enable s th e indirec t operatio n o f som e 'marke t discipline ' 
on civi l service pay . I t also helps th e governmen t t o maintain competitivenes s 
vis-a-vis the privat e sector , i n muc h th e sam e wa y as private secto r employer s 
take th e prevailin g marke t wag e int o account . Fo r wan t o f othe r criteria , 
comparability ha s the appea l o f establishin g rate s o f pay tha t ca n b e accepte d 
as fai r i n principl e b y bot h employee s an d th e genera l public . 

However, inasmuc h a s comparability ca n provid e a  workable principl e fo r 
settling civi l servic e pay , i t ha s als o give n ris e t o frequen t dispute s ove r th e 
actual operatio n o f comparisons , bot h externa l an d internal . Indeed , 
comparability ha s becom e th e centr e o f pa y conflict s withi n th e civi l servic e 
as civil servan t group s compar e themselve s with privat e secto r employee s an d 
with on e another . I n Hon g Kong , while civi l service union s hav e appeare d al l 
along t o suppor t th e concep t o f comparabilit y an d th e us e o f pa y survey s t o 
establish pa y rates , the y hav e persistentl y criticize d th e specifi c method s use d 
to conduct th e surveys , such a s the method s used t o identify an d selec t privat e 
sector jo b analogue s fo r pa y comparison , th e definitio n an d choic e o f jo b 
factors t o b e take n int o consideratio n i n job comparison s an d job evaluation , 
the sampl e job size , th e surve y field  an d othe r simila r technicalities . 

Civil servant s fee l aggrieve d whe n th e governmen t doe s no t appea r t o 
make comparison s wit h th e privat e secto r i n a  way which the y thin k fai r an d 
proper. The y ar e als o aggrieve d whe n th e governmen t doe s no t ac t full y o n 
the result s of fair comparisons , very often ou t of budgetary o r macroeconomi c 
considerations (a s occurred , fo r example , i n Britai n durin g th e 1970 s whe n 
an income s polic y wa s implemente d fro m tim e t o time) . I n Hon g Kong , a n 
illustrative cas e i s the disput e i n Apri l 199 0 betwee n civi l servic e union s an d 
the governmen t ove r th e annua l pa y adjustment . Althoug h th e pa y tren d 
survey finding s indicate d tha t pa y increase s o f 16.5 6 t o 18.2 5 percen t wer e 
awarded i n th e privat e secto r durin g th e precedin g surve y period , th e 
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government was prepared t o offe r a  flat increas e o f only 1 5 percent t o al l civil 
servants o n th e ground s o f budgetary constraint s an d fea r tha t highe r publi c 
expenditure woul d fue l inflation . Th e sam e reason s wer e pu t forwar d b y th e 
government t o justify, fo r a  second time , lower-than-pay-trend salar y increase s 
in Ma y 1991 . On bot h occasions , th e governmen t ha d th e apparen t suppor t 
of th e genera l publi c wh o wer e als o increasingl y concerne d abou t th e risin g 
cost o f th e civi l service . 

While civi l servant s complai n abou t thei r unfai r treatment , privat e secto r 
employers on the other hand accuse the government of overpaying civil servants 
and henc e creating undue pressur e on privat e sector pay. They are particularl y 
critical o f th e government' s practic e o f 'backdating ' annua l pa y adjustment s 
as thi s ha s resulte d i n civi l servant s receivin g a  greate r pa y increas e tha n i s 
warranted by current economi c performance. 8 Civi l servants counter tha t they, 
in turn , la g behin d privat e secto r employee s durin g period s o f economi c 
boom. Although on e canno t doub t th e sincerit y of the government' s declare d 
policy of not leading private secto r pay, once th e cycl e of pay comparisons an d 
backdating i s i n ful l operation , i t i s difficul t t o tel l who i s leading whom . T o 
pretend tha t comparabilit y doe s no t resul t i n civi l service pa y influencing th e 
private secto r i s t o verg e o n th e simplistic . Bot h sectors , afte r all , operat e i n 
the sam e labou r marke t and , i n th e proces s o f implementin g pa y policy , th e 
government create s standard s whic h othe r employer s hav e t o tak e int o 
consideration. Privat e secto r employer s als o argue , somewha t forcefully , tha t 
whereas thei r employee s ear n a  pa y ris e b y increasin g productivit y o r 
contributing t o greater company profits, civi l servants simply receive automati c 
salary increase s b y virtue o f bein g linke d t o th e privat e sector . T o them , thi s 
is neithe r fai r no r cost-effective . 

Internal pa y relativitie s for m ye t anothe r potentia l are a o f pa y grievanc e 
for civi l servants. Apart from th e general phenomenon tha t internal compariso n 
forms par t o f an employee' s sense of pay equity, internal relativitie s in th e civi l 
service als o ofte n provid e th e onl y basi s fo r establishin g pa y level s fo r staf f 
who d o no t hav e a n externa l comparabl e counterpart . Disturbin g interna l 
relativities, therefore , woul d i n effec t mea n a  'marke t devaluation ' o f som e o f 
the jobs an d lea d t o dispute s an d moral e problems . Thi s wa s demonstrate d 
vividly b y th e uproa r surroundin g th e 198 8 Renni e Committe e revie w o f 
disciplined service s pay . Th e revie w upse t previousl y existin g pa y relativitie s 
within th e discipline d services . The subsequen t pa y revisions proposed b y th e 
Standing Committee on Disciplined Service s Salaries and Conditions of Service 
in 1990 , i n turn , wer e greete d wit h disma y whe n service s whic h ha d gaine d 
from th e Renni e revie w foun d th e post-198 8 relativitie s bein g readjuste d t o 
their disadvantage . The Polic e Force the n sough t to go further tha n thei r pre -
Rennie positio n t o establis h a  specia l status for itsel f in recognitio n o f its rol e 
as th e government' s 'agenc y o f las t resort' . Th e issu e o f interna l relativitie s 
involves remuneration, job value , and statu s recognition, al l a t the sam e time . 

The abov e observation s poin t t o the nee d t o recognize pa y determinatio n 
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as potentiall y a  conflict-loade d process . Neithe r comparabilit y no r an y othe r 
approach ca n secur e pa y decision s withou t disputes . Th e proble m i s no t s o 
much whethe r conflict s an d dispute s exis t (an d usin g thes e a s proof o f flaw s 
in th e pa y system) , a s whether a n operatin g pa y system  ca n adequatel y cop e 
with th e unavoidabl e conflict s an d dispute s tha t ar e generate d b y varyin g 
expectations an d interpretation s o f th e effect s o f th e pa y system . Pa y 
determination entail s a  delicat e balancin g ac t tha t seek s t o accommodat e 
diverse interests , aim s an d demands . Unde r a  pa y syste m lik e Hon g Kong's , 
which i s comparability-based , th e balancin g ac t (an d th e resultan t resolutio n 
of conflicting needs ) take s place around th e operation o f comparisons. Unde r 
other pa y systems  (fo r example , th e Frenc h syste m which use s a  grill e system 
[job classificatio n plu s point-grading] an d pa y indices for pa y determination) , 
disputes centr e aroun d th e correspondin g methodologie s adopte d (suc h a s 
classification adjustment s an d th e calculatio n o f pa y indices) . 

The principl e o f comparability emerge d fro m a n historica l backgroun d i n 
Britain wher e th e mai n concer n wa s 't o mak e sur e tha t civi l servic e pa y di d 
not fal l behin d tha t i n boomin g .  .  .  industry , s o tha t i t wa s stil l possibl e t o 
attract goo d recruit s t o th e publi c service ' (Mega w Committee , 1982 : Vol 2 , 
para 4.33) . Hon g Kon g ha s see n a  simila r trend . Civi l servic e pa y caugh t u p 
with private secto r pay during th e booming 1970 s and 1980s , especially for th e 
upper segmen t o f th e service . Expectations abou t comparabilit y ma y change , 
however, as the economic and political climate deteriorates when the overridin g 
concern woul d no t b e whethe r civi l servic e pa y lag s behind , bu t whethe r it s 
level i s justified a t al l durin g time s o f difficulty . 

Hence, an y effectiv e civi l servic e pa y syste m mus t b e on e tha t i s capabl e 
of meetin g changin g need s an d expectations . I t mus t als o b e grounde d i n 
sustainable long-ter m principle s tha t provid e a  basi s fo r operation . I n othe r 
words, bot h stabilit y an d flexibility  ar e essentia l ingredient s o f th e system . 
Indeed, eve n in places where comparability is the guiding philosophy, i t seldom 
takes th e for m o f a n automati c adherenc e t o a  fixed  externa l pa y standard . 
This i s rare i n th e privat e sector , th e reaso n fo r whic h ha s bee n suggeste d b y 
a pa y consultancy firm:  'I n th e lon g ru n i t is unacceptable t o th e employe r t o 
have pa y a s a  give n cos t outsid e hi s control ; [also ] thi s approac h take s n o 
account o f th e relativ e success , failure o r abilit y to pa y o f th e organizatio n o r 
of change s i n it s need s relativ e t o change s externally ' (Mega w Committee , 
1982: Vol 2, para 4.29). In some countries which use comparability as a principle 
for settin g civi l servic e pay , th e principl e i s applie d flexibly.  I n th e Unite d 
States, th e Federa l Salar y Reform Ac t o f 196 2 provided fo r pa y comparabilit y 
for white-collar employees, but subsequent legislation has enabled th e Presiden t 
to recommend a n alternativ e pa y plan no t base d o n comparabilit y i n th e cas e 
of a national emergenc y or economic consideration s affectin g genera l welfare . 
The Unite d State s federa l pa y practic e can , i n fact , b e see n a s a  kin d o f 
pendulum swingin g between binding comparability and an imposed settlement , 
but rarely staying at either extreme (Mega w Committee, 1982: Ch 3) . In Canada , 
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the findings  o f job comparison s wit h th e privat e secto r wer e use d b y bot h 
government (represente d b y the Treasur y Board ) an d civi l servic e union s i n 
collective bargaining . I n Britain , th e Mega w Inquir y recommende d i n 198 2 
that, while pay comparisons shoul d b e use d a s a basis for 'informe d collectiv e 
bargaining', the y shoul d hav e a  muc h les s decisive influenc e tha n i n th e pas t 
(Megaw Committee , 1982 : Vol 1 , par a 367 , subpara s 2  an d 4) . 

The internationa l tren d i n th e 1990 s appear s t o b e i n favou r o f a  mor e 
flexible applicatio n o f comparability , bot h t o cate r t o management need s an d 
to allo w fo r mor e employe e participatio n i n th e process . Mor e recentl y th e 
focus i n OEC D countrie s i s shiftin g toward s a  mor e flexible  pa y linke d t o 
performance. Accordin g t o the lates t OEC D study , 'ther e hav e been effort s i n 
many countries to gain tighte r contro l ove r pay costs by changing the method s 
of determining genera l pa y increases (e.g . elimination o f indexing, reductio n 
of th e rol e o f marke t comparisons , remova l o f pa y linkage s amon g differen t 
groups o f publi c servants ) an d th e rule s fo r individua l pa y progressio n (e.g . 
giving les s weigh t t o lengt h o f servic e a s a  criterio n fo r pa y progression) ' 
(OECD, 1995 : 58). In Britain , from whic h Hon g Kon g traditionall y borrowe d 
many of its systems and practice s i n managin g an d rewardin g th e civi l service, 
significant change s hav e bee n mad e sinc e th e publicatio n o f th e governmen t 
White Pape r The  Civil  Service  —  Continuity  and  Change  (British Government , 
1994). The ne w agend a no w i s to establis h a  performance-related pa y syste m 
and t o delegat e t o department s th e responsibilit y o f pa y an d gradin g o f staf f 
below senio r levels , thus doin g awa y with existin g nationa l pa y arrangements . 
Fixed-term an d rollin g contract s ar e t o becom e feature s o f th e senio r civi l 
service. However , a s th e cite d 199 5 OEC D stud y reported , i n al l countrie s 
which hav e devolve d HRM , th e balanc e i s stil l bein g struc k betwee n centra l 
control an d departmenta l flexibility ; thi s applie s especiall y t o publi c secto r 
pay where devolved bargaining i s usually combined with mechanisms to ensur e 
adherence t o budgetar y limit s an d t o maintai n som e degre e o f unit y an d a 
collective perspectiv e acros s th e publi c servic e (OECD , 1995 : 59) . Ver y fe w 
countries (Swede n an d possibl y Britain ) appea r willin g t o tak e th e rout e o f 
total fragmentatio n o f th e publi c service . 

ISSUES AN D PROBLEM S 

External comparisons not an exact science 

To th e exten t tha t externa l comparabilit y provide s a  stabilizin g pa y 
determination mechanis m tha t i s simpl e t o understand , th e argument s i n 
favour o f it s adoptio n ver y ofte n hav e bee n oversimplified . 

In practice , pa y comparison i s faced wit h to o man y technica l problem s t o 
make i t a n exac t 'science ' fo r pa y determinatio n fre e o f criticism . On e ke y 
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question is : I n wha t wa y i s compariso n betwee n civi l servant s an d privat e 
sector employee s a  compariso n o f lik e wit h like ? Whil e thes e tw o categorie s 
of labour exis t and compet e withi n th e sam e labou r market , the y move withi n 
rather differen t caree r contexts . On e elemen t which i s frequently mentione d 
by privat e secto r employer s i s th e 'jo b security ' o f civi l servants . Apar t fro m 
the fac t tha t civi l servants (i n Hon g Kon g a s in man y othe r countries ) usuall y 
enjoy securit y o f tenure , job securit y als o refer s t o th e fac t tha t civi l servant s 
work fo r a n employe r tha t i s unlikely t o go bankrup t o r resor t t o compulsor y 
redundancy. Th e valu e tha t shoul d b e place d o n job securit y i s a contentiou s 
issue. Another importan t non-pa y benefi t i s the varied caree r enjoye d b y civil 
servants withi n th e service . Eve n i f the y mov e fro m on e job t o anothe r wit h 
an entirel y differen t natur e an d caree r path , thei r seniority , pa y leve l (u p t o 
a certai n limit) , an d pension s right s wil l no t b e adversel y affected . Fai r jo b 
comparisons hav e meanin g onl y i f jobs bein g compare d ar e 'acultural' . Jobs 
cease t o be comparabl e wher e th e contex t affect s thei r difficulty , importance , 
and welfare-mix . I t ma y b e argue d tha t th e Hon g Kon g civi l servic e ha s a 
career cultur e characterize d b y a  long-time horizon , slo w change, uniformity , 
continuity, stabilit y an d orde r i n term s o f it s rewar d configuratio n (thoug h 
not al l civi l servic e jobs fit  exactl y int o th e sam e civi l servic e caree r mould) . 
Such a  cultur e i s quit e contrar y t o th e fast-earning , mor e proactiv e typ e o f 
business culture prevalen t i n a  private secto r career . Hence an y simple, single-
dimension compariso n betwee n th e civi l servic e an d th e privat e sector , eve n 
on th e basi s o f broadl y comparabl e work , i s unsatisfactory . 

To follo w externa l compariso n to o strictl y woul d als o resul t i n limite d 
discretion bein g lef t ove r pa y structure s tha t coul d b e use d t o induc e 
productivity improvement . I t woul d als o overloo k importan t interna l factor s 
such a s th e interna l pa y structur e o f th e civi l service , manageria l strategies , 
and fiscal  an d economi c considerations . Th e evolutio n o f Hon g Kong' s civi l 
service pa y syste m indicate s a  continuou s attemp t t o provid e a  mor e flexible 
application o f th e broa d principl e o f comparability . Indeed , i n th e Burret t 
inquiry o f 1989 , th e nee d fo r flexibility  an d adaptabilit y wa s repeatedl y 
emphasized. Th e Committe e o f Inquiry (1989 ) warne d tha t 'tota l inflexibilit y 
in th e applicatio n o f pa y leve l comparison s t o civi l servic e grade s o r group s 
will soone r o r late r impos e a n unacceptabl e strai n o n interna l civi l servic e 
relativities' (par a 5.11) . I t als o agree d tha t th e pa y decisions eventuall y mad e 
'must in effec t b e a  resolution o f sometimes conflicting force s — the pay data , 
any relevan t non-pa y factor s o r "unquantifiables" , th e pul l o f existin g 
differentials, an d th e need , where identified , t o change relativitie s for interna l 
management, marke t o r othe r compellin g reasons ' (Committe e o f Inquiry , 
1989: par a 5.26) . Althoug h th e poin t i s very clearl y articulated , th e questio n 
remains ho w t o 'internalize ' suc h extraneou s factor s int o th e existin g pa y 
system, a  questio n no t clearl y answere d b y th e Burret t inquiry . 
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Integrity of the internal pay structure 

The Burret t inquiry stressed the great importance o f preserving long-standin g 
'felt-fair' civi l servic e relativitie s whic h ha d a  direc t impac t o n staf f moral e 
and, ultimately , th e efficiency  o f th e servic e (Committe e o f Inquiry , 1989 : 
paras 5.1 1 an d 5.21) . Thi s concer n wa s apparentl y i n respons e t o th e ver y 
disturbing an d divisiv e outcom e o f th e 198 8 Rennie revie w of th e discipline d 
services. The Rennie Committee might have correctly and 'objectively ' evaluate d 
the variou s jobs an d provide d correspondin g pa y recommendations , bu t th e 
damage by its politically insensitive approach t o pay determination migh t hav e 
been to o costl y for th e governmen t an d th e communit y t o endure . Th e 198 2 
Megaw inquiry i n Britai n expresse d a  simila r sentimen t when th e Committe e 
concluded tha t 'interna l relativitie s are more importan t tha n envisage d b y the 
Priestley Commission ' an d tha t 'correc t interna l relativitie s ar e ofte n hel d t o 
be more importan t t o consideration o f 'fairness' tha n comparisons with outsid e 
remuneration' (Mega w Committee , 1982 : Vol 1 , para 195) . The sensitivit y o f 
internal pa y relativitie s i s peculia r t o th e civi l servic e t o a  degre e ofte n no t 
appreciated b y th e privat e sector . Nevertheless , th e integrit y o f th e interna l 
pay structure shoul d b e n o excus e fo r pa y rigidities tha t def y externa l marke t 
conditions entirely . 

There ar e tw o conflictin g force s a t wor k i n thi s context . On e reflect s a 
desire fo r stabilit y an d pull s i n th e directio n o f uniformity , simplicit y an d 
maintaining a  mor e settle d se t o f interna l linkages , whic h facilitate s across -
the-board pa y adjustment s an d avoid s moral e controversies . Th e othe r forc e 
is more concerne d wit h marke t forces an d pushe s toward s a flexible  approac h 
that seek s t o relat e mor e closel y pay levels i n individua l job categorie s o f th e 
civil service to those in a  particular occupationa l market . Both forces represen t 
in themselve s quit e legitimat e concern s (staf f moral e an d marke t condition s 
respectively). The need s of the management o n th e issue also differ accordin g 
to th e circumstances . Centra l agencie s ma y wish both t o maintai n a  relativel y 
uniform pa y structure fo r th e sak e o f stabilit y and avoidanc e o f conflicts , an d 
at the same time to achieve a more discriminatory regime for cost-effectivenes s 
reasons. Departmenta l managemen t (presentl y no t responsibl e fo r staf f pa y 
and condition s i n Hon g Kong ) migh t pursu e a  mor e market-oriente d lin e i n 
order t o solv e recruitmen t an d retentio n problem s an d t o kee p staf f content . 

The solutio n t o internal relativitie s may not li e in going for on e optio n o r 
the other . A n appropriat e balanc e o f th e differen t need s mus t b e found . 
Internal relativitie s requir e a  considerabl e degre e o f broad-banding . Thi s i s 
becoming increasingl y difficul t t o sustai n i n th e Hon g Kon g civi l service , 
which i s evolving into a  complex an d divers e structure i n respons e t o externa l 
changes. Give n th e continue d nee d t o preserv e th e integrit y o f th e interna l 
pay structure , withou t ignorin g th e growin g cos t t o maintai n traditiona l 
relativities an d th e changin g marke t condition s o f som e individua l grades , 
there appear s t o b e a  cas e fo r th e partia l disaggregatio n o f th e civi l servic e 
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structure a s far a s pay i s concerned. Som e move s i n thi s directio n hav e bee n 
made b y differentiating amon g th e civilian , disciplined , an d judicial services . 
One possibl e furthe r ste p woul d b e t o recogniz e distinc t functional / 
occupational grouping s (suc h a s engineering , medical , legal , scientific , 
financial, administrative , an d s o forth ) tha t broadl y correspon d t o loosely ' 
defined sub-market s withi n th e wide r labou r market , s o tha t externa l 
comparability between eac h functional/occupational grou p and it s sub-marke t 
would no t in theory carry spiralling internal relativit y effects o n th e res t of th e 
civil service . Suc h a  mov e shoul d soun d rationa l an d logica l unde r th e ne w 
HRM approach , bu t i t is crucial tha t thi s rationality appeal s t o and i s accepte d 
by the civi l servic e a t larg e fo r i t t o work successfully . Th e approac h wil l als o 
entail som e chang e t o th e presen t 'qualification ' metho d b y givin g mor e 
weight t o th e occupationa l standin g o f variou s professions . 

Financial and economic constraints 

What make s th e civi l servic e pa y syste m mor e complicate d i s th e rol e o f th e 
government bot h a s an employe r an d a s caretaker o f the economy. Very often , 
the governmen t reduce s pay offers t o civil servants because i t fears the y would 
otherwise produc e unacceptabl e budgetar y o r economi c consequences . Th e 
operation o f fair comparison shoul d not preclude the consideration o f financial 
and economi c factor s whic h ough t t o b e recognize d i n pa y determination . 
This is also necessary in order t o secure pubic confidence i n the system. When 
ex-Chief Secretary Si r David Ford openl y said in late 199 0 that the civi l service 
pay rise in 199 1 should b e les s than tw o digits, he dre w an instan t outcr y fro m 
civil service unions accusing him o f trying to pre-empt the outcome o f the pa y 
trend survey . Withou t attemptin g t o second-gues s th e motive s o f th e the n 
Chief Secretary , i t is conceivable tha t he was voicing a legitimate concer n ove r 
the cos t o f th e civi l servic e bil l an d it s impac t o n publi c financ e an d th e 
economy a s a  whole. 9 Th e question , however , remain s a s t o ho w bes t suc h 
concerns shoul d b e internalize d int o th e pa y process . 

Pay and performance 

An effective civi l service pay system should be one tha t enables the governmen t 
to pay civi l servants adequately , when broadl y compare d t o th e privat e sector , 
and t o recruit , retain , an d motivat e civi l servant s t o perfor m efficiently . 
Comparability has come under increasin g strain in the past one t o two decades 
partly becaus e o f criticism s tha t pa y rate s establishe d b y way of comparabilit y 
bear littl e relation t o the productivit y o f civi l servants. Fair comparability doe s 
not guarante e comparabl e level s o f performanc e (Elliot t an d Fallick , 1981 : 
168). A s a  Hous e o f Common s selec t committe e sa w i t i n relatio n t o th e 
British civi l service , '[p]a y i s linke d t o experience . Pa y i s no t structure d t o 
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provide a n incentive t o greater efficienc y an d th e mai n suc h incentive for civi l 
servants i s th e hop e o f promotion ' (Treasur y an d Civi l Servic e Committee , 
1982: Vol 1 , xxxvii). However, promotion i s probably not th e mos t appropriat e 
reward fo r goo d performanc e a t th e presen t rank , i f on e take s th e Pete r 
Principle int o consideration . 

Although ther e has been a  conspicuous attempt in OEC D countries unde r 
the influenc e o f NPM t o introduc e meri t pa y or bonu s pa y of some kind , th e 
issue o f performance-relate d pa y i n th e civi l servic e stil l remain s highl y 
controversial. Apar t fro m th e concer n t o balanc e th e need s fo r contro l an d 
flexibility, som e critic s poin t t o th e problem s o f divisivenes s withi n th e wor k 
team, subjectiv e an d arbitrar y judgement s o f individua l performance , th e 
negative effec t o n staf f moral e amon g thos e wh o receiv e les s meri t pa y o r 
none a t all , inconsisten t opportunitie s acros s jobs fo r demonstratin g merit , 
the cost s of administering th e system, and th e secrecy inherent i n mos t privat e 
sector performanc e pa y system s whic h conflict s wit h th e establishe d ope n 
salary regime of the civil service (Armstron g and Murlis, 1988: 195).10 Inasmuch 
as performance-relate d pa y ma y b e regarde d a s highl y desirabl e fro m a n 
efficiency angle , it s implication s fo r equit y ar e les s well-established . Ther e i s 
an inheren t dange r o f creating pay differentials whic h canno t be justified an d 
which are thus divisive. Full endorsement o f pay for performance a s a panace a 
for productivit y problem s i n th e publi c secto r i s prematur e (Pagano , 1985) . 

A 1990 survey of 300 local authorities in Britain revealed generall y positiv e 
responses to the implementation o f performance-related pay . One o f the mai n 
disadvantages mentione d b y virtually al l o f th e organization s include d i n th e 
case study , however , wa s th e administrativ e cost s involve d i n settin g u p an d 
running such a system. Another significan t consequence o f performance-relate d 
pay was increased salar y costs , eve n thoug h suc h increase s coul d arguabl y b e 
justified i n term s o f sounde r managemen t an d improve d staf f performanc e 
(Spence, 1990 : 1-15) . 

So far initiatives among OECD countries to actively link pay to performanc e 
have no t bee n entirel y successful . I n th e US , th e Performanc e Managemen t 
and Revie w Syste m whic h linke d annua l pa y increases , meri t increment s an d 
cash bonuse s wa s abandone d i n 199 3 du e t o 'perceive d rigidity , lac k o f 
credibility and questionabl e return s for effor t an d resources ' (Australia n MAB-
MIAC, 1994 : Appendix C) . Th e Australia n Governmen t als o recognize d i n a 
1996 consultatio n pape r tha t 'th e AP S [Australia n Publi c Service ] currentl y 
lacks effectiv e performanc e managemen t system s fo r staf f .  .  .  Unti l no w 
experiments with performance pa y have been unsatisfactory. Capacit y to reward 
outstanding performanc e b y individual s i n pa y term s i n th e AP S ha s bee n 
limited' (Australia n Government , 1996 : 19) . 

