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Tennō Emperor.
yoseba a gathering place for day labourers.
zaibatsu pre-war industrial conglomerates.
zenecon general contractors in the construction industry.
zoku giin ‘policy tribesmen’.

Non-Japanese

ASEAN 4 Association of Southeast Asian Nations members Indonesia, Malaysia,
the Philippines and Thailand.

‘big bang’ range of measures taken to liberalize and deregulate the Japanese
financial system.

‘Dodge line’ named after Detroit banker, Joseph Dodge, who in 1949 imple-
mented a number of economic measures known as the ‘Dodge line’ in order
to combat inflation and stimulate the Japanese economy. 

G6 Group of six major industrialized countries; France, (West) Germany, Italy,
Japan, United Kingdom and the United States.

G7 Group of seven major industrialized countries; Canada, France, Germany,
Italy, Japan, the United Kingdom and the United States.

G8 Group of eight major industrialized countries; Canada, France, Germany,
Italy, Japan, Russia, the United Kingdom and the United States.

G10 Group of Belgium, Canada, France, Italy, Japan, the Netherlands, Sweden,
Germany the United Kingdom and the United States. Switzerland became
the eleventh member, but the group is still called G10. G-7/G-8 and G10 are
not related. 

G77 Group of seventy-seven developing nations at the United Nations.
NIES 4 The Newly Industrialized Economies of Hong Kong, Singapore, Taiwan

and South Korea.

xxiv Glossary



Introduction
Contested governance in Japan:
modes, sites and issues

Glenn D. Hook

Whilst a veritable avalanche of research has appeared in English on topics ranging
from ‘global governance’ down to ‘corporate governance’ in different parts of the
world, especially the Anglo-American world, the amount of work in the Japanese
language is far more limited. Except for a burgeoning literature on corporate
governance and to a lesser extent local governance, for the most part governance
in Japan is simply viewed as what governments do, and, as the years since 1955
have been dominated by governments led by the Liberal Democratic Party (LDP),
except for a brief period in the mid-1990s, governance has been viewed as pre-
dominately a question of how the LDP governs. Thus overwhelming interest 
has been focused on the balance between and amongst what are viewed as the key
actors in the classic tripartite elite model of policymaking in Japan, the LDP,
bureaucracy and big business, or how things have changed in the era of coalition
governments in the 1990s and early 2000s. Other analysts have sought to broaden
the understanding of how policy is formulated by examining actors outside of 
this triumvirate. This has expanded the range of actors seen to be involved in the
policymaking process beyond the so-called ‘iron triangle’, as suggested by the term
‘patterned pluralism’ (Muramatsu and Krauss 1987), or ‘bureaucracy-led, mass
inclusionary pluralism’ (Inoguchi and Iwai 1987: 5–7; also see Stockwin 1999: 221).
Despite such a broadening in the way the actors playing a role in the governance
of Japan is understood, however, the main focus has remained on how Japan is
governed in terms of the actors involved in the policymaking process at the central
government level. 

This view of governance as a question of how the government and other 
actors govern Japan through the policies implemented is represented by the most
recently available volume on governance in Japan published in English (Amyx and
Drysdale 2003). The authors of Japanese Governance. Beyond Japan Inc. accordingly
focus their attention on the policymaking process in Japan and do not attempt to
examine the Japanese meaning of governance nor grapple directly with a defini-
tion of governance. Instead, their aim is to shed light on governance in the field of
political economy, to go beyond ‘Japan Inc.’ as a metaphor for understanding the
structures of governance in Japan, and to inquire into the changes, both political
and economic, that have increased transparency and openness in the policymaking
process. This view of governance is linked to the global, especially American,



pressures on Japan to adopt more of a neo-liberal, market-based, mode of
governance, and the authors tend to view Japan in the context of these types 
of yardsticks.

