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PARTY~-BUREAUCRATIC GOVERNMENT

This chapter details the strectaral obstacles in Japan's policymaking process
which are preventing Koizumi from realising his stated reform goals and from
capitalising on the positive political conditions for reform which he has enjoyed.

— Koizumi has a strong legistative base of support, but in practice this is
insufficient as ¢ political basis of reform

The LOP with Kolzumi as leader ruling in coalition with two smaller parties,
the New K8meitd and the Conservative Party, has a solid majority in the Diet,
which should in theory provide a strong base for the administration to enact
its legistative program. Indeed, Koizumi’s party, the LDE is in 2 position where
it might even regain its majority in the next Upper House election in 2004.
Howevet, the LDP-ruling coalition’s majoricy of seats in both houses of the
Diet s in practice an insufficient political base because the strongest opposition
to Keizumi's reform is not coming from the opposition parties in the Diet, bus
from institutions within the governing apparatus which should in theory
support him. These are the ruling LDP and the bureaucracy, a dual strucrure
of institutions that dominates Japans traditional policymaking system. The
executive comprising the prime minister and cabinet thus faces the de facto
vero power of the LDP and the bureaucracy.
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THE EXECUTIVE AND THE PARTY IN THE TRADITIONAL
POLICYMAKING SYSTEM

The LDP represents 2 veto point for the prime minister and cabiner because all
major policies, including those requiring legislation, must be submitted o the
‘advance scrusiny’ {(yotd shinsa} and ‘prior approval' (jizen shénin) of the parys
policymaking machinery before they even reach the cabinet or the Diet.’ This
machinery comprises the Policy Affairs Research Council, or PARC (Seimu
Chiésakai),” which is composed of a large number of policy committees,” and the
organ that acts as a clearing-house for the PARC, the Executive Council
{Somukai)." The PARC’s operations are extensive, formalised and institutionalised.
Approval is a three-stage process. Bills need the approval of the relevant
committee, then the PARC itself (its chairman, acting chairman, vice-chairmen
and members of its Policy Deliberation Commission, or Seiché Shingikai} and
finally the Executive Council. As Kato observes, ‘[u|nder the current process
of making policy decisions in Japan, the most intensive discussions take place
in the LIDPs policy-related commiteees and the party’s Executive Council’?

The executive in Japan's governing structure is bound by this advance
screening-cum-prior-approval system. It makes the LDP and 15 PARC a viwl
veto point for major policies and legislation even though the policymaking
pracess of the LIDP has no legal status whatsoever in government. Officially
the party bas no power to make policy decisions.® The prior approval system
was put in place because LDP policy leaders demanded it. The system dates
back 1o 1962 and the Ikeda administration, when LDP Executive Council
Chairman Akagi Munenori tendered 2 written request to Chicf Cabinet Secrerary
Ohira Masayoshi for the government to have cabinet-drafted bills referred to
the Executive Council in advance of cabinet decisions on the bills, The practice
became entrenched in the 1970s with drafe bills screened, modified and
approved first by PARC committees and then by the Executive Council before
they were finalised for presentation to the Diet” Subsequently, the LDP was
able to mould the system into a powerful mechanism for shaping policy in the
interests of the party’s Diet members.

The LDPs considerable de facto power over government policy means that
the party is not suberdinate w the executive as is customary in a parliamentary
cabinet system. Because of its right of veto, the party represents a parailel
structure with equivalent if not superior powers. As Yamato points out,
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{clabiner policies, new lows, and the budger by which they are implemented are. . introduced
w the Dict only after review and debate by the ruling party.. . The LDP conducts prier
deliberations on all policy proposals called for by the cabiset, and if thar deliberation process
is not complete the proposals will not be approved for intcoduction o the Dier. Thus, behing
the governmens stands the ever-present resizaining force of the ruling Liberal Democratic
parry... The LDP is the de facro power behind the cabinet

In other words, the party mechanism has ‘the ultimate power to determine
whether the bills pass or die”.” The LDP thus functions as & discrete entity
that is quite separate from the executive.

No other parliamentary system has a well-established convention in which
the ruling party(ies} must approve all legislation including budgews. ™
Admirtedly a potential ruling party veto to cabinet policies exists in any
perliamentary system.' Approval of government legislation is not necessarily
guaraneeed. Backbenchers sometimes disagree with the cabinet in politically
sensitive policy areas thar will cost them vores in their electorates. But for most
part, this power is latent and exercised informally through anticipated reactions
rather than formally in policymaking contexts within the party. In the Japanese
case, party policymaking power is both overt and regularised.”” Moteover, with
the emergence of coalition governments in recent years, the two other ruling
parties have ‘simply adopted the LDP’s prior screening procedures. Thus
the...practice has pur down even deeper roots and Diet deliberatdions have
increasingly developed into nothing more than a mere formaligy’.

The primary politcal function of the PARC is to enable LDP politicians
acting as representatives of special interests to put thedr stamp on policy through
their activities in PARC commitiees. Indeed, this is the purpose for which the
PARC exists. Ir provides a mediurm for LDP Diet members wo get the credit for
delivering policy benefits to their supporters and thus gives effect to the spedial
interests that LDP Diet members represent.”® The PARC is the main, formal
channel for representation by LDP Diet members of particular industries and
groups like the farmers, doctors, small retailers, truckers, postmasters and
construction companies on policy issues of concern to their interests like rice
policy, doctors’ fees, deregulating retail stores, privatising the postal service,
toad construction and so on. In the PARC committees, LIDP Diet members
can influence policy decisions and the content of legislation. They amend,
modify and extract concessions from any policy or legislative proposal subject
to PARC sceuting.”
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What makes the PARC and its committees a really potent influence on
policy is the fact that LDP members form an independently strong group.
The LDP collectively represents an independent set of interests from the
executive and has the power o make these interests effective. In other words,
prier approval is important because the party is independentdy strong, rather
than the party being independently strong because its prior approval is required.

LDP members form an independently strong group because the survival of
the party in government requires that LDT Dier members are effective in
servicing their individual support nerworks, LDP politicians have their own
individual interests that are defined by their resource needs and electoral
incentives. PARC activities ultimately translate into votes, funding support
{including campaign donations) and organised backup for individual politicians,
These are vital resousces for Dier members in their quest for power and positon
within their own party and in the government, as well as important
determinants of their elecroral forrunes.’* Moreover, these resources are
insufficlently provided by the state via party organisations.”? They are supplied
by interest groups, public and semi-public organisatiens, companies and
individuals who gain political influence and access by aligning themselves with
individual politicians and by enlisting them as direct and indirect representatives
of their interests.’® Accordingly, there is a very high level of dependency on
extra-party generation of electoral, organisational and personal respurces and
consequently high levels of policy debt on the part of individual Diet members
to outside interests. The PARC provides a locus in which individual LDP
politicians can bring these interests to bear in policymaking contexts. The
long-term success of the LDP as a political machine in postwar Japan is
testimony to the enduring sarure of the support networks centring on special
intetests carefully cultivated by individual Diet members and maintained by
liberal quantities of policy benefits.

The most influential members of the PARC committees are their execurives.
These are the direcrors, special directors, acting dircctors and deputy directors
of PARC divisions {ukad), including the directors of divisional subcommireees
{shoiinkai), the chairmen, acting chairmen, advisors and deputy chairmen of
investigation committees {chdse finkai) and special commitiees {tokubetsu iinkai),
including the chairmen of their subcommittees. Comumiitee executives represent
the leading members of the informal policy diques or ‘tibes’ (zoku} of LDP
Dier members who specialise in particular areas of policy.” Specific eobu groups



PARTY-RUREAUCRATIC GOVERNMENT 133

also include politicians who have previously held executive positions in PARC
committees, but who have moved into more senior positions in the party and
in the government. An executive position in a PARC policy committee and
‘tribe’ Diet member {goku giin) status require seniority in the party {(defined in
terms of numbers of election victories), policy experience gained through LDP
commitiee service over a long period, policy specialism acquired through policy
experience inside or ourside the Dier (3 former career in the relevant ministry,
holding a political position like parliamentary vice-minister (seimugikan)—
now deputy minister (fukudaijin) and parliamentary secretary (seimubar)dom
and executive positions in Dier standing committees), and well-established
connections with relevant industry groups. Such arrributes may or may not be
complemented by policy status as a minister or former minister.

PARC committee executives and policy zeku are the most influential
representatives of specific industey interests within the LDP and the most
influential politician~decisionmakers on policies for these indusiries. They are
considered to be ‘persons of power and influence’ {kenryokusha). In the
agricurtural policy sector, for example, a small dique of PARC agricultural
committee executives—the so-called nédrin zoki*'—who number between eight
and 10 politicians are the principal policymakers for the party on agriculture-
refated issues.” They meet daily for breakfast during parliamentary sessions
and act as gatekespers 1o PARC agricultural policy committees, effectively
deciding all parey policy on agriculture, with the votes of the larger membership
of PARC agriculrural committees and party following their leadership.

The role of the nérin zoku is similar to the zoku represendng all the other
policy sectors in which the LDP’s major supporting interests are lecated, and
which inn many cases correspond to the divisions within the PARC.? In addition
to agriculture and forestry, policy “tribes’ exist for fsheries (suisan zofu), postal
services (yisei zokn), wansport (£8ssft zoku), telecommunications (zdshin zoku),
fiscal policy (zafsei zoku), finance (Fkura zoku), tax (geisei zoky), educaton (kydiks
zoku), welfare (kdsei zoku), defence (Béei zokn), banking (ginkd zoku), foreign
affairs (gaikd zoku), construction (kemsetsu zoku), road construction (dére zoku),
tobacco {tabake zoku), and commerce and industry (55645 zoki)—meaning
small and medinm-sized enterprises of all kinds, including those in retail,
distribution, manufacruring. Others have included inter-party relations {ginn
zoku), Diet coordination (bekurai zokw), administrative reform (gybhaku zoku),
national railways {(kokutersu zoki), erergy resources (enerugi shigen zoku), space
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{uchti zoku), private sector promotion (minkarn sekutd shinkd sokwu) and new
media (nyfh medeia zoku), As the list reveals, not all the zoku represent specific
industrics backing the LDP. Some are organised around specific kinds of policies
iike the gybkaku zokn, or a function like the kokutai zoku, or even a ministry
like the dkwra zoku. The membership of these groups varies from three to 10,
with most averaging around eight.*

Many of the indusuries represented by gokw are laggard secrors long used to
government protection and large infusions of public funds, with the ‘big three’
zoky found in the agriculeural and forestry, commerce and industry, and
consuruction sectors, The zoks are the swrongest in these sectors because,
traditionally, they have been areas of policy where large quantities of benefits
and concessions have been available for distribution to supporters, and where
these supporters have been crucially importane for LDP Diet members, The
foundarions of LDP power thus rest on uncompetitive and unproductive
domestic sectors, which are highly organised to defend their interests, and
which provide LDP politicians, particularly their most influential representatives
within the parry, with indispensable political resources. As Stockwin observes,
the LDP exhibits ‘interest network dependence [which] creates a skewed pattern
of representation of interests, in that the special interests are predominandy
those in the more “backward” areas of the economy.. which press for State
intervention in order to survive’ ® It is not surprising that Kolzumi's reforms,
which strike at the vety heart of this system, elicit such a storm of protest from
politicians in his own patty.

The position of PARC committee executives and zedw has been strengthened
by the new arrangements put in place following electoral reform of the Lower
House in 1994, which allow LDP Diet members to attend the meetings of
any PARC divisional commitiee they choose, In short, the memberships of
these commitrees are no longer fixed.® The executives remain fixed, however,
and they control the entire business of the divisions, bringing the larger
membership into line and thus acting effectively in the role of party whips
within the party {because alt decisions must be unanimous) and thus ultirately
the Dier.” As Krauss and Pekkanen observe,

{e]ne of the most neplected and ignored fanciions of the PARC divisions has been w0 allow
the LDP wx maintain party discipline on legisladon by an instiudonalived strucrure tha
makes it virraally impossible for back-benchers to oppose & policy or have influence over
legistacion ¢has the specialised zoke gitn wanred ®



PARTY-BURBAUCRATIC GOVERNMENT 135

Non-executive members of the committees attend mectings as gestures to
their supporters owtside the Dier and o act as cheer groups for the executives.
However, the broader membership wiclds only marginal influence over final
cutcomes except in rare and much publicised cases® In general there are
powerful disincentives for members to present unorthodox or dissenting views,
because their furure careers can depend on pleasing the policy leadership. The
uniform view of the committee is then presented as 2 ‘consensus’, despite the
fact that it hides a lack of influence by those outside the leadesship group. As
Sugimoto observes, ‘it is the leaders of the division and bureaucrats who make
the final decision. In the end, because the right 1o make policy belongs o
these executives and bureaucrats, Junior’ politicians lose their enthusiasm and
ability’ *® Moreover, Japan’s much vaunted consensus policymaking process in
pracrice disguises the fact that the real decisionmaking rakes place informally
amongst a small group of people in senior positions who then impose their
views on the rest. Consensus actually equates with control by those in leadership
positions who use their power to enforce their views, This makes the position
of a few policy kingpins absolutely pivoal in each sector of government policy.