There i s considerabl e literatur e o n th e complexit y o f performanc e 
measurement an d management , i n relatio n t o differen t perception s o f 
accountability, interest s o f differen t stakeholder s i n th e system , an d th e 
existence o f uncertainties , unquantifiable s an d uncontrollable s i n a  lo t o f 
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public servic e wor k type s (c f Da y an d Klein , 1987 ; Carter , Klei n an d Day , 
1995), a s th e followin g figur e fro m Flyn n (1997 : Figur e 10.2 ) illustrates : 

Equality rules or 
political preferences 

As denned by 
the stakeholders 

Subject to budgetary 
and other constraints 

Distribution of benefits 

Outcomes 
1 

Which may not be 
under managers' control 

Which are of — 
varying quality 

Figure 1  Element s of Performanc e Measuremen t 
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How performance i s managed depends on the organizational culture which 
could rang e fro m on e tha t promote s trus t an d autonom y t o a n opposit e on e 
that instil s fea r an d rigi d contro l (Flynn , 1997 : 184) . T o th e exten t tha t th e 
results o f performanc e measuremen t ar e use d t o determin e individua l o r 
agency reward , result s which 'ge t measured ' ten d t o b e thos e tha t 'ge t done ' 
(Likierman, 1993) . 

The difficulties i n implementing a performance pa y system, however, shoul d 
not preclud e policymaker s fro m recognizin g th e majo r defec t o f th e existin g 
civil servic e pa y system , namely , tha t i t doe s no t addres s th e management' s 
need fo r staf f productivit y an d performance . Meri t ha s t o b e give n it s prope r 
place withi n th e rewar d syste m i f fo r n o othe r reaso n tha n t o mak e th e civi l 
service trul y meritocratic . Whether meri t shoul d b e measure d an d applie d t o 
pay o r promote d throug h mean s othe r tha n pa y (fo r example , b y a  mor e 
sophisticated syste m o f performanc e appraisal ) ha s t o b e furthe r explore d 
and evaluate d in the light of empirical evidence. Following Schuler and Hube r 
(1990: 308) , a  numbe r o f importan t question s nee d t o b e answere d befor e 
implementing a  performance-relate d pa y system : 
• Ar e th e value s o f th e organizatio n conduciv e t o a  performance-relate d 

pay system ? 
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• Wha t step s wil l be take n t o ensur e tha t employee s an d managemen t ar e 
committed t o th e system ? 

• Ca n performance b e accurately measured? I f not, what type of an appraisa l 
system wil l b e used ? 

• Wha t level of aggregation (individual , group o r organization) wil l be use d 
to distribut e rewards ? 

• Ho w wil l pa y b e tie d t o performanc e (e.g . meri t increase , bonus , 
commission, incentive ) ? 

• Doe s th e organizatio n hav e sufficien t financia l resource s t o mak e 
performance-based pa y meaningful ? 

• Wha t step s wil l b e take n t o contro l an d monito r th e system ? 

The pay determination machinery 

Much o f th e abov e discussio n o f variou s pa y issue s highlight s th e poin t tha t 
there i s an unavoidabl e an d perhap s eve n necessar y degre e o f indeterminac y 
in th e civi l service pa y system. This indeterminacy arise s from th e difficult y o f 
adopting a  simpl e an d objectiv e metho d t o inde x pa y automaticall y t o a n 
external criterion . Th e wa y t o dea l wit h th e indeterminac y i s no t t o see k i n 
vain probabl y non-existen t perfec t pa y compariso n technique s i n orde r t o 
reduce i t (thi s woul d b e lik e missin g th e fores t fo r th e trees) , bu t t o tr y t o 
accommodate th e indeterminac y an d exploi t i t positivel y t o reac h a n agree d 
pay settlement . I n thi s perspective , achievin g a  pay settlement i s not a  matte r 
of rigi d policy , bu t rathe r depend s o n a  contingen t strateg y tha t embrace s 
both ar t an d scienc e i n it s application . Som e argu e tha t ther e shoul d b e a 
margin o f indeterminacy within which 'manager s ca n protec t th e motivationa l 
potency o f interna l pa y structures an d withi n whic h employer s an d employe e 
representatives ca n bargai n ove r domesti c issue s o f fairnes s an d flexibility' 
(Brown an d Rowthorn , 1990 : 17) . 

Most pay settlements, particularl y i n th e privat e sector , ar e a n outcom e o f 
employer-employee negotiatio n o f some kind. In the public sector, the Western 
model tend s toward s acceptin g collectiv e bargainin g (includin g productivit y 
bargaining) a s a  legitimat e componen t o f th e pa y proces s base d on , a s 
appropriate, som e 'objective ' pa y research dat a (fo r example , i n Canad a an d 
Britain). Pay negotiation practice s vary according t o th e politica l cultur e an d 
institutional contex t o f differen t countries . Bu t a s a n Internationa l Labou r 
Office stud y indicated , eve n i n th e developin g worl d wher e traditionall y 
collective bargaining ha d bee n practise d onl y to a  limited exten t in th e publi c 
service, ther e wer e sign s tha t th e practic e wa s spreading , especiall y i n Lati n 
America (Ozak i et  al, 1988 : 10-1) . I n Hon g Kong , staff-sid e participatio n i n 
the pa y proces s i s nomina l rathe r tha n substantive . Thi s ma y b e du e t o th e 
unique politica l syste m o f Hon g Kon g a s an administration-dominate d polit y 
and it s traditio n o f industria l relation s tha t ha s lef t trad e unio n powe r 
underdeveloped (c f Ng , 1990) . Th e situatio n i s bette r i n th e civi l service , 
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where th e rat e o f unionization i s much highe r tha n i n th e privat e sector . Civi l 
service union s ar e als o bette r organized . However , ther e ar e n o predominan t 
peak bodie s whic h ca n clai m t o spea k fo r th e civi l servic e employee s a s a 
whole i n pa y negotiations . Th e presen t staf f sid e o f th e Senio r Civi l Servic e 
Council (comprisin g th e Loca l Senio r Officer s Association , th e Association o f 
Expatriate Civi l Servants, and th e Chinese Civi l Servants Association) i s unable 
to represen t th e man y ne w civi l servic e staff/grad e association s establishe d 
since th e 196 8 pa y polic y agreemen t (whic h th e thre e officiall y recognize d 
staff-side organization s singned ) an d thei r members . Partia l disaggregatio n o f 
the pa y structure , a s propose d earlier , ma y lea d t o emphasi s bein g pu t o n 
grade representatio n instea d o f service-wid e representation . Thi s woul d hel p 
to circumven t th e proble m o f overal l civi l servic e representation . 

The involvemen t o f th e staf f sid e i n an y pa y settlemen t i s t o ensur e it s 
acceptability b y staff . Pa y level s an d pa y trend s hav e onl y a  limite d objectiv e 
content, a s discusse d earlier . Besides , man y o f th e non-pa y factor s an d 
'unquantifiables' ar e th e produc t o f subjectiv e evaluatio n i n th e pa y process . 
Where precis e an d uncontroversia l 'objective ' criteri a o f evaluatio n d o no t 
exist, bargainin g an d negotiatio n withi n a n informe d contex t (operatin g i n a 
way similar to the market) represen t probably the only sensible way of achieving 
a satisfactor y outcome . Th e pa y proces s i s no t onl y abou t method s bu t als o 
about institutions . I n th e past , literatur e o n publi c sector' s pay determinatio n 
had draw n to o heavil y o n conventiona l economi c theor y an d ha d no t bee n 
sufficiently attune d t o institutiona l realitie s (Mushkat , 1984a) . A  revie w o f 
Hong Kong' s pay system from th e perspectiv e o f its institutional aspec t is long 
overdue. 

The Hong Kong government's apparent reservations about pay negotiations 
seem t o ste m partl y fro m a  concer n no t t o politiciz e pa y determination , 
especially durin g th e sensitiv e year s precedin g th e chang e o f sovereignty . I n 
any case , th e powe r o f civi l servic e trad e union s ha s no t ye t fully mature d t o 
permit bindin g collectiv e bargainin g t o endure . I t i s also unclear whethe r th e 
public would accep t or endorse civi l service pay determined purel y as a matte r 
of bilatera l agreemen t betwee n th e administratio n an d civi l servic e unions . 
Hence, any institutional concept of pay determination a s ultimately a negotiated 
consensus need s t o incorporat e thre e elements : th e administratio n a s 
management; civi l servic e unions , representin g staf f interests ; an d a  politica l 
input t o safeguar d th e publi c interest . A  new institutiona l formul a ha s t o b e 
found whic h ca n reflec t th e ne w realitie s (fo r example , b y allowin g th e 
legislature a  greater rol e in the pay process). The solutio n t o staff acceptabilit y 
may no t b e collectiv e bargainin g per  se,  but a  varian t tha t give s staf f mor e 
institutionalized an d responsibl e participatio n i n th e determinatio n o f thei r 
pay tha n a t present . Pa y negotiatio n ca n als o facilitat e th e incorporatio n o f 
performance target s to be linked to pay levels on th e basis of staff-managemen t 
consensus shoul d th e HR M refor m reac h a  stag e whe n performance-relate d 
pay i s t o b e widel y adopted . T o mak e pa y negotiation s mor e structured , 
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consideration ca n be give n t o definin g a t the outse t wha t ca n be negotiate d 
and wha t canno t (som e matter s may be regarded a s within th e parameters o f 
administrative o r legislative prerogative) . Existing pay advisory bodies can still 
play a n importan t independen t rol e i n pa y level an d pa y trend reviews , bu t 
the ultimate outcom e should be determined i n the final stage of the 'tripartite ' 
pay negotiations . 

IMPACT OF HRM REFORM ON PAY DETERMINATION 

Until no w n o mentio n ha s bee n mad e o f whethe r an d ho w th e pa y 
determination syste m may be changed a s a result of the new HRM reform. For 
example th e issue s o f pa y and condition s o f servic e di d no t featur e i n th e 
main HRM guide produced by the then Civi l Service Branch (1995 ) for huma n 
resource manager s throughou t th e civi l service . Ther e wa s consideration o f 
introducing fixed-term  contract s an d som e for m o f performance-related pa y 
in th e 199 3 Huma n Resourc e Managemen t Revie w (Civi l Servic e Branch , 
1993). However , th e Civi l Servic e Branc h admitte d tha t change s i n pa y and 
conditions o f service were sensitiv e amon g staff . Although som e department s 
had pu t forward proposal s for 'incentivizing ' staff , followin g th e introductio n 
of performanc e pledge s o r a  mor e commercia l wa y of operation , th e Civi l 
Service Branc h onl y recommende d pilotin g performanc e pay , first  i n non -
departmental agencie s suc h a s Tradin g Funds . Th e propose d fixed-term 
contracts initiall y wil l be applie d t o secretaria l an d clerica l grades . I t is clea r 
the administratio n ha s proceeded ver y cautiousl y wit h thes e unconventiona l 
measures fo r fea r o f upsettin g traditiona l expectations . Anothe r proposa l t o 
delegate t o heads of departments th e authority to create Dl-ran k post s on the 
DPS, in addition t o the existing authority to create non-directorate post s which 
was devolve d i n 1980 , had t o b e stalle d i n 199 4 because o f oppositio n fro m 
legislators who saw the control of directorate civi l service establishment throug h 
the Establishmen t Sub-Committe e o f the Legislative Counci l a s an importan t 
check o n any excessive growt h o f the public bureaucracy . Policie s on pay and 
conditions o f service , fring e benefit s an d allowance s remai n part s o f th e so-
called 'centra l functions ' t o be retained within the Civil Service Bureau, which 
are no t likel y t o b e devolve d t o lin e department s i n th e nea r future . 

It i s no t difficul t t o understan d wh y pay an d condition s issue s ar e no t 
regarded b y the HRM reformers a s areas o f change i n th e curren t roun d o f 
reforms. A s the previou s evaluatio n o f Hon g Kong' s civi l servic e pa y system 
has explained, the present system is underpinned by the fundamental principle s 
of externa l an d internal comparabilit y which len d i t stability, consistenc y and 
acceptability. I t i s not a  conflict-fre e syste m i n tha t externa l compariso n ha s 
never bee n a n exac t scienc e wit h unchallenge d objectivity , especiall y ove r 
non-pay factor s an d suc h 'unquantifiable ' element s whic h distinguis h a  civi l 
service caree r fro m a  privat e secto r career , an d attempt s t o achiev e interna l 
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parities have always given rise to controversies, jealousies and industrial disputes . 
Yet b y an d larg e th e comparabilit y principle s hav e endure d th e tes t o f tim e 
and occasiona l challenges . Question s abou t th e presen t syste m hav e focuse d 
more o n it s technicalitie s tha n it s centra l concep t whic h seem s truste d an d 
accepted b y staff . A  main attractio n o f th e syste m i s to just follo w th e privat e 
sector trend s onc e th e fundamenta l framewor k fo r externa l an d interna l 
comparisons ha s bee n worke d out , avoidin g agonizin g pa y negotiation s an d 
the nee d t o internaliz e al l thos e unquantifiabl e jo b factor s acros s grades , 
ranks an d specifi c job categories . A  syste m whic h i s uniforml y an d centrall y 
administered b y th e Civi l Servic e Burea u o n th e advic e o f th e independen t 
pay bodies ca n als o take th e politic s away from departmenta l huma n resourc e 
managers an d i s generall y welcome d b y them . Eve n manager s a t th e Civi l 
Service Burea u ca n alway s poin t t o th e relativ e objectivit y o f th e syste m an d 
avoid being seen as directly interfering with the substance of pay determination . 
In a  word, it is the absence of 'politics ' or active involvement of the stakeholder s 
in th e pa y determinatio n proces s whic h ha s secure d suppor t fo r an d 
acceptability o f th e system . 

Any attempt t o fundamentally alte r th e modus  operandi may run th e ris k o f 
opening a  ca n o f worms , particularl y durin g th e critica l tim e o f politica l 
transition whe n ther e wer e alread y a  lo t o f anxiou s mind s an d disappointe d 
souls withi n th e civi l service . Th e ne w SA R government , whic h i s kee n t o 
establish firmly  it s authority and popularity , just cannot afford widesprea d staf f 
discontent in order t o push for som e reforms, eve n if they are entirely justified 
by HRM principles and values. After al l there i s still always a political dimensio n 
in an y public secto r refor m initiatives . Having worked s o hard an d fo r s o lon g 
to establis h th e publi c legitimac y o f an d staf f trus t i n th e presen t pa y 
determination system , th e governmen t i s no t goin g t o thro w thes e preciou s 
elements awa y i n favou r o f changes , th e politica l acceptabilit y an d technica l 
viability o f whic h ar e ye t t o b e tested . 

Apart fro m th e proble m o f politica l risk , an y pa y syste m determine d b y 
performance management , a s advocate d b y th e ne w HR M culture , ha s t o 
address successfully th e question s o f how and b y whom 'performance ' i s to b e 
appraised. Eve n i n academi c literature , performanc e remain s a  contentiou s 
concept. Managers , staff and customers/client s al l have thei r differen t notion s 
of performanc e an d i t i s no t eas y t o arriv e a t a  commo n standar d whic h i s 
acceptable t o all . Whereas i n th e privat e sector , performanc e ca n ultimatel y 
be expresse d i n money (profit ) terms , the publi c secto r contex t contain s a  lo t 
of non-monetary variables, particularly in service jobs. What are being adopte d 
in practice in most public sector situations are 'performanc e indicators ' rathe r 
than 'performanc e measurement' , th e forme r bein g a n indirec t indicatio n o f 
performance. A s such, performance evaluatio n i n th e public secto r ca n neve r 
be a n exac t scienc e eithe r an d thu s suffer s th e sam e proble m a s th e presen t 
comparability-based pa y system . Definin g performanc e an d agreein g o n th e 
'measurement' o f performanc e betwee n manager s an d thei r staf f wil l likel y 
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generate endles s negotiation , renderin g th e manageria l rol e a n unenviabl e 
one fo r mos t manager s wh o d o no t necessaril y al l subscrib e t o th e ne w 
performance culture . O n th e contrar y man y manager s woul d prefe r les s 
controversial responsibilitie s an d les s confrontatio n wit h thei r staff . Earlie r 
discussion o n linkin g pa y t o performanc e ha s pointe d t o potentia l problem s 
of divisiveness , arbitrariness , inconsisten t appraisa l standards , staf f jealous y 
and moral e deterioratio n i n a  performance-base d pa y determinatio n system . 
It can o f course b e argue d tha t such problem s aris e only z/ a performance-pa y 
system i s not properl y operated . Unde r suc h a n argumen t manager s an d staf f 
can alway s b e traine d t o becom e mor e capabl e o f conductin g prope r 
performance appraisal . But a more fundamental questio n i s whether i n practic e 
there eve r exist s a  so-calle d proper  way o f performanc e determination . Give n 
the wid e diversit y i n demands , expectations , evaluativ e standards , an d 
unquantifiable an d uncertai n factor s i n an y public secto r job environment , i t 
may just b e impossibl e t o facto r i n al l thes e 'indeterminate ' element s withi n 
an objectiv e an d consisten t evaluativ e framewor k whic h ca n b e regarde d a s 
equitable b y al l partie s concerned . 

Cheung (1996a ) ha s raise d th e argumen t elsewher e whe n discussin g th e 
use o f performanc e pledge s a s a  ne w approac h t o achiev e responsivenes s t o 
customers, tha t rathe r tha n bein g customer-driven , performanc e pledge s ma y 
turn ou t t o b e mor e ofte n manager-driven . Instea d o f empowerin g th e 
consumer a s the NPM ethos suggests , the new performance pledg e movemen t 
might serv e mor e th e purpos e o f empowerin g th e publi c bureaucrac y b y 
means o f strengthenin g it s manageria l autonomy . Bringin g th e analog y int o 
the presen t discussion , i t raise s doub t a s t o whethe r a  performance-base d 
reward syste m i s ultimatel y manager - o r staff-driven . Th e ne w HR M value s 
emphasize th e rol e o f manager s i n managin g performanc e an d i n managin g 
the caree r o f staf f o n th e basi s o f merit ; a s suc h th e effectivenes s o f th e 
managerial rol e i s considere d critica l t o an y successfu l HRM . However , th e 
new value s equall y stres s share d responsibilit y wit h staf f fo r developin g thei r 
potential. Ho w ca n staff' s self-evaluatio n o f performanc e b e properl y take n 
into accoun t i n an y performance-pa y equation ? I f staf f interes t i s no t 
safeguarded, a  performance-pa y syste m ma y yet prov e t o b e playin g int o th e 
hands o f a  manager-empowermen t game . I n th e privat e secto r th e ke y t o 
performance managemen t i s t o giv e manager s th e powe r 't o hir e an d fire'. 
The proble m fo r th e publi c secto r (an d th e civi l service ) i s whethe r i t i s 
desirable t o devolv e full y th e function s o f recruitment , promotio n an d 
termination o f servic e t o th e leve l o f operatin g managers , o r whethe r b y s o 
doing a  totally fragmented o r even chaoti c scene might resul t which would d o 
the civi l servic e institutio n mor e har m tha n good . 

The ultimat e questio n i s ho w effectiv e i s performance-related pa y whic h 
is seen a s so instrumenta l i n th e succes s o f th e presen t HR M refor m process . 
In reviewin g th e implementatio n o f 'meri t pay ' a t th e U S federa l leve l sinc e 
the 197 8 Civi l Servic e Refor m Act , Perr y (1989 ) suggeste d tha t meri t pa y 
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could b e understoo d fro m bot h a n instrumenta l an d symboli c perspectiv e (a 
la Eisenhardt, 1988) . From a n instrumenta l perspectiv e meri t pay is perceived 
favourably b y man y manager s searchin g fo r tool s t o improv e productivity . 
Many employees also believe, in th e abstract , tha t performance i s an equitabl e 
basis fo r distributio n o f rewards . Fro m a  symboli c perspective , meri t pa y 
represents a n attemp t b y politicians , administrator s an d th e publi c t o asser t 
control ove r the bureaucracy. In sum , as Perry argued, 'meri t pay is part of th e 
ritual an d myt h tha t help s t o retai n th e legitimac y o f th e governanc e system , 
but i t ma y hav e littl e consequenc e fo r individua l an d organizationa l 
performance' (Perry , 1989 : 402) . I n a n earlie r work , Perr y (1986 ) identifie d 
a mode l o f th e source s o f meri t pa y failur e i n governmen t organizations , 
which i s b y an d larg e stil l vali d i n present-da y situations . Thes e source s o f 
failure includ e th e nature o f managerial work, organizational members ' norms , 
lack o f specificit y i n performanc e criteri a an d objectives , complexit y o f 
performance contracting , problem s o f adaptatio n t o environmenta l change s 
and informatio n failure , an d perceive d violatio n o f equit y norms , et c (se e 
Figure 2  below). Hence while ther e ma y be an overridin g nee d i n Hong Kon g 
to refor m HR M an d t o introduc e performanc e managemen t an d a 
performance-related pa y system , s o a s t o reinforc e th e legitimac y o f publi c 
service, sigh t mus t no t b e los t o f th e potentia l failure s whic h ma y exis t i n a 
performance-based approach . 

CONCLUSION 

This chapte r evaluate s Hon g Kong' s civi l service pa y system within th e broa d 
context o f managemen t o f performanc e reward , an d argue s tha t th e presen t 
comparability principl e o f the syste m has given i t a wide degree o f acceptanc e 
and operationa l consistenc y and equity . Given the various competing demand s 
on th e syste m an d th e existenc e o f non-pa y an d unquantifiabl e factors , pa y 
determination i s hard t o make int o a n exac t science . A field  o f indeterminac y 
is boun d t o exis t an d th e crucia l questio n i s ho w t o exploi t thi s fo r som e 
positive purposes . A pay negotiation approac h t o achiev e pa y settlement (vis-
a-vis pa y determinat ion ) i s suggeste d whic h ca n provid e fo r mor e 
institutionalized participatio n b y the staf f sid e and a n adde d politica l inpu t t o 
articulate an d safeguar d th e publi c interest . 

In th e ligh t of the ne w HRM directions under publi c secto r reform, whic h 
put performanc e managemen t a s th e ke y t o staf f motivation , appraisal , an d 
rewards an d sanctions , th e cas e fo r substitutin g th e existin g pa y syste m wit h 
one mor e base d o n individua l performanc e i s examined . Th e conclusio n i s 
that apar t from upsettin g the consensu s buil t around th e modus  operandi of th e 
existing pay system, thus leading t o new conflicts an d disputes , a performance -
pay syste m i s no t fre e o f inheren t doubt s an d tension s o f it s own . Ther e i s 
certainly a  nee d t o rende r th e presen t civi l servic e managemen t syste m 
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Figure 2 A  Mode l of the Sources of Meri t Pa y Failure in Government Organization s 
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( including it s pa y sub-system ) les s centralized , les s rules-boun d an d les s rigid , 
and t o mak e i t mor e geare d toward s th e recognitio n o f individua l merit . T h e 
case fo r internalizin g per formanc e t o som e exten t withi n th e presen t pa y 
system i s justifiable, thoug h th e imperativ e t o kee p th e syste m stabl e an d les s 
p r o n e t o controversie s an d agitatio n stil l seem s paramount , eve n t o thos e wh o 
are i n favou r o f HR M reforms . 

ENDNOTES 

1. Discussio n on th e evolution o f Hong Kong's civil service pay system is developed 
from a n earlie r chapte r o f Cheung's : 'Th e Civi l Servic e Pa y Syste m i n Hon g 
Kong: Implications fo r Efficienc y an d Equity ' i n Burns (ed ) (1994a) . 

2. Sinc e the 1980s , the ter m 'huma n resource s management ' ha s come t o be use d 
increasingly by both academic s and practitioner s in place o f previously popula r 
terms lik e 'personne l management ' o r 'industria l relations' . Thi s chang e i n 
management emphasis , treating employees as a valuable resource rathe r tha n a 
cost t o b e minimized , i s attribute d b y som e (e.g . Beaumont , 1993 : 10-2 ) t o 
fundamental environmenta l change s (suc h a s competitiv e produc t marke t 
conditions, declinin g workforc e unionizatio n an d relativ e growt h o f servic e 
sector employment) t o which the traditional conditions, orientations and 'power ' 
of the personne l managemen t function s coul d no t adequatel y respond . 

3. Followin g th e rejectio n o f it s cas e b y th e Standin g Committe e o n Discipline d 
Services Salarie s an d Condition s o f Servic e i n Octobe r 1996 , th e Polic e Forc e 
requested Governo r Chri s Patten t o se t up a n independen t inquir y int o polic e 
pay on th e ground s tha t existin g pay level relativities ha d allegedl y been upse t 
by earlie r (1994 ) restructurin g o f pa y scale s o f Urba n Service s an d Regiona l 
Services departments ' staf f o n hawke r contro l duties . Th e Governo r rejecte d 
the reques t i n June 199 7 but promised tha t th e administratio n woul d conside r 
what measures might be take n t o address the issue. After th e handover , the Civi l 
Service Bureau commissione d a  consultant i n August 199 7 to consider a  Polic e 
Management Repor t whic h se t ou t change s i n dutie s an d responsibilitie s o f 
JPOs since th e las t pay review in 1992 . The consultant' s repor t i n October 199 7 
denied an y basis for a  comparison betwee n police pay scales and the pay scale o f 
the hawke r contro l office r grade , bu t accepte d justification fo r improvin g th e 
JPO pa y scal e t o recogniz e th e expande d scop e an d complexit y o f front-lin e 
police work. Both the administration an d the Standing Committee subsequentl y 
endorsed th e main recommendatio n o f the consultant t o award a  further poin t 
at th e to p o f the JPO pa y scale . 

4. 'Equity ' i s not a  static quality . It is very much a  perceived variable o f justice an d 
fairness. Thi s i s particularl y importan t whe n considerin g employe e reactio n 
towards pay . As Smith observes , '  [i] t i s not tota l pa y which excite s peopl e bu t 
pay comparisons . Comparabilit y i s at th e hear t o f th e equit y issue , and relativ e 
pay ca n b e a  frequent caus e o f industria l relation s disputes ' (Smith , 1983 : 4 4 -
6). 

5. Th e Standing Commission mode l was not entirely novel, as a standing committe e 
to advis e th e governmen t o n directorat e pa y had alread y bee n se t up i n 1963 . 
The independenc e o f thi s latte r committe e wa s probabl y necessar y i n orde r 
that to p civi l servants who represente d th e administratio n woul d no t appea r t o 
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be reviewin g thei r ow n pa y structur e an d recommendin g thei r ow n pa y 
adjustments. 

6. Th e qualificatio n metho d make s a  comparison o f educational qualification s i n 
setting startin g pa y benchmarks , wit h othe r relevan t factor s suc h a s age , 
qualifications ove r an d abov e th e minimum , require d experience , an d 
recruitment an d retentio n difficultie s take n int o accoun t i n determinin g th e 
rates o f pay (Standin g Committee , 1979 : paras 25 , 36, 39 and 41) . 

