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GENERAL EDITORS’ PREFACE

Since the beginning of this century the Cambridge histories have set a
pattern in the English-reading world for multivolume series contain-
ing chapters written by specialists under the guidance of volume edi-
tors. Plans for a Cambridge history of Japan were begun in the 1970s
and completed in 1978. The task was not to be easy. The details of
Japanese history are not matters of common knowledge among West-
ern historians. The cultural mode of Japan differs greatly from that of
the West, and above all there are the daunting problems of terminol-
ogy and language. In compensation, however, foreign scholars have
been assisted by the remarkable achievements of the Japanese scholars
during the last century in recasting their history in modern conceptual
and methodological terms.

History has played a major role in Japanese culture and thought,
and the Japanese record is long and full. Japan’s rulers from ancient
times have found legitimacy in tradition, both mythic and historic,
and Japan’s thinkers have probed for a national morality and system of
values in their country’s past. The importance of history was also
emphasized in the continental cultural influences that entered Japan
from early times. Its expression changed as the Japanese consciousness
turned to questions of dynastic origin, as it came to reflect Buddhist
views of time and reality, and as it sought justification for rule by the
samurai estate. By the eighteenth century the successive need to ex-
plain the divinity of government, justify the ruler’s place through his
virtue and compassion, and interpret the flux of political change had
resulted in the fashioning of a highly subjective fusion of Shinto,
Buddhist, and Confucian norms.

In the nineteenth century the Japanese became familiar with West-
ern forms of historical expression and felt the need to fit their national
history into patterns of a larger world history. As the modern Japanese
state took its place among other nations, Japanese history faced the
task of reconciling a parochial past with a more catholic present. Histo-
rians familiarized themselves with European accounts of the course of
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vi GENERAL EDITORS’ PREFACE

civilization and described Japan’s nineteenth century turn from mili-
tary to civilian bureaucratic rule under monarchical guidance as part
of a larger, worldwide pattern. Buckle, Guizot, Spencer, and then
Marx successively provided interpretative schema.

The twentieth-century ideology of the imperial nation state, how-
ever, operated to inhibit full play of universalism in historical interpre-
tation. The growth and ideology of the imperial realm required cau-
tion on the part of historians, particularly with reference to Japanese
origins.

Japan’s defeat in World War II brought release from these inhibi-
tions and for a time replaced them with compulsive denunciation of
the pretensions of the imperial state. Soon the expansion of higher
education brought changes in the size and variety of the Japanese
scholarly world. Historical inquiry was now free to range widely. A
new opening to the West brought lively interest in historical expres-
sions in the West, and a historical profession that had become cau-
tiously and expertly positivist began to rethink its material in terms of
larger patterns. '

At just this juncture the serious study of Japanese history began in
the West. Before World War II the only distinguished general survey
of Japanese history in English was G. B. Sansom’s Fapan: A Short
Cultural History, first published in 1931 and still in print. English and
American students of Japan, many trained in wartime language pro-
grams, were soon able to travel to Japan for study and participation
with Japanese scholars in cooperative projects. International confer-
ences and symposia produced volumes of essays that served as bench-
marks of intellectual focus and technical advance. Within Japan itself
an outpouring of historical scholarship, popular publishing, and his-
torical romance heightened the historical consciousness of a nation
aware of the dramatic changes of which it was witness.

In 1978 plans were adopted to produce this series on Japanese his-
tory as a way of taking stock of what has been learned. The present
generation of Western historians can draw upon the solid foundations
of the modern Japanese historical profession. The decision to limit the
enterprise to six volumes meant that topics such as the history of art
and literature, aspects of economics and technology and science, and
the riches of local history would have to be left out. They too have
been the beneficiaries of vigorous study and publication in Japan and
in the Western world.

Multivolume series have appeared many times in Japanese since the
beginning of the century, but until the 1960s the number of profession-
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GENERAL EDITORS’ PREFACE vii

ally trained historians of Japan in the Western world was too small to
sustain such an enterprise. Although that number has grown, the
general editors have thought it best to draw on Japanese specialists for
contributions in areas where they retain a clear authority. In such
cases the act of translation itself involves a form of editorial coopera-
tion that requires the skills of a trained historian whose name deserves
acknowledgment.

The primary objective of the present series is to put before the
English-reading audience as complete a record of Japanese history as
possible. But the Japanese case attracts our attention for other reasons
as well. To some it has seemed that the more we have come to know
about Japan the more we are drawn to the apparent similarities with
Western history. The long continuous course of Japan’s historical
record has tempted historians to look for resemblances between its
patterns of political and social organization and those of the West. The
rapid emergence of Japan’s modern nation state has occupied the
attention of comparative historians, both Japanese and Western. On
the other hand, specialists are inclined to point out the dangers of
being misled by seeming parallels.

The striking advances in our knowledge of Japan’s past will con-
tinue and accelerate. Western historians of this great and complex
subject will continue to grapple with it, and they must as Japan’s
world role becomes more prominent. The need for greater and deeper
understanding of Japan will continue to be evident. Japanese history
belongs to the world, not only as a right and necessity but also as a
subject of compelling interest.

JouN W. HALL
MARIUS B. JANSEN
MabpokA KaNal
DENIS TWITCHETT
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PREFACE TO VOLUME 6

The twentieth century poses a problem for the historian. The actors
on the historical stage are in the midst of an ongoing drama, and our
observation of this drama, to say nothing of our understanding of it,
is also in flux. Research on the history of twentieth-century Japan,
much of it in the social sciences, seems to be expanding at an almost
exponential rate. The study of the Japanese economy alone has be-
come a major academic cottage industry in the past decade, engaging
specialists both inside and outside the field of Japanese studies. By its
very nature, then, a volume of this sort, concentrating on the twenti-
eth century, is an exercise in obsolescence. Like the later volumes of
the first Lord Acton’s Cambridge Modern History, this volume is the
most likely among those of the Cambridge History of Japan to require
early revision.

Given this reality, it seemed wiser to plan the volume as a discursive
guide to twentieth-century Japan than as a complete Baedeker with
each site and vista along the way properly noted and catalogued. For
example, there is less space, and hence less detail of coverage, devoted
to political and diplomatic history than there might have been. But as
there are many excellent monographs in English on these subjects,
readers will not have trouble filling in the obvious gaps in the record.
It may be more difficult for them to find succinct accounts of other
subjects, particularly in economic, social, and intellectual history, and
hence the contents err in their favor.

The volume is divided into four main sections: The first provides a
general guide to the development of domestic politics, particularly the
politics of representative institutions; the second deals with external
relations, with the most emphasis on Japan’s territorial expansion and
aggrandizement on the Asian continent, as well as the consequences
that flowed therefrom; the third section provides an overview of eco-
nomic development during the twentieth century; and the final section
deals with changes in the working and farming classes, which consti-
tuted the majority of the Japanese population until recently, as well as
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xviii PREFACE TO VOLUME 6

the conceptual or theoretical lenses through which intellectuals viewed
these and other long-term changes. Clearly, much has been left out of
this volume, not the least of which is a comprehensive treatment of
changes in education, higher culture, the fine arts, and literature. But
time is short, history long, and such truncation inevitable.

This volume uses conventional romanization for Japanese and Ko-
rean terms, but it stands by the old Wade—Giles system of romaniza-
tion for Chinese terms. Because many scholars in Chinese studies now
prefer to use the pinyin system, this practice may appear retrograde, if
not outright imperialistic. However, most Japan specialists have not
yet caught on to the new system, and hence all six volumes of the
Cambridge History of Fapan will rely on the old one. An alternative
would have been to provide both Wade—Giles and pinyin romaniza-
tion, but that seemed unnecessarily cumbersome. Chinese studies
scholars offended by reliance on the Wade-Giles system should re-
member that it is also being used in the Cambridge History of China.
Throughout the text, values expressed in billions are in American
billions.

References mentioned in the footnotes or in the source notes of
tables and charts will be found in the list of Works Cited at the end of
the volume. The list comprises most major works in English on mod-
ern Japanese history.

We wish to thank the Japan Foundation for grants that covered
costs of manuscript fees, translation of chapters by Japanese contribu-
tors, editorial expenses, and meetings.

PETER Duus
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CHAPTER 1

INTRODUCTION

Weriters of contemporary history face a curious paradox. Because they
have lived through the period they describe, they should have an easy
time writing about it. But in fact, the contemporary historians’ task is
far more intractable than is that of the medievalists who have no direct
experience of the world they study. The medievalists’ task is made
easy by the fact that moth and rust have destroyed much of the evi-
dence for their period. By contrast, evidence at the contemporary
historians’ disposal is, for all practical purposes, limitless. For every
volume of Kamakura tbun, for example, there are shelf miles of official
papers, private papers, books, periodicals, photographs, and films
documenting even a single year of the twentieth century. This embar-
rassment of riches provides contemporary historians with an amount
of material that the medievalists cannot hope for even in their wildest
dreams, yet this abundance limits what contemporary historians can
confidently understand in a lifetime. Contemporary historians can
explore a narrow problem definitively in a way that medievalists can-
not, but they have more difficulty grasping the larger context of that
problem.

In a sense, contemporary historians know too much but understand
too little. Although the medievalists may never really be sure how
Minamoto Yoritomo died, they can have few doubts about Yoritomo’s
place in history. On the other hand, even though the health and
political problems of a contemporary politician like Tanaka Kakuei
are chronicled in the daily press, the contemporary historians cannot
be entirely confident about their assessment of Tanaka, if only because
he is still alive and his biography not yet complete. The contemporary
historians’ difficulties in finding the proper purchase on the history
they study were aptly summarized by Geoffrey Barraclough:

The very notion of contemporary history, it has been maintained, is a contra-
diction in terms. Before we can adopt a historical point of view we must stand
at a certain distance from the happenings we are investigating. It is hard
enough at all times to “disengage” ourselves and look at the past dispassion-
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2 INTRODUCTION

ately and with the critical eye of the historian. Is it possible at all in the case of
events which bear so closely upon our own lives?

Contemporary historians, like physicians who treat themselves, are
simultaneously subject and object. Even if they participated only as
observers in the events they describe, they are still part of them. The
immediate past is likely to have affected their lives in a way that the
remote past has not, and the mood of their own time is intertwined
with that of the period they are studying. Historians are likely to think
about World War II quite differently in 1980 than they did in 1950 or
will in 2010 if they live that long. And their change in view will be
affected not simply by the discovery of new evidence or a more sophis-
ticated synthesis of monographic studies, as it might be if they were
thinking about the Gempei War. Rather, it will have been affected by
the passage of time. What has happened since the end of the war will
color their perceptions of why it happened and what it meant.

The difficulty of establishing perspectives on contemporary history
complicates the problem of periodization. There are obvious historical
punctuation points, but the shape of the whole text is not always clear.
This volume, for example, deals with “twentieth-century Japan.”
Twenty-five years ago, historians of Japan might have questioned
whether this constituted a coherent historical period at all. Although it
probably would have made some sense to see the years from 1895 to
1945 as a chronological unit, unified by the rise and fall of the Japa-
nese empire, what was to be done about the postwar period? How
could it have been made to fit with the preceding half-century? Some
would have answered: “It does not fit. The Japanese have made a clear
break with their militarist and expansionist past. Postwar Japan is a
new society, peaceful and democratic, and it is entirely different from
prewar Japanese society.” Others would have been quick to doubt
whether Japan had really changed or whether many of the forces at
work in prewar Japan were not still active and influential in the post-
war period too. And such historical assessments would have reflected
political judgments about the direction of Japan’s future rather than a
dispassionate attempt to chart the trajectory of Japan’s development.

There is a strong and obvious case to be made that the twentieth
century is not a coherent historical unit. The year 1945 constitutes a
major dividing point in modern Japanese history, second in im-
portance only to 1868. It is easy to see on one side of that divide a

1 Geoffrey Barraclough, An Introduction 10 Contemporary History (Harmondsworth, England:
Penguin, 1967), pp. 14-15.
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INTRODUCTION 3

Japan ridden with internal conflict, plagued by economic fluctuations,
feared and hated by its Asian neighbors, and locked in a confrontation
with the advanced capitalist nations; and on the other side, a Japan
unified by a national political and social consensus, enjoying sustained
economic growth and affluence, and at harmony with both its Asian
neighbors and other capitalist nations. In short, on the one side of that
divide is Imperial Japan, and on the other is Japan Incorporated. The
contrast, we are aware, is a caricature, but as someone once observed,
a caricature often resembles its subject more than a photograph does,
for it captures an essence, not a likeness. Certainly, many Japanese
would testify to the importance of postwar change. The generation of
Japanese alive in 1945 witnessed a dislocation in their own lives, and in
that of their society, as radical as any before or since. In 1968, the
centennial year of the Meiji Restoration, two out of three persons
responding to an Asahi shinbun opinion survey considered the Pacific
War the most important event in the preceding century—-only 14 per-
cent mentioned the Meiji Restoration. Clearly, 1945 will remain for
many a decisive turning point in modern Japanese history.2

Yet as we enter the final decades of the twentieth century, the dimen-
sions of that divide seem less and less formidable. The continuities
between prewar and postwar Japan are clearer than they were in the
immediate postwar period. Much contemporary history has been writ-
ten not by historians but by social scientists, and the hegemonic histori-
cal paradigm in most social sciences is an evolutionary model, stressing
long-term developmental trends. This model has indeed shaped our
understanding of twentieth-century history. To be sure, the model
comes in several varieties — that of the Marxists, of the “modernization”
theorists, and of the developmental economists - each offering different
interpretations of twentieth-century Japan. The Marxist view stresses
the growth of a society dominated by monopoly capital, riven by class
struggle, and propelled into territorial expansionism before the war,
and characterized by neocolonialism and “managerial fascism” after the
war. The more bland and less dramatic view of the modernization
theorists has seen Japan developing steadily into a secular mass society,
increasingly bureaucratic in character, and converging toward a pattern
of impersonality and equality in social relations characteristic of West-
ern society. Finally, the developmental economists — who can no longer

2 The survey was conducted in August 1968 and reported in the September 20, 1968, edition of
the Asahi shinbun. Cited in Akio Watanabe, “Japanese Public Opinion and Foreign Policy,
1964~1973,” in The Foreign Policy of Modern Japan, ed. Robert A. Scalapino (Berkeley and
Los Angeles: University of California Press, 1977), p. 111.
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4 INTRODUCTION

be accused of practicinga “dismal science’ - have charted basic continu-
ity in Japan’s modern economic growth, interrupted but not broken by
the political and military upheavals of the mid-century. All these views,
whether optimistic or pessimistic in their assessment of twentieth-
century Japan, share the assumption that beneath the surface pattern of
change, the historical process is a seamless web spun on an evolutionary
loom.

Change and continuity are themes with which contemporary histori-
ans must deal more often than do other historians. In broad terms it is
possible to see the social, economic, and political patterns that link the
Japan of 1980 with that of 1900, yet what gives twentieth-century
history its texture are the subtle variations, and the sometimes-not-so-
subtle transformations, within those patterns. When to emphasize
change — the variations and transformations—and when to emphasize
continuity — the overall patterns —is to some degree an arbitrary choice
for historians, depending on the scale, duration, and purpose of their
project. As the several chapters of this volume indicate, social or
economic historians are more likely to argue for continuities than are
political or diplomatic historians. Yet the important thing to bear in
mind is that either emphasis is likely to yield insight into the overall
shape of twentieth-century history.

But where does the twentieth century begin, and where does it end?
Collective human behavior, always unruly and unpredictable, is not
easy to fit into the tidy compartments we use to mark the passage of
time. Periodization is arbitrary, especially when historians are in me-
dias res, as contemporary historians always are. Curiously, it is easier
to set a terminal date than a beginning date for this volume’s coverage.
The two “shocks” of 1972-3, the sudden revaluation of the yen and
the equally sudden leap of world oil prices, marked the end of the
postwar era of rapid economic growth. Although in the long run the
Japanese managed to overcome many of the economic and political
problems created by these two shocks, it is convenient to set a bound-
ary there.

The beginning is less easy to define. A strong case can be made that
the “twentieth century” began well before the turn of the century, in
that certain long-term problems and trends that have affected Japan
well into the twentieth century were already visible then. Certainly
many of the authors of this volume would agree. Professor Crawcour
begins his discussion of economic change in the mid-1880s; Professor
Peattie begins his discussion of the colonial empire in the mid-1890s;
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INTRODUCTION 5

and Professor Mitani begins his discussion of political parties in the
late 1890s. Others have suggested that the 189os saw a remarkable
shift in the mood of Japan.3

We shall probably be not too wrong if we adopt 1895 as the beginning
of the twentieth century. Whereas the victory over China was a “shock”
different from those that Japan experienced in 1972-3, it had a decisive
impact on the subsequent history of the country’s relations with the
outside world. In regard to the economy, the end of the war was also an
important turning point. For the first time, many Japanese leaders
began to think of Japan as an industrial and commercial nation, not as
an agricultural one. The sudden inflow of Chinese indemnity money
helped finance Japan’s development of heavy industry, especially iron
and steel; the indemnity also enabled Japan to shift to the gold standard;
the opening of the China market provided an additional stimulus for
Japan’s textile industry; and the government began to promote more
actively the export of Japanese manufactured goods. By 1895 there was
no question that an industrial revolution was well under way.

In politics too, the year 1895 marks the beginning of a shift away
from rule by the Meiji oligarchs to a new generation of political lead-
ers. In December 1895 the Jiyitd reached an entente with the Ito
cabinet, the first of a series of temporary alliances between oligarchic
prime ministers and political parties in the lower house of the Diet
during the late 1890s. When It6 Hirobumi resigned from the premier-
ship six years later, he was the last of the Meiji oligarchs to serve in
that office. Even though the oligarchs continued to play an important
role as genro (elder statesmen), their influence gradually receded dur-
ing the next two decades. Power passed into the hands of younger
leaders drawn from the military, the civil bureaucracy, and the politi-
cal parties. As we shall see, their authority was narrower and less
stable than that of the oligarchs, and the shift that began in 1895 was
therefore of considerable significance.

3 As Kenneth Pyle observed, “Somewhere in the terrain of the late 1880s and early 1890s lies a
major watershed in modern Japanese history. On one side lies a Japan occupied with domestic
reform; a curious, self-critical, uncertain Japan; a Japan still in the making, preparing for the
future, impelled by a robust and often naive optimism; above all, an experimental Japan, open
to the world, trying new institutions, testing new values, intent on reordering her society and
government. On the other side lies a Japan with a renewed sense of order and discipline in her
national life; a Japan less tractable, less hospitable to social reform, less tolerant of new values;
a self-esteeming Japan, advertising her independence and destiny; above all, a Japan with a
heightened sense of her own unity and exclusiveness.” Kenneth B. Pyle, The New Generation
in Meiji Japan: Problems of Cultural Identity (Stanford, Calif.: Stanford University Press,

1969), p. 188.
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JAPAN AND THE OUTSIDE WORLD:
FROM AUTONOMY TO DEPENDENCE

Without doubt it is in Japan’s relations with the outside world that the
most striking historical discontinuities are to be found.4 The end of
World War II looms as a major historical marker. Before 1945 the
leaders of Japan were consumed by an obsession with national defense
and with preserving freedom of action in international affairs. Al-
though they cooperated with other world powers through alliances or
treaties, they did not wish to be subordinate to or dependent on any
foreign nation. The drive for national autonomy began with the drive
to end the “unequal treaties” in the 1890s and accelerated in the 1920s
and 1930s. By contrast, after 1945, independent action in world poli-
tics nearly disappeared as an option for the national leadership, and
until the early 1970s, the dependence of Japan on a foreign power, the
United States, was palpable and undeniable. No prime minister was
willing to take a foreign policy initiative considered contrary to the
interests of the United States, and few leaders advocated the creation
of a truly autonomous military force able to defend the country with-
out outside support, such as Japan possessed before 1945.

This dramatic shift in Japan’s relations with the outside world-
from autonomy to dependence—-was part of a broader change in that
world. At the beginning of the twentieth century, European expansion
was at its peak. European colonial domination had been extended over
much of the non-Western world; balance-of-power politics in Europe
affected the state of politics in the world; and decisions over the fate of
hundreds of millions of non-European peoples were made in the Euro-
pean capitals. Just two generations later, the European colonial em-
pires had been toppled and supplanted by complex networks of trade,
foreign aid, and security agreements; an international market domi-
nated by European capital, products, and technology had been re-
placed by one governed by several regional economic systems; and a
world in which Europe was the cultural center had become one of
enormous cultural diversity. The imperialist order dominated by the
nations of the European peninsula had given way to a complex multi-
polar international system dominated by two great superpowers, the
United States and the Soviet Union.

As the first non-Western nation to emerge as a world power, Japan

4 A survey of prewar Japanese foreign policy may be found in Ian Nish, Fapan’s Foreign Policy,
1868—-1942: Kasumigaseki to Miyakezaka (London: Routledge & Kegan Paul, 1977).
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played a significant but complicated role in bringing about these great
changes in the international order.s Because it was the only world
power to have experienced imperialist intrusion, however briefly, in
the late nineteenth century, Japan’s prewar foreign policy acquired a
peculiar ambivalence. On the one hand, having successfully resisted
Western political encroachments and negotiated its way out of the
unequal treaty system imposed on the country in the 1850s, Japan
served as a model and inspiration to anticolonialist movements in all
parts of Asia, even as far away as India. On the other hand, as Japan
acquired its own colonial territories in Taiwan, Korea, and southern
Sakhalin, established a sphere of influence in southern Manchuria,
and enjoyed the privileges of a treaty power in China proper, its
leaders came to share the same anxieties, aspirations, and ambitions as
those of the Western imperialist nations. (For example, the first inter-
national diplomatic gathering attended by Japanese representatives
was the Peking Conference of 1900, convened to deal with the settle-
ment of the Boxer Rebellion, an outburst of popular xenophobic
antiimperialism.)

These conflicting aspects of Japan’s peculiar international position at
the turn of the century led its leaders to practice a curious form of
antiimperialist imperialism. They could run with the hare or hunt with
the hounds, as external circumstance and internal interests dictated. As
the first Asian nation to modernize, Japan attracted the interest of
anticolonial and antiimperialist political movements throughout Asia.
Even before the turn of the century, a handful of would-be reformers in
Korea and China looked to Japan for the secrets of national wealth and
strength. The Japanese victory over Russia in 1905 made it clear to
other non-Western peoples that the Europeans were neither omnipo-
tent nor invincible. It is no accident that during the first decade of the
twentieth century, Indochinese anticolonial nationalists like Phan Boi
Chau and Chinese nationalist reformers like Liang Ch’i-ch’ao and Sun
Yat-sen sought refuge or support in Tokyo, nor is it surprising that
Japanese sympathizers tried to encourage them. The Pan-Asianist idea
that Japan, as the first successful non-European modernizer, was obli-
gated to assist the uplift of less fortunate neighboring peoples enjoyed
wide currency from the beginning of the century onward.é

5 Richard Storry, Fapan and the Decline of the West in Asia, 1894—1943 (New York: St. Martin’s

Press, 1979).
6 For a pioneering work on Japanese Pan-Asianism, see Marius B. Jansen, The Japanese and Sun

Yat-sen (Cambridge, Mass.: Harvard University Press, 1954). Another informative work is by
Joshua A. Fogel, Politics and Sinology: The Case of Naité Kionan (1866-1934) (Cambridge,
Mass.: Harvard University Press, 1984).
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But if victory over Russia gave hope to anticolonialist movements
around the world, it also intensified the Japanese quest for freedom of
action. Japan’s acquisition of colonies on the Asian mainland, espe-
cially on the Korean peninsula, was intended to reduce Japan’s de-
fense vulnerability, but ironically it had the opposite effect of increas-
ing its concerns over national security. As its boundaries of empire
expanded, so did its zone of vulnerability. After Japan’s triumph over
Russia in 1905, the army general staff demanded more manpower to
defend the new colonial possessions, and the navy asked for a larger
fleet. Far from allaying strategic anxieties, an imperialist foreign pol-
icy fed them, and military expenditures continued to grow.

The contradiction between imperialist foreign policy and antiim-
perialist Pan-Asianist rhetoric became all too apparent during World
War I. The withdrawal of Western power prompted Japanese leaders
to pursue the country’s interests, unconstrained by concern over West-
ern reaction. Japan’s declaration of war against Germany licensed the
Japanese seizure of the German concessions on the Shantung penin-
sula as well as its Pacific territories, and the absence of countervailing
Western power emboldened new attempts to secure a hegemonic posi-
tion in China, first through the Twenty-one Demands and then
through the Nishihara loans. And at the Versailles conference, the
Japanese delegation assiduously protected its newly acquired hold
over its Shantung and German Pacific colonies. It thus became increas-
ingly clear to many Asian nationalists that Japan was as much a threat
as a model. In 1917 Phan Boi Chau, the Indochinese patriot who had
based his anti-French movement in Japan shortly before the Russo-
Japanese War, declared that Japan had superseded all the European
powers as the most dangerous enemy of Asia and that Japanese policy
toward its Asian neighbors — Korea and China - was cut from the same
cloth as that of the European colonial powers.?