Modification by the party of exccutive and bureaucratic policy proposals
accounts for the ubiquitous use of the term ‘intervention’ {fafmyd) to describe
the actvities of LDP politicians led by PARC executives and zofz in directdy
influencing the policy formation process.” The party is said to ‘intervene in
policymaking, This refers to the interventdon of LDP politcians represenring
special futerests, with party policymaking processes providing the medium
through which these interests can be expressed and represenred. Party interests
must, therefore, be distinguished from the interests of the execurive. In the
Japanese system, backbenchers have independent interests and thus weak
incentives to unite behind the government leadership. They respond to 2
separate set of incentives and thus operate in a stance of negotiation with the
executive, rather than showing quasi-zuromatic support for it as is pormal in
parliamentary cabinet systems.

Koizumi has reputedly cschewed zoku starus in the sense of acting as a
political representative for specific industries, which, as already noted, makes
him unusual in the LDP. As End6 explains, one characteristic of Koizumi is
thae, even if he takes a position in government or in the party, he does not
stick to it and use it to expand his personal connections.® Koizumi was
Pasliamentary Vice-Minister of Finance in 1979, Minister of Health and Welfare



136 JAPAR'S FAILED REVOLUTION

four times (in 1988, 1989, 1996 and 1997) and Minister of Posts and
Telecommunications once (1992). He has alse held execative posidons in the
PARC and Dier policy committees on financial policy as Director of the Fiscal
Policy Division (Zaisei Bukai} and Chairman of the Lower House Standing
Committee on Finance {Okura linka?), and on health and welfare policy as
Chairman of the Basic Medical Care Problems Investigation Committee {Iryd
Kihon Mondai Chésakai). With this kind of background, Kolzumi should, by
rights, be a fiscal policy (zaésed), finance (#kura) and welfare (késer) zoku.
Cenainly, some commentators consider him as such®

Although Kotzumi did become an experc in policy in these fields, he did
nor become a zobu in the true sense of the term. That s, he did not accumulate
power in the relevant bukai as a representative of health, welfare or financial
interests. He retained his independence from the industries operating in these
sectors and did not use his policy power or specialism to build connections
with established inverest groups and private companies for his own political
advancement. As Endd notes, when Koizumi was Minister of Health and
Welfare, he did not establish strong contacts with medical associations or
pharmacentical companies, Because he kepe his distance from these interests,
he was able to stick to his own views, disregard their opposition and mount
reforms that were antpathetic o them.”

On the other hand, Saikawz argues that one of the reasons why Koizumi
supports postal savings reform is because it would benefit private sector financial
institutions,” According to Satkawa, not only does Koizumi ger financial
support from the Bank of Yokohama,® bur he pulls back from injecting public
funds into the banks because this would mean thar the presidents of the banks
watild have to resign withour their retirement allowances.” In Saikawa’s view,
this makes him a representative of banking interests (ginkd zok2).® On top of
that, there are very few designated pose offices in his electorate, and therefore
his advocacy of postal privatisation does not influence his electoral prospects.™
These factors help to explain Koizumis consistent fine on postal policy along
with his closeness o the MOE® When Koizumi was first elecred in 1972, he
belonged to the Lower House Standing Comumitree on Finance, from where he
ook the MOFs and private banks’ line against the Minisery of Posts and
Telecommunications in the postal savings versus bank battle in the late 1970s.
His advocacy of privatsation of postal services would be in the interests of the
MORE because it wants to control postal savings.* Koizumis pro-MOF stance
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also makes sense of his policy of attacking the special public corporations
including the road corporations because postal savings and insurance ate a
source of funds for these corporations. On the other hand, when Kolzumi
became Minister of Posts and Telecommunications he was unable to accomplish
any reforms in these areas becanse of obstruction from zoku giin and the minisury.
This is behind his animosity towards the @ zoku and yiser zaku®

As already noted, however, Koizumi has not operated as a2 banking zofu
within LDP policymaking ¢ircles and is not a covert supporter of sectional
interests. A nutmber of commentators have pointed to Koizami'’s lack of interest
and understanding of the benking problem {on which he takes lectures from
experss; and the seriousness of the mountain of bad debe plaguing the financial
sector.® Koizumi's position on the banks and on postal savings and related
lssues is consistent with his overall neo-liberal agenda in favour of shrinking
the public sector, curtailing wasteful government expenditure, tansferring loss-
making public businesses to the private sector, lifting productivity and efficiency
in the economy, and maximising the free play of market forces. Purthermore,
as some economic commentators point out, speeding up bad debt management
may precipitate a financial crisis, as well as spur more bankruprtcies and
unemployment which would only aggravate deflation.® Although Koizumi
has sald that unemployment will increase as part of the pain of structural
reform,® it is possible that he also shares the fears of many of his fellow LDP
Diet members about the consequences for the party and for Japanese society of
widespread joblessness consequent upon the bankruptcies that would inevitably
accompany a radical cdean-up of non-performing loans in the banking system.

The problem for Kelzumi in trying to enact his program of economic reform
is that, while his party in coaliion has a working majority in both houses of
the Diet and thus the executive agenda should, in theory, carry the day. the
prime minister does not necessarily carry the LDP policymaking machinery
with him. In the LDDPs policy committees, individual LDP Diet members
acting on behalf of supporting intereses block those reform proposals that
directly attack the vested interests of their supporters before they even reach
the Dier or can be submitted for Cabinet approval, For example, in December
2001, the Executive Council vetoed the administration’s plan on medical reform
which set a target year of 2003 for increasing the portion of medical expenses
paid by health insurance policyholders. Kotzumi's plans to scale back the nation’s
expressway projects met a similar fate. The PARC’s Land, Infrastructure and
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Transport Division (Kokudo Kétst Bukaij, the Highways Investigation
Cornmitiee (Déro Chosakai} and the Housing and Land Policy Investigation
Committee (Jitaku Tochi Taissku Chosakai) rejected the proposed freeze on
the highway construction plan and demanded that construction proceed as
scheduled.®® They adopted a combined resolution calling for full
implementation of expressway construction, whilst agreeing to privatise four
road-related public corporations and wo housing-related corporations, Their
intervention resulted in the freeze being downgraded to a review ar the same
time as permitting Koizumi's restructuring plans for the road and housing
corporations to go ahead (see Table 1.1).% Their pressure also resulted in the
revival of a road construction project of the Japan Highway Public Corporation,
one of the public corporations slated for privatisation. Furthermore, while the
government’s independent committee on privatisation of the four road-relared
public corporations has been sitting, a study panel of the Highways Investigation
Committee chaired by Koga has been genersting counterproposals, including
one for making highways toll-free and for restarting at an early daze the pending
construction of 2,400 kilometres of highways.

On the separate issue of privatising postal services, the Koizumi Cabinet
submitted the four bills for postal services reform to the Diet in April--May
2002 without the approval of the PARC. The division formally in charge of
scrutinising the postal bills was the PARC's Public Management, Home Affairs,
Posts and Telecommunications Division (Sému Bukai). Chairman Arai Hiroyuki
and many of the division's members were opposed to the bills. Arai personally
criticised the prime minister for the cabined’s submission of the bills to the
Diet in disregard of the divisions views and for Kotzumi's comment that the
passage of the bills would be a milestone on the path towards privatisation of
all postal services.® Many of the divisions members claimed that the bilis
should be aborted and subsequenty waged a campaign against them in the
Lower House Standing Commitree on Public Management, Home Affairs, Posts
and Telecommunications Committee {(Sému Iinkai},” which had the formal
task of discussing and passing the bills on to the plenary session.”™ The prime
minister was also advised by former Chief Cabinet Secrerary Nakagawa Hidenao
‘not to irritate LDP members excessively’ over the issue.’ Koizumi, however,
bracing himself for a showdown with antireform forces. . said, “This is going
to be a batde in which either the LDP will deseroy the Kojzami Cabinet or the
Kotzumi Cabinet will destroy the LDP™”.#
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Strong resentment has thus surfaced within the LDP towards Koizumi's
atrempts to upset the ‘natural’ order of things by seizing the policy initiative
and undermining the party’s policymaking power. Members of the LDP have
resented Kobzuni's attempis as leader of the executive w0 dominate the party.
Acki Mikio, the LDP Secrerary-General for Upper House members expressed
concern about the dominance of the Koizumi government’s leadership over
the ruling party.® He lambasted Koizumi’s style, asserting: “This is party
politics. He should openly discuss things with the party” ™ He was followed
by a member of the Mori faction who commented that discontent was growing
over the prime minister’s ‘independent decisions’.” In a similar vein, the
Chairman of the PARC, Asé Tard, suggested thar Koizumi was making too
many unilateral moves: ‘He should give us some clae as to what he plans to do.
He can’t just say, “This is how its to be done™.” Likewise, Suzuki Muneo,
ousted from the LDP in ewrly 2002 over a money-for-favours scandal, but
formerly a prominent member of the Hashimotwo faction, called Koizumi a
tascist, while Nonaka, 2 vehement opponent of the privatisation of postal services
made two striking comments about Koizumi’s speech accompanying the
subnrission of postal reform bills to the Diet in May 2002: “He thinks in a
manner entirely different from our thinking. If he undermines our effores to
form a consensus on the bills (within cthe LDP}, T have no reason to work
responsibly {for the passage of the bills)’;>” ‘Although 1 made efforts, he lacks
consideration. Under such 2 situation, I cannot underiake responsibilicy. A
matter cannot be decided by a dictator’.” These remarks are not surprising
given that Nonaka is the boss of the LDP's postal policy ‘tribe’ {(yise zok),
former Chairman of the Posts and Telecommuaications Division {priot to
administration reform, the main LDP policy commiuee concerned with postal
policy issues), and the leading representative within LDP policymaking circles
of the Association of Special Postmasters.” The yiised zoke opposed privatisation
on the grounds that it viclated the clause in the Central Ministries and Agencies
Reform Basic Law {(Chis Shickées Kaikakbu Kihonbs) which stared that
‘privatisation will not be reconsidered”.” They threatened to revise the bill
ptivatising mail collection and delivery services in order to minimise the
potestial number of commercial firms able to enter the business by restricting
the definition of the word ‘letter’ or ‘postal mail’ (shinsha) in the tide of the
bill®' Oher suggested revisions included exempting the new postal corporation
from paying taxes equivalent to the corporate tax rate and allowing the
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corporation to invest in subsidiary organisations.” Nonaka commented that if
these revisions were incorporated into the bills, the majority of LDP mermbers
would vote for them.®

The LDPs prior approval system thus produces a separation of powers between
the executive and the ruling party, rather than a fusion of powers which is
customary in a parliamentary cabinet system. The majority party normally
delivers strength 1o the executive because the executive can rely on the support
of backbenchers, but in Japan the executive cannot expect the pattys automatic
support. It has to negotiate policy outcomes with it. The upshot is that, despite
2 swathe of reform initiatives coming from the executive, Koizumi cannot
necessarily count on the acquiescence of his own party and hence the successful
execution of his reform plans.® Koizumi is in the anomalous position of being
leader of a party that elected him as president, but which does not necessarily
support him.® The factions that may have supported Koizumi as relucrant
realists in the 2001 LDP presidential election do not necessarily support his
policies. In the absence of strong backing from his own party, Koizumi faces an
uphill bartle in implementing his administzacion’s policies.