7. Currentl y ther e ar e fou r standin g pa y advisor y bodies : Standin g Commissio n 
on Civi l Servic e Salarie s an d Condition s o f Service ; Standin g Committe e o n 
Directorate Salarie s an d Condition s o f Service ; Standin g Committe e o n 
Disciplined Services Salaries and Conditions of Service; and Standing Committe e 
on Judicial Salarie s and Condition s o f Service . 

8. See , fo r example , th e comment s mad e b y Patric k Maule , forme r presiden t o f 
the Hon g Kon g Institute o f Personnel Managemen t i n SCMP,  3  June 1990 . 

9. Th e 199 1 pa y adjustmen t subsequentl y awarde d b y th e governmen t wa s a  fla t 
rate o f 10.4 3 percent , lowe r tha n th e pa y tren d surve y rate s (net ) o f 11.8 8 t o 
12.94 percent. Th e governmen t attribute d thi s decision t o th e nee d t o comba t 
inflation. 

10. Se e als o th e discussio n b y Kat z (1984 ) wh o argue d tha t 'withou t [market ] 
competitive salaries , a  merit pay plan canno t operat e satisfactorily' . 
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CHAPTER 7  ^ = — — = ^ ^ 

MANAGING THE PUBLIC SECTOR 

THE PUBLI C SECTO R I N HON G KON G 

It is becoming increasingl y difficul t t o define th e public sector . Over the years, 
the boundary between th e private and publi c sectors has become blurred , an d 
functions an d operation s overlap , making the distinction muc h mor e difficult . 
Lane considere d variou s approaches t o th e definitio n o f the publi c sector . H e 
highlighted idea s relate d t o governmenta l activitie s an d thei r consequences , 
and liste d severa l characteristic s o f th e publi c secto r t o b e born e i n mind , 
such a s high level s of bureaucracy, concer n with planning, dealin g with publi c 
resource allocation, public distribution o f income, public ownership, and publi c 
employment (Lane , 1993: Ch 1) . The management o f the public sector involves 
a wide range o f activities and responsibilities , an d civi l services in th e moder n 
world ar e bein g compelle d t o ge t increasingl y involved , directl y o r indirectly , 
in th e process . 

Flynn considere d th e tas k o f managin g th e publi c secto r b y referrin g t o 
both administratio n an d management , an d sa w managers a s well as politicians 
playing a  role i n i t (1997 : 1-2) . Whil e th e debat e o n th e distinctiv e natur e o f 
the publi c secto r ha s proved inconclusive , i t becomes clea r tha t managemen t 
of th e publi c secto r i s greatl y influence d b y existin g social , politica l an d 
economic realities , an d strategie s mus t b e develope d t o dea l with th e rapidl y 
changing environment . Althoug h recen t literatur e o n publi c secto r 
management tends to focus on measurement of performance, pruden t financial 
management, responsivenes s t o customers, and othe r simila r issues , managin g 
the publi c secto r canno t b e accomplishe d withou t referenc e t o traditiona l 
areas of emphasis such as the role of the government, th e relationship betwee n 
the stat e an d th e citizen , an d th e moral , economi c an d socia l purposes whic h 
underpin th e basi s of public administratio n (McKevit t and Lawton , 1994 : vii). 

The performanc e o f official s i n publi c organization s i s bein g watche d 
carefully b y various group s i n th e society , an d i s a  matte r o f concern . Ther e 
are effort s t o ensur e a  hig h leve l o f performance throug h variou s mean s an d 
mechanisms whic h ac t a s checks , balance s a s wel l a s incentive s t o th e civi l 
servants. The issu e assumed increase d importance a s public officials wer e see n 
to b e exercisin g a  considerabl e amoun t o f authorit y an d discretion . Muc h o f 
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the debat e o n th e managemen t o f th e publi c secto r di d no t appea r t o affec t 
Hong Kong til l rather lat e due t o the territory' s unique nature . The siz e of th e 
public secto r ha s alway s bee n smal l whil e th e governmen t ha s pursue d a 
policy o f non-intervention . A t th e sam e time , governmen t interventio n take s 
place accordin g t o the need s o f the situation . This is convenient sinc e th e siz e 
of the territor y i s small an d th e syste m of administration i s highly centralized . 
There i s littl e differenc e i n opinio n amon g th e politica l an d administrativ e 
elite o n th e strategie s t o b e followe d fo r th e benefi t o f Hon g Kong , an d th e 
powerful Chie f Executive and th e Executive Council can make decisions quickly 
and implemen t the m accordingly . 

The publi c secto r i n Hon g Kon g ha s bee n manage d i n th e traditiona l 
style, an d onl y mino r amendment s an d adjustment s ha d bee n mad e t o dea l 
with specifi c problem s an d requirements . A s Hon g Kon g embarke d o n th e 
road t o modernization , i t was bein g fel t tha t som e o f th e practice s wer e no t 
consistent wit h th e change s takin g plac e i n th e territory . Th e traditiona l 
structure an d orientatio n o f th e administrativ e syste m withi n a  colonia l 
framework o f government coul d hardl y appreciate , le t alone satisfy , th e risin g 
aspirations o f the citizens . The spiri t o f providing servic e t o th e publi c ha d t o 
be introduced t o replace th e traditiona l process of administering th e territory . 
The socia l disturbance s o f th e lat e 1960 s reveale d majo r weaknesse s i n th e 
system of management o f the publi c sector , an d a  number o f steps were take n 
to improv e th e proces s o f administratio n i n Hon g Kong . 

The 1970 s are described a s a decade of innovation i n public administratio n 
in Hon g Kong , a s the first  attemp t t o introduc e majo r change s wa s made. I n 
fact, effort s concentrate d o n streamlinin g th e structure s an d procedures , an d 
subsequent effort s aime d a t reductio n o f expenditur e i n th e productio n an d 
provision o f publi c services . However , whil e th e emphasi s remaine d o n th e 
improvement o f th e syste m o f administration , th e scop e o f activitie s o f th e 
civil servic e expande d t o a  considerabl e exten t a t th e sam e time , wit h th e 
assumption o f additional responsibilitie s by the government in providing mor e 
and extensive services in a number o f areas, particularly education an d housing . 
As Hong Kong enhanced it s level of commercial success, and socia l programme s 
were bein g expanded , attentio n wa s shifte d toward s th e achievemen t o f 
economy through reform s i n the system of financial  managemen t i n the publi c 
sector. Subsequently , significan t effort s wer e made in th e early 1990s followin g 
the publicatio n o f th e documen t entitle d Public  Sector  Reform.  I t sough t t o 
introduce a  wide rang e o f arrangement s fo r reviewin g th e rol e an d function s 
of the publi c sector , an d recommende d measure s for improvin g th e qualit y of 
public services . 

The operatio n an d performanc e o f administrativ e organization s ca n b e 
explained wit h referenc e t o various factors . I n th e past , emphasi s wa s place d 
on th e natur e o f administrativ e arrangements , qualit y o f personnel , an d 
distribution o f power within organizations. Gradually, the environment in which 
the organizatio n operate d cam e t o b e recognize d a s a n importan t variable . 
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The environmen t coul d b e supportiv e o r threatenin g t o organization s 
(Khandwalla, 1972) , and lead to complex organizational configurations (Meyer , 
Scott an d Strang , 1987) . The environmen t coul d eve n ac t a s a  constrain t o n 
the performanc e o f organization s (Ranson , Hining s an d Greenwood , 1980) . 
As the environmenta l explanatio n wa s not adequat e fo r al l cases , the concep t 
of organizational cultur e emerge d a s an alternative . This framework wa s ofte n 
used t o cove r al l huma n element s i n organization s an d viewe d a s th e ke y t o 
all organizationa l problems . I t wa s suggeste d tha t mos t problem s i n a n 
organization coul d b e resolve d 'i f a n unhealth y organizationa l cultur e ca n b e 
supplanted wit h a  health y one ' (Meek , 1994 : 265-6) . 

The policie s an d philosoph y governin g th e managemen t o f th e publi c 
sector hav e bee n undergoin g scrutiny , an d ne w idea s an d arrangement s ar e 
becoming prominent . Thi s chapte r seek s t o examin e th e socia l an d politica l 
environment i n which th e Hon g Kon g civi l service operates , with th e purpos e 
of examining efforts t o transform th e culture in public organizations. A number 
of issues have emerge d i n thi s area a s Hong Kon g developed int o a  successfu l 
trading an d commercia l centre , an d onl y recentl y hav e ther e bee n attempt s 
to address thes e issue s in th e field  o f public administration . Th e nee d t o kee p 
up wit h development s i n strengthenin g an d streamlinin g th e civi l servic e i n 
various parts of the world along with planning and preparation for th e transitio n 
have adde d t o th e complexit y o f th e task . 

The civi l servic e i n Hon g Kon g ha s performe d quit e wel l i n vie w o f th e 
requirements o f the territory . The machiner y o f administration ha s been kep t 
small an d th e government' s philosoph y o f minima l interventio n ha s allowe d 
ample scop e fo r growt h o f th e privat e sector . A t th e sam e time , a  stron g 
tradition o f executiv e leadership , unrestraine d b y th e comple x demand s o f 
democratic an d politica l institutions , wa s abl e t o mak e toug h an d quic k 
decisions an d pus h fo r thei r implementatio n withou t majo r obstacles . Th e 
strategy serve d th e purpos e o f th e Hon g Kon g governmen t i n th e initia l day s 
of economi c growth , an d progres s coul d b e achieve d i n th e real m o f socia l 
and politica l development . 

Over th e las t thre e decades , a  number o f change s ha d take n plac e i n th e 
economy a s well a s the societ y i n Hon g Kong . I n th e latte r hal f o f th e 1990s , 
Hong Kon g is expected t o undergo change s o f a more drasti c nature , an d th e 
civil service has to be ready to respond t o them. The need ha s been recognize d 
to streamlin e th e organizatio n an d management , particularl y i n th e 
management o f financial  an d human resources . Following the pattern o f public 
sector managemen t elsewhere , Hon g Kon g ha d place d a t th e outse t primar y 
emphasis o n streamlinin g th e financial  resourc e managemen t system . Th e 
Finance Branc h o f the Hon g Kon g government initiate d th e mov e t o improv e 
the process of financial  managemen t with the Public  Sector Reform document i n 
1989. Subsequently , th e issu e o f huma n resource s managemen t wa s als o 
reviewed. A  numbe r o f problem s wer e identifie d i n huma n resource s 
management i n th e Hon g Kon g civil service, and strategie s were developed t o 
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deal wit h them . La w (1995 ) emphasize d personne l qualit y an d performanc e 
management a s crucia l factor s i n thi s move . 

In additio n t o th e standar d area s o f financial  an d huma n resource s 
management identifie d frequentl y fo r improvemen t b y government s acros s 
the globe , a  third are a of concern fo r th e civi l service in Hong Kon g is related 
to th e consumer s o f publi c service . I n a  colonia l settin g wher e ther e ar e fe w 
opportunities fo r th e citizen s to express thei r needs , aspirations and views, the 
administrative proces s i s often unilatera l an d lead s to alienation o f the public . 
Towards the end o f the colonial regime, the Hong Kong government appeare d 
keen t o ushe r i n change s t o dea l wit h thi s aspec t o f th e system . A t present , 
considerable emphasi s i s bein g place d o n th e positio n o f th e consumer s o f 
the service . The y ar e encourage d t o expres s thei r views , particularl y 
dissatisfactions an d satisfactions , an d a  number o f avenue s hav e been opene d 
up for thi s purpose. Along with the strengthening of the representative elemen t 
in th e government , publi c organization s wer e encourage d t o develo p a 
consumer-oriented culture . Thi s entaile d a  majo r chang e i n th e attitud e o f 
the civi l servant s wh o ha d bee n steepe d i n th e colonia l traditio n o f 
administration. 

The Hon g Kon g governmen t ha s adopte d th e mott o o f 'Servin g th e 
Community' an d strive s to ge t the civi l servants committed t o it . Performanc e 
pledges ar e see n a s a n extremel y usefu l instrumen t fo r thi s end . Mos t 
government department s hav e developed performanc e pledge s indicating th e 
standard o f servic e tha t ca n b e expecte d b y th e public . Thi s call s fo r majo r 
transformation an d will necessitate the development o f a new set of values an d 
attitudes for Hong Kong civil servants. This chapter examine s the efforts aime d 
at th e promotio n o f such ne w orientations , an d review s recent development s 
in th e introductio n o f new ideas in th e provisio n o f publi c services . Based o n 
ideas an d issue s tha t hav e emerge d fro m recen t developments , th e effort s o f 
selected department s wil l b e examine d i n depth . Th e focu s wil l b e o n th e 
initiative o f th e governmen t o f Hon g Kon g t o 'serv e th e community ' an d it s 
related attempt s t o introduc e change s i n thi s area . An effor t wil l b e mad e t o 
assess th e step s i n institutionalizin g practice s an d value s consisten t wit h th e 
new objective s o f th e government . Th e overal l objectiv e wil l b e t o dra w 
conclusions o n th e exten t o f succes s o f suc h efforts , a s wel l a s t o identif y 
trends for th e future . Judging b y developments t o date , i t can b e sai d tha t th e 
changes ca n b e lastin g i n natur e sinc e th e 'top-down ' approac h previousl y 
adopted b y the Hon g Kon g governmen t i s being supplemente d b y a 'bottom -
up' approac h whereb y civi l servants ar e provide d wit h incentive s an d reward s 
for acceptin g an d institutionalizin g th e ne w values . 

CULTURES AND CHANGE S IN ORGANIZATION S 

Cultures i n organization s ar e force s tha t gover n th e behaviou r o f members . 
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Culture ca n b e define d a s 'th e share d philosophies , ideologies , values , 
assumptions, beliefs, expectations , attitudes , and norm s tha t knit a communit y 
together' (Kilrnann , Saxton , Serpa , 1989 : 405) . Al l o f thes e interrelate d 
psychological qualitie s revea l a  group' s agreement , implici t o r explicit , o n 
how t o approac h problem s an d mak e decisions : 'th e wa y thing s ar e don e 
around here. ' Cultur e i s manifes t i n behavioura l norm s an d hidde n 
assumptions, eac h occurrin g a t a  different leve l o f depth . Behavioura l norm s 
are th e unwritte n rule s o f th e game . The y describ e th e behaviour s tha t th e 
members o f a  group o r organizatio n pressuriz e on e anothe r int o followin g a s 
the establishe d routine . Norm s ar e transmitte d fro m on e generatio n o f 
employees t o anothe r throug h anecdotes , rites , rituals , and , particularly , 
sanctions that are applied when anyone violates a norm. At a somewhat deepe r 
level lie the hidden assumptions , the fundamenta l values , beliefs and attitude s 
that shap e al l decision s an d actions . These assumption s pertai n t o th e natur e 
of th e environmen t an d t o th e want s an d need s o f variou s stakeholders . 

Cultures pervad e al l organizations , ye t thei r influenc e o n member s ar e 
not th e same . Stron g culture s hav e a  greate r influenc e o n member s tha n d o 
weaker ones . The mor e th e member s accep t the organization' s ke y values an d 
the greate r thei r commitmen t t o thos e values , th e stronge r th e cultur e is . A 
culture ha s positive impact on a n organizatio n when i t points behaviour i n th e 
right direction , i s widely shared amon g it s members, and put s strong pressur e 
on the m t o follo w th e establishe d cultura l guidelines . Cultura l chang e wil l 
take plac e unde r favourabl e condition s suc h a s th e occurrenc e o f crisi s an d 
change o f leadership . A dramatic crisi s i s a  shoc k tha t undermine s th e statu s 
quo an d call s int o questio n th e relevanc e o f th e culture . Change s i n th e 
environment ma y resul t i n crisi s Th e environmen t refer s t o institution s o r 
forces tha t ar e outsid e a n organizatio n an d thos e tha t affec t it s performance . 
It can roughly be divide d into general environmen t an d specifi c environment . 
General environmen t include s everythin g outsid e th e organization , suc h a s 
economic factors , politica l conditions , th e socia l milieu , an d technologica l 
factors. Specifi c environmen t i s that par t o f th e environmen t tha t i s directl y 
relevant t o th e achievemen t o f a n organization' s goals . I t consist s o f thos e 
critical constituent s o r component s tha t ca n positivel y o r negativel y influenc e 
an organization' s effectivenes s (Robbins , 1988 : 70) . Specifi c environmen t i s 
unique t o each organization an d changes according to circumstances. Typically, 
it includes supplier s o f inputs , client s o r customers , competitors , governmen t 
agencies an d publi c pressur e group s (Robbins , 1988 : 71). Another favourabl e 
condition fo r cultura l chang e i s change i n leadership . Ne w leadership , whic h 
can provide a n alternativ e se t of key values, may be perceived a s more capabl e 
of respondin g t o th e need s o f th e circumstances . 

Handy (1985 ) identifie d fou r mai n type s of culture : power , role , tas k an d 
person. Rol e cultur e work s b y logi c an d b y rationality . A  rol e organizatio n 
rests its strength i n its functions o r specialities. Interaction amon g the differen t 
functions ar e coordinated a t the to p by a narrow band o f senior management . 
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In thi s cultur e th e role , o r job description , i s often mor e importan t tha n th e 
individual who performs it . Individuals are selected for satisfactor y performanc e 
of a role, and th e rol e i s usually so described tha t a  range o f individuals coul d 
perform it . Positio n powe r i s th e majo r powe r sourc e i n thi s culture . Rule s 
and procedure s ar e th e majo r method s o f influence . Th e efficiency  o f thi s 
culture depend s o n th e rationalit y of the allocatio n o f work and responsibility , 
rather tha n o n individua l personalities . Rol e culture s offe r securit y an d 
predictability t o th e individual . Th e rol e organizatio n wil l succee d a s long a s 
it ca n operat e i n a  stabl e environment . Wher e th e organizatio n ca n contro l 
its environment , b y monopol y o r oligopoly , wher e th e marke t i s stabl e o r 
predictable o r controllable , o r wher e th e produc t lif e i s long, the n rule s an d 
procedures an d programme d wor k will be successful . Sinc e mos t civi l service s 
operate as a monopoly in a relatively stable market where the services produce d 
are i n deman d b y th e public , the y ar e rol e organization s an d ar e successfu l 
as well . 

The cultur e o f the civi l service of Hong Kong can bes t be described b y the 
term 'rol e culture ' whic h ma y b e see n a s a  synony m fo r bureaucracy . Th e 
organization o f th e civi l servic e i s base d o n a  functiona l structure . I t fits 
Handy's descriptio n tha t 'th e rol e organisatio n rest s it s strength i n it s pillars , 
its function s o r specialties ' (Handy , 1985 : 190) . Thes e pillar s ar e stron g i n 
their ow n right . The y ar e coordinate d a t th e to p b y a  narro w ban d o f senio r 
management. Th e government i s led by the Chief Executive, with the Executiv e 
Council a s hi s advise r o n al l importan t matter s o f policy . Th e Secretar y fo r 
Justice and the Financial Secretary provide legal and financial  advic e respectively 
to th e government . Th e Financia l Secretar y oversee s th e Financ e Bureau , th e 
Monetary Authority and fou r polic y branches, namel y the Economi c Services , 
Financial Services , Trad e an d Industry , an d Works . Th e Chie f Secretar y fo r 
Administration head s th e civi l servic e an d i s responsible fo r th e formulatio n 
and implementatio n o f policy proposals . She/h e oversee s te n polic y bureaus : 
Constitutional Affairs ; Educatio n an d Manpower ; Healt h an d Welfare ; Hom e 
Affairs; Housing ; Planning, Environment and Lands; Civil Service; Informatio n 
Technology an d Broadcasting ; Security ; an d Transport . Polic y bureau s ar e 
responsible for polic y formulation an d for plannin g and reviewing the deliver y 
of services , consultin g th e Provisiona l Legislativ e Counci l a s necessary . Eac h 
policy burea u ha s it s own executiv e arms , namel y department s t o implemen t 
policies. T o tak e a n example , th e Educatio n Departmen t an d th e Labou r 
Department report to the Education an d Manpower Bureau. The administrativ e 
officer grad e include s fewe r tha n 50 0 official s wh o ac t a s policymaker s an d 
often a s heads o f governmen t departments . I t i s assumed tha t thi s shoul d b e 
the only area where persona l coordinatio n i s needed, fo r i f the separate pillar s 
do thei r jobs, a s laid down by the rules and procedures , the ultimate resul t will 
be a s planned . I n th e Hon g Kon g government , ther e ar e variou s set s o f 
regulations whic h operat e o n a  service-wid e basis . Examples ar e Civi l Servic e 
Regulations, Genera l Regulations , and Financia l an d Accounting Regulations . 
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Others ar e applicabl e t o specifi c department s o r grades . The y includ e 
departmental genera l order s as well as standard rulings and directives recorde d 
in files  o r circulars . Supporting thes e bureaucrati c feature s ar e a  se t o f values 
which have become th e distinguishing norm s of administration i n Hong Kong . 
They ar e hierarchica l loyalty , neutralit y an d efficienc y (Lui , 1988) . 

These ke y values hav e bee n instrumenta l i n shapin g th e natur e o f publi c 
sector management in Hong Kong. They have facilitated th e effective operatio n 
of administrativ e a s wel l a s policymakin g institutions . I t ha s bee n possibl e t o 
legislate policie s an d implemen t the m wit h minimu m disruption . Th e smal l 
scale o f operation ha s also enabled th e governmen t t o demonstrat e outcome s 
of policies in a  relatively short period o f time. The colonia l nature als o allowed 
the expatriate-dominated bureaucrac y to function withou t explicit bias towards 
local groups . I n sum , publi c secto r managemen t i n Hon g Kon g wa s largel y 
viewed a s efficient an d effectiv e a s Hong Kon g achieve d significan t economi c 
progress. 

MANAGEMENT O F ORGANIZATIONAL CULTUR E IN THE CIVIL 
SERVICE 

There hav e bee n severa l effort s t o introduc e change s i n publi c secto r 
management i n Hon g Kong . Th e Efficienc y Uni t wa s se t u p i n 199 2 a s a 
change agen t t o implemen t th e Publi c Secto r Reform . Th e the n Governor , 
Chris Patten, introduced th e ide a o f performance pledge s in th e sam e year i n 
his Polic y Address . 'Sinc e the n interna l managemen t ha s bee n streamlined ; 
central resource branches have focused mor e o n strategic issues, decentralisin g 
others; an d ne w managemen t tool s hav e bee n pu t i n plac e withi n th e 
management structure ' (Efficienc y Unit , 1995c : 1) . Emphasi s i s place d o n 
management o f performance an d developmen t of pledges for settin g standards. 
Elaborate plan s hav e bee n lai d ou t fo r developin g a  comprehensiv e 
management framewor k fo r th e publi c sector , includin g economi c an d 
budgetary strategies, and management strategie s related to programmes, publi c 
finances, huma n resource s a s well a s suppor t services . The cultur e o f servic e 
is base d o n th e thre e element s o f performanc e pledges , publi c liaison , an d 
quality service . 

The Chie f Secretar y fo r Administration , Anso n Chan , remarke d tha t th e 
civil service i s 'driven by the need t o get things done efficientl y an d effectively . 
We nee d procedure s an d rule s t o hel p u s delive r ou r massiv e programmes . 
While th e trut h i s that man y aspects of our syste m are rathe r good , i t is all to o 
easy to becom e th e captiv e o f ou r ow n rules , an d fo r individua l civi l servant s 
to follow bureaucratic procedure s rather tha n to focus on the outcome' (Chan , 
1996: 2) . Nevertheless , sh e wa s quick t o ad d tha t th e government' s rol e i s t o 
'serve th e community' . T o mee t th e constantl y risin g expectation s o f th e 
community an d t o enhanc e publi c accountability , a  'cultur e o f service ' i s t o 
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be develope d t o focu s mor e o n 'ou r actua l performanc e an d o n th e peopl e 
we serve' . 

Four element s wer e identifie d b y th e Chie f Secretar y fo r Administratio n 
as providing signposts for th e way ahead: vision and mission, customer feedback , 
staff commitmen t an d departmenta l plans . Th e ai m o f th e Hon g Kon g 
government i n servin g th e communit y include s 'fosterin g stabilit y an d 
prosperity, improvin g th e qualit y o f life , carin g fo r thos e i n need , protectin g 
the right s an d freedom s o f th e individual , maintainin g th e rul e o f law , an d 
encouraging peopl e t o participat e i n thei r ow n affairs ' (Chan , 1996 : 3). Eac h 
department ha s it s ow n role s t o pla y i n th e scheme . Som e agencie s hav e 
already formalize d thei r long-ter m aim s o r vision . Bu t al l department s nee d 
to stat e ou t thei r mission s explicid y a t th e least , an d defin e thei r purpos e i n 
clear term s fo r thei r staf f an d th e public . Fo r example , th e Building s 
Department ha s se t it s visio n 't o servic e th e communit y o f Hon g Kon g b y 
making it s buil t environmen t saf e an d healthy ' an d it s missio n 't o se t an d 
enforce safety , healt h an d environmenta l standard s fo r privat e buildings ' 
(Efficiency Unit , 1995b : 38) . 

The secon d elemen t i s related t o the use of customer feedback t o improv e 
the qualit y o f service s i n th e publi c sector . Cha n (1996 ) admitte d tha t th e 
notion o f customer s wa s an alie n concep t i n Hon g Kon g a s th e governmen t 
had place d priorit y o n settin g u p far-reachin g programme s t o ensur e basi c 
standards o f health , educatio n an d security . Department s responde d t o th e 
call fo r performanc e pledge s an d customer-focuse d servic e b y carryin g ou t 
customer surveys , setting up custome r liaison groups and developing custome r 
satisfaction ratings . 

'Gaining staf f commitment ' constitute s th e thir d elemen t i n th e schem e 
plotted fo r th e way ahead. Department s ar e encourage d t o find  effectiv e way s 
of increasin g staf f motivatio n an d commitmen t b y involvin g the m mor e 
regularly an d mor e effectivel y i n th e managemen t process . Staf f motivatio n i s 
secured b y th e role-modellin g effec t o f leadership ; training ; recognition ; 
consultation; an d communication . Staf f commitmen t i s enhance d throug h 
involvement i n th e for m o f opinio n surveys , wor k improvemen t team s an d 
work simplificatio n programmes . 