At the beginning of the century the Meiji leaders had accepted the
imperialist order as normal, and they had dealt with the European
colonial powers within a framework of international law and balance-
of-power politics. But their successors in the 1920s and 1930s had to
deal with a world in which imperialism was increasingly under attack.
Wilsonian internationalism trumpeted the right of national self-
determination; Leninist antiimperialism called for the oppressed peo-
ples of the world to light the spark of world revolution; and indigenous

7 Cited in David G. Marr, Vietnamese Tradition on Trial, 1920-1945 (Berkeley and Los Angeles:
University of California Press, 1981), p. 16, n. 2.
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nationalism throughout the non-Western world challenged colonial
regimes. The post—World War I leadership faced a far different set of
policy options than their Meiji predecessors had. It was no longer
necessary to accept the old imperialist order and all that came with it.8

The first alternative was to follow the lead of the Western powers
but to insist that Japan was the paramount regional power in East
Asia, with needs and interests that required special recognition or
concessions from the European powers. For example, Foreign Minis-
ter Shidehara Kijird, a pro-Western diplomat who advocated close
cooperation with the Anglo-American powers, never lost sight of the
fact that Japan needed an independent military capacity and that its
interests, particularly in East Asia, did not always jibe with those of
the Western powers. The second alternative was to assert that Japan,
because of its proximity to East Asia and its growing political and
economic interests there, should act with little concern for the atti-
tudes or reactions of the European powers there. The foreign policy of
Tanaka Giichi, described by Professor Hata, best represented this
alternative. The third alternative was to assert that Japan had a vital
historical mission to overturn the existing international status quo,
dominated by the European imperialists, and to pave the way for the
construction of a new international order based on a new set of moral
and political principles. Kita Ikki, for example, called on Japan to
raise the “virtuous banner of an Asian league and take the leadership
in a world federation which must come.’*?

During the 1920s, Japanese foreign policy shifted back and forth
between the first and second alternatives. Hoping to forestall renewed
imperialist rivalry in East Asia and fearful of a naval arms race, the
Japanese government cooperated with the attempt at the Washington
Conference (1921-2) to establish regional collective security arrange-
ments in East Asia. But during the rest of the decade, Japanese leaders
periodically asserted their inclination to treat Japan as a regional
power with interests in East Asia that overrode the imperative of
internationalist cooperation. Covert dabbling in Chinese warlord poli-
tics in Peking and in the provinces, as well as Japan’s independent
position at the Peking Tariff Conference in 1925 and Japan’s two
Shantung expeditions in the late 1920s, gave notice that Japanese
interests were not completely served by multilateral cooperation. The

8 A standard account of the period is by Akira Iriye, After Imperialism: The Search for a New
Order in the Far East, 1931—1941 (Cambridge, Mass.: Harvard University Press, 1965).

9 George M. Wilson, Radical Nationalist in Japan: Kita Ikki, 1883-1937 (Cambridge, Mass.:
Harvard University Press, 1969), chap. 4.
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shifts in Japanese foreign policy between cooperation and indepen-
dence prompted both domestic and foreign observers to characterize it
as “dual diplomacy.”°

After 1931, however, Japanese foreign policy turned toward the
third alternative — the assertion of complete autonomy from the other
imperialist powers.!" The occupation of Manchuria by the Kwantung
Army, Japan’s withdrawal from the League of Nations, the difficulty
of reaching an agreement on naval arms limitations at the London
Conference, and the increasingly frequent assertion of slogans like
“Asia for the Asians” reflected the Japanese leadership’s desire to
loosen its moorings to the European imperialist camp. Those moor-
ings were finally and irrevocably cut by the unanticipated, though not
unwelcome, outbreak of war with Nationalist China in 1937. The Pan-
Asianist ideas that had enjoyed currency at the turn of the century
acquired new vigor in the notions of a “New Order in East Asia” and
the “Greater East Asia Co-Prosperity Sphere.” Although both of these
visionary conceptions of Japan’s historic role in world politics were
rationalizations for a policy of expansion already under way, they did
reflect a widespread belief that the imperialist order established by the
European powers in the nineteenth century had come to an end and
that the world system would be reorganized into economically self-
contained and politically autonomous supranational regional blocs.!?

Even though the Japanese were not successful in establishing their
Greater East Asia Co-Prosperity Sphere, they did manage to destroy
the foundations of European colonial domination throughout East
and Southeast Asia. If the European war represented the turning
point in the transition from an old world order dominated by the

10 Cf. Akira Iriye, After Imperalism. See also Gavan McCormack, Chang Tso-lin in Northwest
China, 1911—1928: China, Japan and the Manchurian Idea (Stanford, Calif.: Stanford Univer-
sity Press, 1977), pp. 119-26.

There are many excellent works on the foreign policy of Japan during this period: James B.

Crowley, Japan’s Quest for Autonomy: National Security and Foreign Policy, 1930-1938

(Princeton, N.]J.: Princeton University Press, 1966); James W. Morley, ed., Japan Erupts:

The London Naval Conference and the Manchurian Incident, 1928—-1932 (New York: Columbia

University Press, 1984); James W. Morley, ed., The China Quagmire: Japan’s Expansion on

the Asian Continent (New York: Columbia University Press, 1983); James W. Morley, ed.,

Deterrent Diplomacy: Fapan, Germany and the USSR, 1935-1940 (New York: Columbia

University Press, 1976); and James W. Morley, ed., The Fateful Choice: Japan’s Advance into

Southeast Asia, 1939—1941 (New York: Columbia University Press, 1980). The four works

edited by Morley are translations from the multivolume series Taiheiyo sensd e no michi: kaisen

gaikdshi published by the Asahi shinbun press in 1962-3.

12 See William Miles Fletcher III, The Search for a New Order: Intellectuals and Fascism in
Prewar Japan (Chapel Hill: University of North Carolina Press, 1983), chap. 7; Gordon Mark
Berger, Parties Out of Power in Japan, 1931-1941 (Princeton, N.].: Princeton University
Press, 1977), chap. 4.
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colonial powers to a new postwar order dominated by the superpow-
ers, a parallel transition was taking place in East Asia under Japan’s
initiative. Japan’s military expansion after 1941 toppled colonial re-
gimes in the Dutch East Indies, Malaya, the Philippines, and eventu-
ally French Indochina. The Japanese occupying forces had no diffi-
culty in finding collaborators who saw the Japanese, initially at least,
as liberators, and Japan’s encouragement of anticolonialist national-
ists in Southeast Asia paved the way for the wave of antiimperialist
revolutions, civil wars, and liberation movements, successful and
unsuccessful, that swept the region after 1945. In China too, the
Japanese invasion prompted the European powers to end the last
vestiges of the ““‘unequal treaty’ system.

With the defeat in 1945, the leaders of Japan found themselves in a
new world, under new circumstances that did not admit the possibility
of autonomy in diplomatic action. The postwar “new order in East
Asia” was quite different from what the prewar leaders had antici-
pated. First, the destruction of Japan’s military capability and the
surrender of its colonial empire severely reduced its international sta-
tus and narrowed its range of action. Second, the prostration of China,
which had spurred the development of a “continental policy” since the
turn of the century, was at an end, and the country came under a
unified regime established by the Chinese Communist Party. Third,
the ruthless and brutal policies of Japanese military forces in China
and Southeast Asia, to say nothing of its long colonial rule in Korea
and Taiwan, left most of its Asian neighbors with hostile feelings
toward Japan. Finally, the major Western European powers involved
in prewar regional politics, most notably Great Britain, had lost or
were losing their influence there, and a new triumvirate of non-
European powers—the United States, the Soviet Union, and eventu-
ally the People’s Republic of China - dominated regional politics. This
new configuration radically altered the range of policy alternatives
open to Japan and radically reduced its capacity to act as a free agent in
international politics, even if its leaders had wanted to.

The postwar leaders, however, no longer conceived of Japan as a
great power nor expected that it would play a central role in world
politics.’3 Indeed, during the first decade or so following the war,
Japan’s leaders were at pains to live down the nation’s reputation as a
disruptive expansionist power. The new constitution ratified by the

13 Cf. John W. Dower, Empire and Aftermath: Yoshida Shigeru and the Fapanese Experience,
1878-1954 (Cambridge, Mass.: Harvard University Press, 1979); Shigeru Yoshida, The
Yoshida Memoirs (New York: Houghton Mifflin, 1962).
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Diet in 1946 renounced Japan’s sovereign right to wage war or to
maintain a war-making potential, and in the late 1940s some Japanese
leaders proposed that Japan remain a weak but neutral power whose
security would be protected by some sort of international guarantee by
the major powers. Its national self-image had shrunk considerably
since the prewar days when the majority of the Japanese public had
actively or passively supported expansion, proud that Japan was
ranked as a first-class power, with powerful armies and fleets, a pros-
pering overseas empire, and no serious regional rivals. In 1951, toward
the end of the American Occupation, a Yomiuri shinbun poll found that
47 percent of the respondents responded affirmatively when asked
whether they thought Japan was inferior to “civilized countries” like
the United States and Great Britain, the bitter enemies of a decade
earlier.’ It is no wonder that some foreign observers concluded the
Japanese suffered from a national inferiority complex and that both its
leaders and the public saw Japan powerless to choose any course of
action in foreign policy that did not involve dependence.

During the immediate postwar years, Japan’s first priority was to
end the American Occupation and regain formal sovereign indepen-
dence, and the second was to restore the country to international
respectability. After the peace treaty with the United States had been
signed in 1951, the debate reopened on the direction of Japan’s foreign
policy.!s The range of alternatives, however, was much narrower than
in the prewar period, and the assumptions behind the debate were
quite different. The sense of threat from the outside, so palpable since
the Meiji period, no longer obsessed Japanese leaders or the Japanese
public as it once had. Neither was the quest for prestige as a military
and diplomatic power a central consideration in foreign policy deci-
sions. Recovery, prosperity, and stability at home were more impor-
tant than were foreign adventures or high international visibility. At
one end of the debate were those who proposed a policy of “true
neutrality” of noninvolvement in the international struggle between
the two superpowers and their satellites; at the other were conservative
leaders who wished to reestablish a more or less independent military
capability that would enable Japan to act once again as an international
free agent; and in between were those who proposed to become a

14 See Watanabe, “Japanese Public Opinion,” p. 119.

15 Donald C. Hellmann, Japanese Domestic Politics and Foreign Policy: The Peace Agreement with
the Soviet Union (Berkeley and Los Angeles: University of California Press, 1969); George R.
Packard 111, Protest in Tokyo: The Security Crisis of 1960 (Princeton, N.]J.: Princeton Univer-

sity Press, 1966).
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dependent or satellite of one of the superpowers, through either a
military alliance with the United States to guarantee Japan’s security
or a “‘positive neutrality” that aligned Japan’s foreign policy with that
of the Soviet Union and its allies.

Given Japan’s growing economic linkages with the United States
and the presence of American military forces in Japan, the easiest (and
most pragmatic) alternative was alignment with the United States.
Although Japan’s ability to build a first-class military and naval force,
including nuclear weaponry, grew as its economy recovered in the
1950s and 1960s, leaders like Yoshida Shigeru, Kishi Nobusuke, and
Ikeda Hayato continued to calculate that the best interests of Japan
would be served by close ties with the United States. Neutrality held
no advantage, and accelerated rearmament would divert resources
from economic recovery and growth. During the 1950s and 1960s the
Japanese government consciously adopted a “low posture” in relations
with the outside world, making the pivot of its foreign policy its
economic and security ties to the United States. Indeed, apart from its
alignment with the United States, Japan really had no foreign policy
except, perhaps, its opposition to nuclear weapons, as expressed in the
three “nonnuclear principles” proclaimed by Prime Minister Sato
Eisaku in 1968.

What concerned Japanese leaders was making subtle shifts in the
relationship that would bring Japan into a less asymmetrical relation-
ship with its superpower mentor. The creation of the National Self-
Defense Force and limited rearmament in the 1950s, the revision of
the Mutual Security Treaty in 1960, the initiation of regular cabinet-
level meetings between representatives of both countries in the early
1960s, and the long drawn-out negotiations over the reversion of
Okinawa and the Ryikyi Islands to Japanese sovereignty in the late
1960s and early 1970s all were directed to this end. As the relative
strength of the United States as a world power began to dwindle, an
element of “partnership” was introduced into the United States—Japan
relationship in the 1960s. Curiously, public support for the alliance, as
reflected in public opinion polls, grew stronger, as if to show that the
Japanese preferred to be dependent on a weaker than on a strong
United States.

The transformation of Japan from a country seeking equality and
acceptance by the imperialist powers into a country content under the
patronage of a major superpower could not have been predicted at the
turn of the century. The Meiji leaders had fought hard to escape the
constraints of the unequal treaty system imposed in the 1850s and
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1860s, but Yoshida Shigeru had little choice in 1951 but to accept a
Mutual Security Treaty that seriously compromised Japan’s sover-
eignty by requiring a kind of “extraterritorial” right for American
military personnel to be stationed in Japan and by permitting the
country to be used as a base for American military forces over which
the Japanese government had no control. The treaty’s more egre-
giously unequal elements were eliminated in 1960, but it was not until
1972 that Okinawa was returned to Japan’s sovereign control.!6

By the early 1970s, Japanese leaders were emboldened to begin
asserting some independence in foreign policy. This was made possi-
ble by external events over which they had little control. The collapse
of the Bretton Woods system of fixed foreign exchange rates cut the
yen free from the dollar, and the oil crisis of 1973 brought home the
reality that continued economic growth required greater freedom of
action in dealing with the producers of essential raw materials and
resources. By the mid-1970s, Japanese foreign ministers could speak
of “cutting the umbilical cord” binding Japan to the United States or
of pursuing an “omnidirectional diplomacy.” Much of this new asser-
tion of independence was rhetorical, and there appeared to be little
change in the basic assumptions of Japanese foreign policy (let alone
the emergence of a coherent global strategy). But in small ways-by
independent overtures to the People’s Republic of China, by increases
in external investment in primary resource developments, by efforts to
distance itself from American Middle Eastern policy-the Japanese
government moved cautiously toward greater freedom of action. But
in no sense did this represent the quest for great-power status that had
moved the oligarchs at the turn of the century.

DOMESTIC ECONOMIC CHANGE:
FROM SUCCESS TO SUCCESS

If there has been change and discontinuity in Japan’s external rela-
tions, the most striking continuity in contemporary Japanese history is
its steady growth into one of the largest and most productive industrial
economies in the world. In 1900, Japan’s industrial revolution was just
getting under way, but by 1973 its output of goods and services sur-
passed that of every advanced market economy except the United
States, and its per-capita GNP was higher than that of the United

16 A useful summary of foreign policy discussion in the 1960s is provided in Donald C. Hell-
mann, Japan and East Asia: The New International Order (New York: Praeger, 1972).

Cambridge Histories Online © Cambridge University Press, 2008



DOMESTIC ECONOMIC CHANGE I5

Kingdom, the first industrialized nation. Although these facts may
seem to argue more for change than for continuity, the phenomenon of
change itself has been constant. The curve of growth, sloping more
sharply upward as the century unrolled, was unbroken except during
the war years, and the economists’ statistical extrapolations chart it as
a continuous line.

Only in recent decades, however, has the continuity of Japanese
economic growth attracted much attention. Even in the mid-1950s, as
Japan was about to begin its remarkable spurt of postwar growth, it
was still widely regarded as a less developed country, far behind the
world’s other industrial powers. In 1955 its GNP was one-fifteenth
that of the United States and only half that of Germany; its per-capita
income ranked thirty-fifth among the capitalist bloc nations; nearly 40
percent of its work force was engaged in agriculture; and it was the
second largest borrower from the World Bank. At best Japan appeared
to be a third-rate economic power, far behind the Western nations and
even weaker than its neighbor China, then undergoing a major push
toward industrial growth and economic modernization. In 1957 Edwin
O. Reischauer observed, “The economic situation in Japan may be so
fundamentally unsound that no policies, no matter how wise, can save
her from slow economic starvation and all the concomitant political
and social ills that situation would produce.”!? Far from being idiosyn-
cratic, this observation was a mainstream view, shared by foreign and
Japanese observers alike.

The origins of such a view are not difficult to discover. It mirrored
pessimistic images of the economy pervasive in the prewar period.
Whereas the eentury had begun with a flush of optimism about Ja-
pan’s economic future, more sober assessments had become common-
place by the 1920s. Orthodox economists, mindful of widespread
symptoms of economic slowdown, emphasized Japan’s backwardness
and vulnerability, and foreign observers often echoed them. In 1930
John E. Orchard noted, “[Japan’s] possibilities for industrialization
are limited and there seems to be no prospect that Japan can attain a
position of major importance as a manufacturing nation. . . . The past
has been beset with difficulties; the prospect for the future none too
brilliant.””'8 The country was poorly endowed -with industrial re-
sources like iron ore and coal; its dense and rapidly growing popula-

17 Edwin Q. Reischauer, The United States and Japan, rev. ed. (New York: Viking Press, 1957),

p- SI.
18 John E. Orchard, Fapan’s Economic Position: The Progress of Industialization in Japan (New

York: McGraw-Hill, 1930), pp. 482, 489.
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tion was pressing against limited arable-land resources; it faced serious
shortages of capital; and it was a latecomer in the struggle for
markets—its only assets were cheap labor and proximity to the Asian
market. At best it could become a supplier of inexpensive light manu-
factures to its slightly more backward neighbors. Orchard thought
that Japan might be the “forerunner of a new and saner industrial
order” based on decentralized small-scale enterprises supplied with
abundant electrical power rather than based on the highly concen-
trated industrial centers characteristic of the West, with all their atten-
dant social evils. Other Western observers expressed alarm at the
possibility of Japan’s becoming a “yellow industrial peril.” During the
1930s it was common for foreigners to view Japan as a vicious competi-
tor, making its way into markets once dominated by the advanced
industrial nations, especially Great Britain, by means of ‘“cheap
wages’’ and “social dumping.”

Marxist economists and other critical observers in Japan took a
more catastrophic view, seeing the economy teetering on the verge of a
systemic crisis that would bring the collapse of capitalism in Japan.
Japan’s problem, they argued, sprang not from poor factor endow-
ments but from basic structural weaknesses. Theorists like Yamada
Seitard pointed out that Japan’s economic development had been de-
formed by the militaristic character of its industrial growth and the
existence of a vast poor rural population laboring under semifeudal
conditions. Other Marxists disputed the particulars of Yamada’s argu-
ments, but they agreed that the economy was fundamentally flawed.
Such views also found a sympathetic Western audience. In her bril-
liantly polemic Fapan’s Feet of Clay (1937), Freda Utley portrayed the
Japanese economy as on the verge of collapse:

How precarious then is the Japanese national economy. Even in peace time
she can only make ends meet by a feverish expansion of cheap manufac-
tures. . . . All this . . . has only been made possible by means of inflation,
reduced wages, a shrunken home market, and acute agrarian distress. Japan’s
export has been a hunger export, a desperate effort to make ends meet, to
keep afloat her almost bankrupt national economy. . . . the whole top-heavy
economic structure rests on the narrow foundation of a primitive small scale
agriculture which is now too weak to bear the great burdens placed upon it
and threatens at any moment to crack and bring the whole vast superstructure

crashing to the ground.’s

Despite this structural weakness, or perhaps because of it, Utley con-
cluded, Japan was about to expand overseas.

19 Freda Utley, Fapan’s Feet of Clay (New York: Norton, 1937), pp. §3, 201.
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To be sure, even before war broke out in 1941, some observers did
not think Japan’s economic future so dim, but the wartime destruc-
tion encouraged a return to pessimism. The economy’s structural
“backwardness” —its relatively low per-capita income, the large pro-
portion of the population engaged in agriculture, and the peculiar
“dual structure” in which large modern factories existed side by side
with flimsy and unstable small workshops—still persisted. Growth
during the 1950s was often regarded as anomalous, the product of a
catching-up process of economic reconstruction rather than an indica-
tor of stable long-term performance. The persistence of “backward”
characteristics made it difficult for many foreign observers to grasp
the “economic miracle” in the making.

Breathlessly optimistic assessments of Japan’s economic future,
and hence a positive evaluation of its economic past, emerged only in
the 1960s. This new view was stimulated not only by the emergence
of developmental economics as an academic subdiscipline but also by
the increasingly impressive performance of the Japanese economy
and the growing visibility of Japanese manufacturing exports in the
world market. The admission of Japan into the Organization for
Economic Cooperation and Development in 1964 marked an “offi-
cial” recognition of Japan’s new economic status, and new modes of
comparative econometric analysis revealed that even in the prewar
period the economy had neither stagnated nor verged on collapse but
in fact had been one of the fastest growing in the world. Statistics
were marshaled to show that Japan had enjoyed an extraordinarily
high economic growth rate for several generations. Many structural
features once-labeled as “backward” came to be regarded as the
foundation for the ongoing “economic miracle.” By the early 1960s,
scholars and public officials began to speak of a “Japanese model” of
economic growth for “late developing countries” to follow, and by
the early 1970s, Japan was being touted as an example for the ad-
vanced industrial economies as well. In 1970 Herman Kahn pre-
dicted that by the year 2000 Japan would achieve the world’s largest
GNP and surpass even the United States in industrial productivity
and standards of living.z°

Against this changing perception of Japan’s economic development
since the turn of the century, it has become easier to discern the long-
run patterns of continuity in growth. The concept of “modern eco-

20 Herman Kahn, The Emerging Japanese Superstate: Challenge and Response (Englewood Cliffs,
N.].: Prentice-Hall, 1970).
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nomic growth” —that is, internally generated development based on
the assimilation of modern technology, a permanent and stable infra-
structure, and continuing international contacts—has underlined the
overall continuity in the economic history of contemporary Japan. The
irregularities in this growth, once regarded as moments of crisis or
near collapse, came to be interpreted as transient episodes. For ex-
ample, Kazushi Ohkawa and Henry Rosovsky portrayed twentieth-
century economic growth as a series of developmental “waves’ charac-
terized by a spurt of rapid growth followed by less rapid growth.!
Although they identified “long swings” in the GNP growth rate,
marked by “peaks” and “troughs,” they emphasized “trend accelera-
tion,” the long-term tendency for the growth rate to rise. The overall
pattern has been rapid development from the end of the Russo-
Japanese War to the end of World War I, followed by a slowdown in
the 1920s; another period of growth in the 1930s, abruptly terminated
by the outbreak of World War II; and the period of spectacular post-
war growth beginning with the end of the American Occupation and
continuing until the slowdown of the early 1970s. As this periodization
suggests, internal political change and relations with the outside world
have played key roles in the economic history of twentieth-century
Japan. Growth itself has to be explained by internal economic dynam-
ics, but its timing or pacing has been much affected by noneconomic
factors.

The main point, however, is that the new emphasis on the pattern of
long-term economic growth in prewar Japan has pointed to a major
continuity in contemporary Japanese history, one that can be demon-
strated with an assuring array of statistical information. The argument
for continuity in twentieth-century economic history rests on nonquan-
tifiable evidence as well.22 Certain features in the sociopelitical environ-
ment of growth have persisted from the prewar through the postwar
periods: a tolerance of the government’s flexible involvement in pro-
moting economic growth; a disinclination to cling to pure market
models for the economy; a predilection for oligopolistic organization; a
tempering of market relationships by indigenous social traditions or

21 Kazushi Ohkawa and Henry Rosovsky, Fapanese Economic Growth: Trend Acceleration in the
Twentieth Century (Stanford, Calif.: Stanford University Press, 1973).

22 The following works stress continuity of the economy before and after 1945: Angus Maddi-
son, Economic Growth in Japan and the USSR (London: Allen & Unwin, 1969); Kunio
Yoshihara, Yapanese Economic Development: A Short Introduction (Tokyo: Oxford University
Press, 1979); Kazushi Ohkawa and Miyohei Shinohara, eds., Patterns of Fapanese Economic
Developmeni: A Quantitative Appraisal (New Haven, Conn.: Yale University Press, 1979);
Takafusa Nakamura, The Postwar Japanese Ec wy: Its Development and Structure (Tokyo:
Tokyo University Press, 1981).
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customs; and a continuing orientation toward external markets. Even
though the postwar economy was much larger in scale, it inherited
many features of the prewar economy.

Government and the economy

As Professor Crawcour points out in his chapter, the government has
actively intervened in the economy since the beginning of the Meiji
period. Government officials, unconstrained by a commitment to
laissez-faire ideas, have been willing to promote selected aspects of
economic growth, and private business leaders have been willing to
accept or tolerate such official intervention when it suited their needs
or interests. The classic pure market model, in which the profit-
maximizing private entrepreneur provides the main impetus to growth
and the invisible hand works smoothly and infallibly, has not found an
enthusiastic audience in twentieth-century Japan. Rather, the Japa-
nese ideology of economic growth has emphasized collective or na-
tional interests, whether seen in terms of national strength and secu-
rity or popular prosperity, and has assumed a central role for state
involvement.23

Prewar policymakers, corporate leaders, and many intellectuals
were attracted to the economic doctrines of the later developing Euro-
pean industrial countries, especially the ideas of the German historical
school, introduced to Japan around the turn of the century.2s The
appeal of these ideas undoubtedly was reinforced by their resonance
with traditional conceptions of the role of the state, appropriate social
relations, and distributive justice, but they also suggested how Japan
might exploit the “advantages of followership.” Marxist economics
was introduced into Japan in the 1920s but did not gain influence until
the 1930s when the success of the Soviet Union’s Five-Year ‘Plans and
the production crisis in the advanced Western economies enhanced its
credence. As a result, even non-Marxist bureaucrats and intellectuals
in the 1930s came to advocate increased state management and central
planning.