In this respect, the Japanese political systemn departs quire significantly from
some key aspects of the present-day Westminster model® on which it is based.”
Historically, the Brivish Westuminster parliamentary cabinet system with its
fusion of powers was chosen for Japan by the Qccupation authorities over the
American separation of powers system in order to centralise government power
and create an umambiguous bine of anthority and responsibility.® As Stockwin
comments: ‘A British-style cabinet government structure fitted much better
with the aims of the Occupation than an American separation-of-powers system,
and was entrenched as the centrepiece of politics and government, To my
mind, this is the great paradox of the Occupation, that the Americans should
have left Japan with the Westminster model, rather than with the Washingron
model’™® As it has evolved in practice, however, the Japanese political system
under the single-party dominant system led by the LDP has meumorphosed
inte an Un-Westminster model’ ™

Argimably, the central feature of Westminster systems is strong executive {that
i5. cabinet) government.” The executive is drawn from the parliament and
exercises strong decisionmaking power in the form of a cabiner. Westminster
systems in which single-party majorities prevail in 2 dominant Lower House
(which Japan has had with the ruling Liberal Democratic Party in power from
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1755 right threugh untl 1993 and between September 1997 and January
1999} are normally associated with strong executive government because the
fatter can count on its parliamentary majority to enact its legislative program.
The cabinet under the prime minister conducts substantive policy debate and
takes charge of policymaking. Ministers both collectively in cabinet and
individually as heads of ministries are the source and authority of all major
government policies. The prime minister is the first amongst equals in the
cabiner and cxercises powers of ministerial appointment and cabinet agenda
setting, Providing prime ministers carry their cabinets and majority parey with
them-—usually by force of leadership and political argument—they can
successfully enact their own policy agendas. The line of policymaking authority
is top-down: prime ministers normally carry their cabinets, cabinets nearly
always carry the parliamentary party and the parliamentary party counts on
carrying parliament. The prime minister also conmrols the majority party as its
icader and the cabinet controls the bureaucracy because ministers control their
ministries. The majority party follows its leaders in cabinet and bureaucrats
follow their ministers in cabiner. As Haggard comments, ‘Prime Ministers and
their cabinews in pariamentary systems are typically quite powerful. In contrast
to presidents, who must rely on securing the support of a separate branch,
parliamentary governments can in principle legislate at will’,™?

[n Westminster systems, ruling-party backbenchers act only as a sounding
board and potental conseraint on the cabiner through the party room or caucus.
They are not formally part of the policymaking process insofar as their nvolvement
is normally limited to consideration of policy after it has been developed and
considered by the cabinet machinery. Party approval is sought before proposed
policies and legislation are finalised, but is not required in all cases. The budger,
for example, is submitted to the party as a fait accompli. Party policy committees,
to the extent thar they exist, do not operate as an alternative, formalised site of
policymaking to challenge the role of cabinet. Their policy discussions are
generally ar ehe direction of the party leadership and they are subordinate w0
this leadership. In short, they are not alrernative foci of party power.

In Japan’s case, the ruling party forms an independent and separate locus of
policymaking authority and in this sense is disconnected from the executive.”
In a Westminsrer system, the ruling party’s policymaking funcidons are
performed within the cabinet. In Japan, they are performed ousside it in an
entirely separate policymaking apparatus.
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THE EXECUTIVE AND THE BUREAUCRACY IN THE
TRADITIONAL POLICYMAKING SYSTEM

Executive power in Japan's wradittonal policymaking system is also compromised
by the power of the bureaucracy, whose support is needed for executive initatives
to be implemented. Because the bureaucracy is normally considered part of
the executive, its compliance with executive-sponsored reforms is not even
idencified as a separate political condition for econemic reform. In most systems,
and certainly in Westminster systems, the bureaucracy’s support for the
administration can be taken for granted. The ministries are assumed to line up
hehind the cabinet and w0 operate under the authority of the prime minister
and individual ministers. A politically subordinate bureaucracy, as the
administrative arm of the executive, s geperally expected to follow ministers’
instructions and conscientously implement execntive policy as formulated in
the cabiner,

in Japan, however, the reverse is true. The individual cabinet ministers operate
under the authority of their ministries, which renders cabinet policymaking
functions almost meaningless. Bureaucrats in the various ministries and agencies
of government, even though unelected, function as an independent source of
policy authority and are not completely accountable to their ministers.”
Ministess have grear difficubty imposing their policy will on bureauncrats who
run their own agendas, evade or cven defy their minister’s {and the prime
minister's) instructions. Ministries independently make decisions and
announcements on national pelicy. Based on his previous experience as Minister
of Health and Welfare, Kan Naoto also observed that all ministers” public
speeches from inauguration to resignation are prepared by bureaucrats, and
ministers tecelve lectures’ from bureaucrats in a process that can only be
described as ‘brainwashing’ (semnéd kyéiku}.” In the Westminster context, “Yes
Minister” was always an overdrawn picture of bureaucratic power. In Japan, it
represents undistorted reality.

The foundations of bureaucratic power in Japan are beyond the scope of
this analysis.” Suffice it to say that rumours of the demise of the Japanese
bureaucracy have been greatly exaggerated.”” The power and autonomy of the
fapanese bureaucracy in the policymaking process are based on its formidable
control over the functions of policy advice, inidation, formuladon, development
and impiementaton. They are further buttressed by burcaucrats’ informational
dominance, their ‘capacity to strategically utilize information to influence
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policies,” their mastery of the technical derails of policy, their legal powers o
draft legislation and to make rules comprising various kinds of administrative
ordinances and regulations, and their right 1o exercise wide powers of discretion
in the implementation of these rules as well as in the administration of
legislation.

Bureaucratic power in the policymaking process also derives by default from
the insufficient non-bureaucratic, informational and advisory support strucitres
for the prime minister and ministers. Key institutional shorcomings have Icf
the prime minister and cabinet ministers without a cadre of independent policy
advisors and the requisite authority o initate policies. indeed, the Prime
Minister's Official Residence (Kantei),” which is the equivalent of 10 Downing
Street, as well as the Cabinet Secretariat (Daijin Kanbd), have been significantly
penetrated by bureancratic appointees. Similarly, minister’s offices in the
ministries are under the scrutiny and control of officials from those ministries.
Individual ministers’ small support staffs ave almost exclusively drawn from
the ministries they head. The lack of a subsrantial number of independent,
nop-bureancratic staff for the exccutive has underwritten a system in which it
has largely been a mouthpiece of and manipulated by the bureaucracy.

In addition, buteaucrats preside over systems of economic intervention in
which they exercise substantial discretionary powers of regulation {grandng
licenses, permissions and approvals) and allecation (granting subsidies for
particular projects, including public works projects and public works contracts).
As part of their administration of interventonist systems, they also employ
powers of discretionary economic decisionmaking.® In addition, each ministry
presides over an auxiliary infrastrucrure of public corporations and quasi-public
bodies that considerably expand its interventionist reach. None of these
bureaucratic powers has been compromised by the waves of corruption and
incompetence scandals that have beset the Japanese bureaucracy since the mid
1990s,

Kotzizmi has found that he can effect the most change when he works with
established minisories rather than against them. For example, his pledge ro cut
public expenditure and to reduce the government’s reliance on deficit spending
has the strong support of the MOF because it amounts to budget cuts in
another guise and because it advances the MOF’s long-standing quest to rebuild
the nation’s finances through a policy of fiscal austerity. Koizumi has been able

10 achieve some fiscal reforms because they have had the full force of the MOF
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behind them.™ As one Japanese commentator observed, ‘the policy line adopted
by the Council on Economic and Fiscal Policy fits the goal pursued by Finance
Ministry bureaucrats, whose priority is to replenish depleted state coffers’.®
For example, the cut in general policy spending in the fiscal 2002 budget was
the largest general spending cut ever. Similarly, the reduction in public works
investment of 10.7 per cent, or roughly ¥ willion, was ‘one of the deepest
cuts in memory. No wonder budget officials describe it as a “Draconian
reduction”.® The influence of the MOF can also be detected in the ¥30
trillion cap on the annual issue of new government bonds, reform of the special
public corporations and the February 2002 and-deflation policies.®® Then, in
June 2002, on the same day it was revealed that the prime minister would
order a cut in subsidies of several trillion yen over four years in 2003 General
Account budget requests, Finance Minister Shiokawa announced yet another
10 per cent cut in public works spending in the 2003 budget, with zero
growth in General Account expenditure. Later, Koizumi gave a directive to
reform the tax system at a meeting of the CEFP bur the content of his directive
‘turned out to be loyal to the logic of the Ministry of Finance, as can be seen in
the implication of tax hikes.®

The close alignment of Koizumi’s policy achievements with MOF interests
has been criticised as reflecting an unexpectedly narrow sphere of policy
influence on Koizumi’s part.*¢ As Nakamura explains, although Kolzumi aspires
to a very broadly based reform program-—encapsulated in his stogan ‘structural
reform without sanctuary’—in reality his reforms have been limited to just
those supported by the MOF and the Ministry of Health, Labour and Welfare
with increased charges for medical treatment.?” In fact, the sum total of
Koizumi’s reforms amounts to little more than cuts in government spending,

In contrast, in those areas that throw down a direct challenge to bureaucratic
power, like reform of public corporations, change is much slower. The process
is fundamentally flawed because it gives virtual veto power to the bureaucracy
itself®® The prime minister announces his targets, but the ministries have to
agree to any reorganisation of public corporations because they are integral
elements of bureaucrats’ administrative fiefdoms. Ministry officials mount the
arguments about whether each public entity is necessary or not, and what
form any changes might take. Thus, whether and how these bodies should
be restructured has to be negotiated with the ministry concerned via its
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burcaucratic head. In this fashion, cach ministry in practice decides the fate
of the public corporaticns within its jurisdicrion. All Kolzumi and his economic
team have been able to do is apply concerted top-down pressure ro this
process.

The Administrative Vice-Minister of the Ministry of Economy, Trade and
Indusery, or METT (Keizai Sangydshé), openly defied Koizumi on the issue of
the draft bills for abolishing the Japan National Oif Corporation (JNOC), As
the press reported,

{ef]uring 2 meeing af the Prime Minister's official residence... Econonoy: Trade and Indusuy
Vice Minister Kazsusada Hirose erpharicsily wold Kolzumi that revisions o a set of hills
designed o abalish the Japan Mational Oil Corp. wete not necessary. .. T don'tsee it as necessary
o revise the bills)” he reporedly said. A confrontation regarding the minisury-desfted bills

broke our becween the prime minister and his aldes, who soughe 2 revision of the bills, and the
rministry, which kas so far defied cheir calls. ®

Other ministries whose public corporations have beers under specific artack,
such as the Ministry of Land, Infrastructure and Transport {road corporations)
and the Ministry of Public Management, Home Affairs, Posts and
Telecommunications, have also the advantage of being able 1o enlist the support
of LDP zoku to their cause™

Deregulation is a similar story, with Kojzumi grinding through the same
process as his predecessors, using regulatory reform councils to churn out lises
of recommendations, which individual ministries can then decide to implement
at a pace and in a fashion that suits their own interests. And where there are
opportunitics to advance and preserve bureaucratic interests in the name of
structural reform, the ministries never fail to do so. For example, government
ministries and agencies with a stake in structural reform (dereguladon) special
zones have endeavoured to widen their spheres of influence by revising only
governmental and ministerial ordinances™ in relation to the zenes in order to
preserve the ministries’ discretionary powers over the ways in which tchese zones
will operate, rather than by changes in the relevant laws.

Strong evidence of bureancratic intervention can also be observed in the
economic revitalisation components of the June structural reform package—
‘Basic Policies for Economic and Fiscal Management and Seructural Reform
2002", The package was described 2s 'no more than a gathering of the policies
so far drawn up by the government offices at Kasumigaseki’ ™



146 JAPAN’S FAILED REVOLUTION

PARTY-BUREAUCRATIC INTERDEPENDENCIES

The ruling party, not the executive, is the only political institution with
sufficient power to bargain and negotate with bureaucrats on an equal basis.
In this system, policy is made in the interaction between the party and ‘the
government’, which, in reality, refers to the bureaucratic ministries, a
combination uniformly referred to as seifu-Jimintd. Government policy has
represented the end product of this interaction process. The system does not
produce strong cabinet government with a prominent leadership role played
by the prime minister, but a dual power structure of party—bureaucracy
policymaking in which the prime minister and cabinet play a subordinate,
rather than a superordinate, role. The result is that Japan does not have cabinet
government,” it has party-bureaucratic government. It is a system in which
the executive is left out of the loop.