The fourt h elemen t enunciate d b y the Chie f Secretar y for Administratio n 
is oriented toward s the development o f departmental plans which pull togethe r 
a department' s programm e plan s and othe r ke y plans, which wil l include an d 
reflect it s missio n statement , performanc e pledges , financia l summary , 
performance indicator s an d huma n resourc e managemen t plan . Onc e th e 
departmental plan s are agree d t o by their respectiv e policy branches, the y will 
form th e basi s fo r th e ongoin g quarterl y progres s reviews . 

The fou r signpost s identifie d b y th e Chie f Secretar y fo r Administratio n 
are no t simpl y catchwords picke d fro m development s i n th e Unite d Kingdo m 
or elsewhere . Developments i n th e managemen t o f the publi c secto r i n Hon g 
Kong hav e occasionall y bee n influence d b y suc h consideration s i n th e past . 
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But thes e development s reflec t th e natur e o f change s i n th e socio-politica l 
environment o f Hon g Kong . Th e risin g leve l o f educatio n an d standar d o f 
living, combine d wit h th e pus h fo r democratizatio n b y Chri s Patten , th e las t 
Governor, an d a  numbe r o f politica l group s hav e contribute d t o adjustmen t 
and alteration o f the assumptions in public sector management i n Hong Kong . 

By 1995 , al l forty-seve n department s whic h offere d direc t service s t o th e 
public an d nin e interna l servic e department s tha t serve d interna l customers , 
the Civil Service Bureau and the Legal Department, fo r instance , had publishe d 
performance pledges . The basi c structur e o f performance pledge s consist s o f 
achievements and targets ; monitoring; and communication an d customer input . 

The governmen t too k a  simila r approac h b y settin g target s i n variou s 
areas an d assessin g performanc e a t regula r intervals . Commitment s o r 
undertakings o f th e governmen t covere d a  wide rang e o f areas , including th e 
civil service , administratio n an d justice , broadcasting , ar t an d recreation , 
constitutional affairs , economi c services , education , employment , financial 
services, health , housing , huma n rights , corruption , developmen t need s o f 
Hong Kong , th e environment , publi c works , security , trad e an d industry , 
transport, an d welfare . I n lat e 1995 , the Governo r reporte d tha t a  number o f 
specific undertaking s o f th e governmen t fro m 199 2 t o 199 4 ha d bee n 
successfully implemente d an d ne w commitment s wer e bein g mad e regularl y 
for 'improvin g th e qualit y o f lif e fo r Hon g Kong' s people' . H e claime d tha t 
'[t]he Governmen t i s well on targe t t o meeting 44 2 of these commitments , o r 
94% o f th e total ' (Patten , 1995 : 1-2) . 

Let u s conside r tw o examples . Th e Departmen t o f Healt h mad e th e 
following pledge s in 1994 : to keep individual medical record; t o ensure patien t 
privacy an d confidentialit y o f patien t information ; t o introduc e compute r 
labelling o f dispense d drugs ; al l staf f t o wea r nam e badge s fo r eas y 
identification; an d t o se t u p th e Patien t Assistanc e Counter . I t wa s claime d 
that al l these task s had bee n accomplishe d o n tim e (Choi , 1995) . The pledge s 
were, of course , aime d a t continuous improvement . Similarly , th e Censu s an d 
Statistics Departmen t claime d t o hav e me t it s targete d waitin g tim e o f eigh t 
minutes fo r persona l visit s an d fou r workin g day s fo r replyin g t o comple x 
enquiries b y telephone o r persona l visits , as set in 1994 . Targets for thes e tw o 
areas hav e bee n se t a t five  minute s an d fou r workin g day s respectivel y sinc e 
1995 (Choi , 1995) . 

Effective monitorin g is crucial to ensuring that the pledges of a governmen t 
department ar e upheld. I n the Trade Department , adherence t o the publishe d 
standards has been constantl y monitored b y the Servic e Standards Committe e 
which report s t o th e Textil e Advisory Boar d o n a  regula r basi s (Choi , 1995) . 
Customer liaiso n group s hav e been establishe d an d concurren t appointment s 
of custome r servic e manager s hav e bee n mad e i n orde r t o improv e 
communication an d t o enhanc e custome r inpu t t o th e service s o f publi c 
organizations. B y Novembe r 1995 , custome r servic e manager s ha d bee n 
appointed i n twent y departments , whil e thirty-seve n custome r liaiso n group s 
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had bee n forme d i n twenty-si x departments . Fo r example , th e Roya l Hon g 
Kong Police Force established a  Sub-committee o n Service Quality in Novembe r 
1994 for developin g initiative s o n servic e quality . The grou p include s a  cross -
section o f officer s wh o hav e regula r interfac e wit h member s o f th e public . I t 
is expected t o provide a  forum fo r ope n an d informa l discussio n whereby th e 
providers an d consumer s o f publi c servic e ca n dra w upo n eac h other' s idea s 
to brin g abou t improvement s i n quality . 

Over a  fairl y shor t perio d o f a  fe w year s sinc e th e ide a o f performanc e 
pledges wa s introduce d i n 1992 , th e governmen t ha d achieve d considerabl e 
progress in setting up th e framework an d mechanisms for a  new service culture . 
This i s attributable t o th e favourabl e condition s i n which th e cultura l chang e 
was induced , namely , a  chang e o f leadershi p an d th e crisi s situatio n brough t 
about by the force s o f change , as well as the stron g an d positiv e cultur e o f th e 
civil servic e tha t hel p t o facilitat e manageria l contro l o f th e changes . 

A change in leadership took place with the appointment o f a new Governor 
for Hon g Kon g i n 1992 . Thi s appointmen t coul d b e see n a s providin g a n 
impetus whic h induce d th e chang e i n organizationa l cultur e i n th e territory . 
Unlike hi s predecessor s wh o cam e fro m th e Britis h foreig n an d diplomati c 
service, Christophe r Patte n wa s a  politicia n well-versed  wit h th e principle s o f 
democracy, responsivenes s an d accountability . H e ha d bee n activ e o n th e 
British political scene for a  long time, and therefore , ha d a  decidedly differen t 
perspective o n thes e issues . Patten emphasize d th e followin g principle s whe n 
performance pledge s were introduced . Wha t th e publi c ha s a  right t o expect , 
he insisted , ar e service s whic h 

include provisio n fo r effectiv e monitorin g o f actua l performanc e 
against th e standard s pledged ; establis h a  righ t o f appea l fo r 
dissatisfied clients; guarantee a right to a full and prompt explanation 
when these standards are not achieved and ensure disclosure of the 
criteria whic h determin e th e individual' s entitlement s t o benefit s 
and service s (Patten , 1992 : 26-7). 

He als o state d tha t 'accountabl e governmen t . . . i s quit e simpl y a 
fundamental safeguar d fo r ever y section o f the community , th e mos t effectiv e 
guarantee o f th e integrit y an d efficienc y o f a n executive-le d administration ' 
(Patten, 1994) . Patte n demonstrate d hi s commitmen t t o a n accountabl e 
government by introducing major change s in the composition o f the Legislative 
Council. As a result , i n th e election s hel d i n Septembe r 1995 , all members o f 
the Legislativ e Counci l wer e elected , eithe r directl y throug h geographica l 
constituencies (twent y out of sixty), indirectly through functional constituencie s 
(thirty ou t o f sixty) , or fro m th e electora l colleg e (te n ou t o f sixty) compose d 
of th e Distric t Boar d members . 

One noticeabl e consequenc e o f th e change d environmen t i s increase d 
scrutiny of the actions of civil servants. The elected legislators are more incline d 
to voice concern s o n behal f o f thei r constituents , t o question th e governmen t 
about th e wa y i n whic h publi c programme s ar e bein g administered , an d t o 
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seek every opportunity t o mobilize public suppor t for thei r respective politica l 
parties (Leung , Brewer and Lee , 1995 : 207). This represented a  crisis situatio n 
for th e civi l servic e a s th e Hon g Kon g governmen t ha d al l alon g bee n 'a n 
executive-centred syste m i n whic h th e administratio n dominate s th e entir e 
political process ' (Lui , 1988 : 143) . I t prompte d th e Chie f Secretar y t o accus e 
legislators o f behaving i n a  negative manne r an d 'usin g ever y available publi c 
opportunity t o criticize and belittle the effort s o f civil servants' (Eastern  Express, 
27 Octobe r 1994) . Nevertheless , th e civi l servant s finally  realized , throug h a 
process o f pain , tha t 'th e Governmen t an d Civi l Servant s ar e accountabl e t o 
the community . Throug h th e Legislativ e Council , advisor y boards , publi c 
discussions an d debates , th e media , an d s o on , w e [civi l servants ] ar e 
accountable fo r achievin g a  rang e o f performanc e measure s .  .  .  Bein g 
answerable fo r ou r wor k ha s tim e an d tim e agai n prove d t o b e a n effectiv e 
driver o f bette r policymaking , bette r performance , an d bette r service ' 
(Efficiency Unit , 1995b : 5) . 

In fact , th e Hon g Kon g civi l servic e doe s posses s a  stron g cultur e tha t 
impacts positivel y o n th e recen t nee d fo r cultura l chang e t o focu s o n servic e 
orientation. Th e civi l servic e demonstrate s remarkabl e complianc e wit h 
hierarchical loyalty . I n suc h a  situation , i t i s relatively eas y t o initiat e change s 
from th e to p an d ge t th e ne w culture accepte d b y exploiting th e sentimen t o f 
hierarchical loyalty . I n Hon g Kong , lin e implementatio n i s highl y effective , 
insubordination i s uncommon, an d 'whistle-blowing ' amon g servin g official s 
is almos t unhear d o f i n th e loca l context . Th e readines s o f civi l servant s t o 
accept order s fro m abov e i s largel y attributabl e t o conventiona l Chines e 
attitudes of respect for authorit y and avoidance of conflict. I t is also reinforce d 
by strict bureaucratic rules and regulations which make violation of hierarchica l 
orders punishabl e (Lui , 1988 : 139) . 

As th e Hon g Kon g civi l servic e i s gentl y pushe d toward s a  regim e o f 
political accountability , th e institutio n definitel y meet s th e requiremen t o f 
managerial accountability . 'Manageria l accountabilit y i s abou t makin g thos e 
with delegated authorit y answerable for carryin g out agreed task s according t o 
agreed criteri a o f performance' (Da y and Klein , 1987) . A 1994 survey revealed 
that Hon g Kong' s civi l servant s clearl y perceive d accountabilit y a s th e 
designation o f 'well-define d objectives ' an d th e establishmen t o f 'clea r rules ' 
to b e monitore d b y mean s o f inspectio n an d audit . Th e majorit y o f th e 
respondents believe d tha t publi c accountabilit y mean t adherin g t o rule s an d 
regulations (94. 6 percent) , efficien t us e o f financial  resource s (91. 9 percent ) 
and submittin g progres s report s t o thei r supervisor s (91. 9 percent ) (Leung , 
Brewer an d Lee , 1995 : 208) . 

This aspect o f the Hong Kong civil service fits Handy's (1985 ) descriptio n 
of rol e cultur e i n which positio n powe r i s the majo r powe r source , an d rule s 
and procedure s ar e th e majo r method s o f influence ; an d tha t th e efficienc y 
of thi s cultur e depend s o n th e rationalit y o f th e allocatio n o f wor k an d 
responsibility. The top-down approach in instilling the service culture , initiated 
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by Patte n an d cascade d dow n throug h th e hierarchies , i s ver y effectiv e i n 
establishing th e hardware , i.e. , th e physica l arrangement s require d fo r 
transforming th e culture . Hence , structure s an d role s hav e bee n se t u p i n 
virtually all government department s i n response t o the central cal l for 'servin g 
the community' . Yet , is there a  similarly rapid chang e i n th e mentalit y o f civi l 
servants? Ca n th e deepl y entrenche d value s an d attitude s b e change d ove r a 
relatively short period o f time? The shor t answe r i s that mos t civi l servants ar e 
only payin g lip-servic e t o th e ne w concept s an d ideas . Th e bureaucrat s hav e 
long bee n accustome d t o treatin g th e publi c a s recipient s o f servic e instea d 
of client s an d customers . Th e hierarchica l distanc e withi n th e bureaucrac y 
was reflecte d i n th e deliver y o f publi c services . Civi l servant s wer e use d t o 
being regarde d a s 'officials' . Interestingly , th e Chines e characte r fo r th e wor d 
'official' appear s t o b e compose d o f 'tw o mouths ' , indicatin g th e 
unchallengeable positio n o f an official' s authority . I t is doubtful whethe r suc h 
ingrained attitude s o n th e par t o f bot h partie s ca n b e change d overnight . 
However, th e governmen t i s makin g effort s t o induc e change s throug h 
innovations i n th e area s o f selection , involvement , trainin g an d recognition . 

MANAGEMENT O F CHANGE 

The Chief Secretary for Administration recognize d tha t 'th e process [o f change] 
starts a t th e recruitmen t stag e .  .  .  our recruitmen t criteri a reflec t ou r cultur e 
of service, that we look for staf f who will take pleasure i n service . Another ste p 
is t o encourag e ou r manager s t o find  mor e effectiv e way s o f increasin g 
motivation an d commitmen t b y involving ou r staf f mor e regularl y an d mor e 
effectively i n th e managemen t process ' (Chan , 1996 : 78). A careful analysi s of 
activities undertake n b y variou s department s indicate s that , give n time , th e 
service cultur e ca n b e i n plac e an d pervad e th e Hon g Kon g civi l service . 

An exampl e ca n b e cite d fro m th e Wor k Simplificatio n Schem e o f th e 
Labour Department . Th e Labou r Department' s missio n i s t o 'contribut e t o 
the improvemen t o f the qualit y of life in Hong Kong by maintaining industria l 
peace, improvin g safet y an d healt h a t work, protectin g employees ' right s an d 
benefits an d providin g employmen t services ' (Efficienc y Unit , 1995b : 36) . A 
Work Simplificatio n Committe e chaire d b y the Deput y Commissione r wa s se t 
up i n 1992 . Th e appointmen t o f th e secon d highest-rankin g officia l i n th e 
department t o chai r th e steerin g grou p certainl y helpe d t o demonstrat e th e 
importance o f th e group . Furthermore , to p managemen t pledge d tha t th e 
department woul d tak e ful l responsibilit y fo r an y erro r o r inaccurac y arisin g 
from wor k simplification , an d assure d al l division s tha t thi s would no t resul t 
in reductio n o f staff . Division s ar e encourage d t o for m wor k simplificatio n 
teams to give suggestions o n ho w work procedures ca n b e simplified . A  senior 
labour office r wa s appointe d t o coordinat e th e scheme . Staf f ar e involve d 
through a  team-based approach . Trainin g sessions are organize d fro m tim e t o 
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time t o equi p staf f wit h suitabl e technique s t o implemen t th e scheme , an d 
workshops ar e als o organize d t o consolidat e th e experience . T o evaluat e th e 
scheme, a  total o f 887 work simplification item s were identified , an d 87 6 items 
(98.8 percen t o f th e total ) wer e implemente d fro m 199 0 t o 199 4 (Efficienc y 
Unit, 1995b : 36-7) . I t wa s observe d tha t ther e wa s wid e acceptanc e an d 
extensive participatio n b y staf f a t al l levels , goo d teamwor k wa s promote d 
within divisions , an d ther e wa s a  gradua l chang e i n attitud e leadin g t o staf f 
taking initiative s t o develo p an d expan d wor k simplification . T o achiev e 
continuous improvemen t an d t o maintai n momentu m o f th e scheme , a  ne w 
theme o f 'Star t Simple ' i s being launche d b y th e department . 

A leadershi p projec t jointly launche d b y th e Departmen t o f Healt h an d 
the Civi l Servic e Trainin g Centr e illustrate s ho w effective , trainin g ca n b e 
(Efficiency Unit , 1995b : 46) . I t wa s a  five-day  managemen t developmen t 
programme fo r nursin g officer s t o demonstrat e tha t leadershi p an d planne d 
change forme d th e foundatio n o f continuou s improvement , an d throug h a 
learning approac h t o gai n thei r commitmen t t o undertak e improvemen t 
projects fo r thei r clinics . 

The twent y participant s a t th e worksho p forme d themselve s int o fou r 
project team s an d wer e give n twelv e week s t o pla n an d implemen t th e 
leadership projects . The y wer e aske d t o selec t fro m a  variet y o f area s fo r 
improvement includin g work environment , resourc e utilization , work process , 
quality of staff, and patient service. Each project was vetted by their supervisors , 
but self-directe d b y the projec t teams . Reports on th e project s were presente d 
to a  pane l comprisin g representative s fro m th e CST C an d Departmen t o f 
Health o n th e revie w da y o f th e programme . Th e trainee s displaye d a  hig h 
sense o f motivation an d tea m spiri t a t the presentatio n ceremon y fo r th e bes t 
project award . Th e followin g wer e comment s o f th e principa l nursin g office r 
who wa s at th e projec t presentation : T  can se e change s i n staf f behaviour s a t 
the star t and en d o f th e training . There i s value i n th e trainin g fo r enhancin g 
staff performanc e an d commitment'(Efficienc y Unit , 1995b : 46) . 

All thes e managemen t initiative s ca n b e recognize d a s response s t o th e 
new cultur e pervadin g publi c secto r managemen t i n Hon g Kong . A  cas e i n 
point i s that o f th e Inlan d Revenu e Departmen t whic h se t up a  Bes t Counte r 
Staff Award t o enhance staf f moral e an d rais e awarenes s o f the importanc e o f 
good custome r servic e (Efficienc y Unit , 1995b : 16) . Th e competitio n cover s 
eight unit s o f th e departmen t an d involve s more tha n a  hundred staff . Votin g 
by members o f the publi c visiting the departmen t form s th e majo r assessmen t 
criterion. Th e prize s fo r th e competitio n includ e a  gol d car d o f 0.99 9 purit y 
with th e winner' s nam e engrave d an d tw o commendatio n letters , one signe d 
by th e Commissione r fo r Inlan d Revenu e an d th e othe r b y th e Chairma n o f 
the Users ' Committee . Th e award s ar e presente d b y thes e tw o peopl e a t a 
press conference. Recently , the Immigration Departmen t ha s initiated an effor t 
to identif y th e mos t courteou s official s b y pollin g traveller s passin g throug h 
the Hon g Kon g Internationa l Airport . 
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It i s obviou s tha t th e Hon g Kon g civi l servic e i s respondin g positivel y t o 
the need s o f th e time.  Change s i n th e circumstance s hav e bee n recognized , 
and department s ar e makin g effort s t o meet th e expectation s o f the publi c a s 
well a s th e government . Whil e suc h effort s i n man y part s o f th e worl d fac e 
strong resistanc e fro m withi n th e publi c sector , Hon g Kon g appear s t o hav e 
successfully avoide d th e problem o f transforming a n intransigent bureaucracy . 

CONCLUDING OBSERVATION S 

A number o f institutions , group s an d official s participat e i n th e managemen t 
of the publi c secto r in Hong Kong . While th e principa l administrativ e official s 
have designated role s to play, the Legislative and Executive councils contribut e 
by helpin g t o formulat e an d implemen t policies . Th e Civi l Servic e Burea u 
carries th e responsibilit y o f managin g th e crucia l group s whic h ar e engage d 
in th e process . 

It appear s tha t th e managemen t o f th e publi c secto r i n Hon g Kon g i s 
being le d toward s a  ne w directio n wit h a  markedl y differen t approac h fro m 
that adopte d i n th e past . Th e change s ar e appropriat e t o th e need s o f th e 
time an d th e moo d o f th e territory . Th e stric t hierarchica l structur e o f th e 
bureaucracy an d th e centralize d authorit y have acted a s facilitators o f change , 
so i t ha s bee n possibl e t o implemen t an d enshrin e th e ne w approac h withi n 
a shor t period o f time . It can b e expecte d tha t th e change s would persis t ove r 
time. However , it is also necessary to take into consideration th e unique situatio n 
in whic h Hon g Kon g finds  itself . 

The futur e o f Hon g Kong , i n spit e o f al l th e assurance s embodie d i n th e 
Basic Law , canno t b e foresee n wit h accuracy . Ther e ar e speculation s tha t 
changes are to be expected. The politica l system already has seen some reversa l 
as the Legislativ e Counci l electe d i n 199 5 could no t complet e it s tenure. Th e 
mood an d dispositio n o f th e peopl e an d leader s o f th e territory , an d th e 
nature o f future politica l institution s will have a  major bearin g o n th e patter n 
of publi c secto r management . 

Changes initiate d toward s th e ver y en d o f Britis h colonia l rul e wer e 
questioned b y th e futur e ruler s an d administrator s o f Hon g Kong . I t i s no t 
unusual t o notic e increase d emphasi s o n th e Chines e natur e o f Hon g Kon g 
society, an d som e o f th e dominan t value s which shap e administrativ e policie s 
have th e potentia l t o generat e debate s an d controversies . However , i t shoul d 
also be pointed ou t that the new approach o f a customer-focused administratio n 
has been well-received b y both th e citizens as well as administrators, an d i t will 
be difficul t t o reverse the trend suddenly . At the same time, it should be born e 
in min d tha t th e change s initiate d wil l b e takin g roo t i n th e organizationa l 
culture o f publi c secto r institution s i n Hon g Kong . 

It i s not fruitfu l t o speculat e o n th e lengt h o f perio d ove r which change s 
in th e cultur e o f a n organizatio n wil l last . The sustainin g o f the ne w pattern s 
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of behaviou r an d decision-makin g processe s i n a n organizatio n i s relate d t o 
the proces s o f cultura l change . Top-dow n approache s ma y b e eas y t o brin g 
about an d resul t i n over t complianc e t o wha t i s mandated , bu t th e change s 
are difficul t t o b e sustaine d an d ma y no t resul t i n full-fledge d acceptance . 
Participative approache s t o changin g underlyin g assumption s ar e likel y t o 
result i n change s tha t las t (Kilmann , Saxton , Serpa , 1989 : 408) . Th e Hon g 
Kong governmen t ha d adopte d a  feasibl e approac h b y makin g us e o f it s 
managerially accountabl e cultur e t o conduc t som e earl y cultura l change , an d 
using a  top-dow n approac h t o encourag e organizatio n member s t o begi n 
behaving i n ne w ways . Now tha t th e ne w cultur e ha s achieve d som e success , 
time ca n b e devote d t o changin g th e deeper , mor e fundamenta l aspect s o f 
culture, s o tha t th e chang e wil l last . 

The Chie f Executiv e o f Hon g Kon g ha s expresse d grea t satisfactio n wit h 
the performanc e o f th e civi l service , an d recognize d th e nee d fo r ' a target -
based managemen t proces s t o achiev e continuou s improvemen t i n publi c 
services' an d state d tha t 'th e Secretar y fo r th e Civi l Servic e wil l organis e a 
tailor-made hig h leve l leadership programm e fo r th e senio r official s wh o lea d 
and manag e th e chang e process ' (Tung , 1997 : 51) A t the sam e time , the Civi l 
Service Burea u reporte d tha t recruitmen t procedure s ha d bee n streamlined , 
staff wastag e monitored , customer-oriente d servic e promoted , an d effectiv e 
communication wit h staf f ensure d (Policy  Programmes,  1997 : 58) . Suc h step s 
will b e invaluabl e toward s th e effectiv e managemen t o f th e publi c secto r i n 
Hong Kong . 
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CHAPTER 8  ^ = = = = = = = = = ^ = = 

THE FUTURE ROLE OF THE SENIOR 
CIVIL SERVICE 

INTRODUCTION 

On 1 1 December 199 6 the Selection Committee formed b y the China-appointe d 
Hong Kon g SA R Preparatory Committe e selecte d Tun g Chee-hw a a s th e first 
Chief Executiv e o f th e SAR . Sinc e Tun g ha d repeatedl y emphasized , durin g 
his campaign , hi s intention t o exer t stron g leadershi p a s Chief Executiv e an d 
the nee d t o maintai n a n executive-le d politica l syste m i n th e post-199 7 
governance o f Hon g Kong , ther e wa s muc h speculatio n a s t o whethe r hi s 
stewardship o f Hon g Kon g woul d significantl y deviat e fro m tha t o f Britis h 
governors durin g th e colonia l era . 

While th e pas t doe s no t alway s predic t th e futur e an d i t woul d b e 
oversimplistic just t o assum e th e ne w Chie f Executiv e woul d ac t i n muc h th e 
same way as the previous British governors towards the civi l service, one shoul d 
not overassum e th e abilit y o f th e Chie f Executiv e i n gettin g hi s wil l don e i n 
all circumstances . A s will b e pointe d ou t below , eve n th e mos t strong-wille d 
governors durin g th e tim e o f Britis h colonia l rul e wer e no t alway s abl e t o 
circumvent the resistance of senior officials toward s some bold policy initiatives. 
Tung Chee-hwa , a s the first  Chie f Executive o f the SAR , is of course i n a  goo d 
position t o se t new styles and establis h ne w governing traditions . For exampl e 
he ha s already said he expecte d member s o f his Executive Counci l t o be mor e 
active an d t o openl y promot e an d defen d hi s administration' s policies . A 
more assertiv e an d politicall y voca l Executiv e Counci l tea m woul d definitel y 
help t o counterbalance th e power o f the civi l service institution. Tung can als o 
make top civil service appointments more conditional , in policy terms, requiring 
the appointee s t o to e hi s politica l an d polic y line, rather tha n simpl y treatin g 
such appointment s a s a matter o f promotion o n meri t an d seniorit y a s in th e 
past. T o som e exten t Patte n ha d alread y broke n th e traditiona l rule s b y 
promoting som e official s ou t of turn t o the top Secretary rank (e.g . in the cas e 
of Secretary for th e Civi l Service Lam Woon-kwong an d Secretar y for Securit y 
Peter Lai) , an d Tun g ca n carr y o n thi s ne w approach . Bu t i n s o doin g Tun g 
could b e criticize d a s tryin g t o 'politicize ' th e senio r civi l servic e (muc h a s 
former Britis h Prim e Ministe r Margare t Thatche r wa s s o criticize d i n he r 
appointment o f departmenta l permanen t secretarie s b y asking th e notoriou s 
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question 'I s h e on e o f us?') . However , shoul d h e wan t t o establis h a  strong , 
almost presidentia l styl e o f government , contro l o f to p civi l servic e 
appointments i s almos t indispensable . 