Although the government’s role in promoting economic growth has

23 For a useful discussion of the government’s role in the economy, see William W. Lockwood,
The Economic Development of Japan: Growth and Structural Change (Princeton, N.].: Prince-
ton University Press, 1954), chap. 10; William W. Lockwood, The State and Economic
Enterprise in Japan: Essays in the Political Economy of Growth (Princeton, N.J.: Princeton
University Press, 1965).

24 Kenneth B. Pyle, “Advantages of Followership: German Economics and Japanese Bureau-
crats, 1890-1925,” Journal of Japanese Studies 1 (Autumn 1974): 127—64.
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rarely been questioned, its mode of intervention has altered subtly over
time. The Meiji leaders assumed that once industrialization had begun,
the government would move to the sidelines. Private initiative, private
profit, and private property would provide the main incentives for
growth. The state was expected to play a facilitative rather than a mana-
gerial or entrepreneurial role. During the early decades of the twentieth
century, the hand of the government remained visible, tempering mar-
ket conditions to promote specific industries, to expand overseas trade,
and to induce investment in newly acquired colonial territories, but its
involvement was limited largely to carefully selected large-scale capital-
intensive enterprises deemed essential to national interests ~iron and
steel, shipbuilding, the national rail network, and arms production.
Economic policy was sectoral rather than macroeconomic.

The government rarely intervened to promote growth in industries in
which the private sector had comparative advantage. Until the 1930s
the modern sector was governed largely by market forces and private
initiative. Light industry (cotton textiles, ceramics, food products,
soap, and other consumer goods) was largely on its own, and so were the
heavy industries that grew up during Japan’s “second industrial revolu-
tion” during World War I (chemicals, electrical goods, machine tools,
and fertilizer). And when one looks at the “traditional” sector, the
absence of government intervention is even more striking. The small
factory owner, the shopkeeper, the self-cultivating farmer, and even the
small landlord all were at the mercy of market forces — the ebb and flow
of demand, prices, and interest rates. Although foreign observers con-
tinued to be struck by the extraordinary degree of collusion between the
government and modern enterprises, those inside the economy often
had a quite different perspective. The majority of the working popula-
tion was operating in a pure market context, in which the government
adopted a hands-off policy and did little to promote production except
through diffusion of technical information or limited regulation. In
other words, government intervention in the economy was skewed to-
ward large-scale capital-intensive enterprise, whereas the majority of
entrepreneurs, investors, and workers had to confront the vagaries of
the marketplace.?s

During the 1930s, reformist bureaucrats, intellectuals, and politi-
cians called for an end to a “liberal economic structure” and the estab-
lishment of a “controlled economy.” The worldwide post-1929 eco-

25 For post—World War I economic developments, see Takafusa Nakamura, Economic Growth

in Prewar Japan, trans. Robert A. Feldman (New Haven, Conn.: Yale University Press,
1983), pt. 2.
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nomic crisis revealed the weakness of laissez-faire capitalism. There
was a concerted bureaucratic effort to expand the government’s role in
the economy from facilitative and regulatory activities toward more
directive and managerial activities. As Professor Nakamura suggests
in his chapter, when the country moved from a state of “semi-
emergency” to “full emergency” during the middle of the decade, a
whole new repertoire of techniques for government intervention
developed —central planning, industrial targeting policy, wage and
price controls, and rationing of both raw materials and consumer
goods —in order to build up a “national defense state.”” Although a full-
blown “controlled economy” was never imposed on the country, even
during the war, the sphere of autonomous business decision making
shrank considerably.¢

During the postwar period, many of these same mechanisms were
used to promote economic recovery and growth. In 1946 the Eco-
nomic Stabilization Board was established to bring order to the post-
war economic chaos created by the wartime destruction, and by 1955
it had evolved into the Economic Planning Agency responsible for
economic forecasting and overall indicative economic planning. More
important, two powerful agencies, the Ministry of Finance and the
Ministry of International Trade and Industry (MITI), used a wide
range of incentives and controls (for example, import restrictions, tax
advantages, accelerated depreciation schedules, low-cost credit, and
“administrative guidance”) to channel investment into high-growth
industries. As Professor Kosai argues, when the rate of growth acceler-
ated, economic controls were relaxed, especially in foreign trade and
foreign exchange restrictions, but government ministries continued to
work closely with large corporations, exchanging information and en-
gaging in other kinds of informal cooperation.

The political economy of twentieth-century Japan has thus rested
continuously on a shifting balance between reliance on market forces
and resort to government intervention. As Ohkawa and Rosovsky put
it, “Japan retained some advantages of capitalism, i.e. efficient produc-
ers, while reaping the benefits of socialism, i.e. considerable govern-
ment control over the economic effort and direction.”2? Although the
government’s regulatory role has tended to increase, perhaps most dra-
matically in the labor market, its principal role has been developmental.

26 Jerome B. Cohen, Japan’s Economy in War and Reconstruction (Minneapolis: University of
Minnesota Press, 1949); Chalmers Johnson, MITI and the Japanese Miracle: The Growth of
Industrial Policy, 1925—1975 (Berkeley and Los Angeles: University of California Press,
1982), chaps. 4, 5. 27 Ohkawa and Rosovsky, Fapanese Economic Growth, p. 225.
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The reason, as Professor Crawcour points out, has been an acute aware-
ness that as an industrial latecomer with a limited industrial raw mate-
rial base, Japan could survive international competition only through
the external economies provided by government policy.

The social organization of production

Just as there was little resistance to government intervention in the
economy, so too there has been a persistent belief in twentieth-century
Japan that market relationships did not operate in quite the same way in
Japan as in the Western economies. With the exception of socialists,
Margxists, and other social reformers, most political or intellectual lead-
ers have been reluctant to admit that exploitation or unfairness might
exist in the social organization of Japan’s economy. Whereas market
relationships in the “individualistic”” West were based purely on the
cash nexus, it was argued, in Japan they were modified by a sense of
cooperation and deference among economic actors. Mutual trust rather
than binding legal obligation was the model for economic behavior; and
the village, the household, the traditional workshop, and the patriar-
chal family provided templates for economic relationships.

These ideas first surfaced in the debate in the late 1890s over
whether or not to institute factory legislation. Although business lead-
ers were willing to entertain government intervention in other aspects
of the economy, they wished to keep the conditions of employment
and the wage contract outside its writ. Businessmen who opposed
factory legislation were quick to point out that the natural bonds of
affection, harmony, and loyalty that bound workers to their employers
made it unnecessary. “In our country,” the Tokyo Chamber of Com-
merce contended, “relations between employers and employees are
just like those within a family. The young and old help one another
and consult together in both good times and bad, and they are envel-
oped in a mist of affectionate feelings.”?® The workplace ethic in
Japan, in other words, was entirely different from that of the advanced
economies of the West.

At the turn of the century, social realities in the factories, mines,
and workshops were at considerable variance from this conception.
Muck-raking journalists like Yokoyama Gennosuke revealed the pov-
erty and squalor of Japan’s “lower classes,” and later social exposés

28 Byron K. Marshall, Capitalism and Nationalism in Prewar Japan: The Ideology of the Business
Elite, 1868-1941 (Stanford, Calif.: Stanford University Press, 1967), p. 58.
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revealed the exploitative character of employment in the textile indus-
tries, in which adolescent female factory operatives were often kept in
prisonlike confinement. The “mists of affection” touted by the Tokyo
Chamber of Commerce were belied by the behavior of employers who
increased their profit margins by cutting labor costs and by the authori-
tarian employer—labor relationships to which Professor Taira alludes
in his chapter.

Yet it would be wrong to dismiss the notion of a “familistic”
workplace ethic as simple hypocrisy or pure ideology. By the 1920s
many large corporate enterprises, particularly in the capital-intensive
heavy industries, systematically pursued policies of company paternal-
ism aimed at keeping workers docile and content. Workers were re-
cruited young and trained in company-run schools; a system of “life-
time” employment was introduced; wage scales were increasingly
linked to seniority; works councils or other consultative bodies were
set up to resolve workshop disputes; and company welfare programs
were established to provide health care and other nonwage benefits.
These new employment practices were instrumental rather than ideo-
logical in intent, designed in part to retain the services of skilled
workers in demand by competitors and in part to ward off pressure
from the militant and activist labor movement that emerged in the
post—World War I years. But the corporate managers, to explain and
justify their paternalistic policies, returned to the idea that social rela-
tionships in Japan were unique, reflecting a deeply embedded cultural
concern for harmony, cooperation, and mutual trust.2’

At the same time, it should be remembered, the ideology of labor—
employer harmony was accepted by many workers as well. In the
1920s a militant labor movement, distrustful of capitalism and commit-
ted to adversarial tactics, had emerged in Japan, and for the first time
there were large-scale strikes in many key industries. But the move-
ment remained limited in size and never managed to capture the alle-
giance of the majority of workers, even in the most developed indus-
trial sectors. Although there are many reasons for the “failure” of the
prewar labor movement, undoubtedly the most important had to do
with the character of the work force itself. Leaving aside the female
factory operatives in the textiles industries, who were inherently diffi-
cult to organize, most male industrial workers came from backgrounds

29 Ronald P. Dore, British Factory-Fapanese Factory: The Origins of National Diversity in Indus-
trial Relations (Berkeley and Los Angeles: University of California Press, 1973), pt. 3; An-
drew Gordon, The Evolution of Labor Relations in Fapan: Heavy Industry, 18531955 (Cam-
bridge, Mass.: Harvard University Press, 1985).
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that militated against involvement in labor unions. Often they were
recruited when quite young, still in their late adolescence fresh from
an elementary education that drilled into them the familistic or com-
munitarian values that were part and parcel of corporate management
ideology. Moreover, as Gary Allinson noted, workers often came from
a rural environment in which labor relationships were diffuse, produc-
tion was undertaken for collective goals, and age hierarchy prevailed.3°
Given this background, they were likely to accept the idea that labor
and capital were not adversaries but collaborators engaged in a com-
mon enterprise with common goals and interests.

Paternalistic ideology and employment practices, limited to a few
large enterprises in the prewar period, became more widely diffused in
the 1950s and 1960s. Some Western observers argued that the persis-
tence of these practices indicated a lack of “rationality” in Japanese
management. But the publication of James Abegglen’s The Fapanese
Factory3' in 1958 led to a wider appreciation outside Japan of their
economic utility. Leading Japanese businessmen and officials often
pointed out that the “Japanese employment system” - lifetime employ-
ment, seniority wage scales, and enterprise unionism - contributed sub-
stantially to high-speed economic growth by cutting worker time lost
through labor disputes, by encouraging innovation from below, by
facilitating quality control, and by generally enhancing worker produc-
tivity. Critics attacked the “Japanese employment system” as a social
myth, as only a minority of workers—permanent workers in large
enterprises —received its benefits. But it is true that the system has
produced a peculiar sort of industrial proletariat, whose members are
seemingly committed to an ideology of mutual obligation and who are
not inclined to disrupt social harmony by unseemly protest. Indeed,
aside from those in the early postwar years, there were no major labor
disputes in the leading growth industries such as electronics, heavy
machinery, or automobiles but only in the public-service sector such as
national railroad workers or in declining industries such as coal mining.

Fapan in the world economy

The twentieth century has also witnessed Japan’s deepening involve-
ment in world markets, making its domestic economy sensitive and

30 Gary D. Allinson, Fapanese Urbanism: Industry and Politics in Kariya, 1872~1972 (Stanford,

Calif.: Stanford University Press, 1975), chap. 5.
31 James C. Abegglen, The Japanese Factory: Aspects of Its Social Organization (Glencoe, Ill.:

Free Press, 1958).
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responsive to external changes. For example, the ratio of exports and
imports to GNP, a simple and obvious measure of a country’s economic
dependence on the outside world, rose sharply from 1900 until World
War II. Increased dependence on foreign trade has characterized indus-
trialization in many countries, but the initial rate of increase was ex-
tremely high in Japan because of its limited resource base. The Meiji
leaders were well aware that the country’s power and prestige were
hostage to its ability to promote foreign trade. Thus unless Japan could
sell its goods in the world market, it could not acquire the armaments
needed to protect its expanding empire or fulfill the needs of its growing
manufacturing sector. Because the Japanese could not hope to export
either agricultural products or mineral resources—the path taken by
many non-Western economies —the only remaining avenue was to ex-
pand its trade through the export of manufactured goods.

By the turn of the century, political and business leaders had ac-
quired a kind of “export-or-die” psychology. Determined to make the
best of the country’s disadvantages, the government actively encour-
aged trade expansion by establishing the Yokohama Specie Bank to
facilitate foreign exchange transactions, by strengthening consular eco-
nomic reporting, by subsidizing the construction of an ocean-going
merchant marine, and by encouraging the formation of export associa-
tions or cartels. Private industry, initially led by the cotton textile
manufacturers, engaged in an aggressive export-promotion drive that
accelerated steadily. By the 1930s, for example, Japan had become the
world’s major exporter of cotton manufactures, making inroads into
regional markets once dominated by the British.32

From the Japanese perspective, the world market was divided into
two major spheres, each requiring a different trade strategy. In trade
with the advanced Western economies, the Japanese sought imports of
machinery, arms, semimanufactures like pig iron, chemicals, and
other industrial goods. In return they exported primary goods (raw
silk and tea), silk woven goods, and labor-intensive craft products.
The pattern of Japanese trade with the less developed economies was
rather different. Here Japan enjoyed certain advantages—cheaper la-
bor, lower transportation costs, better commercial intelligence and
knowledge of the culture, and more aggressive marketing - that en-
abled its manufactures to compete with those of the West. In Asian
markets, and more generally in the less developed world, Japan sold

32 For the development of prewar foreign trade, see Lockwood, The Economic Development of

Fapan, chaps, 6, 7; Ohkawa and Shinohara, Patterns of Japanese Economic Development, chap.
7.
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inexpensive light industry products like cotton yarns, cotton textiles,
and other assorted manufactures such as soap and matches, and it
bought raw materials (e.g., iron ore and other mineral ores) or food-
stuffs (e.g., rice).

Although trade with the advanced Western economies took place in
a multilateral free-trade structure, Japan dealt with the less advanced
countries in a political framework characterized by bilateral and asym-
metrical imperialist relationships. In China, the largest and most prom-
ising Asian market until the 1930s, Japan operated within the “un-
equal treaty’” system. On the one hand, the treaty system impeded the
growth of Chinese competition and, on the other, constrained the
Japanese from acquiring special economic privileges not shared with
the Western powers. The acquisition of the Kwantung (Liaotung)
territories and the South Manchuria Railway Line in 1905, however,
facilitated the commercial penetration of the three northeastern prov-
inces, which supplied Japan with agricultural goods like soy beans and
important industrial raw materials. The Japanese also enjoyed privi-
leged markets in their colonial possession of Taiwan and Korea, where
they had little difficulty squeezing out the foreign competition.

The China market loomed large in the eyes of Japanese political and
business leaders, who saw a natural complementarity between its vast
potential demand and Japan’s burgeoning manufacturing capacity.
Trade with China initially dwarfed trade with the colonies. In 1910 the
total volume of commodity trade with China, including the Kwantung
territories, was about five times that of Korea and Taiwan combined.
Japanese exports made their strongest advance in north China rather
than the Yangtze Valley or south China where Western business was
well entrenched. But trade with the colonies increased until it ab-
sorbed nearly one-quarter of Japan’s exports in 1935.

Japan’s trade with the outside world, as well as its share of world
trade, grew steadily during the first three decades of the century.
During the 1930s, however, there were major disruptions in Japanese
markets in both the advanced and less developed countries. In part,
these disruptions had political causes. Japan’s seizure of Manchukuo
in 1931-2 had an immediate and dramatic impact on its trade with
China, and its growing aggression on the continent alienated its major
Western trading partner, the United States. But equally important
was the rise of economic nationalism. Tariffs in the Western econo-
mies had already begun to rise in the 1920s, first in the United States
and then in Europe, and the onset of the world depression accelerated
this long-term movement as Western markets shrank and as Western
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governments adopted beggar-thy-neighbor economic policies. As the
1930s wore on, administrative controls over trade proliferated, and the
multilateral patterns of trading characteristic of the pre-1929 period
gave way to the emergence of economic blocs centering on the British
Commonwealth, the United States, France and the Low Countries,
and Germany. The rise of economic nationalism affected not only the
European metropolitan countries but also their colonies.

Japan’s reaction to this fundamental shift in the character of the
world economy was conditioned by its desire to revive a lagging domes-
tic economy and by a growing feeling that the world was moving away
from the international free-trade system. In the early 1930s, as Profes-
sor Nakamura states in his chapter, the Japanese government adopted
“proto-Keynesian” policies that enabled its economy to recover more
quickly than could the industrialized countries in the West, but appre-
hension of the future of free-trade principles persisted among political,
bureaucratic, and business leaders. While attempting to improve com-
petitive advantages in the shrinking world market, these policies also
moved toward creating a Japan-centered yen bloc that would reduce
Japan’s dependence on the advanced countries. Plans were launched
for the rapid economic development of the puppet state of Man-
chukuo, and industrial investment shot upward in the older colonies,
particularly in Korea. Efforts were also made to gain privileged access
to the rich resources of north China. Strategic considerations played a
large, perhaps dominant, role in this aspect of Japanese policy, whose
initiative came from the army, but it ultimately rested on a consensus
that Japan had to establish economic as well as political autonomy
from the West. Autarkic thinking of this sort eventually led to the
vision of a “new economic order in East Asia.”

The attempt to create an exclusive autarkic economic sphere in East
Asia to counteract Japan’s dependency on the West was self-contra-
dictory. Without the import of technology, critical raw materials, and
producer durables from the advanced Western economies or their
colonies, Japan could not hope to become economically independent.
In no way was this contradiction more poignantly demonstrated than
by the American economic sanctions imposed on Japan to dissuade it
from expansionism. The petroleum embargo of July 1941 forced the
Japanese to resolve the contradiction by military means. But Japan
lacked the naval strength to protect the autonomous economic sphere
it sought to carve out in East and Southeast Asia, and the collapse of
the Greater East Asian Co-Prosperity Sphere underlined the impossi-
bility of seceding from the world market.
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After 1945 the degree of Japan’s dependence on the world market,
as measured by the ratio of exports and imports to GNP, declined. In
part this change occurred because foreign trade came to a virtual
standstill in the late 1940s and in part because the domestic market
expanded at a much more rapid rate than did the external markets in
the 1950s and 1960s. But qualitatively, Japan’s dependence on access
to raw materials and technology from abroad remained important, and
the drive to promote exports to keep the economy going did not
slacken. In contrast with the prewar period, however, Japan’s eco-
nomic relationships with the outside world were in far greater har-
mony with its political relations. As indicated earlier, the postwar
political leaders accepted that Japan’s economic dependence involved
a degree of political dependence and indeed managed to turn that
political dependence to economic advantage.

In the postwar period the shape of the world market was quite
different from what it had been before the war, and so was Japan’s
relationship to it.33 Gone were the privileged colonial markets in Ko-
rea and Taiwan, and the Chinese economy was closed off after the
revolution in 1949 and the outbreak of the Korean War. Lingering
hostility toward Japan in areas that had been under Japanese control
during the war made it difficult to reenter these markets until the
1960s. On the other hand, the advanced countries of Western Europe
and North America were committed to the reconstruction of a postwar
international economy in which goods and services could flow freely
across national boundaries and nations would not be tempted to pro-
mote their gain at the expense of others, as in the 1930s. With the
onset of the cold war the Soviet Union and its satellite economies
withdrew from participation in the system of relatively unrestricted
free trade, and the institutions established to promote it, such as the
International Monetary Fund (IMF) and the General Agreement on
Trade and Tariffs (GATT), were used to shore up the weaker econo-
mies in the non-Communist bloc of developed countries. The new
international economic order worked very much to the advantage of
Japan.

During the 1950s the United States acted as a sponsor for Japan’s
reentry into the world market. Despite European distrust, based on
memories of the prewar competitiveness of Japanese exports, the
United States backed Japan’s membership in the GATT and IMF.

33 Hugh Patrick and Henry Rosovsky, eds., Asia’s New Giant: How the Fapanese Economy
Works (Washington, D.C.: Brookings Institution, 1976), chap. 6.
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More important, the United States allowed Japan to maintain adminis-
trative controls on imports of American goods while giving unre-
stricted access to Japanese products in the American market. And it
made no attempt to restrict the flow of American technology to Japan,
even at bargain prices. The resulting transfer of technology played a
key role in the subsequent recovery and growth of the Japanese econ-
omy. During the 1960s, when it became increasingly evident that the
yen was seriously undervalued at the exchange rate set in 1949 (¥360
to $1.00), the United States put no pressure on Japan to revalue its
currency. This favorable political context, coupled with the economy’s
basic strength and a carefully calibrated system of trade regulation,
enabled Japan to continue its prewar policy of enhancing exports and
limiting imports.

By the time Japan’s economic growth moved into high gear in the
early 1960s, foreign trade had risen dramatically. Between 1961 and
1971, imports increased eightfold and exports ninefold, and after 1964
the economy enjoyed regular positive trade balances for the first time
in its modern history. During the 1960s the external environment
continued to be favorable, with world trade and the world GNP on the
rise and a trend toward the reduction of tariffs on manufactured goods
exported by the developed nations. In most of Japan’s principal mar-
kets, tariffs dropped by an average of 35 percent in the 1960s. Owing
to a decline in raw materials costs, increased labor productivity, infla-
tion abroad, and a fixed exchange rate for the yen, Japanese manufac-
turing prices fell relative to those of other economies, making Japanese
exports increasingly competitive. Japanese firms invested aggressively
in the development of new manufactured products to sell in the ad-
vanced countries. In 1970, in contrast with the prewar period, over 9o
percent of Japan’s exports were the products of its manufacturing
sector (chemical products 6.4 percent; machine goods, 40.5 percent;
and other manufactured goods, 46.8 percent).

The export drive of the 1950s and 1960s was marked by a reluctance
to remove administrative controls on foreign imports and by a disincli-
nation to borrow from abroad. Japanese business and political leaders
continued to fear that the economy might be overwhelmed by foreign
goods and capital. In 1960 a decision was finally taken to open up the
economy more fully, but “liberalization” was phased in only gradu-
ally. Balanced budgets and a high domestic savings rate meant there
was little need to import foreign capital. By the same token there was
little Japanese overseas investment until 1969 when controls were
eased in response to positive foreign exchange balances. Some overseas
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investment flowed into labor-intensive industries like textiles-as
wages rose and plant sites became less available in Japan - but most
went into the development of natural resources such as oil, coal, ura-
nium, iron ore, and nonferrous ores consumed by Japanese industry.
Indeed, nearly half of Japan’s foreign investment in the early 1970s
was in mining operations.

DOMESTIC POLITICS: FROM INSTABILITY TO STABILITY

When we turn to the political history of the twentieth century, the
question of change and continuity becomes more difficult to sort out.
A strong case can be made for fundamental discontinuity. Constitu-
tional change in 1947, for example, decisively reformulated the rules
of the political game. Even more striking has been the rapid circula-
tion of elites and the almost kaleidoscopic change in the governing
regimes. The stability of political leadership that prevailed through
the early Meiji period began to crumble at the turn of the century. The
first generation of postoligarchic leaders—like Katsura Taro, Saionji
Kimmochi, Yamamoto Gonnohyoe, and Terauchi Masatake-had far
less control over their cabinets than the oligarchs had had. In the
1920s they were replaced by the leaders of the major political parties in
the Diet; and in the 1930s and 1940s, shifting coalitions of high civil
bureaucrats, military and naval leaders, and party leaders came to
power. It was only in the mid-1950s, with the consolidation of the
conservative political parties into the Liberal Democratic Party, that
stability of authority and consistency in policy returned to the political
scene.

The structural instability of the prewar constitutional system re-
sulted from a deep ambivalence in the oligarchic generation’s political
outlook. On the one hand, their conception of government was shaped
by a powerful intellectual tradition - the notion of keisei saimin—which
assumed that public officials, dedicated to maintaining morality and
order, should govern the “people,” who were inclined to follow petty,
narrow, and selfish impulses rather than the public good. On the other
hand, the oligarchs were aware that pure bureaucratic rule was neither
possible nor desirable in the modern world. Even a strong bureau-
cratic-monarchical country like Imperial Germany tolerated some de-
gree of popular political participation. Although probably not commit-
ted to notions of popular wisdom or power sharing, the oligarchs
created a popularly elected House of Representatives in the Imperial
Diet as a means of uniting society behind the government. The
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house’s function was, in effect, plebiscitary, a mode of creating or
testing the consensus behind national policy.34

The difficulty with this configuration of institutions, as Professor
Mitani comments, was that it tended toward political fragmentation
rather than bureaucratic integration. Ironically, in pre-1945 Japan
there probably was more consensus on national goals — development as
a world power, the maintenance of an overseas empire, promotion of
economic growth—than there was on who should carry them out. At
fault was the constitutional system itself. As R. P. G. Steven re-
marked, it was a “hybrid” system that frustrated the emergence of a
strong cabinet because it placed veto power in the hands of so many
other organs of state.3s Not only did appointed officials have to con-
tend with a House of Representatives whose check-and-balance func-
tions overrode its integrative functions, but also the notion itself of a
nonpartisan bureaucracy proved a sham. Far from presiding over af-
fairs and staying aloof from petty politicking, high officials intrigued
enthusiastically and shrewdly for sectional interests.