The perennial debate about who exercises power in policymaking in Japan
has been almost exclusively a debate between proponents of a bureaucracy-
dominant model versus those proselytising a party-dominant model. In other
words, this has been a debate over the question of which institution—the
bureaucracy or the politicians—is in the ascendancy in the policymaking
process. In more recent times, the argument has been restated in an ultimartely
fruitless search for a single locus of policymaking authority, a quest to establish
who, in rational choice parlance, is the agent of whom

In this debate, the fundamental question of why the execurive did not
predominate, given Japans parliamentary cabinet system of government, has
been almost completely overlooked.” Indeed, the discussion of bureaucratic
versus party-dominated policymaking assumed the irrelevance of the executive.
The prime minister and cabinet wete simply not factored into extant models
of Japan’s policymaking system. This neglect has been partly a reflection of the
weakness of the executive structures in themselves, but it is also due to a lack of
familiarity with parliamentary cabinet systems amongst the majority of foreign
scholars working on Japan. For the most part it is assumed that the prime
minister and his ministers are somehow included under the ruling party
umbrella. In fact, the role the executive plays in the policymaking process is
quite distinct and separate from the ruling party itself.

Moreover, as to which institution in the dual structure of power—the party
or the bureaucracy-—is in the ascendancy, the reality is that neither exerts
predominance over the other. Although the balance of power between them may
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vary depeading on the policy sector and even the policy issug,* the bureaucracy
and the party are functionally interdependent. Policy is made in the interaction
between these two structures operating in an interdependent fashion.

Politicians rely on ministries for information, partdculatly for matters of policy
detail. The major reason for this is that the policymaking staff of individual
Diet members is woefully inadequate. Each Diet member has three state-
subsidised secretaries whose job is to arrange the schedule of their sewser, to
greet visitors and to make tea, to receive petitions from various supplicants and
to handle communications with supporters.”” Officially, one of these secretaries
is called 2 “policy aide’,” whose official job it is to assist politicians to draft
policy measures and other legislative activities.” Their salary and qualiticarions
are higher than for the other aides.'™ In practice, policy assistants are usually
concerned with other chings, like fund-raising and maintaining wuseful
connections with other politicians,

At the party level, the administrative support steucture for the PARC is
stmilarly inadequate. Research officers are limited to virtually one per major
policy sector, with their main task that of liasing with the relevant minisery,
rather than policy development. The effect of these deficiencies is to make
Diet politicians and parties almost eptitely dependent on the bureaucracy for
policy information, formulation and development. In a survey of LDP Diet
members in late 2000, 73 per cent admitted that they relied on bureaucrats
when drawing up policies."™ This dependence has been encouraged by the
parallel structuring of PARC divisions und bureaucratic ministries.

Politicians alse rely on burcaucrass for drawing up policies favourable o
their interests. In this process, the zokx play a key, intermediary role berween
party policymaking processes and those of the ministry. During the policy
formulation process, ministry officials relate directly to the zoku in order to get
an idea of what the party wants. This prior copsultation process takes place in
the initial stages of policymaking, before bureaucratic policy proposals are
formally submited to the PARC process.

For their part, the ministries rety on LDP politicians and particularly the
zeku for help in protecting sacred ground-—ministry interests,'® including
their budgets, their organisational integrity,'™ their administrative empires
including public corporations, and, most importandy of all, for geuting policies
and bills past other ministers and ministries such as the MOFE and through
the PARC policymaking process and the Diet. Ministries and agencies need
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the support and assistance of senior members of comumictees in order to ensure
that the policymaking process runs smoothly.'®

Where ministries preside over highly regulated and protected sectors thac
generate large quantities of benefits and concessions to LDP supporters, the
zoku are more motivated to cooperate with ministrics. For example, the decline
in the s44k4 zoku and in the numbers of politicians prepared to defend METTs
interests in policymaking have been traced to the ministry’s changing role in
the economy and to the fact that, as a result of promoting deregulation, it ‘has
gradually lost the important concessions it once enjoyed in energy, foreign
trade and other industries. The ministuy has become less attractive for the
commerce and industry policy clique’.”

In summary, the zodn face in a myriad of different bue pivoral directions:
they represent the interests of specific industries within party policymaking
processes, they seck 1o defend their own and the party’s electoral and survival
interests #i5-a-245 the bureaucracy and the executive, they act as a voice for the
ministries in LDP policymaking contexes,'™ they function as coordinators and
mediators between the party and the bureaucracy, and berween the parry and
the executive, and they act as gatckeepers for the ministries to the legislative
process. The PARC, where the zoku operate, therefore acts as a vero point for
the bureaucrats as well as the executive.

Bureaucrats work around the prior approval system by accepting the demands
of LDP politicians in return for having bills and budgets pass through the
Diet without amendment.'” In fact, a lot of bureaucratic encrgy and effort is
expended on anticipating and accommodating gebr wishes in the policy
formulation process in advance of PARC committee deliberations and discussion,
As a result, the political interests of the LDP permeare down to the lowest
levels of the ministries, because only those bureaucratic policy initiatives that
are politically acceprable to the LDP will be successfully processed by the
PARC and become government policy. This has the effect of discouraging
reformers within the ministries because bureauctatically generated proposals
for change rarely reach the implementation stage. Bureaucrats also want to
please influendal LDP politicians because favourable personal connections can
contribute to their promotion within the ministey.'®

Party-bureaucratic interdependencies form the basis of substantially
cooperative relationships that border on symbiosis amongst bureaucrass and
LDP party politicians.'™ Some commentators go as far as o call the relationship
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incestuous."? Ministries maintain offices in the Diet itself staffed with 5-10
burcaucrats who can serve politicians’ informational requests," while ministry
officials reguiarly antend deliberations of PARC comumittees. For example, the
Ministry of Land, Infrastructure and Transport jointly promotes public works
projects with the construction zefr in the LDP And when the three PARC
commitrees dealing with the nations expressway projects passed a resolution
that opposed the freezing of the highway construction plan, officials of the
Land, Infrasceucture and Transport Ministry attended the combined meeting
of the three committees and supported the resolution, saying that the 9,342
kilometre construction plan needed to be realised one way or another.'™ These
arrangements typify the implicic contract berween bureaucrars and LDP Dier
members whereby bureaucrats enable politicians w reap side-benefits from
the ministries” regulatory and allocatory activities and public sector businesses.
These side-benefits take the form of patronage for distribudion to politicians’
constituents and supporters. Politicians thus have a vested inrerest in the
preservation of bureaucrats’ powers of intervention in the economy. As Tanaka
Shisel, a private Kotzumi adviser and former LDP Director-General of the
Economic Planning Agency comments, “lawmakers who lobby for specific
induseries and ministries depend on the bureaucratic system for their
existence . The vested interests of the bureaucracy and the LDP are, therefore,
directly linked, and when politicians and bureavcrats unite against the executive,
they can effectively block any reform sponsored by the prime minister.™

Parry-bureaucracy lnterdependence is not only cemented by shared interest
but is revealed in the direct lateral connections between individual politicians
and individual bureaucrats in areas subject to the exercise of bureaucrats’
discretionaty powers. Politicians lobby bureaucrats in order to obtain pork-
barrel favours for their constituencies, as well as regulatory and allocatory favours
for individuals, companies, semi-public organisations, interese groups, and
local government officials and politicians within their support necworks,'”
This deal-making is conducted behind the scenes and lacks both transparency
and accountability on the part of both politicians and bureaucrats. Acting as
intermediaries for constituency and special interests in this fashion translates
into much needed politcal backing and financial support for individual
politicians in the same way that PARC acuivities do.

LIDP politicians approach bureaucrats for favours and policy concessions in
those arcas that are within the purview of ministry officials to grant. The
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bureaucrats can deliver the requested policy benefits because they have the
power to do what the politicians ask without requiring ministerial approval.
The strengzh of the politicians is thus ted o the strength of the bureaucracy
independently of the executive. For example, individual bureaucrats have the
power 1o decide what gets built where with public subsidies and which company
gets what government contract. The result is a plethora of strong horizontal
connections between LDP politicians and ministry officials which bypass the
exceutive {and the Diet) altogether

For politicians, lobbying bureaucrats for specific policy favours is a separate
funciion from policy deliberation within the PARC, All LDP Diet members
operate as special-interest politicians 1o both ways—in PARC macro-policy
contexts which deal with what Nakano calls ‘fundamental policy frameworks’,'™
as well as in micro-policy areas where individual bureaucratic decisions can
impact on specific constituencies, and within these constituencics, on specific
groups of voters, organisational and interest group leaders, local government
officials, companies and individuals. Thus, decisionmaking processes for macro
and micro-policies differ, Macro-policies are collective and cenure on issues
that uldmately become goverament policy, micro-policies involve policies at
the point of actual policy execution’.'’’ They require individual, discretionary
decisions by burcaucrats, usually about positioning'*~—that is, what project
is to be undertaken where——an arena in which Diet members, acting on behalf
of local interests, become petitioners to ministry officials who are charged with
making the actual decistons on sach marters,

Individual politicians carve out their own policy fiefdoms by combining
both dimensions of their activities, They accomulate personal credit by acting
independentdy ro secure various policy favours in the role of ‘autonomous
political entreprencurs’, where they attempe to do policy favouss for small
groups, companies and individuals in order to obtain money and vortes, and
also by participating in more general policy-related activities in party
committees. Nevertheless, the two policy-related functions of japanese
politicians need to be distnguished: one is policy ‘interference’ through direct,
personal intercession with individual bureaucrats, the other is policy
‘interventior’ through the PARC.

The policy “interference’ dimension of special-interese politics has become
the target of much public and media criticism in Japan because of the potential
for corruption, for breeding cosy and collusive relations between individual
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politicians and individual bureaacrats,""? because it is widely regarded as
meddling by individual politicians in administrative affairs, and because of
the lateral connections between individual politicians and individual bureauerats
which circumvent formal policymaking processes. Such connections do not
normally occur in Westminster systems, where burcaucrats ate subject to strict,
vertical, bierarchical lines of authority chrough department heads to ministers.
Bureauceats are not permitted 1o meet wirh politicians other than cabinet
ministers. It would be unthinkable for bureaucrats to respond to backbenchers’
requests for specific policy favours behind the back of a minister. As for the
allocation of public works, it is typically decided centrally eicher by cabiners
or ministers or by arm’s length public authorities, according to transparent
and public interest criteria. Pork barrelling is not unkpown, especiaily in
marginal electorates, but it is centrally determined by and in the interests of
parties as 2 whole rather than in the interests of individual members.

Electoral reform of the Lower House in 1994 altered the relative importance
of the policy interference and policy intervention funceions for individual Diet
members. In creating 300 single-member districts (SMDs) from what were
previously multi-member districts (MMDs),™ it weakened the incentive for
policy specialisation corresponding to the interests of a narrow political support
base that centred on well-established tes with specific indusiry groups (the
original, core incentive for the creation of the zobu).'™ Ar the same time, it
strengthened the incentive to maximise benefits for the constituency as a whole
through activities such as pork barrelling in order to win a pluralicy.™ If
anything, the need for a plurality acted as an even stronger incentive for LDP
candidates to use the advantage of incumbency to promise pork-barrel benefits
to their districts, whilst simultaneously encouraging a stronger focus on local
constituency service amongse all candidates. Such a development hardly realised
the original intentions of the electoral reformers, who hoped to replace inter-
candidate pork-barrel competition with greater inter-party competition and
debate over policy issues.