Despite Tun g bein g th e favoure d candidat e o f th e civi l servic e fo r th e 
Chief Executiv e pos t an d bein g openl y endorse d b y Chie f Secretar y Anso n 
Chan durin g hi s selection campaign , th e first  si x months o f his stewardship o f 
the SA R governmen t wer e portraye d b y loca l medi a a s ful l o f tension s an d 
rivalries betwee n hi s Executiv e Counci l an d th e civi l servic e ove r wh o wa s 
really i n charg e o f governmen t policies. 1 The dela y i n reachin g decision s o n 
the first  majo r reshuffl e o f top civi l servants, after Tung' s Octobe r 199 7 Policy 
Address, has prompted on e commentator t o speculate tha t 'whateve r Mr Tung's 
reasons for stalling , Mrs Chan i s clearly having difficult y comin g t o term s with 
the fac t tha t sh e ca n n o longe r rel y on automaticall y gettin g he r wa y on suc h 
matters' (Sunday  Morning  Post,  21 Decembe r 1997) . 

The adven t o f a  ne w SA R polit y ha s certainl y pointe d t o th e nee d t o 
review and redefin e th e role o f the senior civi l service. The senio r civi l service, 
as a  powe r group , wil l als o hav e t o decid e fo r itsel f ho w t o fac e th e ne w 
challenges to its hitherto unquestioned bureaucrati c authority , from a  politica l 
Chief Executive , a  politicize d legislatur e an d a  mor e watchfu l i f no t undul y 
interventionist Centra l Governmen t i n Beijing . 

FROM GOVERNORSHIP  T O POLITICA L LEADERSHI P 

Although th e British Governor under th e Letters Patent and Royal Instruction s 
enjoyed almos t autocrati c powers, 2 hi s wide-ranging power s ha d traditionall y 
been constraine d b y forma l institution s lik e th e Executiv e an d Legislativ e 
councils an d b y political convention s establishe d throughou t th e year s whic h 
required hi m t o consult and t o take advice from loca l community leaders . Th e 
convention o f makin g policie s b y th e Governor-in-Council , a  practic e whic h 
made i t necessary for th e Governo r t o share his policymaking prerogative wit h 
members o f hi s Executiv e Council , ha d graduall y bee n writte n int o a  lo t o f 
local legislation a s a formal requirement . I n theory the Governor could ignor e 
the Executiv e Council' s advic e an d procee d wit h hi s ow n way upon reportin g 
the difference i n views to the Secretary of State for Foreign and Commonwealt h 
Affairs i n London . I n practice , however , suc h incident s seldo m happene d 
(Miners, 1991 : 84, fn 14) . One ca n argue , o f course , tha t sinc e h e appointe d 
members o f th e Executiv e Council , i t would onl y b e likel y fo r th e Governo r 
to appoint like-minde d peopl e a s his key advisers, and th e scenari o o f him no t 
listening t o th e advic e o f hi s hand-picke d tea m normall y shoul d no t arise . 

Under th e Colonia l Regulations , th e Governo r ha d ful l power s o f 
appointment o f public servants and could terminat e thei r service a t will at any 
time. In practice, such powers were normally delegated to his principal officials . 
Members o f th e civi l service, heade d b y the Chie f Secretar y an d employe d i n 
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the nam e o f th e Crown , pledge d thei r allegianc e t o th e Governor . However , 
they wer e no t simpl y passiv e instrument s t o implemen t hi s wil l an d policies . 
Since governors came and went in much th e same way as an elected governmen t 
in a  democrac y (th e longest-servin g Governo r Lor d (the n Sir ) Murra y 
MacLehose, having served for eleven years), the colonial civi l service in practic e 
became a  kin d o f permanen t caree r institutio n havin g continuou s influenc e 
over the formulation o f government policies . The principa l officials , includin g 
Secretaries and heads of departments, were the Governor' s closes t aides, whose 
commitment an d competenc e wer e muc h depende d upo n t o achiev e a n 
effective governorship . I t would no t b e exaggeratin g t o sa y that th e Governo r 
had t o shar e power s with th e to p civi l servant s whose career s i n th e territor y 
normally outlaste d th e caree r o f th e Governor . A s Miners (1991 : 70 ) pu t it , 
whatever the Governor' s ambitions, he could no t hope t o achieve an overnigh t 
transformation i n th e fac e o f th e inevitabl e inerti a an d oppositio n o f a n 
entrenched bureacuracy . For example , Si r David Trench, Governo r from 196 4 
to 1971 , tried t o introduc e a  ne w syste m o f loca l authorities . B y the time  h e 
retired, 'th e syste m o f loca l administration , o r th e lac k o f it , was exactl y th e 
same as when h e arrived . This was in par t a  consequence o f the 196 7 riots, bu t 
it was chiefly becaus e o f th e oppositio n o f senior administrator s an d Head s o f 
departments t o an y significant devolutio n o f power from th e centre ' (Miners , 
1991: 70) . MacLehose' s ambitiou s ten-yea r publi c housin g programm e t o 
rehouse 1. 8 millio n peopl e suffere d a  seriou s setbac k partl y becaus e o f 
resistance fro m a  fiscally conservativ e Financia l Secretar y Philip Haddon-Cav e 
(Miners, 1991 : 70) . Besides , wit h th e exceptio n o f th e las t Governo r Chri s 
Patten wh o wa s a  politician , al l th e previou s twenty-seve n governor s wer e 
career bureaucrat s o f one kin d o r another . Unti l th e earl y 1970s , most o f th e 
governors were of colonial service bureaucrat background; sinc e then, Foreig n 
Office caree r diplomats — Murray MacLehose, Edward Youde and David Wilson 
— took over the governorship. Thus both th e governors and thei r civi l servants 
by and larg e share d th e sam e cultur e an d value s o f bureaucratic governance . 
Any difference i n views was in th e styl e rather tha n substanc e o f colonial rule . 

Chris Patte n ha d obviousl y brough t abou t a  great impac t o n th e colonia l 
administration, b y adoptin g a  mor e ope n an d aggressiv e styl e o f politica l 
leadership, aki n t o hi s backgroun d a s a  forme r Britis h Cabine t ministe r an d 
Chairman o f th e Conservativ e Party . Fo r th e first  tim e i n 15 0 years o f Hon g 
Kong's colonia l history , bureaucratic powe r had t o coexist with political powe r 
of som e kind . Thoug h thi s 'political ' Governo r di d no t enjo y an y organize d 
power bas e locally , som e senio r civi l servant s migh t hav e foun d hi m to o 
demanding and too 'politicizing' . However, Patten's assertiveness and occasiona l 
populism wer e probabl y necessar y i n th e mids t o f Hon g Kong' s changin g 
political climate o f the 1990 s when th e emergenc e o f electoral politics , partie s 
and th e Chin a facto r ha d i n an y cas e politicize d th e scen e o f governance . 
Indeed by introducing the Governor's Question Time in the Legislative Counci l 
and freel y meetin g loca l politician s an d th e media , Patte n wa s demonstratin g 
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to senio r civi l servant s ho w the y shoul d behav e i n an d surviv e th e ne w mass -
politics an d media-drive n environment , an d ho w to dea l with newl y emergin g 
political power of another kind , namely elected legislator s and politica l parties . 

Assuming tha t senior civi l servants had experience d a  major cultur e shoc k 
under Patten , woul d the y now encounte r furthe r cultur e shock s unde r Tung , 
who, lik e Patten , i s no t a  bureaucrat , bu t a  businessma n anointe d b y th e 
Chinese Centra l Governmen t i n Beijing ? Whil e Tun g ha s somewha t despise d 
politics, openl y blamin g i t for th e declinin g moral e an d efficienc y o f th e civi l 
service (h e aske d durin g hi s campaign : 'I s ou r civi l servic e to o bogge d dow n 
in th e politic s o f ou r legislativ e process ? Shoul d the y b e devotin g mor e tim e 
and energy to the formulation an d efficient implementatio n o f policies?' (Tung , 
1996: 5)) , henc e playin g t o th e musi c o f thos e senio r civi l servant s frustrate d 
by Patten, h e i s in n o practica l sens e a  non-politica l person . O n th e contrary , 
he i s skilfu l i n manipulatin g politic s i n th e 'Chinese ' way , winning th e heart s 
and mind s of senior Chines e leader s and thei r politica l appointee s i n th e SAR 
Preparatory Committe e an d Selectio n Committee . Durin g hi s selectio n 
campaign h e played t o the conservatis m o f the Chinese government i n Beijin g 
and it s supporters in Hong Kong who were keen t o cause a  U-turn t o whatever 
Patten represented . Tun g als o reache d ou t t o thos e constituencies , lik e th e 
underprivileged elderl y an d school s wit h a  lo t o f ne w immigran t childre n 
from mainlan d China , tha t migh t hav e doub t abou t hi s shipping-magnat e 
background. Indee d h e advocate d governmen t interventio n i n industria l 
development an d greate r spendin g o n publi c housin g an d education , muc h 
to th e surpris e o f to p civi l servants who preferre d hi m t o othe r candidate s a s 
the Chie f Executive. 3 

While Tung openly supported th e retention o f the existing Chief Secretar y 
Anson Cha n (who m som e pro-Chin a force s ha d criticize d a s a  proteg e o f 
Chris Patten) a s his own Chie f Secretar y ('Chie f Secretar y for Administration ' 
in th e ne w SA R parlance) , h e als o mad e i t clea r i t was h e wh o woul d b e i n 
charge o f and running th e SAR government. As a self-proclaimed stron g leade r 
enjoying immens e support from Beijin g and the China-constituted ne w political 
elite (32 0 ou t o f 40 0 vote s o f th e Selectio n Committee) , th e questio n hang s 
high a s to whether Tung' s stewardshi p migh t tur n ou t t o b e th e beginnin g o f 
'presidential rule ' i n disguise . I n fac t th e Basi c La w ha s provide d fo r th e 
concentration o f executiv e power s i n th e offic e o f th e Chie f Executiv e wh o 
continues to enjoy the same wide-ranging powers of appointment and patronag e 
as the previous British Governor vis-a-vis  a. legislature which, though possessin g 
independent legislativ e power , wil l b e constraine d i n th e exercis e o f suc h 
power b y havin g th e powe r o f introducin g privat e member' s bill s an d 
amendments t o governmen t bill s an d motion s practicall y remove d fro m 
individual legislator s (se e Articl e 7 4 an d Sectio n I I o f Anne x I I o f th e Basi c 
Law) .4 

It is too earl y to predict what Tung's style of governance wil l be like in th e 
immediate post-199 7 years. However, a s this chapter argue s below, despite th e 
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rhetoric abou t stron g executiv e leadership , an d despit e th e chang e o f 
sovereignty an d th e impositio n b y Chin a o f a  ne w politica l orde r o n Hon g 
Kong, th e presen t senio r civi l servic e (a s represente d b y th e administrativ e 
class elite ) i s likel y t o remai n th e mos t powerfu l politica l institution . Whe n 
John Rea r (1971 ) wrot e hi s 'On e Bran d o f Politics ' abou t Hon g Kong , tw o 
and a  hal f decade s ago , h e wa s depictin g a  kin d o f colonia l bureaucrati c 
politics tolerate d b y th e acquiescenc e o f a n undemandin g loca l Chines e 
population. Throughou t Britis h administratio n th e civi l servic e bureaucrac y 
had been th e backbone o f colonial rule.5 Hong Kong after 199 7 seems destine d 
to become anothe r bran d o f bureaucratic polit y which ma y marginalize, i f no t 
'suppress', popula r politic s altogethe r a s di d it s colonia l predecesso r befor e 
the adven t o f representativ e governmen t i n th e 1980s. 6 

GRADUAL TRANSFORMATIO N O F TH E BUREAUCRATI C 'ROLE ' 
UNDER COLONIA L RUL E 

'Administrators' imposing indirect rule 

To appreciat e th e rol e an d exten t o f powe r o f th e senio r civi l servic e 
bureaucracy i t i s usefu l t o revisi t Hon g Kong' s previou s syste m o f colonia l 
governance. Until the development of some form o f representative governmen t 
since th e mid-1980 s (Hon g Kon g Government , 1984a , 1984b , 1988 ) i n 
preparation fo r th e 199 7 politica l transition , Hon g Kon g ha d a  governmen t 
by bureaucrats in the absence o f accountable politics . Despite the introductio n 
of elected members to the Legislative Counci l (indirec t elections and functiona l 
constituency election s i n 198 5 an d som e directl y electe d seat s sinc e 1991) , 
political powe r ha d remaine d firmly  withi n th e administration , i n th e hand s 
of polic y administrator s i n th e Governmen t Secretariat . I n contras t t o th e 
pattern o f development identifie d b y Aberbach, Putna m an d Rockma n (1981 ) 
in Wester n democracies , wher e to p bureaucrat s wer e see n t o hav e grow n i n 
power an d influence , no t onl y in th e formulation o f policy but increasingly i n 
the brokerag e an d articulatio n o f interests , function s whic h conventionall y 
were reserve d fo r electe d politicians , Hon g Kon g ha s bee n o n th e revers e 
path, wit h th e bureaucrat s monopolizin g suc h politica l function s unti l ver y 
lately whe n newl y emergin g loca l politician s begi n t o deman d a  shar e o f 
powers. 

Early student s o f th e colonia l administratio n describe d th e syste m a s 
'government by discussion', whereby local elites and Chinese community leaders 
would b e consulte d b y th e administratio n befor e an y majo r decision s wer e 
made (e.g . Endacott, 1964:  229). Ambrose King supplemente d thi s observatio n 
with th e notio n o f 'administrativ e absorptio n o f polities' , whic h depict s th e 
process by which 'th e government co-opts the political forces, often represente d 
by elit e groups , int o a n administrativ e decision-makin g body , thu s achievin g 
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some leve l o f elit e integration ' (1981 : 130) . H e argue d tha t ther e existe d a 
'synarchy' betwee n Britis h ruler s (th e colonia l officials ) an d non-British , 
predominantly Chinese , loca l leaders . 

British rul e i n Hon g Kon g u p t o th e lat e 1960 s ha d essentiall y followe d 
the conventiona l for m o f colonia l administration . Senio r civi l bureaucrats , 
mainly administrativ e clas s officer s o r 'cade t officers ' a s the y wer e know n i n 
the earl y days,7 acted a s 'politica l officers ' (Lugard , 1970 ) t o keep ful l contro l 
over th e indigenou s populatio n wit h th e assistanc e o f co-opte d loca l Chines e 
leaders, unde r a  regim e o f indirec t rul e wher e socia l problem s an d politics , 
if any , wer e administerized . Thi s wa s th e er a o f senio r civi l servant s a s 
'administrators'. 

Post-1967 reforms of the bureaucracy: Rise of managers and 'ministers' 

The 196 7 riots , thoug h instigate d b y pro-Communis t activist s unde r th e 
influence o f the Cultura l Revolution i n China at that time, represented a  crisis 
over consent , i n whic h th e colonia l government' s clai m t o th e righ t t o rul e 
was challenged (Scott , 1989 : Ch 3) .8 The legitimacy at stake was only somewhat 
sustained b y th e governmen t afte r i t followe d a  corporatis t strateg y fro m th e 
1970s onwards , departin g clearl y fro m th e previou s 'hands-off , minimall y 
integrated approac h toward s a  relativel y mor e proactiv e styl e o f politica l 
management, involvin g greater stat e intervention an d supply of public services . 
Young, loca l Chines e administrativ e officer s bega n t o b e recruite d i n 196 8 t o 
act a s cit y distric t officer s t o reac h ou t t o th e loca l community , t o soun d ou t 
popular sentiments , an d t o activel y explai n an d defen d governmen t policies . 
From the n onwards , the colonia l administration trie d t o become a  governmen t 
of th e people , thoug h i t wa s no t an d woul d no t b e a  governmen t b y th e 
people.9 Unde r MacLehose , th e administratio n als o trie d har d t o promot e 
clean governmen t throug h anti-corruptio n reform s i n th e 1970s . 

With th e governmen t settin g ou t o n a  pat h o f rapi d expansio n i n publi c 
services and communit y building, ther e was a concomitant nee d t o streamlin e 
the administrativ e machiner y t o cop e with suc h expansion , which sa w the ris e 
of professional powe r i n servic e departments . In 197 2 the governmen t invite d 
the managemen t consultan t firm  McKinse y &  Compan y t o revie w th e 
organization o f the central government machinery . The 197 3 McKinsey Repor t 
proposed no t onl y a  major reorganizatio n o f th e governmen t administration , 
but als o a modernization o f government operation s in line with th e rationalis t 
approach t o publi c administratio n popula r i n Nort h Americ a an d Europ e a t 
the time . I t was the first  tim e i n th e administrativ e histor y o f Hong Kon g tha t 
the governmen t looke d outwar d fo r moder n idea s o f administrativ e change . 

McKinsey advocated delegatio n o f authorit y from th e governmen t centre , 
namely Colonia l Secretaria t (subsequentl y renamed Governmen t Secretariat) , 
to departmen t head s an d lowe r officials . It s majo r recommendation s were , 
firstly, t o streamlin e governmen t coordinatio n o f polic y formulatio n an d 
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resource contro l throug h th e establishmen t o f high-leve l 'Secretaries ' i n th e 
Secretariat, directl y below th e Chie f Secretar y an d th e Financia l Secretary , t o 
oversee departments ; an d secondly , t o introduce mor e systemati c programm e 
planning and resource allocation processes. In a sense McKinsey had redesigne d 
the centra l administrativ e structur e usin g th e existin g colonial-styl e 
organizational unit s (i.e . branches) o f th e Secretariat , bu t givin g the m a  ne w 
image with enhanced power s and status . It was a process of innovation throug h 
evolution. Ther e wa s stil l a  lin e o f continuit y wit h th e past , ye t ne w 
organizational opportunitie s wer e als o opene d u p whic h coul d lea d t o mor e 
innovative change s tha t ultimatel y marke d th e adven t o f a  totall y differen t 
system logi c altogether . 

As fa r a s th e senio r administrativ e civi l servant s wer e concerned , th e 
McKinsey change s coul d b e conceive d a s som e for m o f 'ministerialization ' a 
la Wettenhall (1976a , 1976b) . Wettenhall examine d ho w the independenc e o f 
colonies brought about the need to introduce new institutions such as ministries 
and th e cabinet . Th e evolutio n o f th e colonia l governmen t structur e too k 
various 'modes ' o f ministerialization whereb y th e forme r Secretaria t division s 
simply becam e ne w ministrie s o r ministeria l secretariats . Th e ful l integratio n 
of department s withi n th e ministrie s wa s no t alway s a n earl y featur e o f 
independence, thoug h eventuall y minister s woul d achiev e contro l ove r 
departments tha t cam e withi n thei r portfolios . I n Hon g Kon g independenc e 
was not o n th e agenda ; however , th e administrativ e reform s o f th e 1970 s ha d 
a ver y stron g connotatio n o f modernization , representin g a n attemp t t o 're -
invent' th e governmen t administration , s o as to remove it s colonial wrapping s 
as far a s practicable. As such, the McKinsey reorganization o f the Governmen t 
Secretariat i n effec t facilitate d th e evolutio n o f a  cabine t o f som e kin d —  th e 
only distinction being that this cabinet would not be a 'political' one , compose d 
of politicians , bu t woul d remai n i n th e hand s o f administrativ e officer s wh o 
were increasingl y expecte d t o ac t an d operat e a s 'ministers ' an d ministeria l 
staff. While th e colonia l governmen t ha d shie d awa y from politica l reform s i n 
the aftermat h o f th e 196 7 riots, 10 thos e refor m measure s whic h wer e 
subsequently implemente d serve d t o giv e th e administrativ e elit e a  mor e 
politicized posture in which to better face up to the external political challenge s 
and turbulence s o f th e times . 

Another featur e o f this period o f bureaucratic reform s i s the ris e in statu s 
of professiona l civi l servant s (lik e medica l doctors , engineers , socia l servic e 
professionals, planners , law and orde r enforcemen t professionals ) i n lin e with 
the rapi d expansio n o f government service s and interventions . Administrativ e 
class officers remaine d th e backbone of government leadership and dominate d 
key post s i n department s an d th e Governmen t Secretariat . However , 
professional civi l servants began to assert their power within more professionall y 
oriented department s (suc h as Trade and Industry , Medical and Health , Publi c 
Works), an d th e generalist/specialis t cleavag e becam e a  significan t aspec t o f 
intrabureaucratic conflict , addin g fue l t o th e alread y contentiou s mod e o f 
Secretariat-department interactio n (Scott , 1988) . 
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The nature o f the senior civi l service during the era of bureaucratic reform s 
and modernizatio n i n th e 1970 s an d 1980 s wa s see n t o hav e departe d 
substantially fro m th e traditiona l colonia l administrativ e mode . O n th e on e 
hand, ther e ha d bee n a  clea r attemp t t o moderniz e an d professionaliz e th e 
civil service . Mor e emphasi s ha d bee n place d o n trainin g an d rationa l 
management. 'Professional ' powe r i n specialis t department s wa s increasingl y 
recognized. A  new 'manager ' clas s o f generalis t executive s an d departmenta l 
specialists was in formation . O n th e othe r hand , th e administrativ e clas s elit e 
had becom e mor e 'political ' i n thei r rol e orientation . I n th e absenc e o f 
professional politicians , administrativ e officer s too k u p th e rol e o f politica l 
officers representin g th e government and seekin g support for th e government . 
They formed , de  facto, a  'governmen t party' . A t th e sam e time , the y acte d 
more an d mor e lik e minister s an d junior minister s i n polic y formulation an d 
coordination. 

Further managerialization and politicization under Chris Patten 

The arriva l o f Chri s Patte n i n mid-199 2 a s Governo r sa w th e launc h o f ne w 
initiatives o n bot h th e administrativ e an d politica l fronts . I n administrativ e 
reforms, h e continue d wit h th e 198 9 Publi c Secto r Refor m programm e 
(Finance Branch , 1989 ) wit h a  bolder an d quicke r pace . Some o f th e notabl e 
changes wer e th e introductio n of : performanc e pledge s fo r al l governmen t 
departments an d publi c agencies , alon g th e line s o f th e U K Citizen's Charte r 
(see discussio n i n Cheung , 1996a) ; annual polic y progress report s an d polic y 
commitments b y al l polic y Secretarie s wh o no w ha d t o directl y fac e publi c 
monitoring o f their policy performance; an d a  Code o f Access to Information . 
Senior civi l servants , particularl y thos e i n th e polic y branches o f Governmen t 
Secretariat, als o ha d t o explai n governmen t policie s an d addres s matter s o f 
public concer n i n ope n meeting s o f th e Legislativ e Counci l panels . A s 
mentioned earlier , Patten se t an exampl e for thi s form o f public accountabilit y 
by introducing hi s ow n Governor' s Questio n Tim e i n th e Legislativ e Council . 

The civi l servic e unde r Chri s Patte n underwen t tw o clea r development s 
which b y and larg e were no t inconsisten t wit h th e refor m logi c first  triggere d 
by th e McKinse y reform s o f th e 1970s . First,  it continue d t o becom e mor e 
professionalized an d modernized , o r t o pu t i t i n th e lates t reformspeak, 
'managerialized'. Th e whole o f the civi l service and it s associated publi c secto r 
was being transforme d bot h i n structur e an d processe s under th e 198 9 Publi c 
Sector Reform , th e ai m o f whic h wa s t o transfor m civi l servant s fro m 
administrators int o bette r an d mor e efficien t managers . As argued i n chapte r 
three, public secto r reform wit h a  clear managerial orientatio n ha s the impac t 
of displacin g politic s from publi c service s and o f establishing efficiency  a s th e 
main i f no t th e sol e criterio n t o evaluat e institutiona l performance . I t i s a 
process o f depoliticization . Second,  however , th e to p echelo n o f th e 
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administration wa s experiencin g greate r politicizatio n i n respons e t o loca l 
legislative politic s a s well a s politics fro m China . I n som e sense , publi c secto r 
reform ha d facilitate d th e emergenc e o f a  new politica l managemen t strateg y 
to manag e intrabureaucrati c conflic t betwee n polic y branche s an d executiv e 
departments, an d betwee n th e administrativ e clas s an d professiona l civi l 
servants. Th e paramountc y o f th e administrativ e clas s i n term s o f polic y an d 
resource-control functions was to be secured in exchange for greater manageria l 
autonomy and microbudgetar y power s to be given t o departmental managers . 

The ne w civil service configuration ha s henceforth consiste d o f two distinct 
layers: th e polic y management laye r dominate d b y administrative power , an d 
the polic y executio n laye r graduall y dominate d b y departmental professiona l 
power. This duality will continue t o be a  feature o f the post-199 7 bureaucracy . 
Policy managemen t official s wer e expecte d t o accoun t a s 'ministers ' whe n 
facing the public and t o account as 'managers' when steering line department s 
under thei r polic y supervision . Polic y execution official s wer e expecte d t o b e 
increasingly professionalized an d managerialized, subjec t to a new performanc e 
management regim e (c f chapte r six) . 

TRANSITION O F BUREAUCRATI C POWE R 

A chang e o f sovereignt y unavoidabl y bring s abou t a  process o f reconstitutio n 
of politica l orde r an d a  reconfiguratio n o f institutiona l power . I n th e cas e o f 
Hong Kong, colonial administrative authority was repeatedly under challenge s 
from newly-emergin g loca l force s an d risin g publi c demand s eve r sinc e th e 
late 1960s . Fro m th e 1980 s onward s Chin a entere d th e scen e o f politica l 
turbulence. Becaus e o f th e politica l transition , busines s interest s whic h use d 
to coalesc e aroun d th e colonia l administrator s graduall y sough t t o realig n 
themselves with th e successo r regime , i.e . China an d it s agents in Hon g Kong , 
such a s th e Ne w Chin a New s Agency Hon g Kon g Branch . B y the tim e o f th e 
handover, a  China-centre d governin g coalitio n wa s clearl y pu t i n place , 
displacing the previous Britain-centred governing coalition. In what King (1986 ) 
described a s a  proces s o f 'politica l absorptio n o f economies' , th e Chines e 
government activel y sough t t o co-op t member s o f th e loca l busines s an d 
professional elite s int o variou s Chines e institutions , notabl y th e Basi c La w 
Drafting Committee , th e Basi c La w Consultativ e Committee , th e Chines e 
National People' s Congress , th e Chines e People' s Politica l Consultativ e 
Conference, Hon g Kon g Affair s Advisers , Distric t Affair s Advisers , th e SA R 
Preliminary Workin g Committee , th e SA R Preparator y Committee , an d th e 
SAR Governmen t Selectio n Committee . 