The constitutional changes initiated by the American Occupation
after 1945 brought to an end the structural instability of this political
system. The postwar reforms eliminated many autonomous prewar
loci of power—the Privy Council, the independent naval and army
high commands, and the House of Peers—that had checked (and even
defied) the cabinets. The revised constitution also mandated clear
rules for the transfer of power. The head of the government was to be
elected by the lower house of the National Diet, thus eliminating the
prewar system of institutionalized irresponsibility that placed this func-
tion in the hands of an agent—-the emperor—who never exercised it.
The choice of a cabinet no longer rested on the discretion of an inner
circle of imperial advisers like the genro and the jishin who attempted
to pull together coalitions of powerful veto groups. Rather, it rested on
control of the House of Representatives and, beyond that, on a popu-
lar electoral base. By simplifying the constitutional structure, these
reforms eliminated much of the prewar political volatility.

Nevertheless, for most of the twentieth century, political conflict

34 On the development of the Meiji constitutional system, see George M. Beckmann, The
Making of the Meiji Constitution: The Oligarchs and the Constitutional Development of Japan,
1868—-1891 (Lawrence: University of Kansas Press, 1957); George Akita, Foundations of
Constitutional Government in Modern Japan, 1868—1900 (Cambridge, Mass.: Harvard Univer-
sity Press, 1967); Joseph Pittau, Political Thought in Early Meiji Japan (Cambridge, Mass.:
Harvard University Press, 1967).

35 R. P. G. Steven, “Hybrid Constitution in Prewar Japan,” Joumal of Japanese Studies 3
(Winter 1977): 183-216.
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among fractured elites, internally divided and competing among them-
selves, has shaped the pattern of Japanese domestic politics. Contem-
porary observers, and later scholars and historians, have often charac-
terized this conflict as moral drama. Some, focusing primarily on the
political elites, have seen change as a consequence of the clash of
political principles — “liberalism versus authoritarianism,” “democracy
versus totalitarianism,” or “civil-military conflict.” Others have tried
to analyze political change in terms of class struggle: a rising bourgeoi-
sie pitted against an entrenched absolutist regime, landlords and capi-
talists against rising peasants and workers, finance capital and its bu-
reaucratic minions against a burgeoning socialist movement, and so
forth. And still others have reduced political conflict to a meaningless
struggle for power, fueled by ambition and self-interest. The stress, as
in all good drama, has been on conflict and confrontation.

The historiography of twentieth-century politics has also been col-
ored by a tendency to see political conflict moving toward a “normal”
or natural outcome. Contemporary observers and historians often tac-
itly assume that political change should move in a particular direction
or toward a particular outcome. This has led them to ask such ques-
tions as Why did democracy fail in prewar Japan? Why was there no
strong socialist or proletarian movement in prewar Japan? Why did
the Communist Party remain weak? Why did the American Occupa-
tion abandon its attempts to “democratize” Japan and instead adopt a
“backward course” later pursued by the conservative political parties?
In other words, political history asked why something did not happen
rather than why something else did.3¢ This line of inquiry is perfectly
legitimate, especially for those wishing to learn from experience, but it
reverses the historians’ usual quest, which is to understand what did
happen and why.

As it has become possible to place Japan’s modern political experi-
ence in a broader comparative perspective, cross-cultural as well as
temporal, dramatic dichotomies and conflict paradigms have been sup-
planted by a more complex, less dramatic understanding of contempo-
rary political history. Before the 1960s the Japanese political system
was usually placed at one end of a spectrum that extended only a short
distance to the older democracies in the advanced industrial societies

36 Representative of this approach are such works as Robert A. Scalapino, Democracy and the
Party Movement in Prewar Japan: The Failure of the First Attempt (Berkeley and Los Angeles:
University of California Press, 1962); George Oakley Totten IIl, The Social Democratic Move-
ment in Prewar Japan (New Haven, Conn.: Yale University Press, 1966); Stephen S. Large,
“Perspectives on the Failure of the Labour Movement in Prewar Japan,” Labour History 37

(November 1979).
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of Western Europe and North America at the other end. But as a tier
of one-party states appeared on the periphery of the Soviet Union and
as more and more independent postcolonial regimes emerged in the
less developed world, the length of the comparative perspective al-
tered radically. Lines of continuity between prewar and postwar Japa-
nese politics became more obvious, and the Japanese political system
began to resemble more closely the Western constitutional parliamen-
tary states with which it had once been constrasted. As one American
political scientist observed, “In contrast to many late modernizers,
Japan . . . resembled far more a Madisonian-Montesquieuian state
than a Leninist or a Rousseauian monolith.”37

Alternative perspectives on the prewar Japanese political system
stress its “pluralistic” character. As suggested earlier, much of the
struggle and conflict of prewar politics was generated less by dramatic
clashes over political principle or class interests than by a constitu-
tional check-and-balance system that compartmentalized the power of
various political elites but did not provide a strong mechanism to
referee their struggles. In this sense, pluralism is identified with the
fragmentation and circulation of elites struggling for control of the
government. But attempts to apply the concept of pluralism in its
more usual sense —the competition among social and economic inter-
ests for influence over the formation of national policy—have been less
common, and studies of interest politics have usually focused on the
postwar period. It is clear that prewar Japanese politics was pluralistic
in this sense as well, though obviously not to the same degree as were
more fragmented and less centralized constitutional states like the
United States and Great Britain.

Insofar as the political history of twentieth-century Japan is defined
by changes in regime and the instability of the political elite, its poli-
tics have been far more volatile than have those of older and more
stable representative systems in North America, Western Europe, and
the British Commonwealth. On the other hand, compared with the
rest of the world, especially those societies like Japan that had no
premodern representative tradition, Japanese politics looks fairly sta-
ble. The country has not been affected by the kinds of popular revolu-
tions that shook Russia in 1917 or China in 1949, nor has it been
subject to the anticolonial struggles and upheavals of decolonization
that have troubled many of the less developed countries. In some

37 T. J. Pempel, “Political Parties and Social Change: The Japanese Experience,” in Political
Parties: Development and Decay, ed. Louis Maizel and Joseph Cooper (Beverly Hills, Calif.:
Sage Publications, 1978), p. 314.
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measure, this relative stability must be attributed to the timing of
Japan’s decision to modernize. Its modernizing revolution - the Meiji
Restoration—had already resolved many of the issues that bedeviled
other non-Western countries in the twentieth century. And although
one can argue that the telescoped modernization that followed in the
wake of the Restoration “distorted” Japan’s political development be-
fore 1945, it is equally plausible to suggest that the post-Restoration
reforms—the creation of a civil bureaucracy, the commitment to indus-
trialize, and the promulgation of a constitution that included represen-
tative institutions — were less responsible for those distortions than was
the ill-fated attempt at continental expansion. Such an argument be-
comes persuasive if one looks behind the volatility of prewar cabinets
to the long-run continuities that have characterized Japan’s political
system.

Political parties

The history of political parties offers plausible evidence for strong
continuities in twentieth-century politics. Parties have attracted the
attention of historians more than have other actors in the political
process, with the possible exception of the military services. The pre-
war confrontations in Japan between its cabinets and the parties in the
House of Representatives had dramatic appeal, and the fortunes of the
parties provided a useful way of charting the changes among the vari-
ous elements in the political elite. Then, too, Western historians have
tended to identify politics with parliamentary politics and to ignore the
less visible forms of political competition within bureaucracies. In any
event, the development of party politics provides a means of tracing
political change and continuity in the twentieth century.38

During roughly the first two decades of the century, as Tetsuo
Najita and others found, the main focus of political conflict was the
political parties’ attempt to diminish and dislodge the influence of
oligarchic-bureaucratic factions (the so-called hanbatsu), in particular
that led by Yamagata Aritomo, who harbored a keen and enduring

38 The standard works on the development of political parties in Japan are by Tetsuo Najita,
Hara Kei in the Politics of Compromise, 1905—-191§ (Cambridge, Mass.: Harvard University
Press, 1967); Peter Duus, Party Rivalry and Political Change in Taishé Japan (Cambridge,
Mass.: Harvard University Press, 1968); Berger, Parties; Robert A. Scalapino and Junnosuke
Masumi, Parties and Politics in Contemporary Japan (Berkeley and Los Angeles: University of
California Press, 1962); Harvhiro Fukui, Party in Power: The Japanese Liberal Democrats and
Policy-Making (Canberra: Australia National University Press, 1970); Nathaniel B. Thayer,
How the Conservatives Rule Japan (Princeton, N.J.: Princeton University Press, 1969).
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distrust of political parties. But the politics of the period cannot be
reduced to a simple confrontation between two well-defined sets of
opponents. The struggle was complicated, first, by internal divisions
among the oligarchs and the impatience of younger members of the
hanbatsu factions to assume full control over the government. This led
men like It6 and Katsura to cross the line of confrontation between
party and hanbatsu by striking temporary alliances with party leaders
or by forming their own political parties. There was also intense divi-
sion and rivalry among party politicians. These had less to do with
principles and platforms than with power and influence, access to
ministerial positions in the cabinet, and the interests of local voters.
The two major parties—the Seiyiikai (organized in 1900) and the
Doshikai (organized in 1913; later reorganized as the Kenseikai in
1916 and as the Minseitd in 1927)- probably diverged less on stated
policy and principles than did parliamentary parties in any other ad-
vanced industrial society (including Imperial Germany where an active
and vocal Social Democratic Party clashed ideologically with more
centrist and conservative parties).

Party rivalry was often regarded by contemporary and later observ-
ers as a reason for party weakness, but it also made possible cabinet—
Diet coalitions that paved the way to party rule. Indeed, between 1905
and 1918, with one exception, no cabinet took power that did not
enjoy the support of the majority party or a majority coalition in the
House of Representatives. Concomitantly, the number of political
party leaders holding ministerial portfolios increased. By the 1910s it
was so clear that the political parties would eventually assume full
control over the government that a number of important high-ranking
officials resigned their official posts to become party members, a prac-
tice familiar in postwar politics as well.

The emergence of party cabinets after 1918, then, did not mark a
dramatic break in political practice, but a delicate shift in the balance
of political power away from the oligarchic factions to the House of
Representatives. The shift took place for several reasons: First, there
were fewer and fewer members of the oligarchic factions willing or
able to organize an effective government; second, oligarchic leaders
like Yamagata, though preferring a weak and divided Diet, decided
that the political party leaders were neither as radical nor as irresponsi-
ble as they had once seemed; and third, by 1924, all the Meiji oligarchs
were dead, save for Saionji Kimmochi, a man disinclined by tempera-
ment or principle to resist the trends of the times. The accession of
party cabinets represented neither a fundamental change in the institu-
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tional configuration nor the triumph of the principle of representative
democracy. Rather, it resulted from a pragmatic decision that ratified
political reality.

During the decade and a half following World War I, the political
parties emerged as the hegemonic elite in the political system, dominat-
ing the cabinet, the formulation of national policy, and, to a lesser
degree, the execution of policy. With the exception of three short-
lived “transcendental cabinets” in 1922-4, party leaders served as
premiers and cabinet ministers until 1932. By contrast, the civilian
and military bureaucracies saw their political influence, though not
their prestige and popular status, dwindle. A token of this shift was
the increasing number of officials who allowed themselves to be co-
opted by the political parties. The most dramatic defection was that of
Tanaka Giichi, cultivated by Yamagata to assume leadership of the
“Choshu lineage” in the army, who agreed to become president of the
Seiyukai in 1925.

Control over the cabinet had an effect on the political parties that is
often overlooked. Accession to power forced the parties’ leaders to
grapple with national problems and to shoulder responsibility for solv-
ing them. It was no longer sufficient for the party leaders simply to
bargain for a place at the table; they had to prepare and serve the meal.
Marked differences over a wide range of policies—the expansion of
suffrage, the introduction of labor and social legislation, the budget
and tax policy, military expenditures, and the China policy —deepened
and sharpened party rivalry. Although both parties relied on rural
constituencies for electoral support and turned to large business con-
cerns for political funds, they differed on many issues. The Seiytkai
tended to adopt a free-spending fiscal policy, a conservative position
on social issues, and a hawkish view of foreign policy. By contrast, the
Kenseikai favored fiscal retrencliment, a constructive response to so-
cial problems, and an internationalist orientation in foreign policy.
There has been far too little study of policy formation during the
period of party hegemony, however, to speak with assurance about the
significance of these policy differences.

Even during the years of their hegemony, however, the political
parties remained suspect in the public eye. Even though the two major
parties managed to capture the votes of the enfranchised electorate,
they were not the objects of deeply felt political commitment. (A voter
willing to die for the emperor would surely not have done the same for
the Seiyiikai or the Minseit6.) The frequent revelation of public scan-
dals in the press—the trading of political or economic favors for politi-

Cambridge Histories Online © Cambridge University Press, 2008



DOMESTIC POLITICS 37

cal funds —eroded the parties’ moral authority, and within the parties
as well, reform-minded members often harbored contempt for their
colleagues. As crises began to shower down on the country after 1927,
doubt spread not only among the public but also among the other
elites about the suitability of party leaders as national leaders. The
assassination in 1932 of Inukai Tsuyoshi, the last prewar party prime
minister, was the immediate reason for the end of the political parties’
hegemony. But given the overwhelming sense of internal disorder and
external threat that spread in the early 1930s, the end might have come
less dramatically, by the same kind of subtle shift in the balance of
power that took place in 1918.

During the early 1930s, Saionji, assisted by a group of informal
advisers known as the jishin (senior ministers), decided to promote the
organization of nonpartisan “national-unity cabinets” (kyokoku itchi
natkaku). These drew support from all the major political elites: the
parties, the military services, the civilian bureaucracy, and even the
House of Peers. This effort to achieve a balance of power among the
major political elites collapsed after the February 26 incident in 1936,
and the army leadership, divided though it was, assumed an even
larger role in forming the cabinet. It used informal pressure as well as
its power to prevent the nomination of a war minister, so as to thwart
the formation of governments it opposed. But even after General T6jo
Hideki assumed power as prime minister in late 1941, the army high
command was neither unified nor omnipotent, and the political par-
ties, though formally dissolved in 1940, were never systematically
suppressed, nor was the functioning of the Diet suspended.

It was not until postwar constitutional revision that the political par-
ties once again moved to the center of the political stage. Even so, the
stabilizing effects of the new constitution were not immediately evident.
The prewar conservative parties were in disarray, deprived of key lead-
ers by the Occupation purges and flooded with “new men” in the
postwar elections. The parties on the left had developed considerable
strength. In contrast with the last prewar election when the largest left-
wing party, the Social Mass Party, won only 9.1 percent of the popular
vote, in the 1947 election the Japan Socialist Party won 26.3 percent,
and the Japan Communist Party 3.7 percent, of a much larger elector-
ate. The parties of the left benefited from the people’s disillusionment
with the entrenched conservative leadership, widespread economic
hardship and deprivation, and the sudden growth of an organized labor
movement. Their appearance introduced the possibility of a new kind
of conflict and a new kind of instability in Japanese politics, despite the
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reordering and simplification of the political structure. The intense and
bitter disputes between the parties of the left and those of the right over
the American alliance, rearmament, and the “reverse course’ during
the early 1950s foreshadowed a type of political polarization so far not
experienced in Japan. The growth of the left-wing vote in the early
1950s seemed to mark a trend toward the eventual emergence of a left-
dominated government, and many knowledgeable politicians and politi-
cal observers assumed that the demographic change, the shift of more
people into cities and more workers into industry, guaranteed the ulti-
mate triumph of the socialists.

As is so often the case, the long-term extrapolation of current events
was not an accurate guide to the future. In 1955 the fragmented and
bickering conservative political parties united to form the Liberal
Democratic Party (LDP), which dominated the House of Representa-
tives and controlled the cabinet for the next three decades. At its incep-
tion the party was a coalition of factions, or small leader-oriented par-
ties, often divided by intense personal rivalries and competition to
secure control of the cabinet and ministerial posts. In a sense, the
struggle over national leadership moved from the floor of the Diet to the
Liberal Democratic Party headquarters. Even though it was divided by
internal rivalry, the party always managed to stand behind the party
president, whose selection for that office automatically assured him the
office of prime minister. Party unity alone, however, cannot explain its
continuity in power. Indeed, unity would have meant little if the party
had lost control over the House of Representatives.

In defiance of what seemed to be inevitable trends in the 1960s, the
left vote declined and the electorate continued to return Liberal Demo-
cratic majorities to the lower house of the Diet. This can be attributed
to historical developments mentioned earlier. First, as Professor
Fukui’s chapter suggests, there was a broad-based consensus behind
the LDP-supported goals of achieving a high growth rate and raising
the country’s standard of living. As long as the economy’s overall
performance was improving, the Liberal Democratic Party continued
to gain or hold its own at the polls. Voters gave less weight to the
issues of social justice or fair distribution of wealth raised by the left.
Second, foreign policy issues also receded in importance after the
renewal of the Mutual Security Treaty in 1960. The reduction of
American forces and bases in Japan removed a visible source of popu-
lar hostility to the alliance with the United States, and the fragmenta-
tion of the so-called progressive bloc of countries during the Sino-
Soviet split confused and fractured the left wing as well. The left
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wing’s faltering grip on public support of domestic and foreign policy
issues, coupled with the collapse of unity in the Communist bloc, led
the moderate wing of the Japan Socialist Party to split and form the
Democratic Socialist Party in 1960. This fragmentation of the princi-
pal opposition party was a final factor in the continued domination of
the Liberal Democratic Party.

Although the political parties have consistently played a key role in
twentieth-century politics, it is clear that their experience has been
rather different from that of parties in the older and more stable
parliamentary countries. It is only in the latter half of the century that
they became the dominant force in control of government. The prac-
tice of party politics and the processes of voting, bargaining, and
compromise that lie at the heart of any functioning parliamentary
system had to acquire a legitimacy that they lacked at the turn of the
century when the constitutional structure was only a decade old.

The civil bureaucracy

By contrast, the professional bureaucracy, especially the higher civil
service officials occupying the top positions in the government minis-
tries, had little need to acquire legitimacy. Regarded by the Meiji
oligarchs as their true heirs, bureaucrats constituted a privileged and
protected elite. They were to provide the stability and continuity in
government that the contentious and factious party politicians could
not. The professional bureaucracy was a creation of the civil service
examination system established in the late 1880s.39 The educational
system was designed to funnel the brightest and the best—as deter-
mined by academic performance —into its ranks. In 1900 an ambitious
young man aimed not at becoming a lawyer or a businessman or a
politician but at making his way through the “dragon gate.” The pre-
Meiji notion that the official was a gentleman and a scholar, possessed
of superior intelligence and cultivation, afforded a respectability to
bureaucratic service that other professions did not have. If there was
much public resentment, and even ridicule, of bureaucratic arrogance,
there was also deference to and respect for those in the higher reaches
of the official hierarchy.

The intent of the civil service examination system was to create a

39 On the prewar bureaucracy, see Robert M. Spaulding, Jr., Imperial Japan’s Higher Civil
Service Examinations (Princeton, N.J.: Princeton University Press, 1967); Robert M.
Spaulding, Jr., “The Bureaucracy As a Political Force, 1920-1945,” in Dilemmas of Growth
in Prewar Japan, ed. James W. Morley (Princeton, N.].: Princeton University Press, 1971).
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politically neutral administrative service dedicated to the national
good rather than to sectarian or partisan interests. Officials, after all,
were “servants of the emperor.” The professional élan of the higher
civil service rested on a sense that they were indeed better arbiters of
the national interest than were elected officials or private citizens.
When party leaders attempted to secure high ministerial posts for their
followers in the late 1890s, Yamagata Aritomo did his best to insulate
permanently the bureaucracy from partisan influence. Most civil ser-
vice recruits remained aloof from politics, spending their careers in
public administration and managerial roles. During the first decade of
the century, especially after 1905, they made their way into the highest
echelons of the ministerial bureaucracies, serving as vice-ministers and
ministers.

Ambitious officials who reached the top of the career civil service
looked for political careers beyond it. Anxious to use the technical
skills and personal connections of high civil service officials, party
leaders often actively recruited promising senior officials. As Tetsuo
Najita showed, Hara Takashi attempted to bring younger members of
the Home Ministry bureaucracy into the Seiyikai, and prefectural
governors used their offices as stepping-stones to electoral politics.« A
number of leading officials from the Ministry of Finance, notably
Wakatsuki Reijird and Hamaguchi Osachi, also became top leaders of
the Kenseikai-Minseito. But even in the 1920s this “partisanization of
the bureaucracy” affected only a tiny minority of the professional civil
service.

Perhaps it is more important to emphasize other trends affecting the
higher civil service during the prewar period. First, the bureaucracy
was becoming more and more compartmentalized. Senior officials usu-
ally began and ended their careers within a single ministry. Lateral
transfer from one ministry to another, though possible, was not the
norm. As a result, officials developed strong loyalties to their minis-
tries, or even the bureaus within the ministries to which they be-
longed. Although this had the advantage of encouraging specialization
and familiarity with the ministry’s functions— whether it was to draft
budgets, operate the national railway system, or regulate religious
institutions— it also encouraged sectional rivalries among and within
the various ministerial bureaucracies, especially over a share of the
national budget. Second, as society grew more complex and the func-
tions of the government expanded, there were frequent jurisdictional

40 Najita, Hara Kei.
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squabbles among the various ministries as they sought to co-opt new
responsibilities. Sometimes these disputes were resolved through the
creation of new ministries, such as the splitting of the Ministry of
Commerce from the Ministry of Agriculture in 1925 or the elevation of
the Social Affairs Bureau of the Home Ministry into the Welfare
Ministry in 1938. Often interministerial disputes involved struggles
over the formulation of policy. When a militant labor movement ap-
peared in the 1920s, the Home Ministry and the Ministry of Com-
merce drafted competing labor law legislation and in the 1930s contin-
ued to struggle over how to deal with the labor question. In short, the
higher civil service was neither monolithic nor above politics, and its
members constantly tried to expand their spheres of administrative
competence and control.

The collapse of party rule in the 1930s provided an opportunity for
reformist or activist bureaucratic leaders to strengthen their political
role. The decade saw the emergence of what the press called “the new
bureaucrats” (shinkanryd), an elastic term that summarized a number of
developments. On the one hand, there was a group of officials, mainly
in the Home Ministry and the most “partisanized” of the ministerial
bureaucracies, who worked to end the consequences of “party abuses” —
the spread of electoral corruption, the erosion of bureaucratic control
over the countryside, the penetration of party influence into the ministe-
rial bureaucracies, and so forth. These men were behind the “election
purification” campaigns of the early 1930s. At the same time, younger
officials, mainly in the economic ministries - Commerce, Agriculture,
and Transportation —aimed at increasing bureaucratic control over the
economy and seciety in order to boost production while reducing social
tension. Disillusioned with the market system as a result of the post-
1927 collapse of the economy, and often under the influence of Marxist
or national socialist ideas, these economic bureaucrats wanted to re-
place de facto laissez-faire policy with centralized economic decision
making. They viewed bureaucratic rationality as preferable to market
rationality. Interestingly, these technocratic reformers found ready al-
lies among not only the military bureaucrats who wanted to create a new
national mobilization structure in preparation for a major war but also
the parties of the moderate left, who favored a basic restructuring of the
economy.4!

The emergence of reformist elements in the higher civil service
represented a reaction against both party rule and the conservatism of

41 Cf. Berger, Parties; Johnson, MITI and the Japanese Miracle.
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the regular ministerial bureaucracies. To circumvent the old-line min-
istries, new centralized coordinating bodies such as the Cabinet Re-
search Bureau (Naikaku chosakyoku), the Cabinet Planning Agency
(Kikakucho), the Cabinet Planning Board (Kikakuin) were organized
to cut across normal boundaries of ministerial jurisdiction. But it was
external crisis that accelerated the proliferation of bureaucratic con-
trols and the creation of new extraministerial bureaucratic mecha-
nisms. During the middle of the 1930s, but particularly after the
outbreak of war with China in 1937, legislation placed sweeping ad-
ministrative control over the economy in the hands of the civilian
bureaucracy. With a greater or lesser degree of self-consciousness,
many of these “new bureaucrats” attempted a managerial revolution
that would end the “anarchy” of the market by substituting the bureau-
cratic manager for the corporate executive or the private entrepreneur
in economic decision making.

The “new order movement” of 1940 offered the occasion for further
expansion of bureaucratic controls. Although the movement itself was
backed by a curious coalition of political forces—army leaders intent
on building a home-front mobilization structure, politicians intent on
reforming and strengthening the parties by consolidation, moderate
left politicians and activists intent on social reform, and right-wing
elements hoping for the establishment of a totalitarian structure—its
ultimate beneficiaries were the civilian bureaucrats. The Home Minis-
try, whose power over the countryside had been diluted by the rise of
party governments, used the structure of the Imperial Rule Assis-
tance Association and its various adjunct organizations to place local
communities under tighter supervision and control. Its powers for
social management were far greater than they had ever been. Grandi-
ose plans for an “economic new order” were also floated in 1940, and
though never put into effect in their more radical form, bureaucratic
control over the war economy increased. To be sure, the civilian
bureaucracy was no more a monolith than it had been before, and
jurisdictional infighting, complicated by the involvement of the mili-
tary services and corporate business, continued, but the run of the
bureaucracy’s writ had expanded substantially by the end of the
Pacific War.