The 1994 Lower House electoral reforms also placed restrictions on political
funding and provided for a system of government subsidies to parties.*®
However, candidates remain reliant primarily on personally penerated electoral
resources, on personal vote mobilisation, on personal connections with local
leaders and on their own political machines centred in their eleciorates (ddenkad)
for drumming up political support. In fact the kdenkai have become even
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more important as vehicles enabling politicians to expand their politcal reach
by building direct connections with voters (including non-aligned and even
anti-LDT voters) outside the organised blocs of voters that form the core of
their support base, In many cascs, candidares find it necessary 1o expand their
support network in this fashion in order to win a plurality. As noted above, the
clectoral reforms were designed to encourage inter-candidate competition on
the basis of party affiliation rather than on the basis of the personal atrribures
of candidates, but party competition remains underdeveloped in the SMDs'
given the strength of well-established candidate-centred patterns of support
pathering and voter behaviour'™ Politicians are still pursuing the personal
vote, aithough they are no longer able to rely on purely ‘niche’ strategies as in
the past. Typically, the personal vote 1s bule on the basis of the ‘instrumental
promises to followers and the provision of personal services rather
than...[standing] up for the public good’.' Voters continue to expect their
political representatives to channel benefits back into their constituencies and
to vote for candidates in the SMDs rather than for parties.’” Correspondingly,
Diet representatives sull ‘believe that a politician’s work is to ensure the naton’s
budget for public works projects in the prefecture’.””® In short, personal voting
goes hand in hand with pardcularistic, pork barrel-type policies. Politicians’
personal votes are being built on constituency service with a strong focus on
providing constituency-wide porlk-barrel benefits, with candidate differentiation
occurring primarily on locality-specific issues. The new SMD system has
intensified pork-barrel competicion amongst candidates and encouraged
politicians to become fierce defenders of their local dismricts’ interests in all
policy spheres. As Haggard comments: “Where politicians have incentives to
cultivate the personal vote, they are more likely to seek 1o develop narrow
constituent bases of support and o press for particularistic policies at the
expense of party pletforms... These particularistic policies take the form of
patronage, pork, and the drafting of statutes that are cast in general language
but are in fact designed to appeal to narrow constiruent...bases of support’.®

The absence of strong inter-party competition can also be traced to the
blurring of policy differences amongst the parties, the vague generalities
characteristic of party policy platforms,”™ and proncunced trends rowards the
de-alignment and anti-party sentiment of many voters. In addition, split-ticket
voting in Lower House SMDs enables voters to fine up for patronage from the
local district member by joining his or her kdenkai ar the same time as expressing
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a preference for another party in the regional proportional representation
constituencies.”™ In Japan, voters can hate the LDP but siill vote for individual
politicians who ate members of the LDP (and even join their Adenkas)' because
of a particular politician’s ability to serve special interests and his or her
constituency. The fact that vorers still choose politicians as individuals rather
than in terms of their parey affiliation reinforces incentives to cultivate a personal
vote and weakens incentives to identify strongly with the party plattorm. The
same applies to other electoral resources like campaign finance. When individual
Driet members have to raise their own funds, they have an additional incentive
to cultivate personal reputations’.'®

In this way, electoral reform has gradually altered the narure of special interest
tepresentation by the LD, putting much greater emphasis on potk-bartel
Favours, on lateral connections between bureaucrars and politicians, and en
the lobbying role of politicians vis-a-vis burcaucrass. It is not surprising that
Koizumi’s reforms, which attack the potential for pork barrelling in arcas such
as public works as well as the public corparations that oversee them, have met
such stiff resistance from members of his own party. His proposals undermine
the potential for special-interest politicians to do their work in delivering pork-
barrel payotls 1o their key supporters and electorates.

The two dimensions of Diet members’ representation of special interests are
direcdy connected. Individual Diet membess’ leverage over ministry officials
increases in line with the status and influence chey exercise within the LDP
policymaking machinery, One of the main ways in which Diet members gain
persenal influence is by rising up through the executive hierarchy of PARC
committees. Because, as already noted, the committees are structuzed along
broad sectoral and policy lines, such advancement requires a degree of
specialisation in particular areas of policy. Over the years, the PARC has been
the primary locus and training ground for LDP policy specialists. Its commirtees
provide an arenz in which LDP Dier members become experts in particular
areas of policy as 2 means of gaining influence in the government and pargy’®*

Long-term specialism and influence bestows the status of zokw, and it is the
zoku who represent the most influential politicians within the LDP in both
the policy intervention and policy interference dimensions. Becoming a zoku
lends weight to a politician’s influence over bureaucrats. Zokw status has thus
become important in the delivery of pork-barrel benefits to electorates. In the
1980s, the zoku started to involve themselves in subsidy projects even at town
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and village level. Bur after the introductdon of the SMD system in 1994, dheir
pressure on bureaucrats intensified and, in Nakanishi’s view, became
‘unreasonable’.’ To beat their opponents, the zebu instructed bureancrars
not to embark on any projects in a particular town, or not 1 offer public
works contracts to any companies associated with their opponents.’™

The rising importance of the pork-barrel function for the zoks has to some
extent changed the meaning of the label ‘ribe’ Diet member. It once referred
exclusively to the representational agents concerned with the main body of
regularised policies—the passage and amendment of laws, the formulation or
alteration of major policy programs and budgermaking'—all centring on
the PARC. These days, however, the LDP’s pre-eminent policy specialists are
criticised for having degenerated into listle more than lobbyists for special
interests in return for campaign donations’.” Their role is merely to ‘serve as
a conduit for passing on the requests of various business sectors to bureaucrass
while also accumulating polidcal donations’.”® In fact, the most powerful
members of the zoku cliques do not even have to lobby ministry officials. They
simply request or direct them personally on matters of both policy and persenal
favours. Ministry officials comply with these requests and directives in exchange
for aperating under the general patronage of the powerful zoku, who take care
of the organisational interests of the ministry, in policymaking and in other
contexts including the Diet. According to one report, some ‘powerful LDP
kingpins keep the top officials of a specific ministry under their thumb, virtually
controlling their decision-making functions’ ' As one Foreign Ministry officiat
said of Suzuki, he ‘not enly controlled personnel affairs but was also on the
verge of directing Japan's Russia and economic cooperation policies’.'

Much of the elecroral petformance of the avetage politician in Japan thus
continues to depend on the delivery of benefits to their supporeers and
constituencies, whether through activities in the PARC or by interceding with
the bureaucracy. This contrasts with the Westminster model, where
backbenchers re-clection chances depend almost entirely on their party identity,
which, in turn, is largely determined by general considerations such as
governmental and leadership performance. Under a Westminster system, electors
vote for the nationwide party and its feader, making the local candidate simply
a cartier of this preference. This feeds into the weakaess of the backbencher vis-
a~vis the party and its leader, and underpins executive power. The party leader/
prime minister can always say to 2 dissident backbencher: ‘they voted for me,
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not you, with divergence from the government line sometimes punished with
expulsion from the party.'#

The situation in Japan is completely the reverse. Incentives remain strong
for individual politicians to engage in pork-barrel spending, rent secking, and
other forms of particularismt’.*®® Although party leaders remain strong because
of the internal patronage system within the factons, the anthority of the party
leader/prime minister is undermined by the interests of the individual
politician—members of the parey. The latter currently present a formidable
barrier to reform because the prime minister, who is also leader of the party,
has difficulty in imposing his policy preferences on the party membership.

In Westminster systems, the assumption is that the ruling party and ics
leadership {(namely the prime minister and cabinet) form a cobesive, united
force because only by acting as such can they guarantee their continuance in
power and the automatic passage of legislation. Normally, strong centriperal
torces operate in a Westminister system. It is also assumed that the leadership
and the party not only share views on policy but share a similar ideological
worldview. At least the differences are not such as to create dysfunctional
ideological cleavages in the party. As has been demonstrated in the Japanese
case, however, unity at a policy and ideological level cannot be assumed. Koizumi
was supported by a majority of the party eleciorate in the LIDP’s presidential
election, but his policies which embody market-libetal philosophy are not
necessarily supported by the party’s Diet members.

The key political condidion, as Haggard emphasises, ‘is the relative strength
of the party leadesship vis-2-vss the individual politician. Where party leaderships
are strong, there s grearer prospect of enforcing programmatic discipline on
followers and less likelihood that programs will be dominated by geographic
or other constituent interests.'* He argues strongly in favour of ‘systems. . .that
increase the discipline of central party leaders over backbenchers’ 1

THE ROLE OF THE EXECUTIVE IN JAPAN'S TRADITIONAL
POLICYMAKING SYSTEM

In the traditional policymaking system, the prime minister and cabinet have
tradidonally come in at the end of the policymaking cycle rather than at the
beginning, They act as ratifiers of policies that have emerged (rom the party-
bureaucratic policymaking process. The direction of policy is not from the top
down, but from the bottom up. Not enly is prior approval from the PARC
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mandatory, but before policy reaches the cabinet, the management of the cabinet
requires that policy matters are coordinated through the administrative vice-
ministers’ conference (jimujikan kaigi) before they are decided at the cabinet
meeting."*® All policies and draft legislation must be given the stamp of approval
by the meeting of the heads of the various ministries (the administrative vice-
ministers}, which takes place the day before the cabinet meets. Nothing comes
before the cabinet for a decision unless it has already been passed by the vice-
ministers. This well-established convention, which has no legal foundation,'
means that the bureaucracy actually inserts itself into the formal decisionmaking
process of the executive. The result is ‘bureaucratic control’ (kanryd tdsei).'*®

'The upshot is that the cabinet does not make government policy in Japan.
It is not a collective decisionmaking body or the central locus of policymaking
that one would expect in a Westminster system.'® It is not like Britain or
Australia where the critical decisions are taken in cabinet after discussion and
debate amongst the prime minister and his ministers. There are no strong
discussions amongst ministers; cabinet approves what is put before it with
meetings normally lasting less than half an hour. Kan Naoto, former Minister
of Health and Welfare and previous leader of the opposition DPJ, was quoted
as saying ‘T must have attended nearly 90 Cabinet meetings. They lasted an
average of 10 minutes each and all T did was sign documents’.”® In his view,
cabinet meetings are nothing whereas the administrative vice-ministers” mettings
decide everything.’™

The role of the prime minister in this system has not been to lead and
impose his will on the party and the government, but to articulate the agreed
consensus reached in party-bureaucratic negotiations. Prime ministers have
largely been figureheads for the political and bureaucratic forces operating
outside the cabinet who exercise the real power. They have exercised weak
powers of policy direction and leadership, including within the cabiner itself,
where they have lacked explicit legal authority under cabiner law to propose
items for debate on the cabinet agenda. They have chronically had no views on
matters of policy. Former Prime Minister Mori's reply during a 2000
interpellation session in the Diet is indicative. Responding to a question from
a member of the DPJ about giving foreigners the vote, he said simply: “This is
a very important issue having relevance to the basic structure of the state. 1
have my own ideas about it. But, as the prime minister and the president of
the ruling party, I think I should not say what I think about it’.!*
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Prime ministers who have wanted to seize the policy initative and challenge
vested intesests embedded in the party and in the bureaucracy have had o
deploy bypass suategies, namely initating policies through prime ministetial
advisory councils, building public suppost for these policies, and then, on the
basis of reports and recommendations from these bodies, trying to bend the
LDP and the bureancracy to their will on a top-down basis, usually with
mixed results.

In trying to impose their own agendas, prime ministers have often had o
contend with opposition from ministerial colleagues. The role of ministers in
Japan’s traditional policymaking system is not to direct their ministries with
the full force of cabiner decistonmaking authority behind themn, but quite the
opposite, to act as spokespersons for their ministries, to voice their miniseries
position on policy and to advance their ministries” line in any policy discussions
inside and outside the cabinet. This means that bureaucratic resistance to
Koizumi’s reform agenda is articulated within the executive itself, which acts
as a strong constraint on cabiner unity and which prevents che cabinet from
imposing its view as the highest executive decisionmaking body.™

In the Koizumi administration, cabinet ministers also continue to argue
their ministries’ position in policy negotiations with Koizumi in the CEFP
and in other newly established strucrures of execurive decisionmaking, with
the policy agendas of ministers largely run by ministry officials. For example,
the Health, Labour and Welfare Minister, Sakaguchi Chikara, has been strongly
defensive of his ministry’s Interests in negotiations on medical policy reform,
asserting that ‘reform of the medical system might be put off depending on
the health of the economy’."™ He has resisted Koizumi’s ambidious reform
plans for the medical system and has wied ro make it conditional on reviewing
the entire medical insurance system. As Curtis comments, ‘cabinet ministers
and LDP party officials are too ready to express views that contradict those of
their own prime minister’.”?