Domestically newly-emerging elected politicians, particularly pro-democrati c 
forces, wer e demandin g a  sa y in th e wa y the governmen t wa s bein g run , o n 
the basis of their popular mandat e gained throug h elections . To them, politica l 
reform wa s not just constitutiona l chang e per se, to sui t Hong Kong' s new post -
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1997 status, but als o a n importan t proces s o f redistribution o f political power , 
from th e busines s an d professiona l elit e sector s t o th e less-endowe d middl e 
class an d workin g class . I n th e cours e o f politica l refor m promote d b y th e 
departing Britis h administration , electe d politician s demanded th e sam e for m 
of politica l accountabilit y fro m th e civi l servant s a s tha t whic h exist s i n 
established democracies . Eve n thoug h electe d legislator s di d no t govern , th e 
fact tha t ther e wa s n o longe r an y appointe d sea t i n th e Legislativ e Counci l 
after Septembe r 199 5 meant tha t th e administratio n sometime s ha d t o do th e 
bidding o f th e legislatur e i f government bill s were t o b e passe d an d financial 
appropriations obtained . 

However, th e fac t tha t ther e wer e competin g bid s to share powe r with th e 
administrative bureaucrac y an d tha t thes e competin g actor s di d no t agre e 
with on e anothe r i n thei r overal l politica l agend a turne d ou t t o favou r th e 
senior civi l servants . I t ha s bee n pointe d ou t i n chapte r thre e tha t Chin a ha s 
always preferre d Hon g Kong' s 'executive-le d system' , whic h literall y implie s 
government b y civil servants, so long as these civi l servants are politically loyal 
to Beijing . Indeed , durin g th e heyda y o f Sino-Britis h cooperatio n afte r th e 
signing o f the Joint Declaration , i t was China's intention t o eventually appoin t 
a civi l servant (o r ex-civi l servant ) t o be th e first  SA R Chief Executiv e s o as t o 
strengthen th e executive-le d system . This was partly on th e grounds tha t it ha d 
been Britis h practice t o appoint a  civil servant as the Governo r o f Hong Kong , 
but mor e importantl y i n orde r t o kee p th e Chie f Executiv e fro m bein g 
embroiled i n part y politic s o r busines s interests . I n th e nam e o f enablin g th e 
Chief Executiv e t o b e abov e politics , suc h consideration s b y Chin a i n effec t 
would hav e serve d t o continu e Hon g Kong' s 'bran d o f politics ' (Rear , 1971) . 
As reveale d b y L u Ping , the n Directo r o f th e Hon g Kon g an d Maca u Affair s 
Office o f China' s Stat e Council , '[China ] eve n though t o f havin g a  vice -
governor, a  Chines e vice-governo r befor e Jul y 1 , 199 7 s o tha t b y July 1 , thi s 
vice-governor coul d b e Chie f Executive ' (Sunday  Morning  Post,  8 Septembe r 
1996). Both th e Chines e an d Britis h government s wer e apparentl y lookin g t o 
the to p echelo n o f th e civi l servic e fo r a  suitabl e candidat e fo r th e Chie f 
Executive post . Apar t fro m providin g continuit y an d stability , suc h a  choic e 
would have served to emphasize the independence and impartiality over sectoral 
interests o f th e post-holder . 

The Sino-Britis h conflic t tha t started afte r Patten' s arrival spoilt the origina l 
plan. Chin a wa s determine d t o preven t th e Britis h governmen t fro m havin g 
any sa y ove r th e appointmen t o f th e Chie f Executive . Sinc e Chines e leader s 
appeared t o be unable o r unwilling t o pick someone fro m amon g to p official s 
within th e existin g senio r civi l servic e (suc h a s Anso n Chan , th e Chie f 
Secretary), wh o woul d b e suspecte d o f havin g bee n 'Pattenized' , the y wer e 
forced b y circumstance s t o conside r potentia l candidate s fro m withi n th e 
ranks o f busines s leader s i n Hon g Kong , an d Tun g Chee-hw a wa s finally 
shortlisted. 

However, the administrative elit e is still taken seriously by the new sovereign. 
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The Chines e government' s strateg y fo r takin g bac k Hon g Kon g ha s alway s 
been premise d o n th e assumptio n tha t th e senio r civi l servic e woul d remai n 
the mos t importan t pilla r o f SA R governance, an d give n th e presen t disarra y 
of the loca l political scene and th e suppression o f bottom-up electora l politics , 
probably th e onl y pilla r left . Henc e th e administrativ e elit e a s a  power grou p 
in n o wa y has falle n int o politica l disgrace . O n th e contrar y i t ha s com e ou t 
of the Sino-British conflic t relativel y untainted by its previously close associatio n 
with Patten's controversia l policies . The difficul t positio n faced b y the Chines e 
government an d th e limite d rang e o f politica l option s availabl e t o i t mea n 
that th e administrativ e elit e would hav e a  considerable amoun t o f bargainin g 
power vis-a-vis  the ne w sovereig n ove r th e runnin g o f th e SAR . Indeed , i t i s 
an ope n secre t tha t Chin a ha s accepte d tha t on e o f th e pre-condition s i n th e 
selection o f th e SA R Chie f Executiv e i s tha t thi s perso n mus t b e acceptable , 
inter alia,  t o th e civi l servic e —  i n practice , th e administrativ e elite . Thus , 
although th e administrativ e elit e faile d t o gra b th e highes t offic e o f th e SA R 
government fo r on e o f its members, i t has secured a  second-best solution , i.e . 
a leadershi p tea m o n whic h i t shoul d hav e a n importan t institutiona l say. 11 

While th e ne w Chie f Executiv e coul d asser t 'presidential ' power s ove r th e 
senior civi l service , th e latte r i s equall y capabl e o f 'capturing ' th e Chie f 
Executive, a s a  permanen t civi l servic e i s abl e t o i n man y countries , no t t o 
mention tha t Tung Chee-hw a wil l be oblige d t o appoin t hi s principa l official s 
from amon g th e rank s o f th e administrativ e elite . 

POST-TRANSITION ROL E ADJUSTMEN T 

Who governs? 

Having gone throug h processe s o f bureaucratic reform s an d localization , an d 
being cast into the role of providing the major sourc e of stability and continuit y 
to SA R governance , th e senio r civi l service , i n particula r it s administrativ e 
elite, ha s emerge d a s a  highl y autonomou s an d professionall y competen t 
governing force . An y expectatio n tha t thi s senio r civi l servic e woul d quietl y 
settle int o a n instrumental , politically-neutra l administrativ e ar m o f th e 
government i s unrealistic, not only because th e British decolonization attemp t 
of nurturin g a n electe d governmen t alon g Wester n democrati c model s ha d 
essentially bee n deraile d b y Chin a whic h prefer s a n 'executive-led ' SA R with 
minimum politics , but also because the administrative elit e is equally reluctan t 
to give up it s executive-led powers . Even durin g th e 1980 s when th e futur e o f 
Hong Kon g afte r 199 7 was stil l bein g negotiate d betwee n th e tw o sovereig n 
governments, som e administrative officer s wer e already toying with the notio n 
of 'Hon g Kon g official s governin g Hon g Kong ' (gang  guan zhi  gang). 

Indeed th e administrativ e elit e woul d se e itsel f a s full y equippe d t o tak e 
up a  large r post-199 7 mission . I t ha d alway s governed Hon g Kon g a s it s rea l 
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rulers under th e previous colonial regime. Whether under conventiona l Britis h 
colonial administrativ e practic e whereb y administrativ e officer s wer e treate d 
as political officer s an d traine d a s such, or in th e post-McKinsey era when the y 
were increasingl y expecte d t o operat e a s 'ministers ' an d ministeria l staff , th e 
administrative clas s had clearl y performed a  very political rol e no t unlike tha t 
of elected politica l leader s i n a  democratic polity . With th e adven t of electora l 
politics, althoug h th e administrativ e clas s canno t clai m t o posses s th e sam e 
kind o f popula r mandat e a s thei r counterpart s o n th e electe d benche s o f th e 
legislature, it still is the 'governmen t party ' which is even more tightly organized 
and mor e unite d bot h i n etho s an d i n th e wil l to govern , tha n al l the existin g 
political parties . Fo r th e administrativ e class , a n executive-le d syste m o f 
governance mean s a  system  i n whic h senio r administrativ e civi l servant s tak e 
the lea d t o formulat e an d initiat e policies . The y ar e th e executive . 

Despite th e chang e o f sovereignt y an d o f government , to p civi l servant s 
are stil l kee n t o kee p thei r policymakin g power s largel y intact . Som e ha d 
resented th e high-profil e leadershi p o f Chri s Patte n who m the y blame d fo r 
unduly politicizin g th e administratio n an d fo r subjugatin g i t t o th e merc y o f 
legislative accountability . The y ha d therefor e muc h t o expec t fro m th e ne w 
Chief Executiv e Tun g Chee-hw a wh o seeme d t o b e seein g ey e t o ey e wit h 
them b y campaigning o n a  platform o f depoliticization o f the civi l service. To 
many senio r civi l servants , politica l partie s an d a n assertiv e legislatur e wer e 
the mai n threat s t o Hon g Kong' s executive-le d regime . The y ha d no t bee n 
prepared fo r th e possibilit y of such a  regime (a s they defined it ) bein g erode d 
by a n assertiv e Chie f Executiv e an d hi s politica l advisers . 

In th e colonia l past , althoug h th e Governo r rule d a s a supreme leader , i n 
practice h e ha d t o almos t totall y depend o n th e senio r civi l service fo r polic y 
advice an d support . Th e relationshi p betwee n th e Governo r an d th e senio r 
civil servic e wa s symbioti c rathe r tha n top-dow n a s th e constitutio n depicted . 
During th e Patte n era , becaus e o f hi s concentratio n o n politica l bargainin g 
and conflic t wit h Chin a ove r democrati c reforms , Patte n ha d largel y lef t i t t o 
Chief Secretar y Anso n Cha n an d he r senio r civi l servic e tea m i n th e 
Government Secretaria t t o ru n th e administration . Th e physica l separatio n o f 
Government Hous e (wher e th e Governo r reside d an d worked ) an d th e 
Government Secretaria t reinforce d th e imag e o f th e Chie f Secretar y movin g 
increasingly toward s a  kin d o f prime-ministeria l rol e vis-a-vis  the Governo r a s 
the hea d o f state . Th e polic y Secretarie s wer e he r member s o f cabinet . 

More of the same, or the beginning of a new era of shared powers? 

Tung Chee-hw a di d no t see m t o follow Patten' s footsteps . H e claime d tha t h e 
would exercis e 'stron g leadership ' an d wa s determine d t o b e a  'hands-on ' 
Chief Executive , well-known fo r hi s 'seven-eleven ' workin g styl e (i.e . workin g 
daily from 7  o'clock i n th e morning unti l 1 1 o'clock a t night). He als o decide d 
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not t o mov e int o th e Governmen t Hous e an d instea d se t up hi s new offic e i n 
the Centra l Governmen t Offices , clos e t o th e Chie f Secretar y an d othe r 
principal officials . Wha t make s to p civi l servant s mos t uneas y i s Tung' s 
preference fo r non-civi l servic e member s o f hi s Executiv e Counci l t o pla y a 
more prominent political role by helping in formulating policie s and promotin g 
them. Th e first  battl e ove r wh o shoul d b e i n charg e o f governmen t polic y 
formulation wa s fought i n lat e Marc h 199 7 when to p civi l servant s expresse d 
great displeasur e ove r Tung' s appointin g thre e o f hi s Executiv e Councillors , 
Leung Chun-ying , Anton y Leun g an d Tar n Yiu-chung , t o lea d polic y team s 
comprising polic y Secretarie s t o formulat e polic y proposal s o n housing , 
education an d elderly welfare, for inclusio n i n his forthcoming Chie f Executiv e 
inauguration speech . I n fac e o f th e bureaucrati c oppositio n an d a  medi a 
uproar ove r th e potentia l rol e conflict , Tun g wa s force d t o bac k dow n b y 
emphasizing tha t thos e thre e Executiv e Councillor s woul d onl y perfor m a 
research rol e an d no t conven e an y forma l polic y teams . Th e relationshi p 
between Executiv e Councillor s an d to p civi l servant s continue d t o b e tens e 
after th e handover. One exampl e is the delay by the administration t o nominat e 
Antony Leun g a s the ne w chairma n o f th e Educatio n Commission , despit e i t 
being well-know n tha t Leun g wa s Tung' s choice. 12 

Assigning member s o f th e Executiv e Counci l t o hea d importan t polic y 
bodies i s i n fac t no t a  Tun g innovation . Unde r th e previou s colonia l 
administration, example s aboun d o f leadin g Executiv e Councillor s chairin g 
important statutor y authoritie s an d committee s (e.g . Rosann a Won g a s 
Chairman o f th e Housin g Authorit y unde r Chri s Patten ; an d Rit a Fa n a s 
Chairman o f th e Educatio n Commissio n i n th e earl y 1990 s before sh e parte d 
ways with th e ne w Governor , Patten) . Member s o f th e Governor' s Executiv e 
Council, whe n som e o f the m wer e stil l leadin g appointe d member s o f th e 
Legislative Council before Patte n decide d to withdraw all Executive Councillor s 
from th e legislature under hi s political reform plan , were often see n defendin g 
and promotin g majo r governmen t policies . Tung coul d b e regarde d a s simply 
carrying o n th e ol d tradition . Wha t make s Tung' s mov e differen t fro m th e 
practice of previous governors is that past appointment of Executive Councillor s 
was normall y a  resul t o f nominatio n b y o r a t leas t discussio n wit h to p civi l 
servants. Mos t appointee s i n fac t wer e groome d b y th e senio r civi l servant s 
through various advisory boards and committees in the process of administrative 
absorption, an d ha d satisfie d th e latte r tha t the y wer e 'on e o f us' . Becaus e 
previous Executiv e Councillor s owe d thei r positio n an d statu s t o th e senio r 
civil servants , the y woul d wor k a s thei r loya l partner s rathe r tha n politica l 
competitors. Tung' s Executiv e Councillor s ar e hi s ow n choic e an d ow e thei r 
political allegience t o the Chie f Executive , not t o the senio r civi l service. Some 
of these Executive Councillors harbour thei r own political ambitions and expec t 
to play a key role in policymaking. They represent a  new brand o f 'politicians ' 
who hav e rise n t o power , no t throug h electora l politics , no r wit h th e blessin g 
of th e senio r civi l service , bu t wit h th e politica l backin g o f Chin a a s th e ne w 
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sovereign authority . Thei r participatio n i n th e Chie f Executive' s cabine t 
underlines th e influenc e o f th e ne w China-centre d governin g coalition . T o 
them, a n executive-le d regim e shoul d b e on e i n whic h th e Chie f Executiv e 
and hi s advisers, constituting th e 'executiv e authority ' o f the SAR government, 
should tak e th e lea d i n initiatin g policies . 

The nightmar e o f th e to p mandarin s i s tha t Tung , encourage d b y hi s 
political supporters , might opt for som e form o f ministerial o r quasi-ministeria l 
system whereb y non-civi l servant s woul d b e give n polic y portfolio s an d to p 
civil servant s woul d pla y onl y a  supportiv e rol e t o thes e politica l appointees . 
The to p civi l servant s ar e alread y functionin g a s 'ministers ' an d the y d o no t 
want t o se e suc h a  rol e bein g clippe d o r displaced . S o fa r Tun g ha s no t 
indicated h e woul d g o dow n suc h a  path , bu t clearl y th e mandarins ' worr y i s 
that i n futur e the y may not hav e ful l acces s t o th e ea r o f th e Chie f Executive , 
unlike with pas t governors. Two competing 'executive-led ' model s will thus b e 
interacting: th e mandarin s favourin g a  civi l service-dominate d system , an d 
Tung probabl y preferrin g a  mor e presidentia l kin d o f executiv e government . 

In th e shor t run , Tun g ha s t o depend muc h o n th e senio r civi l service fo r 
implementing policie s effectivel y an d fo r maintainin g a  smooth-runnin g 
administration. H e just canno t affor d t o alienat e th e mandarins . However , i n 
the longer run , a s he accumulate s more experienc e o f governance an d greate r 
political capital , particularl y i f h e plan s t o ru n fo r a  secon d ter m i n 2002 , 
Tung ma y b e tempte d t o caus e a  wide r reshufflin g o f hi s tea m o f principa l 
officials. Thoug h mos t expec t principa l official s t o be appointe d fro m amon g 
top civi l servants , th e Basi c La w doe s no t preclud e th e bringin g o f non-civi l 
servants int o government . I n colonia l times , a  compan y taipa n (Joh n 
Bremridge) wa s mad e Financia l Secretar y i n th e earl y 1980s , an d a  privat e 
sector enginee r (Jame s Blake ) wa s appointed Secretar y fo r Work s i n th e mid -
1990s. The first  suc h appointmen t i n the SA R is that of Elsie Leung as the ne w 
Secretary for Justice (equivalen t to the previous Attorney General). It is entirely 
possible fo r Tun g t o tr y ou t mor e appointment s o f non-civi l servant s t o th e 
ranks o f principa l officials , s o a s t o achiev e a  politicall y mor e balance d 
ministerial tea m fo r himself . In an y case, as a matter o f institutional logic , on e 
cannot assum e a  Chief Executive will always find  the team o f principal official s 
inherited fro m hi s predecesso r entirel y acceptable . Shoul d a  Chie f Executiv e 
be practicall y deprive d o f his discretion i n ministeria l appointments , h e coul d 
only turn t o his advisers in th e Executive Counci l for alternativ e support . Tha t 
would mean a  repetition o f what has transpired between the senior civil servants 
and th e Executiv e Councillor s i n th e earl y month s o f Tung' s administration . 

The exten t t o which th e senio r civi l service can hol d th e balance o f powe r 
in th e ne w governmen t depend s o n bot h it s competenc e i n governanc e a s 
well as its meritocratic integrit y as perceived b y the publi c a t large. The abilit y 
of th e civi l servic e bureaucrac y t o provid e leadership , particularl y a t time s o f 
major crises , was seriously questioned i n Decembe r 199 7 when th e mess y way 
in whic h governmen t department s execute d a  quickl y conceive d pla n t o 
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slaughter ove r 1. 2 millio n chicken s i n th e territor y in a  bid t o sto p th e sprea d 
of th e 'bir d flu'  cause d man y t o doub t i f th e supposedl y competen t an d 
efficient civi l service was still worthy of its reputation.13 Some would argu e tha t 
civil servants 'ar e stil l bureaucrats , accustome d t o working a t a  sluggis h pace , 
who need t o be prodded int o action when a  crisis arises' (Sunday  Morning Post, 
11 January 1998) . Although Tun g Chee-hw a di d no t seiz e th e opportunit y t o 
gain credi t a t th e expens e o f th e senio r civi l service , fo r h e onl y belatedl y 
appoin ted Chie f Secretar y Anso n Cha n t o hea d a  high-powere d 
interdepartmental workin g grou p t o handl e th e bir d fl u crisi s afte r damag e 
had bee n don e t o th e administration' s image , i t ca n b e suggeste d tha t ther e 
is no w mor e expectatio n fo r th e Chie f Executiv e t o asser t leadershi p o f th e 
kind whic h Chri s Patte n use d t o provid e t o hi s civi l servants . I n a  sens e th e 
bird fl u sag a ha s marke d a  ste p backwar d i n th e senio r civi l servants ' subtl e 
bid fo r polic y dominatio n i n th e SA R government . 

CONCLUSION 

Historically th e administrativ e elit e enjoye d unchallenge d authorit y i n th e 
governance o f Hon g Kon g a s a  Britis h colony , althoug h i t had t o shar e som e 
of it s power s wit h th e loca l elite s an d ha d t o secur e th e latter' s consen t an d 
support throug h a n elaborat e syste m o f appointment s an d administrativ e co -
optation. Wit h th e erosio n o f colonia l authority , th e administrativ e elit e wa s 
subject t o mor e an d mor e challenge s t o it s power , bot h locall y an d fro m 
China. Administrativ e modernizatio n o f th e civi l servic e an d th e gradua l 
opening-up o f the government since the 1970 s represented attempt s to restor e 
some for m o f legitimac y throug h efficien t an d responsiv e institutiona l 
performance. Th e post-198 4 politica l transition , however , ha d brough t abou t 
uncertainties wit h respec t t o bot h th e institutiona l rule s o f th e futur e SA R 
political structur e a s well as to th e rol e o f the senio r civi l service . For a  while, 
particularly under th e British rhetoric of developing representative governmen t 
fuelled b y local demands for democratization , ther e seemed to be the possibilit y 
of th e civi l servic e relegate d t o becom e a n instrumental , politically-neutra l 
administrative ar m o f a n electe d government . Suc h a  possibility , considere d 
remote eve n whe n i t was contemplated i n th e les s constrained climat e o f th e 
1980s, ha s no w definitel y prove d t o b e unattainable , i n vie w o f China' s clea r 
preference fo r a n executive-le d syste m with th e civi l service i n charg e an d o f 
the underdevelopmen t o f part y politics . Althoug h bi g busines s ha s enjoye d 
much politica l clout in influencing th e thinking of both sovereign governments , 
and wil l mos t likel y continu e t o sustai n suc h clou t afte r 1997 , th e fac t tha t 
there i s intrabusiness rivalry and popula r distrus t of the self-interes t o f business 
leaders woul d mea n tha t Chin a woul d b e reluctan t t o lea n to o muc h o r to o 
openly t o th e sid e o f th e busines s elites . 

In th e Chines e Centra l Government' s tactic s of striking a  delicate balanc e 

Hong Kong University Press Open Access eBook



156 Th e Civil Service in Hong Kong: Continuity and Change 

a m o n g variou s compet in g loca l force s an d o f ensurin g top-dow n control , a 
new bureaucrat i c polit y t o som e degre e checke d an d balance d b y a  loca l 
legislature r ep re sen t in g majo r s takeholder s o f H o n g Kon g bu t wit h a n 
unques t ioned executive-le d etho s i s probabl y th e bes t possibl e m o d e o f SA R 
governance. Ironically , i t i s it s lac k o f an y substantia l socia l powe r bas e o n th e 
local scen e (unlik e th e busines s elite s o r politica l parties ) whic h give s th e 
administrative elit e o f th e civi l servic e it s mos t appeal in g ' r igh t t o govern ' i n 
the eye s o f Chines e leaders . To o popula r a  locall y selecte d (o r elected ) Chie f 
Executive woul d certainl y creat e suspicio n i n Beijing . T h e attractio n o f a n 
SAR effectivel y rule d b y a n administrativ e bureaucrac y lie s no t onl y i n th e fac t 
that thi s woul d b e highl y compatibl e wit h th e politica l ideolog y i n mainlan d 
China, whic h i s equall y r u n b y a  Communist-cadr e bureaucracy , bu t als o i n 
the fac t tha t th e civi l servic e woul d alway s b e faceles s an d thu s b e unabl e t o 
become a  popula r politica l force . The r e i s n o doub t tha t th e senio r civi l 
service wil l cont inu e t o pla y a  critica l rol e i n th e futur e administratio n o f 
H o n g Kong , bu t i t wil l hav e t o fac e th e prospec t o f bein g cu t dow n t o siz e 
gradually b y a  politicall y demand in g legislatur e an d mor e importantly , b y a 
strong-minded Chie f Executiv e wh o ma y want t o lea d ra the r tha n t o b e advise d 
how t o lead . 

ENDNOTES 

1. See , fo r example , th e first  half-yearl y revie w o f Tung' s administratio n b y a 
commentator i n Hong Kong Economic Times (1998) unde r th e title 'Tung allowin g 
his tw o team s t o pul l eac h other' s legs? ' Th e tw o team s referre d t o th e civi l 
service and th e Executiv e Council . 

2. Wit h th e exceptio n o f th e ownershi p o f lan d i n th e territory , unles s wit h th e 
Secretary of State's special permission — Royal Instructions clause XXXI (Miners , 
1991:69). 

3. I t wa s reporte d tha t Financia l Secretar y Donal d Tsan g resorte d t o th e Basi c 
Law's stipulatio n o n preservin g th e capitalis t syste m t o refut e th e the n fron t 
runner Tun g Chee-hwa' s cal l fo r governmen t assistanc e t o loca l industry . Se e 
Sing Tao  Daily, 4 December 1996 . 

4. Unde r Articl e 7 4 o f th e Basi c Law , onl y bill s 'whic h d o no t relat e t o publi c 
expenditure o r politica l structur e o r th e operatio n o f the government ' ma y b e 
introduced b y member s o f th e legislature . I n additio n th e writte n consen t o f 
the Chie f Executiv e shal l b e require d befor e bill s relatin g t o governmen t 
policies are introduced . Unde r Britis h rule , Legislative Counci l member s wer e 
free t o mov e an y private member' s bill s unless the y ha d a  'chargin g effect ' o n 
the government , i n which cas e th e administration' s consen t was required . 

The votin g procedur e prescribe d i n Sectio n I I of Annex I I o f th e Basi c La w 
stipulates that th e passage of motions, bills or amendments t o government bill s 
introduced b y members of the legislature shal l require a  simple majority vote o f 
both of the tw o groupings o f members, namely members returned b y functiona l 
constituencies, an d thos e returne d b y geographica l constituencie s throug h 
direct electio n a s well as by the Electio n Committee . Suc h kin d o f 'spli t voting ' 
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(similar to voting by two houses of parliament in some countries) woul d make i t 
more difficul t fo r members ' motions , bills or amendment s t o government bill s 
to be passed , compared t o the passag e o f government bill s which require s onl y 
a simple majorit y vot e o f the overal l membership o f the legislatur e present . 

5. Fo r th e purpose o f this chapter an d fo r th e reasons elaborated i n th e cours e o f 
discussion, attentio n i s focused o n th e administrativ e clas s which virtually run s 
the government . 

6. Se e also th e analysi s in Cheung , 1997a . 
7. Th e administrativ e clas s was instituted locall y only in 196 0 to replace a  previou s 

cadet schem e starte d i n 1861 , throug h whic h youn g recruit s obtaine d fro m 
Britain b y a  competitiv e examinatio n wer e groome d fo r hig h administrativ e 
posts within the colonia l civi l service. The administrativ e clas s officers forme d a 
nascent administrative elite , operating as 'a minuscule band o f officials with th e 
same values and fro m th e sam e socia l backgrounds' (Lethbridge , 1978 : 32). 

8. Kin g argued tha t th e riot s were symptom s o f mal-integration betwee n th e elit e 
and th e masse s in th e rapidl y urbanizing cit y of Hong Kon g (1981 : 136) . Afte r 
the riots , the need for chang e was finally accepted and the colonial governmen t 
began t o undergo , i n th e word s o f Scot t (1989 : 82) , ' a remarkabl y rapi d an d 
successful transformation' . Th e new order stressed 'consultation ' a s the basis of 
its legitimacy (Scott , 1989 : 82). 