Ironically, it was under the American Occupation, whose goal was
the democratization of the political system, that the civilian bureau-
cracy enjoyed unprecedented influence. As Chalmers Johnson wrote,
“From approximately 1948, the beginning of the occupation ‘reverse
course,’ until the conservative merger of 1955, the answer to who
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governs Japan is clearly the bureaucracy.””#* The reasons for this up-
surge in the power of civilian bureaucrats are in part structural and in
part related to policy. Despite the frontal assault of the American
Occupation on Japan’s prewar political and constitutional structure,
the civilian bureaucracy remained relatively intact.43 The Home Minis-
try and certain other centralized agencies were abolished; the police
and local government systems were decentralized; and efforts were
made to reform the Ministry of Education; but for the most part the
ministerial bureaucracies continued to function as before. Lacking the
manpower to impose direct military government on a defeated Japan,
the American Occupation chose to govern through this existing admin-
istrative structure. The Americans also imposed economic controls far
more sweeping than even the Japanese wartime government had, and
it shifted responsibility for their administration from the business-
dominated wartime “control associations” to ministerial bureaucra-
cies. Public corporations were set up to manage various key sectors of
the economy. Business leaders, already conditioned by wartime con-
trols, went along with these new arrangements, and the political par-
ties, their leadership weakened by the Occupation’s administrative
purges and divided on policy questions, relinquished the initiative in
many areas of policymaking.

Only with the consolidation of the conservative parties into the
Liberal Democratic Party in 1955 did the power of the civilian bureau-
cracy begin to recede. The party’s growing involvement in national
policy decisions reduced the relative autonomy of high bureaucratic
officials. The LDP Political Affairs Research Committee, made up of
Diet members and organized into subcommittees corresponding to
important ministries and administrative agencies, began to play a
larger role in policy formulation. Ministerial bureaucracies, now rou-
tinely consulting with this body, had to respond to its members’ con-
cerns and interests. Masumi Junnosuke, an eminent political scientist,
even went so far as to observe that central government agencies had
become no more than ‘“business offices for the Liberal Democratic
Party’s Political Affairs Research Bureau.”+# At the same time the
durability of the LDP’s control over the Diet and the cabinet, and

42 Chalmers Johnson, “Japan: Who Governs? An Essay on Official Bureaucracy,” Fournal of

Fapanese Studies 2 (Autumn 1975): 1-28.
43 A useful work on the postwar bureaucracy is by Akira Kubota, High Civil Servants in Postwar
JFapan: Their Social Ongins, Educaiional Background, and Career Patterns (Princeton, N.J.:

Princeton University Press, 1969).
44 Quoted in Ité Daikichi, “The Bureaucracy: Its Attitudes and Behavior,” The Developing

Economies 6 (December 1968): 447.
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hence over the budgetary process, made the ministerial bureaucrats
equally susceptible to informal pressure from Diet members acting on
behalf of local or national interest groups. To a degree this represented
a return to patterns prefigured if not established in the 1920s, and so
too did the tendency for ambitious civil service officials to run for
political office or to assume leadership positions in the Liberal Demo-
cratic Party after retiring from the bureaucracy. From 1957 until 1972
every Liberal Democratic Party president, and hence every prime
minister, was a former official.

In contrast with the political parties’ volatile fortunes, the civilian
bureaucracy has endured in twentieth-century politics. Despite the
postwar American-sponsored constitutional and structural reforms,
the administrative structure has remained highly centralized. Even the
concessions to the American notion of a more democratic decentral-
ized or federal structure—that is, the establishment of popularly
elected prefectural governors and increased powers for prefectural
assemblies — foundered. These local bodies remained weak in contrast
with either the national Diet or the central ministerial bureaucracies.
The postwar political structure was as Tokyo centered as it had been
since the Meiji period, and the central ministerial bureaucracies contin-
ued to devise the policy and legislative alternatives presented to govern-
ments as well as to implement policy decisions. The only major
change, perhaps, was that the civil bureaucracy became more tightly
integrated into the politics of interest articulation and interest represen-
tation than it had been before the war.

Interest politics

Since the turn of the century the interstices between the political
parties and the bureaucracy, on the one hand, and the general popula-
tion, on the other, gradually have been filled by pressure- or interest-
group activities. Pressure-group politics emerged in Japan for most of
the same reasons that it arose in the other capitalist parliamentary
countries. First, by its very nature, the parliamentary system legiti-
mized the principle of representation of interests. If voters in a particu-
lar district were given the right to return a representative to the na-
tional Diet, then it was equally natural for particular economic or
occupational groups to seek representation of their interests as well.
(Already in the 1880s, prefectural assembly members had begun lobby-
ing for particular local or economic interests.) Second, as society be-
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came more complex, the bureaucracy expanded its jurisdiction. State
authority penetrated deeper and deeper into society, and new laws or
official regulations dealt with activities heretofore free from govern-
mental interference. In response, those affected often organized to
influence the exercise of state authority. Third, accelerating economic
development generated conflicts between new and old economic inter-
ests. Decisions made about the economy - concerning taxes, budget,
tariffs, subsidies, or state investment—were bound to benefit some
sectors of society and hurt others. Pressure groups thus provided a
means of mediating or resolving such conflicts.

To be sure, a residual traditional distrust of “private” or sectional
interests persisted. In his official commentary on the constitution, for
example, Itd6 Hirobumi presented the view that even members of the
lower house of the Diet were “representatives of the whole country”
rather than delegates “commissioned merely to attend to matters en-
trusted to them by their own constituents.”s The parts were expected
to act on behalf of the whole. This self-contradictory notion of repre-
sentation was not very different from contemporary views of represen-
tation in the West, but it was bolstered by the tradition of bureaucratic
elitism. Although public attitudes remained influenced by such ideas,
political practice quickly diverged from them. By the beginning of the
century, even It6 had come to recognize the necessity of representing
particular interests as well as the public good.

Local chambers of commerce, agricultural associations, and indus-
trial associations had already come into being in the 1870s and 1880s in
response to official prompting.4 The government encouraged their
formation to promote domestic solidarity in the face of Western eco-
nomic competition. Such groups were more like semicorporatist agen-
cies of the state than like the political voluntary associations that had
emerged in Western Europe and North America. Generally they did
not function as lobbying or pressure groups. For example, before
1890, business lobbying took the form of discrete compacts arrived at
by business and political leaders out of the public view and without
public debate.

After the Diet opened, however, organized interest groups represent-
ing a group of firms or a whole industry almost immediately made their

45 1to6 Hirobumi, Commentaries on the Constitution of Empire of Japan, trans. Miyoji 116 (Tokyo:
Chio daigaku, 1906), pp. 73—4.

46 On the development of interest groups, see Ishida Takeshi, “The Development of Interest
Groups and the Pattern of Political Modernization in Japan,” in Political Development in
Modern Japan, ed. Robert E. Ward (Princeton, N.].: Princeton University Press, 1968).
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debut. So did the competition of interests and pressure-group politics.
Particular industries began to lobby for legislation or policy changes
designed to protect or increase their profits. In the early 1890s, for
example, the Greater Japan Cotton Spinners’ Association mounted an
aggressive campaign to end import duties on its raw material —raw
cotton—and to end export duties on its main product—cotton yarn.
Such a policy, however, conflicted with the desire of agrarian interests
to protect the domestic cultivation of cotton and to keep land taxes low
by keeping import and export duties high. The antitariff campaigns
demonstrated to the cotton spinners, and to business leaders more
generally, that business had a distinct and definable set of interests
quite different from those of other economic groups and that consider-
able pressure and bargaining were required to protect them. It also
made them aware of their political weakness.

By the late 1890s the business community became more militant in
advancing its political claims vis-a-vis rural interests. There was to be
no alliance of “rice and textiles” in the Japanese Diet like the alliance
of “rye and iron” in the German Reichstag. As Professor Mitani states,
business groups bombarded the cabinet, the Diet, and the political
parties with resolutions calling for an increase in land taxes to finance
the growing budget, and landowning interests fought hard against it.
The movement to increase land taxes quickly turned into a movement
to change the electoral law so as to increase urban (and therefore
business) representation in the Diet. The two movements not only
demonstrated the growing political self-consciousness of business lead-
ers but also achieved a high degree of success. During the first two
decades of the century, pressure-group and interest-group politics be-
came routinized at several levels. The political parties in the Diet
became the vehicle for the articulation of both local and national inter-
ests. As several scholars have demonstrated, the leadership of the
Seiyukai attempted to bring top business leaders into their parties and
used Diet powers over the budget and ministerial power over the
prefectural bureaucracy to engage in pork-barrel politics, particularly
after the Russo-Japanese war. Local public works projects such as
building branch railroad lines, roads and bridges, and irrigation sys-
tems and improving harbors were levers to raise local electoral sup-
port. Although rival parties often railed against such abuses, by the
1920s this kind of political logrolling had become routine.

As the relative importance of the modern sector grew and the co-
operation of business leaders became crucial to the success of certain
national policies, the central government systematically solicited the
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opinions of business leaders. At the turn of the century the need for
business backing of an expansionist foreign policy was critical, but
other policy issues also became important as time went on. In 1896,
1897, and 1898 the government convened three Higher Agriculture,
Commerce, and Industry Commissions to discuss a wide range of
postwar economic problems: the expansion of foreign trade, the shift
to a gold standard, the introduction of foreign capital, the establish-
ment of overseas banking facilities, the treatment of factory workers,
and even immigration policy. These high-level conferences brought
leading bankers, foreign traders, shipping company executives, and
manufacturers together with representatives from the ministerial bu-
reaucracies. Although the government’s purpose was undoubtedly to
create consensus rather than to debate policy, the business representa-
tives were candid in expressing their views, often to the frustration of
the bureaucratic participants. These conferences established prece-
dents for official “investigative commissions” (chosakai) or “delibera-
tive councils” (shingikat) intended to give representatives of business a
formal role in policymaking. Several key bodies were convened during
the 19108 and 1920s: the Seisan chosakai (1910-12), the Keizai
chosakai (1916-17), the Rinji kokumin keizai chosakai (1918-19), the
Shoko shingikai (1927-30), and the Rinji sangy6 shingikai (1930-5.)
Even though their function may often have been ritualistic, these
formal bodies implicitly recognized the practicality, if not the legiti-
macy, of securing behind the national policy the support of a powerful
interest group.

As the economy grew more complex, interest-group organizations
proliferated. Most were specialized associations representing specific
business, trade, or occupational groups (for example, the Shipbuilders
Association), geographical regions (for example, the Osaka Manufac-
turers’ Association), or specific regional industries (for example, the
Hokkaido Colliers’ Association). Although their interests were often
parochial, they often formed alliances or coalitions when a single issue
affected a number of groups. During the 1920s, for example, the
cotton spinners’ association allied with local chambers of commerce at
home and merchant associations abroad in order to protest anti-
Japanese activities in China. There also emerged important “peak
associations” representing the general interests of a particular occupa-
tion or economic group. Agricultural interests, particularly those of
the landowning elements, for example, were represented by the Impe-
rial Agricultural Association, established in 1910 with government
encouragement, and local business was represented nationally by the
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Japan Chamber of Commerce, organized in 1922. Particularly strik-
ing, however, was the rise of peak associations representing large
modern manufacturing firms—the Japan Industrial Club (1916), the
Japan Economic Federation (1922), and the National Federation of
Industrial Associations (1931). Industrial leaders felt that the opinions
of bankers and financiers, on whom the government relied heavily,
did not necessarily represent the views of business as a whole.

During the 1920s there were also attempts to build interest organiza-
tions representing economically weaker and politically less powerful
segments of the population, such as wage labor (Japan Federation of
Labor, 1920) or tenant farmers (Japan Peasants Union, 1922). Al-
though these organizations tried to advance the interests of their puta-
tive constituents, for example, through the legalization of trade unions
or the reduction of rents, they developed in fundamental opposition to
the sociopolitical status quo. Leaders were often drawn not from the
ranks of ordinary workers or peasants but from the intelligentsia com-
mitted to a global transformation of society. As Professors Duus and
Scheiner indicate, the post—World War I labor movement participated
in both the universal manhood suffrage movement and the proletarian
party movement, and its leaders often advocated socialism in one form
or another. Given the overwhelmingly conservative character of public
sentiment, nurtured as it was by the indoctrination of traditional val-
ues through the elementary education system, these pressure groups
representing the less privileged strata remained small in size and politi-
cally weak. Their leaders were accused of advocating dangerously
disruptive alien philosophies of class struggle, and their political activi-
ties were frequently the object of official suppression.

During the 1930s, “reformist bureaucrats” as well as many civilian
politicians in both the established and the proletarian political parties
proposed curbing the prevalence of pork barrel politics, pressure-
group activities, and interest politics through the imposition of state
controls over key economic or occupational groups. These corporatist
proposals were part of a more general effort to replace the liberal
economic structure with a controlled economic structure, but they also
reflected a craving to return to a social harmony and national unity
thought to have been shattered by class conflict and political partisan-
ship in the 1920s. Bureaucratic attempts to impose restraints on
interest-group activities ranged from plans to introduce central eco-
nomic planning to the establishment of new official mechanisms to
resolve labor disputes. Many outside the ministerial bureaucracies,
including party politicians as well as right-wing activists, called for a
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totalitarian system to discipline the unruly interests and to subordinate
private gain to public interest. In 1940 the “new order’” movement
tried to bring all interest associations into hierarchical structures dedi-
cated to “national profit” (kokueki). The new order failed to material-
ize, but the pressure of war curbed overt pressure-group activities.

The rapidity with which interest groups were reconstituted after the
war illustrates the degree to which they had become embedded in politi-
cal practice. Although big business organizations were the first to re-
vive, usually based on a framework provided by prewar associations,
the American Occupation authorities actively encouraged the growth of
labor unions and agricultural cooperatives. By the 1950s a whole new
set of pressure groups — those representing particular occupations (e.g.,
physicians), those seeking assistance from the government (e.g., mili-
tary veterans and pensioners, postwar repatriates, or war-bereaved fam-
ilies), or those advocating particular policy positions (e.g., opponents of
nuclear weapons), became active players in the political process. Eco-
nomic interest groups, powerful peak associations, and protest organi-
zations clamored for government attention and public support on a far
wider scale and on a far wider range of issues than the prewar groups
had.

The most powerful voices, however, have been those of national
peak associations with large and expert staffs, a smoothly functional
organizational structure, and a high degree of representativeness. As
Pempel and Tsunekawa asserted, the development of these organiza-
tions has not been even from one sector of society to another.4? By the
late 1960s virtually all major industries had been organized into power-
ful hierarchical associations, and about one hundred of these trade
associations, together with several hundred large industrial firms,
were organized into the Federation of Economic Organizations, whose
leader was often as powerful and frequently more respected than was
the prime minister. Nearly all farm families also belonged to branches
of the National Association of Agricultural Cooperatives, a body able
to present a powerful united front to politicians and ministerial bureau-
crats. By contrast, despite a sudden burst of organization in the imme-
diate postwar period, the labor force employed in secondary and ter-
tiary industry has remained relatively unorganized. Only 34.5 percent
of the labor force was unionized in 1970. The intrusion of deep ideo-
logical differences and disputes among national labor leaders also frag-

47 T.]. Pempel and K. Tsunekawa, “Corporatism Without Labor? The Japanese Anomaly,” in
Trends Toward Corporatist Intermediation, ed. P. C. Schmitter and G. Lehmbruch (Beverly
Hills, Calif.: Sage Publications, 1979).
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mented the labor leadership. In any case, labor pressure groups have
had far less political bargaining power than have the interest groups
representing either big business or the farm population.

To some extent, the weakness of the conservative political parties’
organizations, with their limited party memberships and weak ties
between national party headquarters and local constituencies, strength-
ened farm and business interest groups. Interest groups with large
mass organizations, such as the National Federation of Agricultural
Cooperatives, could mobilize crucial voter support for Diet candidates
in a way that the national party headquarters could not, and in return
they expected continuation of rice price supports and other legislation
favorable to farming interests. In the upper house of the National
Diet, national peak associations with large national constituencies of -
ten nominated and elected their own candidates without the mediation
of party endorsement. The conspicuous efforts of the Liberal Demo-
cratic Party in the late 1950s to win the support of major national
occupational associations illustrates the degree to which conservative
leaders consciously cultivated interest-group support in an attempt to
offset their organizational weaknesses. By the same token, large busi-
ness enterprises and the national business peak associations supplied
conservative party candidates and the national headquarters with po-
litical funds in return for greater access to policymakers and influence
over public policy.

Ironically, the large national labor federations, by linking their po-
litical fortunes to the parties of the left—the Socialist Party, the Com-
munist Party, and eventually the Democratic Socialist Party-cut
themselves off from access to the inner circle of power. The choice was
deliberate, reflecting ideological commitment as well as prewar politi-
cal connections, but it had important tactical implications. Instead of
trying to exercise pressure on national politics through petition or
behind-the-scenes negotiation, the large labor federations took to the
streets in overt campaigns to influence public opinion by mass demon-
strations, sit-ins, and acts of civil disobedience. Intended to influence
the government from the outside, these protest tactics were more
symbolic than instrumental. During the 1950s when confrontational
politics was at its postwar peak, mass demonstrations and public pro-
test imposed significant psychological boundaries beyond which na-
tional policy could not stray (e.g., massive rearmament). But as the
political fervor declined, public demonstrations became almost ritualis-
tic, prompting complaints from intellectuals and pushing student radi-
cals toward tactics of violent confrontation.
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Successful interest groups realized that their efforts to change na-
tional policy or to gain access to state resources had to be focused on
the Liberal Democratic Party. One political scientist characterized
them as “beggar groups,” parasitic and submissive to authority rather
than forthright in their defense of principle. It is more usual, however,
to liken the triangular relationship among pressure groups, the ministe-
rial bureaucracies, and the Liberal Democratic Party to the children’s
game of jan-ken-pon (like the American game of “scissors-paper-
stone”). This is a game in which no player has a preponderant advan-
tage and any player can win and lose simultaneously. Pressure groups
have tended to be submissive to bureaucracies but aggressive in put-
ting pressure on the Liberal Democratic Party. The Liberal Demo-
cratic Party has been solicitous of pressure groups able to deliver votes
or political funds, but it can exercise leverage over ministerial bureau-
cracies through control of the national budget. And the ministerial
bureaucracies have been careful not to offend ruling party politicians
while remaining aware of how their own discretionary administrative
powers can affect the fortunes of particular interest groups. Although
obviously this metaphor is more elegant than the reality, it does sug-
gest the peculiarly close relationships among conservative party politi-
cians, ministerial bureaucracies, and interest-group associations.

On the other hand, the jan-ken-pon metaphor understates the com-
plexity of postwar interest politics. None of the main actors is mono-
lithic in nature. As we have already seen, the Liberal Democratic
Party is a coalition of factions, not all of them in full agreement.
Although party factions did not often initiate policy, antimainstream
factions sometimes vetoed or obstructed the policies of other factions.
Powerful ministerial bureaucracies such as the Ministry of Interna-
tional Trade and Industry (MITI) and the Ministry of Finance were
often at loggerheads on key policy issues, and sometimes ministerial
bureaucracies were internally divided as well, with one bureau oppos-
ing the policies advocated by another. And most obviously, the claims
of interest groups conflicted, particularly over economic policies such
as industrial restructuring, in which declining industries had interests
different from those of growing industries, or over competition for
access to government funds and protection. On rare occasions, conven-
tional boundaries between conservative and left broke down, as when
Keidanren and S6hyo joined against the Liberal Democratic Party and
the Japan Medical Association in a dispute over increases in health
insurance medical fees, which meant higher costs for both employers
and employees. In sum, as one political scientist put it, there have
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been no “simple and permanent” coalitions among the major actors
who dominated policymaking in postwar Japan.

It does, nevertheless, seem indisputable that a complex system of
interest bargaining and interest representation has grown up in Japan
since the turn of the century, as it has in most Western parliamentary
systems. Whether interest politics has encouraged “‘structural corrup-
tion” or organized “interest articulation” in a manner highly beneficial
to economic growth, it seems no different in kind from what goes on in
other capitalist political economies. Concomitantly, the notion that
party politicians or state bureaucrats work on behalf of the public inter-
est has lost plausibility and has perhaps contributed to a structural
malaise in politics. Indeed, from the mid-1950s to the early 1970s,
public opinion polls showed a steady decline in the number of respon-
dents who felt that the Diet represented the “will of the people.”
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CHAPTER 2

THE ESTABLISHMENT OF PARTY
CABINETS, 1898-1932

The year 1924 marked a turning point in the history of Japanese
domestic politics. In January, Kiyoura Keigo, the incumbent presi-
dent of the Privy Council, was nominated as prime minister and chose
all his cabinet except for the military service ministers from the mem-
bership of the House of Peers. The House of Representatives had been
bypassed in the selection of cabinets since the fall of the Takahashi
Korekiyo cabinet in June 1922. Angered by this, the leaders of the
three major opposition parties in the lower house-Katd Takaaki
(Kenseikai), Takahashi Korekiyo (Seiyukai), and Inukai Tsuyoshi
(Kakushin Club)-met in February 1924 to organize a united front to
bring down Kiyoura’s “cabinet of peers.” Because the first Labour
Party government had been organized in England just a few weeks
before, the general public as well as many party politicians felt that the
Kiyoura government was swimming against the tides of history.

In the general election of May 1924, the three-party coalition, bran-
dishing the slogan of “protecting constitutional government,” won a
majority in the House of Representatives. Faced with the prospect of
intransigent opposition in the lower house, Kiyoura chose to resign. In
June the three opposition parties formed a coalition cabinet under the
premiership of Katé Takaaki, president of the Kenseikai, the plurality
party in the House of Representatives. The formation of this “cabinet to
protect constitutional government” (goken sanpa naikaku) was of great
significance. For the first time in modern Japanese history, the result of
a general election, that is, a change in the majority in the House of
Representatives, had brought about a change of cabinets in Japan.

From June 1924 until May 1933 the country was alternatively gov-
erned by six political party cabinets, a time known as the period of
party cabinets or party governments. Only two of the five prime minis-
ters (Hamaguchi Osachi and Inukai Tsuyoshi) held seats in the House
of Representatives during this period, but all were presidents of politi-
cal parties who assumed office while leading either the majority party
or the next largest party in the lower house. In his Kenpé satsuyo

55
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(Outline of constitutional law) written in 1926, Minobe Tatsukichi,
professor of constitutional law at Tokyo Imperial University and the
most important ideological spokesman for party government, sug-
gested that Japan was following the model of responsible party cabi-
nets provided by England:

Since its promulgation, our constitution has developed in a manner com-
pletely contrary to the expectations of its authors. Institutionally the system of
cabinets responsible to the Diet has no place in the constitution, but it has been
firmly established as a customary practice. It is now recognized as a natural
principle that when there is a loss of Diet confidence [in the cabinet], especially
in the House of Representatives, [the cabinet] must dissolve the lower house
and appeal to public opinion, or it must offer a general resignation.’

Thus, in both theory and fact, party cabinets had become politically
orthodox (see Table 2.1).

The establishment of party cabinets is particularly significant given
the antiparty biases of the Meiji leaders who drafted the constitution.
One of their purposes was to ensure that there would be no connection
between the establishment or duration of the cabinets and the will of
the Diet, especially the lower house. It is well known that It6 Hiro-
bumi, the principal author of the Meiji constitution, felt that party
cabinets were not appropriate for Japan in the 1880s. As he observed
in a speech after the promulgation of the constitution, “It is difficult to
avoid the emergence of parties or factions in the Diet or in society,”
but it is “troublesome to have them influence the government.”2 Politi-
cal parties might be inevitable, but it was not necessary to give them a
share of the power (see Figure 2.1).