In other contexts, individual ministers stifl find it difficult to impose their
own policies on their ministries. The Minister of Agriculeure, Porestry and
Fisheties, Takebe Tsutomu, advanced his own proposal for structural reform of
agriculture in May 2001, involving the introduction of direct income suppost
for 400,000 full-time farmers and allowing greater participation of joint-stock
companies in agricultare. The mnitative died amidst resistance from the
agriculture ministry because it ignored the Interests of the remaining majority
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of part-time farmers, which more neatly coincide with the inrervendon-
maximising objectives of the minisery.!®

Those ministers who actively try to reform their ministries from within like
former Foreign Minister Tanaka Makiko face active sabotage by their own
ministry officials, Tanaka's dismissal lends credence to the assertions of
bureaucrats who insist that they can bring down any government or any minister
simply by releasing confidential information.'” Former Prime Minister Mori,
who criticised Tanaka Makike for trying ‘to force her way since her administrative
vice minister does nor act the way she want’'™ revealed the typical mindset
that somehow ministers should remain subordinate to their ministries. Mori
evinced what Curtis calls the ‘traditional attitudes about the role of cabinet

ministers [which] remain strong’.'”?

THE ROLE OF FACTIONS IN THE TRADITIONAL
POLICYMAKING SYSTEM

The executive has also been weakened by the LDP’s factional system insofar as
prime ministers are largely creatures of factional power broking, particularly
amongst party elders'™ and faciion leaders in the LDP who decide the
candidates for prime ministerial succession (the contenders are either faction
leaders or their chief licutenants). The process of choosing a prime minister
has consistently been conducted by means of elections amongst the party’s
tactional membership for the post of LIP president {who becomes the prime
minister).’® Thus, the ‘insider politics’ of the LDP which are dominated by
considerations and processes internal to the party, have dicrazed the selection
of prime minister, who has subsequently been imposed on the populace
regardless of their preferences.'®

The systemn has produced a very high turnover of prime ministers so that
different faction leaders can take their turn at the top job. Koizami is the
wwenty-second prime minister since the Liberal Democratic Party rook power
in 1955, with only wwo shorelived non-LDP prime ministers in almost half a
century. In contrast, Britain has had 10 prime ministers 2ad two major parties
alternating in government over the same period. Not surprisingly, Japan has
been derisorily described as having a revolving-door prime ministership.

Ministers' weakness vis-2-vis their own ministries has been compounded by
their selection as factional nominees rather than on the basis of their ability
and policy experience in the portfolio which they have been allocated. Like the
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prime minister, they also suffer from a very high turnover in office. Prime
ministers reshuffle their cabinets frequently to give posts to as many senior
party members as possible, which means that not many cabinet ministers
hold their posts for more than a year. Faction leaders need o provide ministerial
positions for their followers as an incentive for members to remain loyal, and
so there is tremendous pressure from faction leaders for the prime minister to
change his cabinet lineup ar regular intervals. As the Nikkei comments,

[slach frequent replacement of ministers uadermines political leadesship in policymaking,.

Newly appointed ministers are ususlly replaced before they fnish studying the basic ks and

operations of their ministries. Despite the obvious defects, the tadition has been upheld for

decades because of the sirong pressures from faction bosses who must ensure thac their followers
get 2 cabiner portfolio after serving several terms in the Dier’®

THE IMPACT OF COALITION RULE ON POLICYMAKING

In more recent years, the traditional policymaking structure has had to adjust
to the realities of coalition government, making consultation and concession
amongst all partics w the ruling coalition mandatoery. Coaliton policymaking
has involved a separate inter-party prior coordination phase in which party
leaders, party executives {secretaries-general) and party policy executives {policy
research council chairmen and Dier affairs committee chairmen) may variously
participate. Under the Obuchi administration, for example, the secretaries
general and Dier affairs committee chiefs of the three ruling parties mer every
day for discussion.'¥

Formally speaking, the bulk of inter-party coalition negotiadons under the
Koizumi administration are conducted by the secretaties-general and policy
chairmen of the three parties. The relevant minister(s) and the chief cabinet
secretary may alse be involved. For example, Chiet Cabiner Secretary Fukuda
Yasue and State Minister for Economic and Fiscal Policy Takenaka met with
the policy chairmen of the three ruling pardes, including PARC Chairman
Asd, in order to secure agreement amongst the parties on the basic policy
measures for tax reform and economic reviralisation in June 2002, Their mecting
was followed by a gathering of the three coalition party leaders, who formally
adopted the policy package.

Ministers from coalition parties are also involved in executive-level policy
negotiations in the various cabinet policy headquarters while government-ruling
cealition liaison meetings sometimes take place at the Kantel, often prior to
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legislation being submitted to the Diet. These mectings vatiously draw in
coalition party leaders and secretaries-general. Such a meeting occurred, for
example, just before the submission of the postal reform bills to the Diet in
May 2002,

In praciice, however, the New Kémeitd relies heavily on vransmitting irs
policy wants and concerns through Nonaka, whe was important in managing
coalition affairs as chief cabinet secretary under the Obuchi administration,
and through Koga, also from the Hashimoto faction, who played a central role
in inter-party negotiations under the Obuchi administration as former
Chairman of the LDP’s Diet Affairs Commirtee (Kokkai Taisaku Iinkai). The
distance berween the Hashimoto faction and the Koizumi administration,
however, does not facilitate the communication process, particularly between
Nonaka and Koizumi.'®

Koizumi’s willingness to compromise with his coalition partners has directdy
reflected his political standing amongst the public. In particular, when his
support ratings plummeted in eardy 2002, Kolzumi had to try and rebuild
relations with the New Kémeitd, the largest non-LDP grouping in the coslition,
As one New Kémeitd official commented: "When Kolzumi's approval rating
was exremely high at 70-80%, the prime minister acted as he liked without
paying us any atendon, Bue the time has come for us to speak out because his
popularity is waning and his power base within the coalition government is
also weakening’.'® This comment echoed a similar remark by Conservative
Party President Noda Takeshi who commented thar ‘[t]he prime minister has
started raking our advice lately, even though he wouldnt listen to us before’.*¥

Generally speaking, Koizumi has made tactical concessions to his coalidon
partners in areas that engage their primary incerests {that is, defence policy for
the Conservative Party and social welfare policy for the New Komeitd)
sufficienty te retain their support for the coalition. But LDP-bureaucracic
policymaking predominates in areas of primary interest to the LDP such as
agricultural policy and regional public works.*® Generally speaking, it is the
big macro-policy issues that need agreement within the coulition, leaving
everyday, bread and butter micro-policy issues decided by the rraditional system.
in other words, coalition government has not threatened the prevailing norm
of ruling party-bureaucradc policymaking. It has certainly not shifted the locus
of policymaking to the Dier. The Diet remains a formalised arena for voting
on legislation, not for debate amongst politicians from different parties arguing
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clearly differentiared policy positions. Individual Diet members de not speak
at length on legislative provisions in the manner of parliamentary members in
other Westminster democracies, in spite of the passage of the Diet Revitalisation
Law in 1999 which was supposed to enhance policy debate amongst politicians.
At muost, the law has enhanced the opportunity for some gentle sparring berween
party leaders (induding the prime minister) usually in the context of standing
committee {usually the Budger Committee) deliberations. Even here, Diet
members roles are limited o asking questions, for which the answers by the
minister or his deputies are scripted beforchand by policy specialisis from the
relevant ministry. Politicians as members of the Diet, as opposed to their other
political and policymaking roles, do not determine the direction of policy in
Japan.

The major impact of coalition rule has been to insert another layer of
adjustment at the party level, which preserves the dual LDP-bureaucratic
policymaking structure intact, Indeed, coordination amongst the coalition
parties on policy s simply 2 more advanced and ransparent form of the deal-
making between the LDP and the opposition which has characterised LDP
Dier management since 1976, when the LDP suffered significant setbacks in
the Lower House, and particularly after 1989, when it lost its majority in the
Upper House.'® Counterintuitively, the New Kémeitd and Conservative Party
do not exercise a veto power over the decisions that come out of the traditional
policymaking process. That is because they are prepared to trade leng-held
policy positions and priorities for a power-sharing arrangement.’”® Moreover,
as already noted, because partics are not generally ideologically hide-bound,
pragmatism and instrumentalism predominate as the primary determinants
of policy choice. This makes party groupings flexible on martters of policy
choice and reduces the distance amongst the coalition members on policy
issues. The coalition parties are concerned less with ideological issues than
with policies that will impacr on their electoral prospects. In this respect, the
Conservative and New Komeitd Diet members find themselves sharing a lot of
ground with the LDP The main divide on policy tends to lie berween the
execytive on the one hand and the ruling parties on the other. The New Komeid
and Conservative Party have simply lined up with the LDP on 2 wide range of
issues. For this reason, they are frequently opposed to structural reforms,
preferting economic stimulus and other economic revival packages instead.
PARC Chairman Asd criticised the Koizumi administration’s Pebruary anti-
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deflation package ‘as lacking stimulus measures ro tev up the economy’,”” at
the same time as teaming up with his New Kémeitd counterpary Kitagawa
Kazuo calling for fresh steps to tackle deflation and agreeing to present a series
of jointy formulated samulus proposals to the government.'”

The prospect of the Lower House being dissolved and an elecdon beiog
held provides Kolzumi with 2 weapon to bring all the partes into line. Chief
Cabinet Secretary Fukuda, for example, told a senior official of the New Kémeit6
that if the postal liberalisation bills passed only the Lower House, the ‘prime
minister would dissolve the lower house and call an election’.””? The coalition
parties would not be keen on any election that gave Koizumi strong public
endorsement of his pro-reform position against their anti-reform posture. In
the New Kémeitd's case, calling a quick election would put it ar a disadvantage
because the party requires considerable time to prepare for an election.™™

The advent of coalition government has undoubtedly complicated the
executive’s relationship with the ruling parties. Koiztimi not only has to negotiate
around the dominant LDE he also has to take into account the views of the
leaders and members of the New Kémeitd and Conservative Party. On the
other hand, the prior coordination process amongst the three ruling parties
has been coasiderably devalued by Koizumi’s more top-down style of
decisionmaking. Just as he has tried to bypass and limit the influence of the
LDP in policymaking, so has he tried to pass over the other parties in the
ruling coalition. In fact, he ‘has been determined to throw off the ruling coalition
i order to carry out his reform program’.'”” The executive led by Koizumi and
the CEFP does not always consult with the coalition parey leaders prior to
announcements of new policy directions, particularly in areas of fiscal policy.
For example, Koizumi ordered the CEFP to incorporate the ¥30 willion cap
on the issuance of government bonds and trim public works expenditure in
the 2002 budget without prior consultation with the ruling coalition parties,
who had to give their approval after the fact.® A leading New Kémeitd member
rather derisorily described the communication between his party and the LDP
as being ‘a case of LDP Secretary-General Taku Yamasaki going into the Prime
Minister’s Office and delivering us Koizumi's will’.*7 The Japanese press has
also reported that the coalition is not functioning well and the relationship
berween Koizumi and his coalition partners is rather cool.”® Qne commentaror
has even gone as far as to fabel this state of affairs as the ‘myth of coalition’,”
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Where the parmners in the ruling coalition may be more significant is in
aligning with one or other of the power blocs within the LDP for or against
the prime minister.™ They can, in short, be brought into internal power
plays within the LDP In this way, the junior parties in the coalidon might be
able to exert some influence over the direction of leadership within the LDP
and thus the fate of the administration. As already noted, the New Kémeid is
known for having closer relacions with certain members of the senior hierarchy
in the LDP, such as Nonaka, and is closer to the Hashimoto facdon than to
other factions, This may generate some influence atr a crucial moment in
swinging the balance of power within the party in one direction or another,
and thus 2 potentially decisive role in bringing down the administration. One
has to consider, therefore, the coalition parties’ role not only in policymaking,
but also in the politics of Nagaracho.

NOTES
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would rise, and if interest rates were to rise, the stockmarket would go down and the price of
government bonds, which the banks hold in large quantities, would decline, causing large bank
losses. Banks with bad loans, therefore, want to keep the recession in order to keep interest rates
low so that the banks can eventually recover. Koizumi wants to help the banks, so he sacrifices
the Japanese economy in order to do so. Harada Yutaka, ‘Ginkd o Mamoru tame Nihon o
Suteta Seisaku no Tsumi’ ["The Offence of a Policy that Deserts Japan in Order to Protect the
Banks'], Chiié Kéron, May 2002, pp. 96-101.

The Japanese press has also disclosed that the now defunct Sakura Bank collected contributions
from six debtor companies for Koizumi, totalling ¥2.6 million, for four years before Koizumi
became prime minister. Asahi Shinbun, 26 July 2002.