9. A s th e Deput y Secretar y fo r Hom e Affair s argue d i n Apri l 196 9 a t a  teach-i n 
organized b y th e Curren t Affair s Committe e o f th e Universit y o f Hon g Kon g 
Students' Union : 

We have n o genera l election s fo r th e centra l governmen t an d 
yet th e genera l trend s o f governmen t polic y confor m t o th e 
wishes o f th e mas s o f th e people . .  . .  The Governmen t her e 
through forma l councils , committee s an d boards , throug h 
reading th e press , throug h informa l contact s wit h individual s 
and groups , i n hig h statio n an d low , ha s it s antenna e turne d 
constantly t o publi c wishe s i n a  thousan d fields  o f ou r 
administration. .  .  .  Our method s ca n certainl y b e improved , 
our thought s throw n wide r open , bu t we do hav e th e essentia l 
ingredients o f a  democrac y whic h ha s produce d a  genera l 
understanding o f th e peopl e b y th e governmen t an d th e 
government b y the people . (Rear , 1971) . 

10. Prio r t o tha t th e the n Governor , Si r Davi d Trench , wa s kee n t o refor m loca l 
administration by restructuring and expanding the powers of the Urban Counci l 
and settin g up ne w distric t bodies . 

11. A  clear indication o f the senio r civi l service tryin g t o influence th e selectio n o f 
the Chief Executive was a statement issued by Anson Chan when she announce d 
her intentio n no t t o stan d a s a  Chie f Executiv e candidate , i n whic h sh e lai d 
down five criteria for a n ideal candidate, namely, a person o f integrity, principl e 
and courage , wit h stron g leadershi p abilities , who ca n preserv e Hon g Kong' s 
autonomy an d internationa l reputation ; ful l devotio n t o implemen t th e Sino -
British Join t Declaration , th e Basi c La w an d 'on e country , tw o systems' ; 
determination t o maintai n an d safeguar d al l thos e freedom s an d right s i n 
Hong Kong as provided for in the Joint Declaration an d the Basic Law; ability to 
effectively communicat e wit h Chines e leader s an d handl e relate d affairs , s o a s 
to gai n th e trus t an d respec t o f Chines e leader s an d Hon g Kon g people ; an d 
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genuinely carin g for , an d positivel y respondin g to , th e need s an d anxietie s o f 
Hong Kon g peopl e (Hong  Kong  Economic Journal, 2 8 October 1996) . 

12. Anton y Leun g wa s finall y name d a s th e ne w chairma n o f th e Educatio n 
Commission, in late December 1996 , after th e rumour tha t Tung Chee-hwa ha d 
rejected th e administration' s preferre d candidate . 

13. A s on e newspape r columnis t pointe d out , ' . .  .  th e mess y wa y i n whic h th e 
execution was conducted exposed a lack of co-ordination betwee n departments . 
While th e Agricultur e an d Fisherie s Departmen t staf f worked roun d th e cloc k 
to carr y ou t thei r orde r [t o slaughte r th e chickens] , half-dea d chicken s wer e 
left o n th e roadsid e becaus e cleanin g staf f o f th e Regiona l Service s and Urba n 
Services Departments had failed t o clear them and the Environmental Protectio n 
Department ha d stuc k to its rule o f closing the landfill s a t midnight' (SCMP,  1 0 
January 1998) . What mad e th e whole sag a doubly disturbing t o th e publi c wa s 
that th e decisio n t o slaughte r chicken s cam e les s tha n tw o week s afte r th e 
Director o f Healt h Margare t Cha n aske d peopl e no t t o worr y abou t eatin g 
chicken, claiming she hersel f at e chicken ever y day, apparently in an attempt t o 
prevent publi c overreactio n t o th e detectio n o f bird flu . 
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CONTINUITY AND CHANGE 

An examinatio n o f variou s aspect s o f th e Hon g Kon g civi l servic e reveal s 
interesting findings.  I t i s obviou s tha t a  larg e numbe r o f change s hav e bee n 
taking plac e i n th e las t thre e decades , bot h withi n th e civi l servic e a s well a s 
in it s relationshi p wit h th e externa l environmen t i n whic h i t operates . Th e 
changes encompas s a  variet y o f issue s an d areas . Th e civi l servic e ha s t o 
anticipate, respon d an d provid e crucia l suppor t t o lea d Hon g Kon g i n it s 
march t o prosperity . Change s ar e eviden t i n th e scop e o f activitie s o f th e 
government an d publi c administration , developmen t an d implementatio n o f 
public an d socia l policies , a s well a s effort s t o improv e th e qualit y o f lif e an d 
the capacit y o f th e civi l service. Major reorganization s hav e been necessar y i n 
the structure s an d arrangement s fo r providin g an d deliverin g publi c services , 
while persistent efforts hav e been required t o introduce new values and cultures . 

Studying th e civi l service i n Hon g Kon g present s a  formidable challenge . 
On th e one hand , ther e has been littl e in-depth researc h o n th e topic , perhaps 
due t o th e uniqu e politica l statu s hel d b y Hon g Kon g fo r ove r 15 0 year s — 
a British colon y far fro m th e centr e o f political powe r i n London . Hon g Kon g 
was viewed a s a  small , manageabl e uni t which wa s effectively administere d b y 
a handfu l o f efficien t an d highl y competen t civi l servants . The succes s o f th e 
civil service was partly attributed t o non-interference o f the politica l executive , 
and th e stron g suppor t give n t o th e privat e secto r t o develo p an d operate , 
which contributed t o Hong Kong's prosperity and t o a culture o f contentment . 
It ca n als o b e relate d t o th e method s an d mechanism s applie d i n selecting , 
training an d obtainin g th e servic e o f highl y qualifie d an d committe d civi l 
servants, who wer e rewarde d wit h generou s remuneratio n an d soli d suppor t 
from th e government . Th e reintegratio n wit h Chin a an d subsequen t 
developments hav e resulte d i n a  differen t scenario . Th e civi l servic e finds 
itself operating unde r change d circumstances , helpin g th e Chie f Executiv e o f 
the Hon g Kon g SAR to administe r a  society undergoing rapi d transformatio n 
while placin g a  hig h degre e o f emphasi s o n stabilit y an d prosperity . 
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CHANGES AND DEVELOPMENT S 

The nature , role and change s related t o the civi l service should be viewed with 
reference t o the development s i n Hon g Kon g over the pas t few decades . Afte r 
a centur y o f Britis h rule , th e territor y wa s suddenly face d wit h th e challeng e 
of keepin g u p wit h majo r change s takin g plac e locall y an d globall y a s th e 
world recuperate d afte r th e ravage s of the Secon d World War. Hong Kong was 
quick t o cas h i n o n th e deman d fo r reasonably-price d manufacture d goods , 
and soo n emerged a s a major manufacturin g centre . In spit e of a considerabl e 
degree o f succes s i n thi s role , Hon g Kon g wa s no t avers e t o takin g risk s an d 
adjusting t o the needs of the changing times . In anticipation o f the emergenc e 
of competitio n i n thi s are a o f activity , leader s o f Hon g Kon g soo n starte d a 
process of gradual transformatio n o f the economy , and successfully establishe d 
the territor y a s a major centr e fo r tradin g an d commercia l services . The shif t 
in th e natur e o f economic activitie s was, to a large extent , du e t o the adoptio n 
and implementatio n o f speed y decision s an d effectiv e teamwor k b y th e civi l 
service. Th e politica l system  operate d withi n a  framewor k whic h wa s simpl e 
and whic h allowe d th e governmen t t o adop t policie s withou t delay . 

Economic prosperit y resulte d i n change s i n a  numbe r o f areas . A s th e 
society becam e affluent , Hon g Kon g citizen s wer e expose d t o externa l 
influences a t an increasing rate. The government realized the need t o introduc e 
new measure s t o enhanc e socia l cohesio n an d th e effectivenes s o f th e 
administrative system . Ther e wer e effort s t o establis h bette r communicatio n 
between th e governmen t an d th e citizens , and th e use of Chinese languag e i n 
administrative affair s increased . The population wa s growing and a  number o f 
services ha d t o b e expande d t o kee p pac e wit h change s i n th e econom y an d 
rising expectations . Publi c housin g becam e a  matte r o f concern , an d th e 
government undertook step s to provide affordable housin g to the large numbe r 
of peopl e wh o were i n need . Healt h services , similarly , were expande d an d a 
nine-year compulsor y educatio n syste m wa s introduced . 

In orde r t o accommodat e th e growin g numbe r o f peopl e an d facilitat e 
their participatio n i n th e expandin g economy , extension s wer e mad e i n th e 
public transpor t system . Thi s le d t o th e constructio n o f a  hug e transpor t 
infrastructure whic h facilitate d th e us e o f remot e an d henc e extensiv e area s 
for residentia l purposes . New towns were develope d i n th e Ne w Territories t o 
reduce overconcentratio n o f people i n th e alread y crowde d section s o f Hon g 
Kong Islan d an d Kowloon . Furthe r extensio n o f road s an d railway s becam e 
necessary t o cop e wit h suc h developments . I n thes e developments , th e civi l 
service had t o lead Hong Kong from th e front a s the leadership o f the territor y 
remained i n th e hand s o f th e executive . Th e health y stat e o f th e publi c 
exchequer an d th e fre e han d enjoye d b y th e civi l servic e i n developin g an d 
implementing polic y wer e instrumenta l i n th e rapi d advanc e mad e i n th e 
socio-economic field. 

The developmen t of the economy and accompanying changes in the society 
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set the scene for subsequen t changes in the political arena. The new generation 
of citizen s acquire d a  ne w se t o f value s a s the y gre w u p durin g th e 
transformation o f Hon g Kong , an d starte d t o view the territor y i n a  differen t 
perspective. Although famil y an d work remained th e primar y concern s o f th e 
majority, a  process of politicization di d take place — the Joint Declaration , th e 
Basic Law, the June fourth inciden t in 1989 , and Chris Patten's political reforms . 
These development s brough t subtl e —  an d ope n —  challenge s t o th e civi l 
service's historicall y largel y unchallenge d position . 

As discussion s an d speculation s ove r th e futur e o f Hon g Kon g bega n i n 
the earl y 1980s , there was increased concer n abou t th e natur e o f the politica l 
system afte r th e reversa l o f sovereignty . Upo n th e conclusio n o f th e Join t 
Declaration betwee n th e United Kingdo m an d th e People's Republic o f China , 
it became obviou s tha t th e people o f Hong Kon g had no t bee n provide d wit h 
an opportunit y t o participat e i n th e discussio n ove r thei r ow n destiny . All th e 
arrangements were finalized  b y leaders of two external powers , and th e publi c 
became eve n mor e concerne d abou t thei r future . I t was clea r tha t ther e wa s 
a need fo r increase d participatio n o f local people i n th e politica l process and , 
with th e en d o f colonia l rul e i n view, the Britis h governmen t wa s gradually, i f 
not belatedly , shiftin g it s stan d t o initiat e th e proces s o f establishin g a  mor e 
representative for m o f government . A  number o f politica l group s emerge d t o 
reflect th e changing circumstances, and th e composition o f the legislature was 
revised t o introduce directl y elected member s in phases . The strengthenin g o f 
the politica l elemen t i n th e syste m ushere d i n a  ne w tren d o f emphasizin g a 
more responsiv e an d responsibl e civi l service . 

At th e sam e time , th e Hon g Kon g governmen t initiate d consciou s effort s 
to streamline financial  an d huma n resource s management i n the public sector . 
It was clea r tha t publi c expenditur e wa s t o b e mad e a s prudently a s possibl e 
with a  serie s o f new step s t o ensur e maximu m valu e fo r money . Performanc e 
in th e publi c secto r ha d t o b e rewarde d i n a n equitabl e manner , whil e 
continuing t o offer excellen t terms and condition s of service for attractin g th e 
best talents . Moreover , i t wa s recognize d tha t citizen s ha d a  righ t t o expec t 
service o f a n acceptabl e quality , an d civi l servant s were repeatedl y reminde d 
of th e nee d fo r inculcatin g an d institutionalizin g ne w value s consisten t wit h 
these principles . 

The civi l servic e ha d a  majo r rol e t o pla y in plannin g an d preparin g th e 
society for th e above-mentioned change s and associated challenges. The proces s 
of economi c developmen t wa s facilitate d b y a n effectiv e an d efficien t civi l 
service whic h wa s abl e t o provid e excellen t suppor t t o th e busines s sector . I t 
required a  stric t approac h t o ensur e th e disciplin e an d orde r require d t o 
facilitate rapi d development , whil e a t th e sam e tim e i t called fo r flexibility  t o 
deal with ne w challenges . Various demands were throw n u p a s a consequenc e 
of th e economi c progress , an d a  numbe r o f ne w service s ha d t o b e offered . 
Again, th e civi l servic e ha d t o bea r th e burde n o f thes e task s i n developin g 
and implementin g policie s t o facilitat e th e expande d provisio n o f educatio n 
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and th e rapi d developmen t o f highe r education , th e developmen t o f healt h 
services, and a  broader range of housing policies for th e citizens. Social policies 
initiated durin g thi s period coul d b e considere d th e forerunne r o f a  numbe r 
of development s i n subsequen t years . As a n integra l par t o f th e governmen t 
of Hon g Kong , th e civi l servic e coul d b e viewe d a s a  majo r playe r i n th e 
introduction o f constitutiona l reform s i n Hon g Kong . Overall , development s 
in Hon g Kon g hav e adde d considerabl y t o th e workloa d an d pressur e whic h 
have bee n well-addresse d b y th e government , particularl y wit h th e abl e 
assistance o f th e civi l service . 

PROGRESS ACHIEVE D 

This book has listed some of the development s an d change s in the civi l service 
in Hon g Kon g i n th e pas t fe w decades . Th e rol e o f th e civi l servic e ha s 
expanded a s a consequence o f th e increasingl y comple x an d varie d natur e o f 
the government' s activities . At the sam e time , there was growing concern ove r 
the reintegration an d th e proces s of transition, localization o f the civi l service, 
and th e nee d t o recrui t an d retai n high-qualit y employee s i n th e fac e o f stif f 
competition fro m th e private sector . The challenge s were compounded du e t o 
the nee d o f continuousl y respondin g t o demand s o f th e time s an d adoptin g 
to th e rapidl y changin g circumstances . 

The civi l servic e o f Hon g Kon g wa s confronte d wit h a  numbe r o f issue s 
that emerge d immediatel y prio r t o th e reintegration . Th e relationshi p wit h 
the ne w Chie f Executive , a n entirel y differen t Legislativ e Counci l a s wel l a s 
the motherland , China , ha d t o be established smoothly . The othe r majo r issu e 
was the incorporatio n o f a  ne w servic e cultur e whic h was introduced toward s 
the very end o f British colonia l rul e an d ha d starte d t o take root s prior t o th e 
handover. 

New role and increased complexity of the government 

In term s o f profile , th e civi l service ha s grown rapidl y t o expan d it s activities . 
This wa s necessar y t o dea l wit h demand s an d issue s arisin g fro m significan t 
changes takin g plac e i n th e society . Th e numbe r o f administrativ e agencie s 
and personnel went up and consequently , administrative arrangements becam e 
more complex . However , th e siz e o f th e civi l servic e a s a  proportio n o f th e 
workforce i s stil l smal l compare d t o mos t othe r countrie s i n th e world . Th e 
civil service ca n b e considere d youthful , a s most o f the senio r official s ar e stil l 
in thei r fortie s o r earl y fifties.  Equalit y i n gende r representatio n i s yet t o b e 
fully achieved , an d mal e civi l servant s outnumbe r thei r femal e counterpart s 
by a  wid e margin . However , i t i s heartenin g t o se e tha t a  numbe r o f senio r 
positions, includin g tha t o f th e Chie f Secretar y fo r Administration , ar e hel d 
by women. Thi s i s a remarkable progres s i n a  traditional an d male-dominate d 
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society. But the lack of representativeness ha s not had a n advers e effec t o n th e 
civil service' s efficienc y an d succes s i n dealin g wit h th e variou s challenge s 
faced. 

Transition and smooth reintegration 

The civi l servic e wa s viewe d differentl y b y th e Chines e an d th e Britis h 
administration, ye t bot h recognize d it s valu e i n buildin g an d maintainin g 
Hong Kong . Th e transitio n entaile d a  majo r challeng e fo r thi s institutio n 
caught betwee n th e preference s o f th e outgoin g an d incomin g sovereig n 
powers, an d thi s was manifested i n worrie s an d concer n ove r th e uncertaint y 
and th e nee d t o adjus t t o change d circumstances . Whil e th e institutio n ha d 
performed wel l i n th e pas t wit h a  hig h degre e o f autonomy , th e emergin g 
value o f accountabilit y ha d t o b e incorporate d int o th e schem e o f operation . 
It wil l be a  while befor e th e dilemm a o f accountabilit y an d autonom y ca n b e 
satisfactorily resolved , bu t th e sign s ar e encouraging . 

Preparing fo r th e change d circumstance s entaile d a  variety of activities fo r 
the civi l service. Traditionally, Hong Kong civil servants were trained t o adher e 
strictly t o th e rule s an d procedure s o f th e organization . The y were taugh t t o 
perform thei r dutie s wit h absolut e politica l neutrality , an d b e manageriall y 
accountable t o thei r supervisors . A number o f ne w area s o f importanc e hav e 
been identifie d sinc e th e agreemen t wa s reache d t o retur n Hon g Kon g t o 
China. Immediate effort s wer e noted t o prepare trainin g programmes t o mak e 
civil servant s proficien t i n Putonghua , th e officia l languag e o f th e People' s 
Republic o f China. Civi l servants have responded i n large number s by making 
use of the language trainin g facilities. Another are a which ha s received a  grea t 
degree o f attention i s the familiarization wit h Chinese government and society . 
New trainin g programme s hav e bee n designe d fo r civi l servant s t o provid e 
them wit h opportunitie s t o becom e familia r wit h th e state , governmen t an d 
social syste m i n China . Therefore , th e breadt h o f trainin g programme s ha s 
been expande d considerabl y to include element s from th e wider environment . 
A recent developmen t i s the establishmen t o f the CSTD I with th e objectiv e o f 
streamlining trainin g programme s an d bringin g the m unde r th e umbrell a o f 
one overarchin g unit . 

Localization 

Localization ha s bee n a n accepte d polic y o f th e Hon g Kon g governmen t fo r 
a lon g time , bu t fo r man y year s i t wa s no t pursue d wit h muc h seriousness . 
This resulte d i n th e lo w degree o f representation o f loca l civi l servant s a t th e 
higher levels . Onl y wit h th e reversa l o f sovereignt y i n sigh t di d localizatio n 
appear t o b e pursue d wit h som e seriousness , an d i n th e pas t coupl e o f year s 
local official s hav e bee n appointe d t o som e o f th e to p positions . Th e issu e i s 
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still being debated i n many quarters where th e main arguments revolve aroun d 
the preference fo r meri t o r origin/nationality o f civil servants and aroun d th e 
definition o f the ter m 'local' . I t is argued tha t Hong Kon g has been successfu l 
due t o it s policy of attractin g an d rewardin g merit , an d allowin g efficien t civi l 
servants to perform withou t hindrance . The argument s coul d hav e continue d 
had no t th e Basi c La w stipulated tha t 'onl y Chines e citizen s wit h n o righ t o f 
abode i n an y foreign country ' coul d fill  th e to p position s i n th e civi l servic e 
(Article 101) . Th e polic y o f localizatio n ha s foun d a  substantia l amoun t o f 
support in the community since its merits are obvious in terms of administerin g 
and providin g servic e t o a n overwhelmingl y Chines e population . Thi s i s als o 
considered t o b e a n appropriat e mov e t o redres s som e o f th e inequit y tha t 
infested th e civi l service i n th e past . Although suc h inequit y i s to be expecte d 
in a  colonia l civi l service a s was the cas e i n Hon g Kong , ther e i s no scop e fo r 
continuing an inequitable system that may affect th e morale o f the civil servants 
of th e Hon g Kon g SA R o f th e People' s Republi c o f China . 

Recruitment and retention of high-quality officials 

The system of pay in the Hong Kong civil service has been subjec t to anomalies , 
and i t ca n b e trace d bac k t o th e colonia l natur e o f th e government , an d 
disputes an d disconten t surface d occasionally . Th e issu e o f pay could emerg e 
as a source of conflict between th e government an d it s employees. Uncertaint y 
over th e futur e o f Hon g Kon g a s wel l a s concer n ove r securit y o f pension s 
after th e handover gave rise to great anxiety among civil servants. Determinatio n 
of pay in th e public secto r i s a challenging tas k because i t is extremely difficul t 
to determin e th e wort h o f jobs which i s not directl y measurabl e i n monetar y 
terms. Moreover , th e Hon g Kon g governmen t ha s trie d it s best , a s di d th e 
government o f Singapore (Quah , 1996) , to provide salarie s and remuneratio n 
comparable t o th e privat e sector . A  numbe r o f Salarie s Commission s wer e 
appointed ove r th e years t o dea l with th e tas k o f pay determination , an d the y 
basically followe d th e Britis h syste m o f 'fai r comparison ' wit h simila r job s 
outside th e civi l service . Although ther e hav e been occasiona l disagreements , 
based o n th e cos t o f livin g index , amon g staf f union s an d th e governmen t 
over th e degre e o f increase , generally i t is considered equitable . A number o f 
problems stil l remain t o be sorted out . I t is realized tha t external comparison s 
can b e inaccurat e du e t o th e sensitiv e issu e o f internal pa y relativity , financia l 
and economi c constraint s face d b y th e government , th e issu e o f linkin g pa y 
to performance , an d th e establishmen t o f a n appropriat e machiner y fo r pa y 
determination. Financia l an d economi c constraint s pos e th e mos t formidabl e 
obstacle fo r man y governments . Th e principl e o f comparabilit y appear s t o 
have bee n widel y used a s it has been mor e convenien t fo r th e governmen t t o 
draw upo n availabl e informatio n o n th e privat e sector . Progres s ha s bee n 
achieved i n som e o f thes e areas , an d th e principl e o f comparabilit y appear s 
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to hav e achieve d ' a wid e degre e o f acceptanc e an d operationa l consistenc y 
and equity ' (chapte r six) . The strateg y will require seriou s reconsideratio n i n 
view o f recen t huma n resource s managemen t reform s i n Hon g Kon g a s wel l 
as th e financia l crisi s loomin g ove r Asi a i n 1998 . Whil e performanc e 
management i s bein g promote d a s th e ke y t o motivation , appraisal , reward s 
and sanctions , i t wil l tak e som e tim e befor e th e existin g pa y syste m i n th e 
Hong Kon g civi l servic e ca n b e replace d wit h on e base d entirel y o n 
performance. 

Response to changes and new ideas 

In fact , th e concep t o f managin g th e publi c secto r i n Hon g Kon g i s bein g 
seriously reconsidered . Whil e mino r change s hav e been takin g plac e ove r th e 
years, the 1990 s have witnessed more comprehensiv e effort s t o introduce majo r 
changes i n th e cultur e an d orientatio n i n th e managemen t o f th e publi c 
sector. I n man y ways , suc h attempt s wer e relate d t o th e enhancemen t o f 
performance a s wel l a s th e introductio n o f a  consumer-oriente d culture . 

A numbe r o f change s ar e eviden t i n th e civi l servic e i n Hon g Kong . 
Additionally, ther e i s pressure fo r mor e changes , an d th e civi l servic e itsel f i s 
keen o n initiatin g certai n step s t o improv e it s leve l o f performance . I t seem s 
likely that large-scale movement s will take place in the civi l service in th e wake 
of th e handover , an d th e ne w leadershi p o f th e Hon g Kon g SA R will hav e a 
list o f task s t o b e accomplished . Civi l servant s ar e no w bein g expose d t o tw o 
major dilemmas . The first  on e i s related t o thei r loyalty O n th e politica l front , 
it i s necessar y t o determin e ho w the y manag e th e tension s o f maintainin g 
their loyalty  t o th e sovereig n power , i.e. , China , th e Chie f Executiv e o f th e 
Hong Kong SAR, and the locally elected Legislative Council. It will be necessar y 
to tak e a  clea r positio n o n whos e interest s shoul d b e accorde d priority , i n 
formulating policie s an d implementin g them . O n th e administrativ e front , 
the dilemm a lie s between effectivel y integratin g with , an d becomin g par t of , 
the institutional framework o f the People' s Republic of China, retaining Hon g 
Kong's capitalis t way of lif e fo r 5 0 years, and maintainin g it s linkages with th e 
Western world . Thes e challenge s cal l fo r substantia l change s withi n th e civi l 
service an d amon g it s members , wit h referenc e t o th e changin g contex t i n 
which right s of citizens , democratic practice s and a n accountabl e approac h t o 
administration hav e come to be accepted a s part of the foundation o f a moder n 
society. 

EMERGING ISSUE S 

Relationship with the Chief Executive, the Legislative Council and China 

The civi l servic e i n Hon g Kon g i s no t onl y goin g throug h a  perio d o f grea t 
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challenge an d transformation , i t i s als o bein g alerte d t o a  numbe r o f issue s 
that wil l nee d attentio n i n th e immediat e an d nea r future . Som e o f thes e 
issuses ar e covere d i n thi s book . A n issu e o f immediat e concer n i s ho w th e 
civil service can maintain it s efficiency afte r th e loss of experience an d expertis e 
prior t o 1997 . In th e run-up t o the reversa l of sovereignty, Hong Kon g did los e 
considerable experienc e an d talen t i n th e for m o f retiring civi l servants . Thi s 
might affec t th e stabilit y and continuit y o f the government , an d eve n cos t th e 
quality o f Hon g Kong' s publi c servic e dearl y when suc h talen t was welcome d 
by th e privat e sector . I n th e wak e o f a  numbe r o f administrativ e challenge s 
faced sinc e the reintegration, th e question ha s been lurkin g in the background . 

Senior civi l servant s ha d alway s bee n a n integra l par t o f th e executiv e 
group tha t le d Hon g Kon g throughou t th e years . I t i s not surprisin g tha t th e 
Chief Executive would prefer t o exercise contro l ove r appointments a t the to p 
level o f th e civi l service . However , th e existin g scenari o indicate s tha t th e 
senior civi l servic e i s most likel y t o retai n it s rol e a s a  powerfu l institutio n i n 
the politica l system  o f th e Hon g Kon g SAR . Th e ris e o f loca l official s i n 
increasing number s t o th e to p leve l wil l facilitat e th e proces s o f close r 
cooperation betwee n th e civi l servant s an d th e powerfu l busines s elites , wh o 
will compete amon g themselves to maintain ties with the senior administrators . 
It appear s tha t Hon g Kon g wil l continu e t o b e 'effectivel y rule d b y a n 
administrative bureaucracy ' (chapte r eight) . 