To be sure, even before the promulgation of the constitution or the
opening of the Diet in 1890, some Meiji leaders wanted to form a
powerful progovernment political party in the Diet. Inoue Kaoru, It5’s
close political ally, together with Mutsu Munemitsu, Aoki Shizé, and
several other higher officials, hoped to organize a Jichitd (Self-
Government Party), a national political party supported by provincial
administrative officials and local landlords — in Inoue’s words, the “pro-
vincial aristocracy.” They wanted to ally this party of provincial aristo-
crats with the Kaishinté, whose leader, Okuma Shigenobu, was serving
as foreign minister and negotiating a revision of the unequal treaties.3

The majority faction within the Meiji leadership opposed Inoue’s

1 Minobe Tatsukichi, Kenpé sasuyo (Tokyo: Yuhikaku, 1926), pp. 129-30.

2 Sashihara Yasuzd, ed., Meiji seishi, vol. 8 (Tokyo: Fuzanbé shoten, 1893), pp. 1941-3.

3 Mikuriya Takashi, Meiji kokka keisei to chihd keiei 1881—1890 (Tokyo: Tokyo daigaku shup-
pankai, 1980), pp. 195-8.
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TABLE 2.1
Fapanese cabinets, 1885-1932

Prime Cabinet

minister number Cabinet term
It6 Hirobumi Ist 22 December 1885 to 30 April 1888
Kuroda Kiyotaka 30 April 1888 to 24 December 1889
Yamagata Aritomo Ist 24 December 1889 to 6 May 1891
Matsukata Masayoshi Ist 6 May 1891 to 8 August 1892
116 Hirobumi 2nd 8 August 1892 to 18 September 1896
Matsukata Masayoshi 2nd 18 September 1896 to 12 January 1898
1t6 Hirobumi 3rd 12 January 1898 to 30 June 1898
Okuma Shigenobu Ist 30 June 1898 to 8 November 1898
Yamagata Aritomo 2nd 8 November 1898 to 19 October 1900
It6 Hirobumi 4th 19 October 1900 to 2 June 1901
Katsura Tard Ist 2 June 1901 to 7 January 1906
Saionji Kinmochi Ist 7 January 1906 to 14 July 1908
Katsura Tard 2nd 14 July 1908 to 30 August 1911
Saionji Kinmochi 2nd 30 August 1911 to 21 December 1912
Katsura Tard 3rd 21 December 1912 to 20 February 1913
Yamamoto Gonnohyoe Ist 20 February 1913 to 16 April 1914
Okuma Shigenobu 2nd 16 April 1914 to 9 October 1916
Terauchi Masatake 9 October 1916 to 29 September 1918
Hara Takashi 29 September 1918 to 13 November 1921
Takahashi Korekiyo 13 November 1921 to 12 June 1922
Katd Tomosaburd 12 June 1922 to 2 September 1923
Yamamoto Gonnohyde 2nd 2 September 1923 to 7 January 1924
Kiyoura Keigo 7 January 1924 to 11 June 1924
Kat6 Takaaki Ist 11 June 1924 to 2 August 1925
Katd Takaaki 2nd 2 August 1925 to 30 January 1926
Wakatsuki Reijird Ist 30 January 1926 to 20 April 1927
Tanaka Giichi 20 April 1927 to 2 July 1929
Hamaguchi Osachi 2 July 1929 to 14 April 1931
Wakatsuki Reijiré 2nd 14 April 1931 to 13 December 1931
Inukai Tsuyoshi 13 December 1931 to 16 May 1932

plan for a progovernment party. Prime Minister Kuroda Kiyotaka,
Privy Council President Ito Hirobumi, and Home Minister Yamagata
Aritomo did not want the cabinet to be dependent on a single party in
the Imperial Diet. They also cautioned against linking the local gov-
ernment system to party politics. In 1889, after the promulgation of
the constitution, Kuroda made his well-known pronouncement about
“transcendental government” (chozenshugt) to a conference of prefec-
tural governors: “The government must always take a fixed course. It
must stand above and outside the political parties [chdzen to shite seito
no soto ni tate] and cleave to the path of supreme fairness and supreme
justice.”s This was clearly a rejection of Jichito or a Jichito~Kaishinto

4 Sashihara, Meiji seishi, p. 1931.
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alliance, as was the Itd speech quoted earlier. Inoue, unhappy at his
colleagues’ reaction, criticized the majority faction in a letter to Mutsu
Munemitsu: “I think that it is inept politics to make arrogant state-
ments about the government’s standing outside political parties.”s
The majority view nevertheless carried the day.

How was it then that political party cabinets finally emerged within
a constitutional framework that embodied the antiparty sentiments of
the majority faction of the Meiji leadership? How was it, as Minobe
put it, that the “ideas of the drafters [of the Meiji constitution] were
betrayed in reality”?6

THE AMBIGUITY OF THE MEIJI CONSTITUTION

Let us first consider the ways in which the Meiji constitution hindered
the formation of party cabinets.

The constitution contained two kinds of checks on the emergence of
party government. First, there was the concept of the emperor’s sover-
eign authority (tenné tatken). In Itd’s view, the emperor’s sovereign
authority and the party cabinet system were fundamentally incompati-
ble. In a letter he wrote from Germany during his investigation of
European constitutional systems in 1882, he observed: “If one estab-
lishes parliamentary government, then one must reduce the authority
of the emperor [tatken]. If one emphasizes the authority of the em-
peror, one cannot adopt parliamentary government.”” Thus in his
view, the two could not coexist. However, this does not mean that It6
favored direct imperial rule. In 1877—9 he had helped thwart the
efforts of certain court officials to establish direct imperial rule; in
1885 he had supported the clear separation of the court (kyiichi) from
the government (fuchit) by replacing the Dajokan (Council of State)
with a cabinet system; and above all, he had favored the establishment
of the emperor as a constitutional monarch through the promulgation
of a constitution that defined the emperor’s authority.

Nevertheless, the emperor was more than a constitutional monarch;
indeed It6 himself tried to make him so. For example, Ito stubbornly
refused to equate the Japanese emperor with the English king. He
argued that the Japanese monarch was different from other monarchs:
“There is a great difference in our constitution compared with those of
other countries. In no other country does a constitution specify as does

s Mikuriya, Meiji kokka keisei, pp. 204~6. 6 Minobe, Kempé satsuyé, p. 130.
7 Hiratsuka Atsushi, ed., Zoku It6 Hirobumi hiroku (Tokyo: Shunji, 1930), p. 48.

Cambridge Histories Online © Cambridge University Press, 2008



60 THE ESTABLISHMENT OF PARTY CABINETS

Chapter I [of our constitution] that the sovereign authority of the
monarch [kunshu no taiken] is the [same as] the sovereign authority of
the state [shiiken].”’® The idea of parliamentary sovereignty or popular
sovereignty, one of the theoretical bases for party cabinets in liberal
Western political systems, was specifically rejected in the letter of the
Meiji constitution.

The Meiji constitution’s other check on party government was its

system of divided powers. Because the official interpretation of the
constitution rejected the practice of direct imperial rule, the establish-
ment of imperial sovereign authority did not mean that the emperor
would directly exercise administrative authority. The real meaning of
Article 3—““The emperor is sacred and inviolable” —was simply that
the emperor did not have the capacity to assume political responsibil-
ity. He was placed beyond politics by being placed above it. The
Meiji constitution, in somewhat ambivalent fashion, emphasized the
emperor as the supreme constitutional monarch and granted him
imperial sovereignty, yet at the same time it rejected the idea of
direct imperial rule. The exercise of imperial sovereign power (tenné
taiken) therefore had to be parceled out among the various organs of
state. It0 explained this as a delegation of imperial sovereignty. But
to the extent that all organs of state were premised on the absolute-
ness of imperial authority, they lacked the power either to oppose or
to represent the emperor. Itd emphasized this point with respect to
the Imperial Diet: '
The restoration of monarchical rule [osei fukk6] meant the restoration to the
emperor of the right of sovereignty [tochi taiken]. We believe that neither in
their hearts nor in their minds do the subjects of Japan wish to create a body
that would usurp the right of sovereignty and bestow it directly on the people
so that the imperial house would lose its right to rule, as it did during the days
of the usurpatious bakufu. Indeed, this would be contrary to our national
polity [kokutai].

Needless to say, the rejection of any ‘““usurping power” (hafu) like the
bakufu applied not just to the Diet but to all organs of state. The
“restoration of monarchical rule” would permit no state organ to in-
fringe on or usurp the absoluteness of imperial sovereignty.

In this sense, all organs of state sharing the exercise of imperial
sovereignty in varying degrees existed relative to one another. Each
organ existed independently of the others; each was directly answer-

8 Shunpoké tsuishokai, 7t6 Hirobumi den, vol. 2 (Tokyo: Shunpoko tsuishokai, 1940), p. 652.
9 Hiratsuka Atsushi, ed., I'td Hirobumi hiroku (Tokyo: Shunji, 1929), p. 227.
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able only to the emperor; each had its own raison d’étre for acting in
the name of the emperor; and each had the function of checking the
others. The court (kyiichi) and the government (fuchi) had their own
special spheres; the cabinet, the Diet, and the judiciary were inde-
pendent of one another, and each insisted on its equality with the
others as independent separate organs; the Privy Council, maintain-
ing its independence as an advisory organ to the emperor, could
restrain the cabinet; and the military, reporting directly to the em-
peror, enjoyed an independence superior to that of all the other state
organs.

Within the cabinet itself, each minister of state was directly and
separately responsible to the emperor, giving each considerable inde-
pendence vis-a-vis the prime minister and often making it difficult to
maintain cabinet unity. Within the Imperial Diet too, the powers of the
two chambers — the House of Representatives and the House of Peers —
were balanced against each other in a way that promised conflict.

In sum, despite its emphasis on imperial sovereignty, or perhaps
because of it, the Meiji constitutional structure embodied the separa-
tion of powers to a high degree; hence it also embodied a high degree
of political pluralism. Behind the facade of a centralized and unitary
imperial sovereignty worked a mechanism by which autonomous state
organs mutually checked and balanced one another. Statecraft aiming
at a pluralistic balance of power among the various organs of state
shaped the actual operation of the Meiji constitutional structure. This
system of divided powers, and the political pluralism that resulted,
was grounded in the rejection of responsible parliamentary cabinets,
or at least party cabinets, able to coordinate the government’s legisla-
tive and administrative functions, as in the British system.

The system of divided powers reflected the basic character of
eighteenth- and nineteenth-century Western constitutions on which
the Meiji leaders modeled their own. For example, the drafters of the
American Constitution had also tried to control the domination of the
state by means of a parliamentary majority. This was why James
Madison insisted so strongly on a bicameral system. The American
Constitution’s system of divided powers was intended above all to
restrain tyranny by the majority. For the founding fathers of the
United States, the highest purpose of the Constitution was the protec-
tion of liberty, especially religious liberty. They regarded party govern-
ment, which implied control of the state by special interests, as incom-
patible with the claims of liberty. The highest purpose of the Meiji
constitution, in contrast, was not the protection of liberty but the
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protection of imperial sovereignty. The system of division of powers
could serve that goal, too. Just as the drafters of the American Consti-
tution adopted the separation of powers and rejected party govern-
ment in order to protect liberty, so too the drafters of the Meiji consti-
tution insisted on the division of powers and rejected party cabinets in
order to protect imperial sovereignty.

The concept of divided power sometimes was used ideologically in
Japan to oppose the establishment of party cabinets. Hozumi Yatsuka,
a professor of law at Tokyo Imperial University and well known as an
ideological opponent of parliamentary rule, rejected English-style
party cabinets as a kind of authoritarian political structure (sensei
seitat), as they enabled one organ of state to dominate all the others. By
contrast, he argued, constitutional government in Japan put into prac-
tice an American-style separation of powers to the highest degree. For
Hozumi, the ‘“‘national polity” (kokutat) embodied in the concept of
imperial sovereignty was inseparable from the “political structure”
(seitai) embodied in the practice of constitutional politics, that is, a
divided-powers system.’® In other words, the restraints on tyranny
were as strong in the Japanese constitutional structure as they were in
the American. Similarly, Uesugi Shinkichi, Hozumi’s academic heir,
emphasized that the basic principle of the Meiji constitution was the
tripartite separation of powers. For example, in his interpretation of
the constitution, Uesugi insisted that the judiciary was independent of
the legislative power, and he argued for the right of judicial review
(horitsu shinsaken) by the Japanese courts.*!

The prohibition of the publication of Minobe’s Kenpd satsuyo (Out-
line of constitutional law) in 1935, as a result of the “organ theory”
controversy, and the republication of Hozumi’s long out-of-print text-
book on constitutional theory reinforced the use of the separation-of-
powers theory as an ideological weapon against the party cabinet sys-
tem. During the Hirota Koki cabinet, organized in 1936 under pressure
from the army, members of the Army Military Affairs Section (Riku-
gunsho gunmuka) and the Cabinet Research Bureau spearheaded ef-
forts to put into effect the cabinet’s slogan: “renovation of all aspects of
government (shasei isshin).” One of their chief goals was to reform the
Diet system.!2 In October 1936, Lieutenant Colonel Saté Kenryo, chief
of the Internal Affairs Group (Gunmuka naiseihanchd) of the Military
Affairs Section (Gunmuka naiseihan) in the War Ministry, was quoted

10 Hozumi Yatsuka, Kempé teiyd (Tokyo: Yahikaku, 1935), pp. 67, 74-5.
11 Uesugi Shinkichi, Teikoku kempd chikujé kogi (Tokyo: Nihon hyoronsha, 1935), pp. 164-5.
12 Hata Ikuhiko, Gun fashizumu undoshi (Tokyo: Kawade shobo shinsha, 1972), p. 177.
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anonymously in the Tokyo asahi shinbun as a representative of “influen-
tial reformist opinion” within the army:

Because the present-day Japanese Diet derives from the English-style parlia-
mentary cabinet system, it devotes most of its energy to exercising its right to
oversee the government rather than to legislate and to approve the budget. As
a result, the Diet has been transformed into an arena of competition for
political power, and important matters of legislation and budget approval are
neglected. Hence, at the present moment, the Diet and the government,
following American practice, should be considered as organs independent of
each other, thereby establishing the principle of the tripartite division of
power into executive, legislative, and judicial functions; the practice of orga-
nizing party cabinets based on a majority in the Diet should be abolished; and
the party cabinet system should be completely rejected. 3

Clearly, such views derived from Hozumi Yatsuka’s theories regarding
the Japanese political structure. The academic downfall of Minobe’s
theory, which had provided the most persuasive ideological support for
party rule, marked the waning of party rule in practice.

The division of powers written into the Meiji constitution, and the
political pluralism that resulted in practice, were, as we have seen, a
product of the “restoration of monarchical rule” which rejected the
notion of a “usurping power” (hafu) ruling in the place of the em-
peror, as the bakufu had. The existence of a political body resembling
the bakufu remained consistently taboo under the constitution. In-
deed, one of the reasons that the right wing later attacked the Impe-
rial Rule Assistance Association in 1940-1 was that it resembled such
a “bakufu-like body” (bakufuteki sonzat). The system of divided pow-
ers was intended to check the emergence of such a force and hence
was consistent with the Restoration principle of returning sover-
eignty to the emperor.

The diffusion of power under the Meiji constitution meant that
despite its superficially centralized framework, the political system
lacked any institutional means of providing real unity. During his stay
in Europe, It6 noted that the German emperor served this function:
“Although the emperor constitutionally appears to be one of the parts
of the [constitutional] machinery, he is not so in fact. He is the presid-
ing agent who directs this machinery so that it is unimpeded in all
things.”4 Ito tried to draw a parallel between the German emperor
and the Japanese emperor. But because the Japanese emperor was
supposed to be above politics, he could not become a “presiding
agent” in the same way. Neither could the Japanese prime minister be

13 Tokyo asahi shinbun, October 30, 1936. 14 Hiratsuka, /4, p. 308.
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likened to the German Reichskanzler. Under the system of joint minis-
terial responsibility, the Japanese prime minister’s power to control
members of the cabinet was weak, and in making policy, he had to
work under the constraint of extracabinet bodies like the Privy Coun-
cil and the military high commands. During the first ten years of
constitutional government, the prime minister’s position was even
further weakened by the fact that—with the exception of the first
Okuma cabinet in 1898-no prime minister possessed a base of sup-
port in the Imperial Diet, especially in the lower house. Just as the
emperor could not act like the Kaiser, It6 could not act like Bismarck.

If the formation of a balance of power among the fragmented organs
of state making up the Meiji constitutional system were not to be left
solely to chance, then some kind of extraconstitutional means had to
be found to coordinate them so that the myth of imperial sovereignty
(kokutat) could be reconciled with the constitutional reality of divided
powers (settai). The constitution had been drafted to prevent the emer-
gence of a bakufu-like “usurping power” (hafu), but in order to make
it run efficiently, there had to be an extraconstitutional force that
would serve the function of such a power. The same, of course, was
true of the American Constitution which also required an extra-
constitutional element to make a highly fragmented constitutional sys-
tem work. In the United States, this role was played by the two
national political parties that controlled the national presidential elec-
tions. It is paradoxical but significant that these national political
parties were organized by the drafters of the Constitution, men who
had originally opposed the idea of political parties. According to the
American historian Richard Hofstadter, . . . we may say that it was
the parties that rescued this Constitution against parties and made of it
a working instrument of government.”’!s

What emerged first in Japan as a “bakufu-like body” to coordinate
the fragmented constitutional system was the kanbatsu, or “oligarchic
clique.” It was so called because most of its members came from either
Choshi or Satsuma, the two major domains (han) that had brought
about the Meiji Restoration. The oligarchic clique could make the
constitution work because its factional ties cut across the bureaucracy,
the House of Peers, the Privy Council, the army, and the court. Its
leaders were the genrd, elder statesmen, who in fact exercised many of

15 Richard Hofstadter, The Idea of a Party System (Berkeley and Los Angeles: University of
California Press, 1969), p. 71.
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the imperial prerogatives in the emperor’s name. It was both historical
irony and historical necessity that in order to run the constitutional
system they had purposely created on the basis of a division of power,
the very men who had attacked the legitimacy of the bakufu and
overthrown it in 1868 should themselves become a bakufu-like body.

The leaders of the oligarchic clique, however, were unable to domi-
nate one key organ of state, the House of Representatives. They had
already rejected the idea of political parties and had neither the inter-
est nor the organizational means to gather electoral support in the
lower house of the Diet. This task was left to anti-hanbatsu leaders,
many of them veterans of the antigovernment jiyuminken (popular
rights) struggles of the 1870s and 1880s, who organized political par-
ties to fight electoral battles and win Diet seats in the national elec-
tions. The two major political parties during the mid-1890s were the
Jiyuto (led by Itagaki Taisuke) and the Kaishintd, later renamed the
Shinpoto (led by Okuma Shigenobu). It was they who controlled the
majority of seats in the House of Representatives. Coming out of a
tradition of opposition and resistance to oligarchic rule, the political
parties acted as a fragmenting or decentralizing element in the constitu-
tional structure. They threatened to use their constitutional power to
block the passage of national budgets or national legislation. As long as
the oligarchic leaders were committed to working within the Meiji
constitutional structure, they could neither ignore nor reject the politi-
cal parties if they wished to achieve internal political stability. On the
contrary, they had to convert the parties into a tool for coordinating
and centralizing power. To put it another way, the hanbatsu leaders
had to develop links with the political parties.

It was also clear to the political parties that if they wanted to acquire
more power, they had to cooperate or make political alliances with the
hanbatsu. A majority in the lower house was not itself a guarantee of
access to political power. In order to respond to the demands of provin-
cial economic interests through the budgetary or legislative processes,
it was necessary for the political parties to reach an understanding with
the hanbatsu leaders who controlled the House of Peers. The hanbatsu
leaders realized the limits to their ability to provide central direction
within the constitutional structure, and the political parties realized
the limits to their ability to expand their power. As a result, after the
Sino-Japanese War of 1894—5 both political forces began to experi-
ment with mutual alliances so as to overcome the limits under which
each labored. This marked the first shift in the direction of party rule.
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THE ESTABLISHMENT OF THE SEIYUKAI

Between 1895 and 1900, four hanbatsu cabinets attempted to make
alliances with political parties, through either coalitions or coopera-
tion. All but one (the third It6 Hirobumi cabinet) of these attempts
succeeded. Except during the first Okuma cabinet of 1898, party
politicians, whether affiliated with the Jiyut6 or the Shinpotd, tried to
cooperate with the hanbatsu leaders rather than to join against them.
At first temporary in character, these party—hanbatsu alliances later
turned into more stable long-term arrangements. The political parties
not only cooperated in supporting hanbatsu cabinet policies, but they
cooperated more directly by participating in the cabinets as well. None
of this had characterized party—hanbatsu relationships before the Sino-
Japanese War, especially during the first sessions of the Diet when
both sides had been at loggerheads. The change shows how much of a
transformation there had been in both the “transcendentalist” stance
of the hanbatsu and the anti-hanbatsu stance of the “popular parties”
(minto). ’

The first step toward mutual rapprochement came at the end of the
second Ito Hirobumi cabinet in November 1895 when the government
struck an alliance with the Jiyiitdo. The Jiyiitd’s president, Itagaki
Taisuke, became home minister in April 1896. Because this meant a
major retreat from the principle of transcendentalism, its orthodox
defenders reacted strongly. Most of the imperial appointees in the
House of Peers, the Kokumin kyodkai (a lower-house faction led by
Shinagawa Yajird, who as home minister had directed government
interference against the minté opposition in the election of 1892), and
some provincial governors serving directly under Itagaki responded to
the Ito-Itagaki alliance with a sense of crisis. Looking to Yamagata
Aritomo as a leader who could oppose Ito and the political party
forces, they rallied to prepare for a Yamagata cabinet.

When the second Ito cabinet fell in September 1896, Matsukata
Masayoshi was nominated prime minister in accordance with the
custom of alternating that office between Choshii and Satsuma men
within the hanbatsu leadership. Since the inauguration of the cabinet
system in 1885 when Itd Hirobumi, a Choshit man, served as the
first prime minister, the prime ministership had alternated between
representatives from the Satsuma and Choshi factions. In 1885 Ito
was recommended for the office by Sanjo Sanetomi, the last imperial
chancellor (dajo daijin), and the next three prime ministers — Kuroda
Kiyotaka (Satsuma), Yamagata Aritomo (Chosha), and Matsukata
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Masayoshi (Satsuma)—each were nominated by their predecessors.
After the formation of the second Itd cabinet in August 1892, a
meeting of the genré made up of representatives from both Satsuma
and Chéshii nominated the incoming prime minister, but the princi-
ple of alternating between Satsuma and Choshi men was followed
until 1898.

The second Matsukata cabinet included not only representatives
from Satsuma and Choshii, but also Okuma Shigenobu, president of
the Shinpot6, who served as foreign minister. The influence of the
Shinpoto on the cabinet was substantial. The party supported the
government in the lower house, and two Shinpoto-affiliated factions in
the upper house (the Sanyokai and the Konwakai) did too. Dubbed
the Matsukata—Okuma cabinet (Showai naikaku), this government
was the second major party—~hanbatsu alliance.

It6 returned to the prime ministership again in January 1898. Ini-
tially he proposed organizing a “national unity cabinet” (kyokoku itchi
naikaku) which would include the two major parties in the lower
house, the Jiyiito and the Shinpot6. Both parties favored cooperation,
but the plan was ultimately frustrated by the breakdown of negotia-
tions between them over the selection of cabinet ministers. In the end,
the third It6 cabinet was organized on the principle of transcendental-
ism, much to the relief of the antiparty elements who had been maneu-
vering for a Yamagata cabinet. The cabinet lasted only six months,
however. Both the major parties in the House of Representatives un-
furled their banners as opposition parties when the cabinet introduced
a bill to raise the land tax. The Kokumin kyokai and the Yamagata
wing of the hanbatsu gave their absolute support to Itd, but the
Shinpoto and the Jiyiito, in deference to provincial political interests,
formed a coalition to defeat the bill. The antitax coalition in turn
promoted a merger between the two parties to secure an absolute
majority in the lower house. When Ito dissolved the House of Repre-
sentatives because of opposition to the tax bill, the planned merger
went forward. In June 1898 a new party, the Kenseito, was organized
from the ranks of the Shinpot6 and the Jiyiitd, in effect reviving the
tactics of “popular coalitions” that had characterized the first Diet
sessions.

The prospect of a powerful new opposition party shocked and upset
all the hanbatsu leaders. But they were divided in their views on how to
deal with it. A group of hard-liners favoring noncooperation wanted to
resist the new party by strengthening the solidarity of the Choshii and
Satsuma factions within the hanbatsu. They wanted to force through
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the Diet a fiscal policy that included both increased military expansion
and increased taxes to finance it, even if a suspension of the constitu-
tion was required in addition to a dissolution of the Diet.

A second group, taking up an idea that had been proposed by It6 and
abandoned many times before, wanted to organize a progovernment
party to oppose the Kenseito. The idea was that It6, cooperating with
Finance Minister Inoue Kaoru, would pull together a political organiza-
tion made up of forces that directly or indirectly supported the land tax
increase. As leader of the new party, It6 would fight the Kenseito in the
ensuing election. But Yamagata and his supporters opposed this plan.
Yamagata realized the necessity of having a political party able to strug-
gle against the Kenseitd, but he thought that it would violate the princi-
ple of transcendentalism for Ito to lead such a party while he was still
both a prime minister and a genré. He feared that such tactics would
open the way to party cabinets.

A third group proposed a course of action that It6 finally chose, to
hand over political power to the Kenseitd which was certain to control
the House of Representatives after the coming general election. When
an imperial conference (gozen kaigi) unanimously opposed the second
proposal —the formation of a new party with Ito as its head—It6 of-
fered his resignation. Because none of the other genré wanted to fight
the new party, Itd recommended that Okuma and Itagaki, the two
principal leaders of the Kenseitd, be asked to form a cabinet. Inoue
Kaoru argued that this alternative was preferable to forming a party
under [t0’s leadership. A Kenseitd cabinet with no base of power
outside the Diet would have limited ability to centralize control over
the government and would soon disintegrate. In other words, by a nice
irony, a political party cabinet would bury by its own hand the prac-
tice of responsible government. Whether It6 agreed with Inoue’s pre-
diction is not clear, but there is no question that he took the initiative
in proposing a Kenseito cabinet. It was the best course of action for
both himself and the antiparty elements in the hanbatsu.