Hence, whilst the volume adds to our understanding of governance in relation
to political economy and the policymaking process in Japan, it does not seek 
to question the specific political project promoting neo-liberal governance nor 
deal with the manifold meanings of the term ‘governance’ and governance of and
by the Japanese more broadly. The chapters in the present volume aim to move
the discussion of Japanese governance forward by going beyond an examination
of the role of the government and other actors in the policymaking process at 
the national level, and to analyse the sites and issues of governance both above and
below the state. Although the contributors approach governance differently
depending on the topic addressed in their own chapter, all share a common per-
spective on governance as taking place in different sites of activity, and as involving
a range of issues related to the norms and rules for the management, coordination
and regulation of order, whether within Japan or on the regional or global levels.
In other words, governance is seen as being practised both above and below the
state as well as inside and outside of it. By adopting this approach, the book aims
to draw attention to the contested nature of governance in Japan and the ways in
which a range of actors is involved in different sites and issues of governance at
home, in the region and the globe. 

The purpose of this introductory chapter is to highlight a number of insights 
into governance in general, and then to proceed to a more detailed discussion 
of governance in Japan before introducing the chapters included in this volume.
The aim is to identify different meanings of and approaches to governance as well
as to examine how governance is understood in Japan. More particularly, if we
accept the argument of certain broad typologies of capitalism (Coates 2000), such
that governance in a late developmental state like Japan might well be different
from governance under Anglo-American capitalism, then an important question
to ask is what is distinctive about Japanese governance? In short, a central aim of
examining governance in terms of sites and issues is to determine whether anything
distinctive can be said about it.

Modes of governance

A useful starting point is an understanding of governance as involving a potential
contestation between and amongst authority, legitimacy and competency in the
management of political, economic and social order. This order can be achieved
by three basic modes of governance – that by hierarchies, markets or networks 
(see Chapter 5). The balance between and amongst these three ways of governing
differs over space and time, but the process of American-led globalization and 
the promotion of neo-liberal market answers to questions of economic growth 
and efficiency are creating a greater role for the market and networks, although
often complemented by state-based hierarchies. The spread of pressures for de- or
re-regulation and a small state has led commentators to pay increasing attention
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to how the state is making use of non-state private actors and quasi-governmental
organizations as a means to achieve public goals. This changes the balance between
the public and private spheres of activities and prioritizes a market-based or
network-based mode of governance over hierarchical governance through the
agencies of the state. 

Essentially, this change in the balance between and amongst these three modes
of governance reflects a re-ranking or re-ordering of the norms at the core of the
governance of the state, economy and society. This changes the balance between
governance through public or private actors, as can be seen in the increased
involvement of non-state actors in carrying out erstwhile public tasks. The ‘off-
loading’ of tasks by the British state, for instance, as seen in the way deregulation
has created opportunities for non-state actors or quasi-governmental organizations
to carry out tasks once the preserve of the state, as in health, education and the
prison service, has thereby changed the mode of governance in the United
Kingdom. The implication of the impact this has on the wider role of the state,
however, is not clear-cut. Rhodes (1994), for instance, sees this change as leading
to the ‘hollowing out’ of the state, whereas others, such as Pierrie (2000), view this
rather as the state adopting strategies to ensure its continuing control (Bache 2003:
301). Whichever position is taken, however, it is clear that the hierarchical mode
of governance characteristic of the state is being increasingly complemented by
governance based on markets and networks.

Governance in Japan

The above discussion has provided a context for us to now move on to the case 
of Japan. Is there a particularly Japanese form of governance? The word for
governance in Japanese is tōchi. As Naya has pointed out, however, the concept of
tōchi gives a strong sense of ‘actions to govern’, as when the supreme court rules a
matter such as the constitutionality of the Self-Defence Forces as the government’s
‘tōchi ’ and not within the competency of the court to pass judgment, reflecting 
the dictionary definition of tōchi as ‘the sovereign control of the land and people’
(Naya 1997a: 194–5. Also see the Japanese dictionary, Kojien). It was precisely in
order to try to provide a more nuanced meaning of governance, including the idea
of ‘autonomy or society forming a consensus, and participation in the development
or shaping of order by these means’, that Naya and Wessels proposed the term
kyōchi (Naya 1997a: 201), ‘governance’ or, more precisely, ‘co-governance’. Here
governance is understood as ‘the pattern of rule creation through the participation
and cooperation of a variety of actors’ (Naya 1997b: 9). 