Fukao elaborates a little more on this scenario. Once the banks lose their assets and become
bankrupt, an official receiver of financial liquidation is called in, the responsibility of the
management will often be questioned and the possibility of lawsuits against the management
will arise. Since the management will not be blamed as long as they can hide bad debts, bank
managers, to maintain their safe retirement, prefer to hide bad debts rather than reveal them,
thus avoiding the receiver and being blamed for the bank’s downfall. Fukao Kéy6, ‘Ginké no
Furyd Saiken wa Naze Heranai ka?’ ["Why Aren't Banks Bad Debts Decreasing?’], Gendaz, May
2002, p. 52.

‘Nihon Keizai’, p. 24.

Kan also points out that Koizumi was quite happy to let Mycal Corporation and Acki
Construction Corporation go to the wall as a demonstration that reform was progressing, but he
had a rotally different attitude towards the impending bankruptcy of Daiei Corporation because
it had built a shopping centre in his own constituency of Yokosuka. ‘Kono Naikaku wa Watashi
ga Taosu', p. 334.

See also below and Chapter 6 on ‘Policy Stalemate’.

Saikawa, ‘Nihon Keizaf’, p. 24.

Nakamura Keiz6, ‘Igai ni Semai Shubi Hani Mokuhyd no Ketsujo Koso Kiki’ [‘An Unexpectedly
Narrow Sphere of Influence, True Crisis is Lack of Goals'], Shitkan Toyé Keizai, 6 July, 2002, p.
113.

See, for example, the comments by Masuzoe who condemned Koizumi for saying that additional
anti-deflation measures were not necessary following the February package. As Masuzoe puts it,
‘this level of ignorance in economics could be a crime’. “Koizumi Junichiré’, p. 105. Curtis notes
that Koizumi ‘did not really understand the NPL problem or he was not interested that much in
it’. fapan: Crisis or Reform, p. 8. Koizumi has ruminared on his difficulties in this area, bemoaning
the fact that he is attacked inside Japan for doing too much to encourage banks to dispose of

their bad loans, thereby pushing companies into bankruptcy or restructuring and creating more
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unemployment, and criticised outside Japan for being lukewarsa and not doing enough. Flaancial
Times, <hups/ingws frcom/filgy cgiffic? pagenatne=Viewdecid=FT 34K S 5051 Do

See, for cample, “Fakenaka Daijir, p. 14 and Morinaga, ‘Seifu no S6gé Tasakd’, pp. 42-4,
Musuzoe, "Rotzami funichisd’, pp. 167-8.

Agahi Shinbun, 11 Ociber 2001,

Their agrecrent so these institutional changes no doubt reflected their confidence that they
could dicrate sutcomes on this issue as well, See befow.

Dadly Yominri On-Line, <hop:/Mowwreyomiur co,jp/newse/Z0020523wo002 htiso,

The membership of the house comsmiriee ovetlaps to some extent with LDP divisional members
and also inchudes members of the 1XP] opposed to the bills,

According wo Stockwin, the Dier committees have the power to ‘kill' bills, bur ultimarely this
only amounts 1o the powsr of delay insofar as 2 bill can be subimitted to the bouse over and
above commintee objecons if 20 or more members of the howse dermand i JAA. Stockwin,
Governing Japar: Divided Politics in 2 Majer Fronomy, Third Editton, Oxford, Blackwell, 1999, p.
L18.

Nehen Eeizai Shinbun, 24 May 2602, According to another sousce, Makagawa sald to Kolrumi
‘Please refrain from offending the LDP mewmbers’. Dgily Yomitri Cn-Line, <hupd/
ww yormiurLoo. jp/oewse 20020523 waol4 homes.

The Japan Times Online, <hupiiwww japancimes.ce. jp/cgi-bin/getarticle.pts?
ed20020430a1 b,

Nikhel Weekdy, 4 June 2001,

Yormiuri Shinbun, 28 July 2062

Ihid.

The Australian, 7 December 2001

Diaily Yominri On-Line, <huipi!foeww.yomiszd cojpfuewse/ 2002051 2wol3 . hon>,

Tokyo Shinbun, 22 May 2002, This is reminiscent of accusations huged at former Prime Miniser
Hashimoto in his abortive attempt 10 privarise the three postal services in 1997, Jiven young
Diet members elected only two or diree simes accused him of being a dictator. claiming thae it
was outrageous w0 privatise the three businesses of che postal service. Eda, Kodzumt Shushd’, p.
124,

As chief spokesperson for this organisation and also for bureaucrars in the former Ministry of
Posts and Telecormunications, Nonaka led the resistance 1o formers Prime Minister Hashimoto's
fruicless pursuit of postal service privatisation in 1997.

Okamozo, “Surerai” p. 10.

They proposed o recategorise direct mail (such as the delivery of credit cards and flyers) as

ordinary mail so that it could only be handled by compunies licersed 1o handle ordinary mall,
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which would make it almeost impossible for private companies to participate, Another proposed
sevision required a private company 1o set up the sume number of maiilsexes nationwide as the
Postal Services Agency. These modificetions werze largely along the lines of thoese sought by the
Minisery of Public Managemenr, Home Affairs, Posss and Telecommunizarions, Dedly Yonrinei
On-Line, <btrp:diwwwyomiurl. codp/newse 20020525 woD4 heae. However, the Mail Delivery
Bill and Mail Delivesry Fxecution Bill were passed in the Diet in the form submiztad by the
cabinet without changes. This is undoubtedly due to the fact char the ministry rerained che right
s define what constituted postal mail and private companies would have o seek the minisicy’s

permission to participate in die maif basiness,

* Nikkes Weekly, 20 May 2082,

ibid. This is in fact what happened. The Postal Pubdic Corporaden Bill and the Posal Public
Corporation Bxecution Bill were both amended in line with what the DPY cailed “oko-giin
politiciany’ consensas’. <hrep:/Farww, dpf.onjplenglish/news/020706/070603 humi=.

Curtis makes 3 similar point thar the requirement for party approval of cabinet-sponsored
legislazion before it can be preseated 10 the Diet prevents the prime minister from exercising his
stroag leadership. See Gerald L. Curtls, "Tokushic Shiddryoku Fukyd: Kono Mama de wa WNihen
wa Himetsu Surd ['Special Feature: Leadership Recession: Japan Will Destroy Itself Sooner of
Later'l, Chag Kdvom, May 2002, p. 81,

Ibid., g. 80.

Acendr Lijphare, Desageracies: Patterns of Majovitarian and Consensis Governmerst in Tiwenty-Ohe

Cauntries, New Haven, Yale University Press, 1984, pp. 49

7 The disvussion of the so-called "Un-Westninster” aspects of Japars policymaking system in dhis

chaprer is based on my Forthcoming ardcle entitled Tapaw’s Un-Westminsrer Syster’, in
Governsnent and Opposition, Winter 2003,

Stockwin, Gevessing Jupar, p. 44, See also Ray A. Moore and Donald L. Robinsen, Farmers for
Democzacy, Creating the New Japanese State ander MavArthur, Oxford, Ozford University Press,
2002, pp. 98-103.

‘A Comparative Perspective’, p. 7.

As Stockwin agrees, snce the Occupation ended in 1952, it gradually became clear thar Japan
was sigrificantly diverging from the classic British patern’, ‘A Comnpazative Perspective’, p. 7.
Lifpharts list of descriptive characreristics [nchudes concentration of executive power, fusion of
power between the executive and the Jegislature and executive deminance, asymmetric
bicameralism (o swonger Lower House}, a two-party system, a one-dimensions! party systerg,
elecrorares in which candidares seek a plurality, 2 unitary system of government, an anwritten
consittution and parliamentacy sovereignuy, Democracies, pp. 4-9. Japan has all these features

zxeept those relating o the concentration of execucive power and exeoutive dominance, g twe-
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party system {it continues w have 2 one and a half parey systern, thatis, the LDP plus the sesthe—
in some G0 per cent of seats Diet mersbaes seek a plurality-—gnd 4 written consdrution. The
mzin Westminster examples are Britain, Canada, Australia and New Zealand, Ondy the United
Kingdom has 4 pure Weseminster system accosding vo Lijpharts model, although even this
ohservation is now contested. In afl of the countries except Japan, ther is execative dominance
and a concentrarion of exccutive power,

Tnterests’, p. 41,

Exven chaugh the LDP President {and 1op executive) becomes the prime minister, it is the latter
rade thar is Integral wo the exccutive, not the former, which pot oaly has a separaze tide bue
scparate powers and functions. The executive leadership of the LDP should not be confused
with the exccurive, Although the latter s drawn from the LDP it has separate functions and
inverests. It is the failure tr make this distinction that reveals not only & misunderstandiag of
parliamentary cabinet systams but also leads 1o much misleading analysis of the policymaking
process in Japan. See, for example, Leonard Schoppa, ‘Zoku Power and LDP Power: A Case Srady
of the Zokn Role in Bducadion Policy’, Jowrnal of Japanese Studies, Vol. 17, No. 1, Winter 1991,
pp. 79-106. This was a story of the wension between party intesests represented by the LDP
#okr and the interesty of the execudive led by former Prime Minister Nakasene, not the LDRE
Some ministers exercise greater policy authoriry than others, The comperence and authorizy of
mimisters in relagion o their minsties depends on their abiliry, previous experience. pelicy
expertise, policy standing within the LDP {as 20bu) and personality,

Kono Natkaku wa Watashi ga Taosd', p.337

* It is one of the most analysed aspects of Japan’s polidical system. The seminal work in English is

Chalmers Johnson, MITT and the fapanese Miracle, Stanford, Stanford University Press, 1982,
This is 2 common theme amongse scholarly analysts in the 2000, See, for example, Curtis’
comments it “Lhe Kotzum Adminiscation’, pp. 29798, and in Japan: Crists or Reform, p. 9.
Amyzx, "From Breakdown to Breakthrough', p. 28.

This is also somerimes eranslated as the prime minister’s residential office,

The buseancracy’s powers of econoimic inrervention and their policymaking power need to be
differentiated.

Indeed, some commentators argue that Koizumi is acting in bis vaditional role as 3 Bscal policy
{eaisedt ok in pushing these policies. See, for exarple, Kawachi Takashi, Kolzemi Whe?',
Japan Echo, Vol 28, No. 4, Auguse 2001, p. 12,

Dradly Yoriuri On-Line, <htipcfvrww. yormiud.co.jp/newse! 20020 106wo2 hess, Another has
argued: T believe that the minisery’s belv-tightening stance has not changed since Hashimoto's

wenure. Although the miniseey had to accepe pump-priming economic stmulas policies during
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the adminiseration of [the fate Keizo] Obuchi, this time it successfully jumped on the bandwugon
of structural reforms soughe by Kotzerai', Quoted in The Japan Timer, 16 August 2002,

The Japan Times, 17 August 2001,

Edirorial Deparement, “Kobaumi wa 41 wen™, p. 96,

Nibon Reizai Skinkun, 12 June 2082, Sec also the comments abour Keizumi and the influence of
the Finance Mintsery in Chagpter 6 on Policy Stalemaee”.

Nazkarrura, “Tgai ni Semai Shubi Hant', p. 113,

bid., p. 113,

A similar point has been made by Bdward §. Lincoln in Arthritic Japan: The Slow Pace of Economic
Reformy, JPRI Working Paper, No. 81, Tapan Policy Research Institute, QOcrober 2001, pp. 3-8,
Daily Yominri On-Lize, <hupelfererwyomiur.co jpfnewse/20020425wo01 . hrms,

See abso below.

Niban Keizai Skinbun, 26 May 2602

Nikor Keizai Shinkun, 22 May 2002.

* Personal communication, Professor Ellis Krauss, Universite of California, San Diego.

See for example, §. Mark Ramseyer and Pravoes McCall Rosenbhuth, Japases Political Markesplce,
Cambridge, Farvard University Press, 1993,

To was posed by the author in “Japan’s Political Leadership Deficit’, for example.

Bureaucratic organs tend wo dominare in areas where policy decisions require high levels of
rechoteal expertise or have marginal or less politicat impact.

Sugimoto, A Study of LIP Policpmaking, p. 31. Another role is to solicit and collect political
Fannds, and in some cases, act a5 a fall-guy for Biet member in the event that vielations of the
Polizical Funds Conrrol Law come to light,

The systern of state-funded policy aldes for Diec members was set up in January 1994 ac che
same time s the passage of the elecronal reform faws.

asahi.com, <htsprwwevasahi.com/english/poliics/K2002052600442 hembs.