As events turned out, Inoue’s prognostication proved correct. The
Okuma - Itagaki cabinet, formed in June 1898, probably should be
called the first party cabinet in Japan. All its ministers, with the
exception of the military service ministers, were members of the
Kenseitd, and the party secured an absolute majority in the lower
house in the 1898 election, capturing 244 seats out of 300. Despite this
apparently strong position, however, the cabinet was beset by fatal
weaknesses. The two military ministers, War Minister Katsura Tar6
and Navy Minister Saigd Tsugumichi, both antiparty, made clear to
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Okuma and Itagaki that they were entering the cabinet as “alien ele-
ments.” Both intrigued with antiparty forces outside the cabinet to
hasten its downfall. According to Katsura’s later comment, the two
service ministers were able to “paralyze the cabinet.”'® Beyond their
intrigues, other factors generated by the internal politics of the Ken-
seitdo worked against the longevity of the cabinet.

First, there was the internal dispute within the Kenseito over the
tax increase question. Although the Okuma-Itagaki cabinet, like all
the cabinets after the Sino-Japanese War, was committed to plans for
increased expeditures on military armaments and on expanded tele-
graph, railway and steel-making capacities, it could not do so without
a tax rise to increase government revenues. Because the Kenseito grew
out of an alliance of two parties united against a land tax increase, the
cabinet sought to raise other taxes. However, a powerful segment
within the party reflecting urban industrial and commercial interests
felt that the policy of increased expenditure should be pursued vigor-
ously and effectively even if it meant higher land taxes. A representa-
tive of this view was Hoshi Toru, leader of the Kanté faction of the old
Jiyiatdo and a powerful member of the Tokyo municipal assembly.
Hoshi thought that party support should be broadened to include the
urban mercantile and manufacturing classes as well as the well-to-do
elements in the countryside. He also thought that a land tax increase
was inevitable. But if he pressed these views, a rupture of the Kenseitd
would be inevitable. The tax increase issue thus was a dispute over the
future of the party.

There were also conflicts within the Kenseito over the division of
internal party authority. Former Jiytito members fought with former
Shinpoté members over decisions about the establishment of branch
offices, the selection of party officials, and the endorsement of official
party electoral candidates. When the cabinet was organized, there also
were conflicts over the distribution of ministerial posts and chokunin-
rank official positions. Hoshi, taking advantage of the discontent gen-
erated by these disputes, worked with other former Jiyltdo members to
bring down the cabinet in hopes of reviving the Jiyato as an indepen-
dent party with an absolute majority in the lower house.

Opposed by powerful outside forces and riven by internal party
conflict, the Okuma-Itagaki cabinet collapsed after a scant four
months. The collapse of the cabinet demonstrated how weakened were

16 Katsura Tard, “Katsura Tard jiden,” vol. 3 (unpublished material in the Kokuritsu kokkai
toshokan, Kensei shiry6 shitsu).
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the bonds that had held together popular-party coalitions during the
first Diet sessions. These coalitions had been brought together by the
slogans “relief for the people” (minryoku kyayé) and “reduction of the
land tax” (chiso keigen). But as former Jiyto and Shinpoto politicians
committed themselves to the postwar expansion of armaments and
economic infrastructure and as they voiced their cooperation with a
policy of “national wealth and power” (fukoku kydhei), such slogans
lost meaning. Opposition to the increase of land taxes had temporarily
brought them together, but it would not have kept them together had
either party succeeded in cooperating with the third It6 cabinet. Their
relationship was not one of unity but of competition for hegemony in
the Diet. Just as there were fragmentation and competition among the
oligarchic forces, so too the fragmentation and competition grew more
intense among the party politicians.

Hoshi Toru moved most consistently toward an adversary relation-
ship with rival party politicians. Indeed, he began to work actively for
an alliance with the hanbatsu to increase the predominance of his party
within the House of Representatives. After all, he was competing in
the lower house not with the hanbatsu but with other party politicians.
It was to position himself advantageously in this competition that he
split the Kenseitd in October 1898 and prepared to ally with the
second Yamagata cabinet, successor to the doomed Okuma-Itagaki
government.

The orthodox transcendentalists, forced to the sidelines after the
Sino-Japanese War, eagerly welcomed the formation of the second
Yamagata cabinet in November 1898. It included members of the
Yamagata faction as well as representatives of the Satsuma faction
(Matsukata Masayoshi, Saigé Tsugumichi, and Kabayama Sukemori).
It also excluded both party politicians and members of the It6 faction.
But even such a cabinet had to secure cooperation from a majority in
the lower house of the Diet to pass legislation and a budget to finance
its industrialization and rearmament policies. Whatever its principles,
in practice a transcendental cabinet like Yamagata’s could not avoid
cooperation with a political party. When Yamagata made overtures
through Katsura Tar6 to the Kenseitd, which now consisted mainly of
former Jiyaté men led by Hoshi Toru, he was able to establish a
working relationship. Confident of support in the lower house, Yama-
gata introduced a tax increase bill, including a land tax increase, in
November 1898.

The Kenseihontd, which was composed of former Shimpoté mem-
bers, naturally opposed the bill. But there were also divided counsels
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within the progovernment Kenseit6. Some members favored the bill,
and others opposed it on hard practical grounds. “Reduction of land
taxes” had been a slogan of the party in earlier sessions of the Diet.
Opposition to land tax increases was a sine qua non for a party with a
rural electoral base among the landowning classes. If the Kenseito
supported the land tax increase but the bill failed, then the House of
Representatives would be dissolved, leaving the Kenseito to face a
hard battle in the following election. Hoshi built an internal party
consensus in support of the tax bill by arguing that the future expan-
sion of party power lay in building support among the urban mercan-
tile and manufacturing classes, whose latent political power he had
come to recognize. (Indeed, for that reason he had become a member
of the Tokyo Municipal Assembly and the Tokyo Municipal Council.)
Urban business interests, backed by provincial chambers of com-
merce, had organized the League to Increase Land Taxes (Chiso zocho
kisei domeikai) to lobby the government and the Diet membership.
The Kenseito had made the nationalization of the railroads, a demand
of the railroad interests, as a condition for cooperation with Yamagata,
and for this a tax increase was also needed. These were additional
reasons that it was to the Kenseitd’s advantage to support land tax
increases and for Hoshi to win over opponents within his party. The
final passage of the land tax increase bill in December 1898 marked a
decisive stage in the rapprochement between the party politicians and
the hanbatsu: It finally eliminated the land tax increase issue.

In 1900, during its next session, the Diet approved a bill proposed
by the government to revise the House of Representatives Election
Law. Once again the Yamagata government and the Kenseitd cooper-
ated to meet the demands of the urban mercantile and manufacturing
classes. The electoral revision had two key parts. First, the tax qualifi-
cation on the right to vote in a lower-house election was lowered from
¥15 in direct national taxes to ¥10, a change that nearly doubled the
number of eligible voters from 502,000 in 1898 to 982,000 in 1900;
and the tax qualification on the right to stand for election was also
eliminated. Second, the existing small electoral district (one member
per district with a few districts returning two members) was replaced
by a system of prefecture-sized rural electoral districts and inde-
pendent urban electoral districts for cities with populations of over
30,000. The new system favored the urban districts, where as few as
30,000 could be represented by a Diet member, over the rural dis-
tricts, where as many as 130,000 could be represented by one member.

The passage of the electoral law revision reflected the great impor-
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tance that both the government and the Kenseito attached to the de-
mands of the urban merchants and manufacturers. In 1899 and 1900,
city-based business groups had mounted a vigorous campaign to estab-
lish independent urban electoral districts. The League to Revise the
House of Representatives Election Law (Shiigiin senkyoho kaisei kisei
domeikai) formed in January 1899 proclaimed as its goal a revision of
the election law “in order to expand the rights of our merchants and
manufacturers and to achieve their full political enfranchisement.” The
president of the league was Shibusawa Eiichi, and its two chief secretar-
ies were Okura Kihachird and Yasuda Zenjird, all powerful business
leaders. The membership of the organization from the leadership down
overlapped with that of the League to Increase Land Taxes, a clear
indication that the tax revision movement was also a movement to
increase business influence in politics. After late 1899, local chambers
of commerce throughout the country also banded together to form the
Joint Committee of the National Chambers of Commerce for the Revi-
sion of the House of Representatives Election Law (Senkyoho kaisei
kisei zenkoku kakushi rengokai). In the face of this movement, Hoshi
Toru and other Kenseitd leaders pursued the same logic as during the
effort to raise the land tax. Backing election law revision gave the party
an opportunity to gather support among the urban business class. In
fact, the revised law increased the number of Diet members represent-
ing urban districts, from 17 (about 5.7 percent), out of a total of 300, to
61 (about 15.5 percent), out of 369 members.

The same session that passed the electoral law also approved the
government-sponsored Police Peace Law (Chian keisatsuho) which
included regulations for the control of labor and tenancy disputes. In
1898 and 1899 there had been a number of large strikes, and the labor
unions had made some headway among skilled workers in the railroad,
shipbuilding, machinery, and printing industries. The government
bill was a legal response to these alarming social trends. The Yamagata
government is said to have modeled its draft on a bill that failed in the
German Reichstag in May 1899 owing to the opposition of the German
Social Democratic Party. There was hardly any debate at all on the bill
in the Japanese Diet, in which the rural landlord and urban business
classes were represented but the working class and the tenant class
were not. The passage of the law made the leaders of the embryonic
labor movement painfully aware of its limitations. In 1901 the Japa-
nese Social Democratic Party was organized on the model of the Ger-
man party, but the government immediately prohibited it.

There were limits to the 1898—1900 Kenseito alliance with Yama-
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gata. Whereas members of the Yamagata faction wanted party coopera-
tion from outside the cabinet, they did not want party members to join
the cabinet. When Hoshi saw that the reward for cooperation did not
extend to the distribution of ministerial portfolios, he decided to end
the alliance. Determined to participate in the cabinet that succeeded
it, he visited Itd Hirobumi with a request that the elder statesman
become president of the Kenseitd. This was in line with the strategy
he had pursued consistently since the rupture of the Jiyato—Shinpotd
coalition. His goal was to make his party the government party so as to
secure hegemony in the lower house. His aim in approaching It6 was
to win political advantage over the Kenseihontd, his rival in the compe-
tition for control of the House of Representatives.

Itd, on the other hand, wanted to form a new political party to
remedy the long-standing weaknesses of the existing political parties,
and so he turned down Hoshi’s request to become the Kenseitd’s
president. The ever-resourceful Hoshi responded by offering to dis-
solve the Kenseito and to merge its membership into Itd’s new party.
He thought that by hanging onto Itd’s coattails, the Kenseito could
expand its influence and move closer to control over the cabinet.

The offer was attractive to Itd, whose consistent political goal since
the end of the Sino-Japanese war had been the creation of a “national-
unity” system that would include the political parties. From the spring
of 1899, It6 had begun to think about organizing a party centering on
his bureaucratic associates and drawing support from the urban mer-
cantile and manufacturing classes. After negotiating with Hoshi, he
also decided that it would be advantageous to his own political goals to
absorb the Kenseitdo membership with its provincial electoral bases
into the new party. So he agreed to Hoshi’s proposal. In September
1900 amid great fanfare, It6 announced the organization of the Rikken
Seiyiikai, a new political party. It was to dominate Japanese party
politics for the next two decades. More immediately, however, the
organization of the party can be seen as the result of the logical conclu-
sions reached out of political necessity by elements within both the
hanbatsu and the political parties.!” The hanbatsu leaders wanted stable
support in the Diet, and the party politicians wanted greater access to
control over the government.

17 Concerning the background of the Rikken Seiyiikai’s establishment, see Mitani Taichird,
“Seiyikai no seiritsu,” in Jwanami koza Nihon rekishi (Tokyo, Iwanami shoten, 1976), vol. 16
(Kindai, vol. 3), p. 16. In English the standard work on the Seiyiikai is by Tetsuo Najita,
Hara Kei in the Politics of Compromise, 1905-1915 (Cambridge, Mass.: Harvard University
Press, 1967). See also George Akita, The Foundations of Constitutional Government in Modern
Japan (Cambridge, Mass.: Harvard University Press, 1967).
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Although conceived by It6 as the political core body that could coordi-
nate the fragmented Meiji constitutional structure, the Seiyiikai did not
completely absorb all the important actors in national politics. Within
the hanbatsu it was opposed by the Yamagata faction, and within the
Diet it was opposed by two smaller parties, the Kenseihont6 and its
offspring the Kokuminté. Of these two anti-Seiyiikai forces, the
Yamagata faction was the more important, as it controlled a majority in
the House of Peers to counterbalance the Seiyiikai’s majority in the
House of Representatives. This meant that cooperation between the
hanbatsu and the parties, obviously needed to make the constitutional
structure work as a coordinated instrument, took on a new form, espe-
cially after Itd’s resignation as the Seiyiikai’s president in July 1903.

Between the outbreak of the Russo-Japanese War in 1904 and the
end of the Meiji period in 1912, power shifted back and forth between
the two men who controlled the upper and lower houses of the Diet.
Katsura Tard, who as Yamagata’s proxy manipulated a majority in the
House of Peers, headed three cabinets during this period; and Saionji
Kinmochi, who succeeded as the Seiyiikai’s president, headed two.

Hara Takashi, the most influential Seiyikai leader under Saionji,
had concluded that political stability could be achieved only if two of
the three major political elements—the Yamagata faction, the Sei-
yikai, and the Kenseihont6—joined forces. He rejected the idea of a
party coalition between the Seiyiikai and the Kenseihonto (later the
Kokumint6) and chose instead to strike an alliance with the Yamagata
faction through negotiations with Katsura. This opened the way to
alternating control over the cabinet between the Seiyiikai and the
Yamagata faction. Hara’s strategy followed that of Hoshi, whom Hara
had succeeded as leader of the Kanto faction within the Seiyiikai after
Hoshi’s assassination in 1901. The strategy contrasted with that of
Inukai Tsuyoshi, one of the principal leaders of the Kenseihontd, who
consistently called for a party coalition with the Seiytkai.

Even though the Yamagata faction chose to strike bargains with the
Seiyiikai, the largest party in the lower house, relations between the
two were fraught with tension and conflict. The two political forces
frequently fought over policy issues. From time to time Katsura urged
the formation of an anti-Seiyiikai coalition (including the Kensei-
honto) to curb the Seiyikai’s influence. The Yamagata faction, which
controlled the House of Peers, wanted to free itself from the Seiyiikai’s
grasp, and the Seiyiikai, under Hara’s initiative, sometimes challenged
the dominance of the Yamagata faction in the upper house. Neverthe-
less, both the Seiyiikai and the Yamagata faction ultimately had to
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cooperate in carrying out important national policies, especially the
management of the country’s finances. It was easy for the Yamagata
faction to deal with the Seiyiikai, as Hara and Matsuda Masahisa, the
two main party leaders, could forge an internal party consensus. By
working with them it was possible to achieve a stable and reliable give-
and-take with the party. By contrast, even if the other Diet groups -
the Kenseihonto and the various small factions linked to the Yama-
gata faction such as the Daido Club, the Boshin Club, or the Chid
Club into which the first two eventually merged — were to form an anti-
Seiyiikai coalition, there would be substantial political differences
among them. Furthermore, the Kenseihonto was split between those
who wanted to ally with the Yamagata faction and those who wanted
to ally with the Seiyikai. Hence it was no easy matter to work out
compromises on national policy with an anti-Seiyikai coalition. The
Yamagata faction had to rely on the Seiyiikai; and as long as Seiyiikai
influence in the House of Peers was confined to a minority there, the
party had to work with the Yamagata faction. This balance of power
between the two houses in the Diet eventually fell apart as a result of
the Taisho political crisis of 1912—13 when Katsura tried to break the
hold of the Seiyiikai on the House of Representatives, by organizing
his own political party, the Rikken Ddshikai.

In any case, it is clear that after the Sino-Japanese War, the hanbatsu
leaders had learned that if they wished to overcome constraints on
their ability to control the constitutional structure, they had to collabo-
rate with the party politicians, form alliances with them, or organize
political parties of their own. Ironically, by pursuing these tactics, the
hanbatsu leaders did not bring the parties directly under their control.
Rather, hanbatsu leaders were co-opted into the party system. The
hanbatsu was a closed group whose original cohesion lay primarily in
regional ties, and it was difficult to expand or reproduce through a
process of self-regeneration. Ties within the hanbatsu rested on the
shared experience of carrying out the Restoration and building a new
state. These ties could not be transmitted to younger leaders, and
neither could the enormous prestige acquired by the genré in their
service to the nation. The hanbatsu were used to being in the minority.
When such a group attempted to transform itself into the majority
because it needed the backing of numbers, it lost its rationale and its
influence. In attempting to control a majority in the House of Repre-
sentatives, the power of the hanbatsu leaders became attenuated, and
in the end they were absorbed into the political party system.

With the passing of the hanbatsu leadership —that is, with the death
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of the genré—one can ask whether there was any force but the political
parties capable of acting as a political core body able to coordinate the
fragmented constitutional structure. Was there any other potential
“bakufu-like body” that could create linkages among the various or-
gans of state, bringing cohesion to the operation of the state? The
army, the Privy Council, and the administrative bureaucracy all had
strong power as veto groups able to check the political parties, but all
were based in one organ of state. Even though each group was highly
independent, none could create the kind of linkages needed to make
the government work smoothly, and hence none could become a
bakufu-like body. If the stabilization of the constitutional structure
was not to be haphazard and if there was to be a coordinating element
that the constitution failed to provide, then there was nowhere to look
but to the political parties. It was inevitable that they serve as a
bakufu-like body.

To summarize, the party cabinets were paradoxically the inevitable
product of a constitution shaped by antiparty sentiments. We can
perhaps see this paradox as similar to the development in the Ameri-
can Constitution, likewise drafted by men of antiparty sentiment, of
national political parties to provide cohesion in a separation-of-powers
system, and of a presidential electoral system based on these national

parties.

CONDITIONS FOR PARTY CABINETS

Now let us consider the actual conditions that enabled the establish-
ment of party cabinets between 1924 and 1933. What were the politi-
cal realities that led to a general recognition that political party cabi-
nets were superior to other alternatives??

Relations between the House of Representatives and the
House of Peers

First there was the consolidation of the House of Representatives in a
position superior to that of the House of Peers. As we have seen, the
Seiyukai was unable to absorb all the contending forces in the hanbatsu
and the political parties. It had established itself as an absolute major-

18 Political developments between 1912 and 1927 are covered in Peter Duus, Party Rivalry and
Political Change in Taishé Fapan (Cambridge, Mass.: Harvard University Press, 1968).
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ity party in the House of Representatives. But in the House of Peers
the party had no more than unstable minority support. The upper
house was dominated by the hanbatsu leadership, especially by Yama-
gata, who continued to be hostile toward the Seiyikai. After Ito
Hirobumi and his protégés left the party in 1903, the party’s influence
in the upper house declined even further.

Hara Takashi, the real power in the party and its chief strategist
under Saionji, tried in various ways to reverse this situation. He began
by making a direct approach to Katsura Taro, Yamagata’s chief lieuten-
ant. Katsura, who became prime minister in June 1901, once boasted,
“The House of Representatives may be Saionji’s, but the House of
Peers is mine.”'9 In January 1906 Hara proposed to support Katsura in
the House of Representatives if in return the pro-hanbatsu forces cooper-
ated with Seiyikai policy in the House of Peers. Katsura agreed. What
was at stake, however, was not simply policy but control over the
government itself. In effect Hara and Katsura had agreed to a give-and-
take balance of power between the upper and lower houses of the Diet.

But Hara was not content with such a balance of power. He wanted
to challenge the pro-hanbatsu hegemony in the House of Peers. When
he became home minister under the first Saionji cabinet, he twice (in
1907 and 1908) introduced bills to abolish the gun (county).2° The gun
was an administrative unit that directly supervised the towns (machi)
and villages (mura) at the lowest level of the local government system.
It was established in 1890 by Home Minister Yamagata on the model
of the Prussian krets, the self-governing unit of the Junker class. Al-
though the gun occupied an intermediate position between the local
communities and the prefecture, it was not in fact a self-governing
unit; rather, it was the lowest level of the Home Ministry bureaucracy.
During the last years of the Meiji period, the county chief (guncho) was
appointed by the home minister. Politically the gun was the provincial
base of the Yamagata faction which enjoyed enormous influence in the
home ministry after the establishment of the local government system
in the 1880s. By proposing to abolish the gun as an administrative unit,
Hara was attempting to free the towns and villages, the provincial
bases of political party power, from the influence of the home ministry

19 Hara Takashi, Hara Takashi nikki, vol. 2 (Tokyo: Fukumura shuppan, 1965), entry for April
18, 1909.

20 Concerning the political process in the dissolution of the gun system, see Mitani Taichird,
Nihkon seito seiji no keisi— Hara Kei no seiji shido tenkai (Tokyo: Tokyo daigaku shuppankai,

1967).
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and to increase the position and authority of the local officials, espe-
cially the local mayors. At the same time the abolition of the gun would
also strike a severe blow to the influence of the Yamagata faction.

In order to win support for the gun abolition bill in the upper house,
Hara arranged to bring two influential House of Peers members into
the Saionji cabinet: One was Senke Takanori, member of the Moku-
yokai, an organization of hereditary baron-rank holders; and the other
was Hotta Masayasu, member of the Kenkyiikai, the largest faction in
the House of Peers, organized mainly of hereditary viscount-rank hold-
ers. Hara knew that there was no unanimity regarding the preserva-
tion of the gun system among Yamagata-linked imperial appointees in
the House of Peers. He hoped that the debate over the gun abolition
bill would split the majority factions in the House of Peers. Because he
knew that there was support for the bill outside the Seiyiikai, he felt
that the issue was a good one to challenge the hanbatsu forces. ‘“Public
opinion” was on his side.

The pro-hanbatsu majority in the House of Peers rested on coopera-
tion between the Sawakai (the majority faction among the imperially
appointed peers) and the Kenkyiikai (the majority faction among the
hereditary peers). To maintain this power base, Yamagata and hic
lieutenants worked hard to turn the Kenkyukai and other facti
against the gun abolition bill. At the same time, they tried to outfla
the Seiyukai by creating an opposition majority in the lower house
through the organization of an anti-Seiyiikai coalition made up of the
Kenseihonto and the Daido Kurabu, the second and third largest
parties in the House. The clash between the Seiyiikai and the hanbatsu
forces ended in a draw, however. The gun abolition bill passed in the
House of Representatives but failed in the House of Peers. The bal-
ance of power remained unchanged. Nevertheless, the tactics that
each side used were similar. Each tried to create a vertical linkage
between the two houses by building majorities in both. These “vertical
linkage” tactics were to be used again—in 1913 by the hanbatsu and in
1920 by the Seiytkai.

Katsura was no more content with the existing balance of power
between the two houses than Hara was. During his first two cabinets
(1901-6, 1908—11), Katsura had secured for some policies solid Diet
support through negotiations with Hara. As a result, both cabinets
were relatively stable and long-lived. Once a cooperative relationship
with Hara was established, Katsura had no difficulty in getting his
budgets approved, and he had no need to discipline the House of
Representatives by dissolving it. But Katsura was still not satisfied. In
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the final analysis, the Seiyukai’s support for his government rested on
political horse trades. Hence it was neither permanent nor stable. If
the Seiyiikai wanted to go its own way, it would do so.

For example, in 1911 during the second Katsura cabinet, when co-
operation with the Seiyiikai was touted as “unity of understanding” (joi
16g0), the party gave no support to Katsura’s plan to convert to broad
gauge the trunk railway line between Tokyo and Shimonoseki. The
plan ran counter to the Seiytkai policy of giving budget priority to the
construction of new provincial railway lines, a policy the party used to
build local electoral support.! From the end of the Russo-Japanese
War into the 1910s, the Seiytikai maintained its position as the majority
party by pursuing a “positive policy” that promoted electoral support in
the provinces. Through its bargains with the Yamagata faction, the
party was able to manipulate priorities in the distribution of national
expenditures. The core of the Seiyiikai’s positive policy was increasing
expenditures for the national transportation and communication net-
work, by building railroads lines, improving harbors, damming and
diking rivers, constructing roads, building bridges, and installing tele-
phone and telegraph lines. Hara attached particular importance to rail-
road construction and harbor improvement. By acting as a conduit for
requests from local communities for such nationally financed projects,
the Seiyiikai managed to pick up support among the electorate. This
“positive policy” was very much in contrast with the “negative policy”
followed by the political parties before the Sino-Japanese War when
they had called for “reductions in government expenditure” and a “re-
duction of the land tax.”z2

During the second Saionji cabinet (1911~12), the Seiyiikai resisted
demands by Yamagata and Katsura to increase the army by two divi-
sions. The Seiyiikai-supported cabinet naturally refused to go along
with the army’s request because it contradicted the cabinet’s financial
retrenchment policy aimed at dealing with import surpluses, increases
in public indebtedness abroad, and the resulting large outflow of spe-
cie. There were political considerations as well. An increased miljtary
budget would threaten the expenditures for railroad construction and
harbor improvement pushed by Home Minister Hara. Furthermore,
in hopes of using the navy and the Satsuma faction to curb the power
of the army and the Choshi faction, Prime Minister Saionji and Jus-
tice Minister Matsuda had agreed to an increase in the naval budget at

21 For a discussion of the political struggle between the Seiyiikai and the second Katsura cabinet
over plans to broaden the gauge of trunk-line tracks, see Mitani, Nihon seitd.
22 Banno Junji, Taishs seihen (Kyoto: Minerva shobd, 1982), pp. 68-115.
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the expense of the army’s plan for expansion. Yamagata and Katsura
were very much on guard against the possibility that the Seiyiikai
might join political forces with the Satsuma faction and the navy if
both took the same position on the question of the military budget.