Any civi l servic e shoul d b e prepare d fo r suc h eventualitie s b y carefull y 
planning for succession . The Hong Kong government ha s initiated th e proces s 
by establishin g guideline s governin g th e retiremen t o f civi l servants . The y 
must no w see k approva l fro m th e Chie f Executiv e i f the y see k t o join privat e 
sector organization s whic h ar e base d i n Hon g Kong . Moreover , th e polic y o f 
localization ha s given ris e t o concern ove r accelerated promotio n o f relativel y 
junior civi l servant s who woul d ste p i n t o fill  the to p positions . Although thi s 
development wil l probably injec t a  degree o f enthusiasm amon g civi l servants , 
there ar e justifiable criticism s related t o promotion an d advancemen t withou t 
the necessary experience an d competence . In view of such a  scenario, the bes t 
strategy coul d b e t o provid e opportunitie s fo r broadenin g th e scop e o f 
experience o f the civi l servants through cross-postin g and fo r enhancin g thei r 
knowledge an d competenc e throug h additiona l trainin g facilities . 

The civi l servic e i s currentl y unde r grea t pressur e fro m a  numbe r o f 
directions. China would like to secure th e complete loyalt y of Hong Kon g civil 
servants. Emerging social and politica l realities demand a  considerable amoun t 
of compromise . Civi l servants ar e increasingl y expecte d t o cooperat e wit h th e 
new bree d o f politica l leader s wh o hav e clos e link s t o th e gras s roots . Polic y 
issues ar e no w considere d wit h referenc e t o th e commo n peopl e an d ar e n o 
longer determine d accordin g t o th e convenienc e an d interpretatio n o f th e 
privileged few . Thi s require s a  noticeabl e departur e fro m th e styl e o f 
administration adopte d i n th e earl y days . However , ther e i s n o scop e fo r 
compromising o n th e qualit y o f policie s an d publi c service s a s Hon g Kon g 
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strives t o maintai n it s competitiv e edge . 
The emergenc e o f a  watchfu l legislatur e an d supervisio n b y electe d 

politicians wer e gradually , i f no t somewha t reluctantly , bein g accepte d b y th e 
civil service , bu t tha t developmen t ha s bee n thwarted . Whil e a  full y electe d 
legislature wa s in effect , senio r civi l servants were no t convince d tha t thi s was 
the best way of ensuring a responsive and accountable system of administration . 
They were ofte n foun d t o be critica l o f the capabilit y of Hong Kong' s politica l 
leaders, an d questione d thei r abilit y t o provid e th e bes t leadershi p t o th e 
territory. Th e encouragin g sign , however , wa s th e readines s o f senio r civi l 
servants to appear before th e legislature an d provide answer s and informatio n 
on reques t fro m members . O f late , leader s o f th e civi l servic e hav e bee n 
expressing ful l suppor t t o and cooperatio n wit h th e Chie f Executive , an d thi s 
augurs wel l fo r Hon g Kong . However , thei r suppor t t o th e Executiv e an d 
Legislative councils , bodies tha t play a prominent rol e in th e formulation an d 
implementation o f policies , wil l als o b e critical . 

New culture 

The civi l servic e wil l b e facin g stronge r challenge s i n seekin g t o establis h a 
new se t o f values an d a  ne w culture . Unti l recen t years , th e Hon g Kon g civi l 
service was well served by a 'rol e culture ' i n which th e organizatio n wa s based 
on a  functiona l structure . Th e function s wer e coordinate d a t th e to p b y a 
small group o f senior civi l servants. Thus, the Governor , hi s Executive Counci l 
and a  handfu l o f ke y official s ra n th e sho w wit h th e hel p o f a  numbe r o f 
rulings and directive s which covered th e entir e civi l service. Such bureaucrati c 
features wer e supporte d b y a  se t o f value s includin g hierarchica l loyalty , 
neutrality an d efficienc y (Lui , 1988 : 131-66) . 

As Hong Kong civil servants continue t o serve in the new set-up, it is quite 
likely that the profil e wil l change ove r the coming years. Once th e uncertaint y 
and traum a o f th e transitio n passes , th e rat e o f turnove r wil l decline , thu s 
allowing th e civi l servic e t o buil d a  valuabl e ban k o f experienc e an d talent . 
This will resolve the problem o f high turnover , bu t will it give rise to a situation 
in whic h th e civi l servic e i s dominated an d guide d b y a  grou p o f senio r civi l 
servants steepe d an d traine d i n th e traditiona l styl e o f administration ? On e 
challenge fo r th e Hon g Kon g civi l servic e ma y b e t o ensur e tha t brigh t an d 
talented youn g administrator s ar e encourage d t o join th e servic e an d allowe d 
to provid e a n inpu t o f fres h view s an d idea s i n th e process . 

Continuation o f th e proces s o f localizatio n wil l resul t i n th e gradua l 
occupation o f to p position s b y loca l civi l servants . I f th e leve l o f efficienc y 
drops o r even temporaril y suffers , thi s issue may emerge again . Participants i n 
the debat e wh o hav e argue d tha t th e qualit y o f th e civi l servic e wil l suffe r i f 
the principl e o f meri t i s compromised , ma y see k t o hav e th e polic y 
reconsidered. Th e cosmopolita n natur e o f Hong Kon g attracts a  huge volum e 
of talent , an d th e civi l servic e ma y wis h t o mak e bette r us e o f it . I t ca n b e 
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expected tha t a  considerabl e numbe r o f expatriate s wil l stil l serv e th e civi l 
service an d governmen t o f Hon g Kon g a s consultants . 

Pay an d salarie s i n th e Hon g Kon g SA R wil l b e a n interestin g are a t o 
watch. I t i s already bein g discusse d i n term s o f th e hig h leve l o f discrepanc y 
between th e ric h an d th e poo r i n Hon g Kong . As time goe s by , there wil l b e 
increasing interactio n betwee n Hon g Kon g an d th e PRC , an d th e issu e o f 
restructuring th e salar y syste m ma y b e brough t u p i n th e interes t o f equity . 
The hug e differenc e o f salarie s between Hon g Kon g an d th e PR C ma y be a n 
issue, particularly i n th e publi c sector . Tyin g salar y levels t o performanc e wil l 
give rise t o additiona l challenges . Curren t arrangement s tha t ar e bein g se t u p 
in lin e wit h th e ne w orientation s o f th e Hon g Kon g civi l servic e an d th e 
preferences o f th e governmen t wil l have t o endur e th e transformatio n t o th e 
'one country , tw o systems ' styl e o f administration . 

The issu e o f evaluatio n o f performanc e wil l als o nee d t o b e addressed . 
Will th e existin g arrangement s o f evaluatio n b e considere d adequat e unde r 
the new system? At present, performance evaluatio n i s designed mainl y in lin e 
with organizations in the private sector, with some elements added t o underlin e 
the publi c natur e o f the civi l service. The ne w system o f administration i n th e 
Hong Kon g SA R is not expecte d t o make immediat e change s i n thi s area , bu t 
the performanc e wil l hav e t o b e someho w tie d t o th e overarchin g politica l 
objectives o f th e government . Thi s wil l als o hav e implication s fo r th e ne w 
cultural element s introduce d i n th e Hon g Kon g civi l servic e toward s th e en d 
of colonia l rule . Slogans such a s 'serving th e community ' wil l perhaps remai n 
in place , bu t th e civi l servic e wil l hav e t o devis e way s o f strikin g a  balanc e 
between th e need s o f Hon g Kon g society , it s governmen t an d th e PRC . 

Soon afte r th e reintegratio n wit h China , th e Hon g Kon g civi l service wa s 
confronted wit h a  number o f difficul t tasks . There hav e been threat s t o publi c 
health, and official s i n the Agriculture an d Fisherie s Department a s well as the 
Hospital Authority have had to face criticism over the handling of the problems. 
Combined wit h th e financial  crisi s and instabilit y looming ove r Asia as well a s 
Hong Kong , thi s ha s contribute d t o th e erosio n o f publi c confidenc e i n th e 
capability o f th e governmen t t o administe r th e territor y efficientl y (SCMP,  19 
January 1998) . Th e civi l servic e wil l hav e t o perfor m th e difficul t tas k o f 
helping th e governmen t t o regai n publi c confidence . 

A NE W BEGINNIN G 

The civi l servic e i n Hon g Kon g ha s develope d throug h a  numbe r o f phases , 
and severa l significan t change s hav e take n plac e ove r th e years . Th e servic e 
was initiated wit h specifi c objective s t o administe r Hon g Kon g a s a  colon y o f 
Her Majesty , an d wa s established o n th e basi s of rules formulated fo r colonia l 
governments elsewhere . Bu t th e differenc e betwee n Hon g Kon g an d othe r 
colonies becam e evident , an d i t was necessar y t o mak e periodi c adjustment s 
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to th e structur e an d rule s o f th e civi l service . In thi s area , th e civi l service o f 
Hong Kon g ha s demonstrate d excellen t resilienc e an d adaptabilit y t o refut e 
some o f th e criticism s levelle d agains t bureaucrac y i n man y countries . 

One o f th e hallmark s o f th e Hon g Kon g civi l servic e i s it s hig h leve l o f 
efficiency ove r th e years . This ha s contributed substantiall y t o th e progres s o f 
Hong Kong . Both th e publi c an d privat e sector s were abl e t o flourish a s thei r 
respective role s were clearly defined, an d a  framework wa s established t o allow 
both sector s t o operat e wit h ful l effectiveness . A t th e sam e time , th e civi l 
service helpe d t o desig n a  system for facilitatin g th e cooperatio n betwee n th e 
government an d th e busines s sector , with th e objectiv e o f achieving progress , 
stability and prosperit y fo r Hon g Kong . I t i s generally acknowledge d tha t th e 
contribution o f th e civi l servic e ha s playe d a  majo r rol e i n developin g th e 
territory, an d th e publi c will be looking forward t o continued improvemen t i n 
this area . Th e civi l servant s will have t o work hard t o maintain th e reputatio n 
and continu e t o perfor m a t a  hig h leve l o f efficiency . 

This ca n b e facilitate d b y takin g furthe r step s t o entrenc h th e spiri t o f 
recent initiative s introduce d i n th e civi l servic e i n particula r an d societ y i n 
general. Th e civi l servic e ha s bee n guide d t o mov e toward s a  mor e ope n 
system whereby th e publi c wil l be abl e t o understan d th e base s o f th e action s 
of civi l servant s an d thei r consequences . Th e syste m mus t b e perceive d a s 
transparent an d fai r t o b e considere d jus t an d equitabl e b y th e public . Th e 
practice o f legislative oversight , combined with the authority to raise question s 
over majo r administrativ e decisions , will go a  long way in winning th e trus t o f 
the public . Effectiv e functionin g o f th e legislatur e an d it s committee s wil l 
result i n improvement s i n th e proces s o f polic y formulatio n an d 
implementation, an d wil l greatl y assis t i n closin g th e distanc e betwee n th e 
public an d th e civi l service which ha s been on e o f th e negativ e consequence s 
of th e colonia l syste m o f administration . Emphasi s mus t b e place d o n 
establishing an accountable government t o further strengthe n measure s aime d 
at improvin g th e qualit y o f publi c administratio n i n Hon g Kong . 

Recent development s i n Hon g Kon g hav e reveale d som e area s i n whic h 
reviews an d reform s hav e t o b e extende d i n orde r t o mak e th e syste m full y 
effective. Bot h the political leadership and the civil service have to be committe d 
to th e utilit y o f an ope n an d efficien t system . Members o f th e legislatur e an d 
the civi l servic e nee d t o develo p a  stron g sens e o f mutua l trus t i f th e syste m 
is to work. Bot h institution s mus t view each other' s action s a s efforts t o effec t 
improvements, an d see k t o cooperat e t o achiev e thos e end s collectively . A n 
accountable governmen t ca n functio n onl y withi n a  framewor k o f trust . 
Participating group s shoul d no t b e workin g unde r th e assumptio n tha t th e 
other partie s ar e ou t t o discredi t them . 

Hong Kon g societ y i s gettin g weane d t o th e ide a o f a  ne w approac h t o 
governance i n whic h thei r expectation s an d aspiration s hav e bee n greatl y 
heightened du e t o significan t change s i n th e social , economi c an d politica l 
arenas. Publi c service s ar e no w aime d a t providin g servic e t o th e communit y 
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and th e society , an d i n th e comin g years , th e publi c wil l be expecte d t o pla y 
an increasingl y prominen t rol e i n th e proces s o f governance . Thi s ca n b e 
deduced fro m a  recent review of the performance o f the last colonial Governo r 
in Hong Kong. The repor t indicated tha t he would be leaving behind a  positive 
legacy i n som e respects . Far  Eastern  Economic Review (1997 ) suggeste d tha t 
Governor Patte n 'force d t o the surfac e issue s that would hav e emerged i n an y 
event afte r 1997' . Hi s effort s t o establis h a  syste m o f ope n government , hi s 
submission t o questions by the legislators once a  month, hence making himsel f 
more accessibl e t o th e press , and th e openin g u p o f governmen t files,  Chin g 
believes, will make i t difficult fo r th e Chief Executive of the SAR to discontinu e 
such practices . 'I t i s unlikely tha t a  public onc e accustome d t o such opennes s 
will meekl y accep t a  rollbac k t o a  perio d whe n bureaucrat s wer e no t 
accountable' (Far  Eastern Economic Review,  1997). 

The Hon g Kon g civi l service wil l have t o com e t o term s with a  number o f 
issues in th e nea r future . Th e leve l o f expertis e an d efficienc y wil l have t o b e 
maintained whil e providing adequate scop e for innovatio n an d flexibility  Thi s 
will entai l streamlinin g o f th e method s o f recruitment , trainin g an d 
development o f civil servants. Measures will have to be devised and introduce d 
to ensur e a  prope r plac e fo r meri t whil e strengthenin g th e positio n o f loca l 
civil servants . Th e pa y system  an d method s o f performanc e evaluatio n wil l 
have t o b e monitore d carefull y t o kee p u p wit h internationa l practice s an d 
trends, while taking into consideration th e needs and capabilitie s of the Hon g 
Kong government . A n effectiv e civi l servic e wil l b e vita l fo r th e futur e 
development o f th e SAR , provide d tha t a  prope r balanc e ca n b e maintaine d 
between protectin g th e interest s o f Hong Kon g an d China , an d fulfillin g th e 
international rol e expecte d t o be playe d by the territory . The civi l service wil l 
have t o reasses s it s position i n th e ligh t o f th e emergin g scenario , an d adjus t 
its strategie s an d prioritie s accordingly . 

Much o f thes e measure s wil l hav e t o b e complemente d b y planne d 
developments i n a  numbe r o f othe r areas . Internally , th e civi l servic e mus t 
determine th e nee d fo r chang e an d presen t a  carefull y planne d strateg y t o 
reach thi s end . Th e history , cultur e an d moo d o f th e civi l servic e mus t b e 
understood befor e suc h effort s ca n b e initiated . Thi s coul d b e a n are a fo r 
further researc h t o b e pursue d b y bot h th e civi l servic e a s wel l a s scholars . 
Externally, th e civi l servic e o f Hon g Kon g mus t realiz e it s rol e i n th e societ y 
and sor t ou t it s relationships wit h th e variou s section s tha t hav e implication s 
for it s operation . Th e moo d o f th e societ y wil l hav e t o b e understoo d wit h 
reference t o recen t socia l an d politica l developments , expectation s an d 
aspirations o f th e public , a s wel l a s futur e direction s toward s whic h Hon g 
Kong will have t o move , in orde r t o retain it s unique positio n i n Chin a a s well 
as the res t o f the world . Thes e wil l also requir e extensiv e researc h tha t need s 
to b e undertake n withou t delay . 

Hong Kong University Press Open Access eBook



APPENDIX A 

GOVERNMENT DEPARTMENTS 

1. Agricultur e an d Fisherie s Departmen t 
2. Audi t Commissio n 
3. Auxiliar y Medical Service s 
4. Censu s an d Statistic s Departmen t 
5. Civi l Aid Service s 
6. Civi l Aviation Departmen t 
7. Civi l Engineering Departmen t 
8. Civi l Service Training an d Developmen t Institut e 
9. Companie s Registr y 

10. Custom s an d Excis e Departmen t 
11. Drainag e Service s Departmen t 
12. Educatio n Departmen t 
13. Electrica l an d Mechanica l Service s Departmen t 
14. Environmenta l Protectio n Departmen t 
15. Fir e Services Departmen t 
16. Governmen t Flyin g Servic e 
17. Governmen t Laborator y 
18. Governmen t Propert y Agenc y 
19. Governmen t Supplie s Departmen t 
20. Highway s Departmen t 
21. Hom e Affair s Departmen t 
22. Hon g Kong Observator y 
23. Hon g Kon g Police Forc e 
24. Housin g Authority an d Housin g Departmen t 
25. Immigratio n Departmen t 
26. Industr y Departmen t 
27. Informatio n Service s Departmen t 
28. Informatio n Technolog y Services Departmen t 
29. Inlan d Revenu e Departmen t 
30. Intellectua l Propert y Departmen t 
31. Labou r Departmen t 
32. Lan d Registr y 
33. Managemen t Service s Agency 
34. Marin e Departmen t 
35. Ne w Airport Project s Co-ordinatio n Offic e 
36. Offic e o f the Telecommunications Authorit y 
37. Officia l Receiver' s Offic e 
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38. Plannin g Departmen t 
39. Pos t Offic e 
40. Printin g Departmen t 
41. Publi c Record s Offic e 
42. Radi o Television Hon g Kon g 
43. Ratin g an d Valuatio n Departmen t 
44. Regiona l Service s Departmen t 
45. Registratio n an d Electora l Offic e 
46. Socia l Welfare Departmen t 
47. Territor y Development Departmen t 
48. Trad e Departmen t 
49. Transpor t Departmen t 
50. Treasur y 
51. Urba n Service s Departmen t 
52. Wate r Supplie s Departmen t 
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APPENDIX B  ^ _ _ = _ = _ 

STANDARD TRAINING PROGRAMMES 

CHINA STUDIE S COURSES 

Ad ho c Seminar s o n Chin a (1/ 2 day ) 
China Interfac e Semina r fo r Directorat e Officer s ( 5 afternoons, ) 
China Studie s Cours e a t Tsinghua Universit y (Beijing ) (5. 5 weeks) 
China Studie s Cours e a t Tsinghua Universit y (Hon g Kong ) ( 6 half-days ) 
The Chines e Universit y o f Hong Kong : Introductory Chin a Cours e ( 6 half-days ) 
City University o f Hong Kong : China Cours e ( 6 half-days ) 
Directorate Chin a Seminar s (1/ 2 day ) 
Hong Kon g Baptis t University: China Cours e ( 6 half-days ) 
Introductory Chin a Cours e ( 6 half-days ) 
The University of Hong Kong: China-Hong Kong Interface Programm e ( 6 half-days) 

CHINESE WRITING COURSES 

Introductory courses 

Induction Cours e o n Chines e Officia l Writin g for Department s (1 / 2 day ) 
Chinese Writing Skill s — An Overvie w ( 1 day) 

Modular courses 

Workshop o n th e Us e o f Chinese i n Officia l Correspondenc e ( 2 days ) 
Style and Ton e i n Chines e Officia l Writin g ( 3 days) 
Workshop o n Synta x in Chines e Officia l Writin g ( 3 days) 
Use o f Chines e Referenc e Book s ( 2 days) 
Simplified Chines e Character s ( 2 days ) 
Writing Minute s o f Meeting i n Chines e ( 3 days) 
Workshop o n Chines e Speec h Writin g ( 2 days ) 
Accuracy i n Pronunciatio n (Cantonese ) an d Writing ( 2 days ) 
Letters o f Refusal an d Repl y to Complaint s ( 2 days) 
Workshop o n Chines e Officia l Writin g fo r Givin g Informatio n an d Instructio n ( 2 

days) 
Official Writin g i n China : An Overvie w ( 2 days) 
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Official Writin g i n Chin a an d Hon g Kong : A General Compariso n ( 2 days) 
Writing Performanc e Appraisa l Report s ( 2 days ) 

ENGLISH AN D COMMUNICATIO N TRAININ G COURSE S 

Achieving Accuracy in Writing ( 5 days) 
Building Imag e throug h Writin g ( 2 days ) 
Chairing Meeting s ( 2 days ) 
Conducting Selectio n Interview s ( 2 days) 
Customer Servic e Skill s on th e Telephone ( 1 day ) 
Effective Manageria l Presentation s — The Essentia l Skill s ( 2 days ) 
Effective Mem o an d Lette r Writing ( 4 days) 
Effective Repor t Writing (2. 5 days ) 
Effective Writin g for Committe e Secretarie s (2. 5 days ) 
English Writing Skill s — An Overvie w ( 1 day) 
Job-related Languag e Course s (6 0 to 80 hours ) 
Job-related Ora l Communicatio n Course s ( 4 to 1 2 days ) 
Job-related Writte n Communicatio n Course s ( 4 to 1 2 days) 
Managing Othe r People' s Writing ( 3 days) 
Performance Appraisa l Worksho p 

Module I  - Writing Skill s ( 3 days) 
Module I I - Interviewing Skill s (1. 5 days) 

Presentation Skill s for Occasiona l Speaker s ( 2 days ) 
The Languag e o f Effective Tea m Leader s ( 2 days ) 
Writing fo r Result s ( 3 days) 

GENERAL GRADE S TRAININ G COURSE S 

Computer training 

Computer Trainin g for Genera l Grade s Staf f 
Chinese Word Processin g fo r Genera l Grade s 

Courses for executive officers 

HRM Training Programm e fo r Executiv e Officer s 
Job-related Course s fo r Executiv e Officer s 
Basic Training Programm e fo r Executiv e Officer s (1 4 days ) 
Management Developmen t Programm e fo r Executiv e Officer s ( 8 days) 

Courses for clerical officers 

Induction Course s for Clerica l Assistants /  Clerica l Officer s ( 2 to 3  days ) 
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Courses for general grades staff 

Supervisory Managemen t Basi c Course ( 5 days) 
Supervisory Managemen t Advanced Cours e ( 3 days) 

Courses for personal secretaries / typists 

Supervisory Trainin g Cours e fo r Typist s /  Senio r Typist s /  Supervisor s o f Typin g 
Services ( 5 days) 

Personal Secretarie s I I /  Typis t Induction Cours e ( 3 days) 
Secretarial Skill s Training Cours e fo r Persona l Secretarie s 

INFORMATION TECHNOLOG Y TRAININ G COURSES 

Electronic Mailin g an d Schedulin g fo r Governmen t Offic e Automatio n (GOA ) 
Users (1 / 2 day ) 

Information Technolog y Application Seminar s (1/ 2 day ) 
Introduction t o Chinese Computin g 
Introduction t o Chines e Word Processin g 
Introduction t o th e Persona l Compute r ( 1 day) 
Management Informatio n System s Course fo r Non-I T Manager s ( 3 days) 
Managing Your System Basic s ( 2 days ) 
Miscellaneous Microcompute r Softwar e Trainin g unde r P C Applicatio n Trainin g 

Bulk Contac t 
PC-Trainers Basic Course ( 3 days) 
PC-Trainers Advanced Cours e ( 2 days) 
System Design fo r P C Users ( 3 days) 

LONG TRAINING PROGRAMME S FO R MANAGEMEN T 
DEVELOPMENT 

Master i n Publi c Administration , Th e Universit y o f Hon g Kon g (2-yea r part-tim e 
day-release) 

Postgraduate Diploma in Management Studie s (PGDMS ) Programme , The Chines e 
University o f Hong Kon g (2-yea r part-time day-release ) 

Administrative Developmen t Programme for Mid-caree r Officers o f the Hong Kon g 
Government 

MANAGEMENT TRAININ G COURSES 

Decision Thinkin g ( 3 days ) 
Directorate Seminar s 
Effective Influencin g an d Negotiatio n Skill s ( 2 days ) 
Executive Healt h —  Stres s Management (1. 5 days ) 
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Financial Managemen t ( 2 days ) 
HRM Programm e fo r Middl e Manager s ( 3 days) 
Interactive Managemen t Worksho p — Coaching Skill s ( 3 days) 
Leadership i n Renaissanc e ( 2 days ) 
Management Developmen t Cours e ( 4 days) 
Management Developmen t Programm e fo r Senio r Manager s (5 . 5 days) 
Managing Chang e ( 2 days ) 
Managing th e Training Proces s ( 2 days ) 
Manpower Plannin g Cours e fo r Practitioner s ( 3 days) 
Manpower Plannin g Workshop ( 1 day ) 
Media Semina r Serie s (1 / 2 day ) 
Media Training fo r Directorat e Officer s ( 2 days ) 
Media Training ( 2 days) 
Negotiation Skill s ( 2 days ) 
Performance Managemen t ( 2 days ) 
Personal Effectivenes s 

The Buildin g Block s (1 / 2 day ) 
Maximizing Your Memory Capabilitie s ( 1 day) 
Assertiveness Skill s for Manager s (1/ 2 day ) 
Creative Linea r Thinkin g ( 1 day ) 

Project Managemen t ( 2 days ) 
Seminars o n HR M Bes t Practices (1/ 2 day ) 
Senior Staf f Cours e 
Strategic Huma n Resourc e Managemen t Serie s 
Team Succes s ( 3 days) 
Training Facilitation Skill s Course ( 2 days, to be arranged i n two consecutive weeks ) 
Supervisory Management Course s 

Module I  ( 3 days) 
Module I I ( 3 days) 

PUTONGHUA AN D CANTONES E COURSES 

Hanyu Pinyi n (1 8 hours ) 
Elementary Putonghu a (4 2 hours ) 
Elementary Putonghu a Self-learnin g Package s 
Elementary Putonghu a Self-learnin g Packages , Guidance Session s 
Intermediate Putonghu a Self-learnin g Package s 
Intermediate Putonghu a Self-learnin g Packages , Guidanc e Sessio n 
Intermediate Putonghu a (4 2 hours ) 
Advanced Putonghu a Certificat e Cours e (6 0 hours ) 
Job-related Putonghu a (4 2 hours ) 
Techniques i n Handlin g Telephon e Call s in Putonghua ( 1 day ) 
Basic Putonghua fo r Expatriat e Officer s (10 0 hours ) 
Elementary Cantones e fo r Expatriat e Officer s (10 0 hours ) 
Intermediate Cantones e fo r Expatriat e Officer s (10 0 hours ) 
Advanced Cantones e fo r Expatriat e Officer s (10 0 hours ) 
Intermediate Cantones e fo r Expatriat e Polic e Inspector s (1 1 weeks) 
Elementary Chines e Character s fo r Oversea s Officers (6 0 hours ) 
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