Rather than this neologism, however, the rendition of the English term ‘gover-
nance’ in the katakana script as, gabanansu, is increasingly being employed in Japan,
as in the case of a new magazine concerned with local affairs, entitled Gabanansu.
Thus, tōchi and gabanansu now exist side by side, with the latter expression tending
to be used in order to capture this broader meaning of governance than seems
possible by the use of tōchi, or to refer to specific sites or modes of governance, 
as in ‘local governance’. In this latter case, as Yorimoto points out, the Japanese
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term tōchi does not convey the interrelationship between public and private bodies,
with local authorities working together with non-governmental organizations
(NGO), non-profit organizations, corporations and local citizens (Yorimoto 2004:
61). In this sense, gabanansu is being employed in order to capture this wider
meaning of the term, although kigyō tōchi (corporate governance) continues to 
be used.

It seems clear from the above discussion that the Japanese ‘tōchi’ is narrower in
meaning than the English ‘governance’, which points to the need to pay attention
to how governance is understood in different political cultures. Whilst a rational
choice approach would no doubt wish to jettison this brief excursion into the
linguistic differences in the meaning and usage of governance, in particular, and
governance in the cultural context of Japan, in general, the approach taken here
suggests instead the importance of looking beyond a view based on the maximizing
interests of the individual, which leads to the expectation of a similar pattern of
behaviour in the governance of Japan as in other polities. Thus, although Ramseyer
and Rosenbluth find politicians in control in Japan by adopting a rational choice
approach (Ramseyer and Rosenbluth 1993), this view is more congruent with the
mode of governance found in the United States than the mode of governance in
Japan (Curtis 1999: 59).The point is that, due to differences in the sphere of the
public and private, the state, market and society, governance can and does indeed
differ in Japan, though this is not to suggest that the Japanese mode of governance
or indeed political culture are hermetically sealed from outside pressures. 

The mode of governance adopted in Japan, therefore, results from a combination
of both internal and external pressures. For instance, Chalmers Johnson, a strident
critic of rational choice theory, has highlighted the dominant role of the bureaucrats
not politicians, in line with his view of Japan as a ‘developmental state’ where the
state’s intervention in the market is viewed as legitimate (1982). This leads to a
highly regulated political economy and, indeed, society, where governance takes
place through informal as well as formal regulation based on a range of practices,
as in the case of administrative guidance (gyōsei shidō ). In short, governance does
not rely on politicians or the market economy to function effectively but rather
takes place in the context of a different relationship amongst the state, market and
society and with a greater role for the state than under Anglo-American capitalism.

Rather than politicians being in sole charge, then, the actual power of those 
who have been elected to carry out ‘actions to govern’ is not as it may at first 
appear. Van Wolferen, for instance, talks about ‘kings without power’ (1990: 27),
the lack of strong political leadership, and a system bereft of a political centre 
(1990: 49). However, this is a ‘system’ which ‘almost always succeeds in bringing
antagonistic groups within its fold’ (1990: 49), indicating a range of different groups
and networks are involved in governance. This is a view of ‘governance from above’
dominated by a hierarchical mode of governance under bureaucratic control – a
view shared by others (Beeson 2003: 32–3). Haley, in contrast, sees the bureaucracy
forced into negotiation and compromise with the politicians, where ‘[c]onsensus
was necessary to achieve compliance and compromise was necessary to achieve
consensus’ (1987: 351). In this view, crucial to the Japanese system of governance
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