As long as the Seiytikai controlled a majority in the House of Repre-
sentatives, there were limits on the policy concessions that the Yama-
gata faction would negotiate with Hara. To be sure, Katsura did not
once dissolve the lower house during his years in office after 1905, but
he was well aware that his ability to do so was directly or indirectly
restricted by the political bargains he had struck with the Seiyiukai. To
maintain its majority in the House of Representatives, the Seiyiikai
always wanted the advantage of facing the electorate as the progov-
ernment party. For this reason, the party leaders made Katsura prom-
ise in return for their cooperation not to exercise his right to dissolve
the Diet. When the first Saionji cabinet held a general election in May
1908 (the full term of the Diet had expired), the progovernment
Seiyikai won an absolute majority. Even so, the cabinet resigned only
two months after the election. Many found it difficult to understand
the reasons for this resignation, but probably it resulted from secret
negotiations between Katsura and Saionji in which the Seiyiikai’s presi-
dent agreed to turn over power to Katsura on the understanding that
he would not dissolve the Diet during his period as prime minister. In
other words, a deal was struck whereby the Seiytkai could maintain
its majority position and the hanbatsu were given a smooth transfer of
political power.

If it is true that Katsura could not exercise his constitutional power
to dissolve the Diet because of bargains struck with Hara or Saioniji,
then the disadvantages of such bargains were considerable. If the
lower house could not be dissolved, then the Seiyiikai majority re-
mained unshakable, and the House of Representatives stayed under its
control. The hanbatsu forces would continue to labor under this con-
straint. For this reason Katsura attempted, just as Hara had, to chal-
lenge the balance of power between the two houses.

When the second Saionji cabinet fell after the army refused to pro-
vide a war minister in retaliation for Saionji’s refusal to increase the
army by two divisions, Katsura was called back to office. In organiz-
ing his new cabinet, he decided to abandon the tactics of cooperation
with the Seiyikai he had followed since 1905. To secure hegemony in
the House of Representatives, he organized a political party under his
own leadership, the Rikken Dashikai. His main effort was to gather
together anti-Seiyiikai factions in the House of Representatives. These
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scattered minority parties had long discussed the possibility of an anti-
Seiyiikai coalition to break its hold on the lower-house majority. Their
interests meshed neatly with Katsura, who felt that the command of
his own new political party would allow him to dissolve the lower
house and preside over an election that would destroy the Seiyikai
majority.

A powerful segment of the political public thought that the organiza-
tion of the third Katsura cabinet was a violation of the rules of constitu-
tional government. Before his nomination as prime minister, Katsura
had been serving as lord keeper of the privy seal and grand chamber-
lain, the two most powerful posts in the imperial court. His direct
move into the cabinet made it appear that he was disregarding the
clear political lines drawn between “court” (kyichéi) and “govern-
ment” (fuchu) in order to serve the political interests of the Yamagata
faction. A nationwide political movement to protest the “unconstitu-
tionality” of the Katsura cabinet gathered momentum in late Decem-
ber 1912. Public rallies called for the “overthrow of hanbatsu govern-
ment,” and a vociferous press campaign was mounted against the new
cabinet. In February 1913, bowing to the pressure of this first “move-
ment to protect constitutional government” (kensei yogo undo), Kat-
sura resigned from office. His plan to overturn the balance of power
between the two houses had been thwarted by political turmoil. A few
months later he died of cancer. But the new political party he had
organized remained intact under the leadership of Kato Takaaki, and
so did his design for curbing the power of the Seiyuikai. Ironically, that
design was carried out in 1915 under the second cabinet of Okuma
Shigenobu, who was once regarded as the greatest enemy of the
hanbatsu.

Okuma in 1915 was no longer the man he had been in 1898, for his
own political career as leader of the Kenseihont6 had been thwarted by
the subsequent rise of the Seiyiikai. He had been nominated as prime
minister by Inoue Kaoru, a genré of the Choshi faction. After the fall
of the third Katsura cabinet in 1913, Inoue and Yamagata had become
deeply concerned over the formation of the first Yamamoto Gon-
nohyoe cabinet, headed by an admiral of the Satsuma faction and
supported by the Seiyikai. They feared that the Satsuma faction
(which had not produced a prime minister for fifteen years), sup-
ported by an alliance between the navy and the Seiytikai, might seize a
predominant position in the political world. When the Yamamoto
cabinet fell in March 1914 as a result of a naval bribery scandal, the
two genré tried to reverse matters by organizing an Okuma cabinet
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supported by a coalition of the Doshikai, the army, and the upper-
house majority led by the Yamagata faction. In effect, this was a
revival of the strategy Inoue had conceived in 1888-9 when he had
proposed to build majority support for the government in the House
of Representatives, by organizing the progovernment Jichito and ally-
ing it with the Kaishinto led by Okuma. In 1914 Inoue did not com-
mand a party organization comparable to that of the Jichito, but the
army and the Yamagata faction could be used in its stead.

Although the genré decision to back Okuma was certainly ingenious,
it was neither unexpected nor accidental. A few years earlier, around
1911, Major General Tanaka Giichi, generally viewed as the rising star
in the Choshi faction, had hoped to recruit Kokumintd support for a
Terauchi Masatake cabinet. He tried to cultivate ties with Okuma,
who was invited to give a speech to one of the regiments under Ta-
naka’s command as head of the Second Infantry Brigade. The invita-
tion, extended by the putative heir of hanbatsu leadership to a man
regarded as a symbol of the anti-hanbatsu forces, created quite a stir.
But Okuma, who had withdrawn from the front lines of the political
world after his ouster as president of the Kenseihont6 in 1907, does
not appear to have rebuffed Tanaka’s approach. Indeed, Okuma was
critical of the “movement to protect constitutional government’” in
1912—13, and he had shown himself friendly to Katsura’s new party,
the Doshikai. When the chance came to restore his political fortunes
as prime minister in 1914, Okuma took it. Unlike Itagaki Taisuke,
who had been forced out of political leadership with the formation of
the Seiyiikai in 1900 and never recovered his political career, Okuma
was finally able to return to the office he loved so much.

When nominated to form a cabinet in 1914, Okuma turned to the
Daoshikai for support in the lower house. In the general election of
1915, his government worked assiduously to defeat the Seiyikai. As a
result of the election, the Seiyiikai fell to the position of second place
in the Diet for the first time since its formation. It lost not only the
absolute majority held in the House of Representatives since the
Russo-Japanese War but also the stable base of power sustained by the
inability of the hanbatsu forces to dissolve the Diet. With the collapse
of an absolute majority in the lower house, the balance of power
between the two houses was thrown out of kilter. The stable pro-
hanbatsu elements in the House of Peers regained a position of political
superiority over the divided parties in the House of Representatives.

In the lower house, where the Seiyukai had lost its absolute major-
ity, the smaller political parties that had suffered at the hands of the
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Seiyiikai since 1900 regained their relative political importance. The
Terauchi cabinet, which succeeded the second Okuma cabinet in
1917, therefore attempted to build Diet support by relying on neutral
factions absorbed by neither the Seiyiikai nor the Doshikai (renamed
the Kenseikai in 1916). In other words, Terauchi tried to use the
standoff between the two large parties in the House of Representatives
to preserve his own political strength. This configuration in the lower
house was very much to Yamagata’s liking. In contrast with Katsura,
he wanted no majority party in the House of Representatives, not even
one under his own control. Instead, he preferred a multipolar balance
among a number of weak minority factions. A fragmented lower house
was a weak one, and to Yamagata that was desirable.

Hara Takashi, who had become the Seiyikai’s president in 1914,
had not abandoned his goal of maintaining the Seiyiikai’s position as
the absolute majority party, and he was willing to curry favor with
Terauchi in order to do so. The Seiyiikai leadership welcomed Tera-
uchi’s refusal to cooperate with Kato Takaaki of the Dashikai, despite
the urging of both Okuma and Yamagata. Publicly announcing an
attitude of “benevolent neutrality’’ toward the Terauchi government,
the Seiyiikai in reality acted informally as the progovernment party by
supporting the prime minister, who had no lower-house majority of
his own. When general elections were called in 1917, the Seiyiikai had
the advantage of influence with the government, and as a result, it
regained a plurality position in the lower house.23 Once the election
was over, the party leadership continued to pursue its public tactics of
neutrality but privately sat waiting for the unpopular Terauchi’s “self-
destruction” and an opportunity to organize a successor cabinet based
on the party’s Diet plurality.24

The final emergence of a Seiyiikai cabinet in 1918 rested not so
much on the party plurality as on the absence of anyone but Hara
Takashi to succeed Terauchi. To be sure, the outbreak of world war
and the changing social conditions brought about by the 1918 riots
played a role in the genré decision to nominate Hara. But more impor-

23 While maintaining contact with Terauchi cabinet members, Gotd Shinpei (home minister)
and Den Kenjiré (communications minister), the Seiyiikai received both direct and indirect
government support in the election battle. Gotd, as home minister, held the position of
greatest responsibility in managing the election process. He accordingly instructed local
governors to overturn the Kenseikai’s “unnatural minority.”

24 Toward the end of the Terauchi cabinet, Hara attempted to distance himself from the cabinet
in order to avoid sharing Terauchi’s fate. Hara was, however, able to avoid a showdown with
Terauchi. With the rice riots, the government’s existence was endangered, and Hara assumed
a posture of watchful waiting, anticipating the opportunity afforded by the Terauchi cabinet’s
“self-destruction.”
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tant was the fact that no one else could organize a cabinet with firm
support in both houses of the Diet. Certainly none of the junior mem-
bers of the hanbatsu leadership were up to the task. Oura Kanetake,
Yamagata’s chief political staff officer after Katsura’s death, had been
forced out of politics by involvement in an attempt to bribe Diet
members.z5 Kiyoura Keigo or Hirata Tosuke, two other Yamagata
protégés, would have had difficulty in rallying majority support in the
lower house. Indeed, if either had been nominated to succeed Tera-
uchi, it was likely that the Seiyiikai and the Kenseikai would unite in
an opposition movement.

By the time Hara came to power, the solidarity of the antiparty
majority in the House of Peers led by Yamagata’s followers had also
been weakened, especially by the formation of the Doshikai in 1913.
Some of the imperially appointed peers linked to the Choshi faction
had joined the Dashikai, and others had drifted toward a pro-Seiytikai
position. Katé Takaaki and Wakatsuki Reijir, whose careers had
been advanced by Katsura’s patronage, became full-fledged party poli-
ticians, and Goto Shinpei, whose ties were with Terauchi, was invited
by Hara Takashi to join the Seiyiikai. In other words, lower-house
partisanship had been introduced into the House of Peers.

Hara tried to take advantage of this “partisanization” (seitéka) of the
House of Peers, especially among the imperially appointed members,
to win over those hereditary peers who did not know where to turn for
leadership. He succeeded in gaining support for the Seiyiikai from
both the Hakushaku doshikai, an organization of hereditary counts,
and the Kenkyikai, the largest faction of hereditary peers in the
house. In May 1920, on the recommendation of the Kenkytikai leader-
ship, Oki Enkichi (from the Hakushaku doshikai) entered the Hara
cabinet as minister of justice. This marked the final success of the
“vertical linkage” tactics Hara had attempted but failed at in 1907-8.
With this success came an even more pronounced division of the
House of Peers into pro-Seiyiikai and pro-Kenseikai elements. In the
anti-Seiytikai camp were the Koseikai (an organization of hereditary
barons), the Sawakai (an organization of imperially appointed peers
linked to Yamagata), and the Kenseikai-affiliated Doseikai. The up-
per house, once a united citadel of antiparty forces, had undergone
extreme partisanization.

While consolidating his alliances in the House of Peers, Hara also

25 For the significance of the Oura incident from the perspective of political history, see Mitani
Taichird, Kindai Nihon no shihoken 1o seitd: baishinsei sewritsu no seijishi (Tokyo: Hanawa
shobo, 1980), pp. §8-63.
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engineered the passage in the lower house of a bill to replace the
existing large election district system with a small district system. The
revision of the House of Representatives Election Law in 1919 came as
the movement for universal manhood suffrage was reaching its peak.
We can assume that Hara’s intention in introducing the small electoral
district (one to three members per district) was to prepare for the rapid
change in the political situation that could be expected to accompany
the eventual passage of universal manhood suffrage. By making the
electoral districts smaller, Hara sought to forestall and soften the im-
pact of a sudden “massification” (taishitka) of the electorate. To him,
the small district was an indispensable precondition for universal man-
hood suffrage. As home minister under the second Saionji cabinet, he
had already tried to introduce the small district. At the time he had
stressed to Yamagata, who feared universal suffrage, that the small
district would be effective as a built-in stablilizer. The 1919 revised
law also reduced the tax qualification on the right to vote, from ¥10in
direct national taxes to ¥3. The change doubled the size of the elec-
torate, but it mainly benefited the small landlord class. Except for a
few with very high incomes, urban residents who paid neither land
taxes nor business taxes did not gain the right to vote. When an
election was held under the new law in May 1920, the Seiyiikai re-
gained its old position as the absolute majority party in the lower
house.?¢ The Hara cabinet thus became the first government in the
history of modern Japan to enjoy a stable base of support in the Diet
with pro-government majorities in both houses.

Although the creation of alliances in the upper house by both the
major parties in the lower house was an essential precondition for a
party cabinet system, it was not a sufficient condition. As the parti-
sanization of the upper house accelerated, there emerged the possibil-
ity that a party-affiliated cabinet of peers might be organized with
majority support in the House of Representatives or that a “neutral”
(that is, nonparty) cabinet might be organized by taking advantage of
the balance of power between the Seiytikai and the Kenseikai. After
the assassination of Hara in 1921 and the resignation of his successor
Takahashi Korekiyo in 1922, both these possibilities became realities.
The Katé Tomosaburd cabinet (1922—-4), based on Kenkyikai sup-
port, was an example of the former alternative, and the second Yama-
moto Gonnohyoe cabinet (1923), based on an alliance of the Satsuma
faction, the old Terauchi faction, and the Kakushin Club, was an

26 See Mitani, Nikon seitd setfi, pp. 184-204.
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example of the latter. If the political parties wished to end nonparty
cabinets, they had to carry Hara’s vertical linkage tactics to their
logical conclusion and to establish the political superiority of the major-
ity in the lower house. In other words, the political parties had to
establish the precedence of the House of Representatives over the
House of Peers.

This goal animated the second “movement for constitutional govern-
ment” which in 1924 unfurled its banner of opposition to the Kiyoura
Keigo cabinet. To be sure, one faction of the Seiyiikai led by Tokonami
Takejird in an attempt to maintain Hara’s former ties with the upper
house split from the main party to support the Kenkyiikai-backed “cabi-
net of peers.” But Takahashi Korekiyo, the Seiyiikai’s president, gave
up his own title as viscount, resigned from the House of Peers, and
decided to stand for election to the lower house. His forthright oppo-
sition to the “peers’ cabinet” epitomized the significance of the second
movement to protect constitutional government. When the anti-
Kiyoura parties — the Seiytkai, the Kakushin Club, and the Kenseikai—
collectively won a majority in the election, Kiyoura had no choice but to
resign. His successor was Kato Takaaki, president of the Kenseikai,
which held a plurality of seats in the lower house. This series of events in
1924 marked the clear precedence of the House of Representatives over
the House of Peers. Until the collapse of the Inukai cabinet in 1932, the
House of Representatives became the chief arena for contests over con-
trol of the cabinet. The process of political change, which began with a
balance of power between the two houses at the time of the Russo-
Japanese War and ended with the partisanization of the House of Peers,
left the House of Representatives in a position superior to that of the
House of Peers. This change was the most important precondition for
the establishment of party cabinets.

Constitutional theory

Parallel to this trend in practical politics were important changes in the
dominant political ideology. By the mid-1920s the constitutional inter-
pretations of Minobe Tatsukichi, who provided theoretical legitimiza-
tion for party cabinets, came to dominate not only the academic com-
munity but also the highest levels of the bureaucracy. His Kenpo
satsuyo, first published in 1923, carried his arguments to their logical
conclusion. In contrast with Hozumi Yatsuka and Uesugi Shinkichi,
who opposed the idea of party rule, Minobe claimed superiority under
the Meiji constitution for the legislative branch:
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Our constitution, unlike the American Constitution, is not based on the
principle that the legislative, the judicial, and the executive branches occupy
positions equal to one another. The actions of the legislative branch express
the highest will of the state, and the judicial and the administrative branch are
not equal to it but stand below it.?7

According to Minobe, the Imperial Diet was not an organ of state
empowered by the emperor, but an “organ representative of the peo-
ple” grounded directly in the constitution. This interpretation of the
constitution necessarily legitimized responsible cabinets or party cabi-
nets, as the House of Representatives where the political parties were
dominant was more typical of the Diet’s characterization as “represen-
tative of the people” than was the House of Peers.?® In his Chikajo
kenpo seigi published in 1927, Minobe wrote as follows:

The Diet is made up of two houses. However, even if it is assumed that they
are both equal in law, when it comes to the question of political power, the
two houses ought not to occupy an equal position at all. Of the two houses in
the Diet, the one possessed of the main political power must be the one that
depends on public election by the people.>

After the Katd cabinet was established in 1924, Minobe called for a
reform of the House of Peers. He advocated abolition or reduction in
the number of peers whose membership depended on status or prop-
erty qualification, and he proposed that imperially appointed mem-
bers be nominated by appropriate electoral groups rather than by the
incumbent prime minister. His goal was clearly to depoliticize the
House of Peers.

The imperially appointed members of the House of Peers were
unusually influential high officials who had risen to positions such as
vice-minister, director of the Bureau of Legislation (Hoseikyoku),
superintendent of metropolitan police (Keishichosdkan), or director of
the Police Bureau in the Home Ministry, in an outgoing cabinet. As a
reward for their services, usually just before the end of the cabinet,
they were recommended for peerages by the prime minister and ap-
pointed by the emperor. Businessmen and scholars were also ap-
pointed, but many of them also had close ties with the retiring govern-
ment. Consequently, most imperial appointees had strong partisan
connections. Minobe contended that the political coloring of the impe-
rial appointees should be diluted by switching from a system of nomi-
nation by the government to nomination by appropriate organizations

27 Minobe, Kenpo satsuys, p. 506. 28 Ibid., p. 317.
29 Minobe Tatsukichi, Chikujé kenpé seigi (Tokyo: Yuhikaku, 1927), p. 435.
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other than the government. The selection of peers by election among
the members of the Imperial Academy (Teikoku gakushiin), man-
dated by the revised House of Peers regulations in 1925, can be seen as
a step toward modest peerage reform paralleling Minobe’s position.
According to Minobe’s interpretation, political struggle should focus
on the House of Representatives, and the House of Peers should sim-
ply assume the passive function of exercising a check on party politics.

Because Minobe’s theories regarding the centrality of the Diet were
used as the basis for questions on the official examinations for the
higher civil service (kdatokan) or for the judicial service (shihokan), his
ideas were diffused widely and deeply throughout the bureaucratic
structure of power. By the mid-1920s Minobe’s constitutional theory
thus had become authoritative doctrine. Because it provided an ideol-
ogy for party rule appropriate to Japan, its acceptance was an impor-
tant precondition for the establishment of party cabinets.

The neutralization of the Privy Council -

The third condition for the establishment of party cabinets was the
political neutralization of the Privy Council. As the highest formal body
of advisers to the emperor, the council had had a strong voice in domes-
tic politics since its establishment in 1888. By providing the emperor—
really the cabinet—with opinions on the establishment or revision of
major laws, the Privy Council came to have a considerable influence on
the formation of national policy. Whenever the government presented
major legislation to the Diet, it first had to seek the council’s advice in
the name of the emperor and receive its approval. In this sense the
legislative process under the Meiji constitution was two tiered.

The Privy Council also had the right to provide opinions on the
ratification of international treaties and agreements. When the Meiji
constitution was drafted, care was taken to exclude the Diet from
participating in the treaty-making process. The right to conclude or
ratify treaties was lodged solely in the emperor’s sovereignty (tatken).
But because the Privy Council was the body that exercised this right in
the emperor’s stead, its influence on foreign policy was necessarily
substantial.

The council’s political importance in both domestic and diplomatic
policy was clearly reflected in the choice of Privy Council presidents.
From 1888 until 1924, during the entire period leading to the era of
party rule, all but one of the presidents of the Privy Council were men
who had served as prime minister. In the protocol of the imperial
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court, the president of the Privy Council ranked third behind the genro
(formally, those had been decorated with the Grand Order of the
Chrysanthemum) and the incumbent prime minister. The selection of
the council’s members was usually decided by consultation between
the genré and the prime minister. Yamagata, whose tenure in the post
lasted seventeen years, served continuously as the council’s president
from the death of Itd6 Hirobumi in 1909 until his own death in 1922.
During that time he brought ex-bureaucrats from his own faction into
the Privy Council, just as he had brought them into the House of
Peers, and with the same intent—to make the council an antiparty
bastion. After Yamagata’s death, the position went to his political
protégé, Kiyoura. But after Kiyoura became prime minister in 1924,
the political importance of the office was deliberately diminished.

The last of the genré, Saionji Kinmochi, tried to promote the coun-
cil’s political neutralization by advising governments to appoint to the
presidency either scholars or former bureaucrats with few political
ties. It is said that Saionji was more supportive of the reform of the
Privy Council than of the reform of the House of Peers proposed by
the Katd cabinet in 1925. According to Yokota Sennosuke, minister of
justice in the Kat6 cabinet, Saionji told the government:

The House of Peers is simple because it can be manipulated, but there is one
thing that cannot be. That is the Privy Council. It is more important. The
House of Peers can always be reformed, so dealing with it is easy. Instead of
doing that, get to work on the Privy Council.3°

Saionji advised the Katd government to appoint a scholar to the coun-
cil’s presidency. Hamao Arata, a former president of Tokyo Imperial
University, was chosen to succeed Kiyoura; Hozumi Nobushige, a
former professor in the law faculty of Tokyo Imperial University,
succeeded him; and Kuratomi Yiizaburo, a former Ministry of Justice
official, followed in office until 1934. This pattern of selection also
applied to the vice-president. Between 1924 and 1926, the post was
filled by Ichiki Kitokuro, Hozumi Nobushige, and Okano Keijir6, all
former professors in the law faculty at Tokyo Imperial University.
Hiranuma Kiichiro took the post in 1926. Although he was a former
Ministry of Justice official and held a doctoral degree, he was clearly a
bureaucrat with political connections, and so for the next eleven years
he was not allowed to rise to the presidency of the council.

Why did Saionji, who succeeded to Yamagata Aritomo’s role in the
court, take the initiative in neutralizing the Privy Council as a political

30 Kojima Kazuo, Ichi r6 seijika no kaisé (Tokyo: Chuo Koronsha, 1951), p. 222.
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entity? One can speculate that he was trying to cut the close tie be-
tween “court” and “government” (kyiachéi and fuchi) that had devel-
oped as a result of Yamagata’s maneuverings, especially the recruit-
ment of his faction members into the Privy Council. Perhaps fearful
that the influence of the Satsuma faction might likewise penetrate the
court, Saionji tried in every way to quash its attempt to have Yama-
moto Gonnohyde appointed as council president. His motives, it can
be imagined, were similar in his exclusion of Hiranuma, a man not
only connected with the Satsuma faction but also a promoter of the
Kokuhonsha, an organization regarded by Saioniji as fascist. In short,
Saionji used all his political strength to guard against the court’s mo-
nopolization by any particular political faction. To that end he worked
for the neutralization of the Privy Council, especially its dissociation
from the hanbatsu factions. The ultimate benefit redounded to the
advantage of the political parties, however.

Party penetration of the bureaucracy

The fourth condition for party cabinets was a growing accommoda-
tion between the political parties and the higher reaches of the bu-
reaucracy. This accommodation took many forms, but it was most
evident in the recruitment of former officials into the ranks of the
party leadership. By the mid-1920s both the major parties were led
by ex-bureaucrats: Katdo Takaaki was a former diplomat; Takahashi
Korekiyo had been head of the Bank of Japan; and Tokonami Take-
jird had served long in the Home Ministry bureaucracy. In the late
1920s the top leaders of the Kenseikai (reorganized as the Minseitd in
1927) were two former Finance Ministry officials, Wakatsuki Reijird
and Hamaguchi Osachi. The Seiyiikai recruited men like Tanaka
Giichi (a general and former war minister) and Suzuki Kisaburo
(former superintendent of metropolitan police). Many incumbent offi-
cials or ex-officials also advanced the interests of one or the other of
the major political parties without formally joining them. It was a
common practice for an incoming party cabinet to replace incumbent
prefectural governors with officials sympathetic to the government
party’s interests and to furlough those who were not. The kind of
partisanization that transformed the House of Peers also spread to
the higher echelons of the local government bureaucracy.

This part