199 Seversd Japanese politicians bave been prossouted for funnelling the salaries of their policy aides

for personal use. asshi.com, <httprwwaasahi cots/english/politics/K 2002032600442 hombs

VY The Japar Times, 2 December 2800,

182 A sentor METT official recently bemioaned the facr that ‘in Former days, there were inflnendal

LEP members who worked o hold down [those against MIT] policies], and the commerce and

mdustey pelicy dique in the Dier offered cooperation’. Quoted e Asahi Shiadrn, 31 May 2002,

93 Influentiad LDP poliricians reportedly protected the Foreign Ministry, the Justice Minisuy and

the Ministry of Agriculture, Forestry and Fisheries from restructuring during the reorgandsation

of the bureancracy which rook ¢ffect on 6 January 2001,
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94 Phis explains why semeone like Suzuki Muneo bas been able o wield so much influence over
the Ministry of Foreign Affairs (Gaimushé), Not only did he call the shots in the LDP commitiee
on diplomacy {Gaikd Bukal), be was also an influential member of the Lowsr House Standing
Commiteee ox Forelgn Affais {Gaimiz linkei). #His posions ir: the party and in che Dietallowed
him to extract favouss from the Forcign Ministry, Mikked Weekly, 25 February 2002

Y3 Arahi Shinbun, 31 May 2002,

98 Some younger Diet metabers have criticised the zobu as lacking their own opinions and policics
‘so all they can do is act on bebalf of the bureaucrars, Mot surpnsingly, they ‘try 1o enhance the
bisresucracy’s anthority and hinder privatesector activities’. Kéno Tass, quored (n The Jopun
Timer Online, <buipdFeww japantimes.co. jpfegi-bin/gerardele.pl 57n 2001020726 hums.

157 Nikes Weebdy, 1% March 2002,

168 Nidkeai Werkdy, 25 February 2002.

% The netion of symbiosis was obrained from Sugimotw, A Study of LDP Policyreaking, p. 25.

% Sre, for exarople, the commentary by the politicsd news editor of the Niken Keigai Shinbun in
Nikkei Weekly, 25 February 2002.

T Their role focuses on providiag answers for minsters, deputy ministers zod parBamentary
secreraries o provide in response to questions in the Die and in fis commitees. Personal interview,
MAEF official, April 2002,

% asahi.com, <htpu/fwwwasahicomienglish/polides/K2001 301 100969 hunk.

4 CQruoted in Susumu Okamoto, ‘Mandarins: Wha's the Bass?, AERA, <http/fwwwasahi.comy/
englishffeature/ 200207120026 humls.

1 0f course, politicians and bureancracs represent two sides of the netodous lron wiangles of
vested interest that operate in key industry sectors in Japan. See George Mulgan, Jupan Jncin
the Agricultsral Sector, pp. 48,

1*% This actviry is the key intetdinking mechanism vnderpinming the much crivicised Tron tiangles
of corrupt interdependent relations amaongst politcians, bureaucrats and bustnessmen.

Y18 Makane, The Policy-Making Process, p. 94.

1 Ihid., p. 94,

15 Thid., p. 94.

1 See, for example, the Nebon Keivai Shinbun editorial of 20 June 2002, The Asehi Shinbun editorial
an 9 July 2002 asserted that ‘politicians’ inappropriste or excessive involvement in public
administration compromises feir governmens and contribures to political corrupdon. The
unseetnly cozy selationships berween polidicians and bureaucrats must be dismanitled’, ssaht.com,
<htepid/fwww.asahi.com/engligh/op-ed/K2002070900264. 5unl>,
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2% The balanee of Lower House Diet members (200) wete chosen from 11 regional districes, elected
on a propertional representation basis, The number of sears from these constiruencies was reduced
o 180 prior ta the 2000 Lower House election,

1 Under the new sysein, 45 per cent of Dier members represent Lower Flouse SMIDs, Taking rhis
proportion together with the msmbers effectively representing SMDs in the Upper House (because
of the half wurnover of the house in esch election which reduces dual-member prefeciusal
constituencies to single-member disericts in each election), the total is juse under half (thar is,
48 per cent} of the current rotal Diet membership of 727 (480 members in the Lower House
and 247 in the Upper House),

32 The MMD syster also encouraged porle-barrel compretition ameongst contenders for parfiamentary
seats, particuterly those from the permanently incumbent party (thatis, the LDP). The incearives
under the new SMDs thus serve merely o ensrench the rendencies thar had become well-
established over the yeass under the MMI systern,

22 The cuerent soral is ¥30 billion per vear,

1% ven candidates in the proportionad represensation distriers of the Lower House build voter
support on the back of connections with specific Inserest groups. The same is true of the Nadonal
Constituency of the Upper House, which is also run along proportional representation lines and
where candidares elicic support from a éar‘{imﬁar natiorwide interest group, such as postmasters
of docrars. The newly legislared ability of voters to back individuals in this consdruency as well
as paties, has served fusther to entrench candidate-based voting in Yapan.

143 Persunal communicadon, Professor Ellis Krauss, Untversity of San Diege, June 2002, Krauss
describes this 25 a form of ‘path dependence’ in which ‘politictans have both “sunk costs” (in the
econamic sense of prior and cosily investments) as well as ways of thinking connected w older
system organizationai forms and behaviour and thus tend first ro try and adapt the older patrerns
£ the new needs of the new sysrem, rather than stardng from scratch with new forms’. Personal
corneunication, June 2002,

26 Haggard, ‘Tnterests’, p. 46,

18 Nikhei Whekly, 1 April 2002,

"% Independent Diet member, Kondd Mortohiko, quoted in T fepan Timer Online, <hup:/!
www,iapantimes.co jp/uig-binfgetarticle. pl S2nn20010214b6 hums,

1 Enerests, pp. 46-7,

*3% The June ‘compechensive policy giidelines” of the DP], for example, referred e ‘rebuiiding Japanese
society hased on the spisit of fratermalisen’. Yomiwed Shirkun, 7 June 2602,

3 This point is also made and developed by Krauss and Pekkanen, *“The 04 System™, pp. 1011
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12 Krauss has emphasised the amount of splic veting in the Lowst House, As he elaborates, ‘tany
wad ro vate for the incumbent, whatever histher party and save their party support vote for the
proportional representation section. We interviewed several LDP and former LDP Dier
members...who told us that they kepr their koenkal becanse lots of theis supporters sow under
SMD hate the LDP but ke chem, so they have supporters in their kéenkai From many different
parties, even the JOPT Personal communication, June 2002,

43 Maggard, Taserests’, p. 47.

3% As Krauss and Pekkanen aiso note, this is one of the main reasons why the zedn did not fade
away wich the introduction of the SMDs, which generate disincentives for policy specialisation.
Policy specialisation is stifl a medium for advancement within the PARC committees and the
party. Moreover, not all zeks correspond disectly and simply w the sectoral lntereses tha
predominate in a Dier member’s support base. Those for administrative reform, inter-parey
wlations and Dist coordination are geod examples. The existence of zekx in these areas underdines
the imporance of specialisagon In non-sectoral areas as a means of career advancement. Former
Prime Minister Hashimoto, for sxample, was well known in the 1980s as a leading gyékake sofu.

5 Suzuks Munes’, p. 105.

135 Thid,, p. 105,

17 The Palicy-Making Process, p. 94,

5% Edivorial, Nekked Weekly, 11 March 2002,

%% asahi_com, <htprawwasabl comfenglish/politics/K20020620004168 bombs.

U Nikkef Weekly, 25 February 2002,

M1 asghicom, <hupwwwaszhicomfenglish/polide/K2002062700306. hombs.

12 Keauss and Pekkanen also quote Richard Rose (The Prime Minister in a Shrinking World,
Cambridge. UK, Poliry Press, 2001) in poiating out that in esmrast to the system in Japan,
where There is no centralized party leadesship with complete control over district-level
uominations... British Prime Mindswrs have quite substantial powers over re-nomination even
of incumbents and have been known 1o warn back-benchers aot o “bark” we much or “ger
vicious” on opposing the government on vates, because such a politician may find thar “He may
not ger his license renewed when it falle due™, “The 94 System™, p. 29.

3 Hagpard, “Inverests’, p. 40.

4 Ihid, g 46.

M5 Thad, p 48.

198 chrtpe/fwwow.kantel.go. jp/foreign/constitution_and_government_of_japan/ natienal_adm

_e.horaks,

¥ Craoted in Tawara et ab., ‘Koizumi ga Taorera mae nf, p. 119
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% Shiozaki Yasuhisa, 1 young LIDP Diet member, quoted in Tawara et al,, ‘Koizumi ga Taoreru
mae i, p. 119,

U Ser also Chaprer 6 on Policy Stalemare’.

0 Quoted in Yominrd Shinbun, 30 June 1999,

71 "Kono Katkaku wa Watashi ga Taosu', p. 337,

2 Quoted in The Japan Times, X February 2001,

B Curtis anribures this lack of unity 10 & cabiner ‘cultuse’ in which ministers 'do oot believe chat
their job is to suppott the primee miniswer’. fapan: Crisir or Reform, p. 8. In reality, however, dis
“culvure” has its origing in bureancratic power and the refative weakness of cabinet ministers vic-
a-vés their own minisiries.

134 deabi Shinbun, 20 November 2001,

133 “The Koizumi Administration’, p. 302,

138 See my fortheoming volame, Japans Interventionist Seate,

7 Personal interview, Ministry of Forelgn Affairs official, Aprit 2002,

58 Asabi Shinbun, 31 January 2002,

% “The Kolznmi Administration, p. 301

10 This grotp consists of these who have already taker their tum in cerupying leading positions in
the parey and in government, such as former prime ministers, former faction leaders, former top-
level exccutives in the LOP {secretary-general, PARC chatrman, and so forch) and former chief
cabinet secretaries. These politicians retain ehefr Dier sears angd much of their influence in the
party {particularly in relation to the allocation of high-level execustive posts in the LT and in
the government) znd over matters of policy. Horie has alse drawn attentian 1o the role of former
prime ministers who, he contends, *keep controffing the government hehind the scenes, opposing
the cureene prime minister’s poficy and forcing their own ideas on the incambeny’, Horic Fiskashi,
President of Shebi University, quoted in The Japan Times, 7 Decernber 2001, See also Aurelia
George Mulgan, ‘Japar's Political Leadesship Dehicit’, Auwstratian Political Science Reviews, Vol. 35,
No. 2, July 2000, pp. 19354,

¥ The factions still form the primary constituencies of LDP Diet member voters for the presidency
of the party, in spite of evidence of cross-Faceional voting in recent years, and the opening of the
presidential elections in some instances o the wider parry membership.

82 This occurred in che 1998 LDP Presidential election, for example, Former Prime Minister Obuchi
got the most votes, Kajiyama Seiroku got the second highest number of vores and Koizumi came
in third, even though public opinion pols at the tme showed thar he was the publics first
choiee for the job.

163 Nikkei Weekly, 12 November 2081,
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162 Mainichi Shinbun, 24 July 2002,

165 But see also the comments about Koga in Chapter 7 on “Team Weaknesses, Tactical Flaws and
Policy Defects’.

165 Nikkei Weekly, 25 February 2002,

167 Thid.

188 For an explanation of the impact of coalition government on agriculeural policymaking, see
George Mulgan, Japan Inc' in the Agricultural Seetor, pp. 67-8.

169 See George Mulgan, “The Dynamics of Coalition Politics’, p. 45.

7% This point is elaborated in George Mulgan, “The Dynarnics of Coalition Politics’, p. 40--2.

Y The Japan Times Online, <hup://www.japantimes.co.jp/cig-binfgetarcicle.pls?
nb2002030% 1 .htm>.

172 Thid.

V7% Daily Yomiuri On-Line, <hup:/fwwwyomiuri.co.jp/newse/20020525wo04.hun>.

74 Okamoto, “Sutemi”™, p. 8.

75 Mainichi Shinbun, 24 Fuly 2002.

7€ Daily Yomiuri On-Line, <hup:/iwww.yomiuri.co.jp/newse/20020612wo003. hems.

Y7 Daily Yomiur! On-Line, <bttp/ Fwww.yomiuri.co.jp/newse/20020520wo01 . hem>.

178 Mainichi Shinbun, 24 July 2002,

172 Thid.

189 See ajso Chapter 7 on “Team Weaknesses, Tactical Flaws and Policy Defects’.





