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he rise of mega-cities has been accompanied by a concern over

how to govern city-regions in a way that is both democratic and

effective. One issue is how to structure local and regional govern-
ment to ensure effective metropolitan planning, coordination, and devel-
opment. A second issue is how to organize the delivery of public services
in a way that is efficient, accountable and equitable. A third issue is how to
develop civil society and ensure that local and regional governments fulfill
democratic aspirations. Of course, the very meaning of these concepts is
shaped by local and national political cultures so that the answers in one
community and nation may vary dramatically from another.

In this paper, I examine the case of Tokyo Metropolitan Government
(TMGQG) revealing both the successes and challenges of metropolitan gov-
ernance in the twenty-first century." Reforms are underway in Japan
and Tokyo to devolve authority to local governments. At the same time,
central government administrative reforms and decentralization policies
may significantly alter the intergovernmental system. One lesson emerg-
ing from the study of Tokyo Metropolitan Government is that institu-
tional reorganization and boundary adjustment are no longer sufficient
or practical solutions to the challenge of metropolitan governance given
the scale of urbanization. Greater attention must be focused on how to
better structure the intergovernmental system to foster needed coopera-
tion and coordination and on how to bolster local autonomy, capacity
and initiative.
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JAPANESE URBANIZATION AND THE TOKYO PROBLEM

The earliest Japanese cities were founded as national capitals or to provide
political-administrative and military functions.> Most Japanese cities trace
their roots to feudal origins, many beginning as Castle Towns that devel-
oped in the 15" and 16" centuries. Other specialized cities rose as post-
station towns (serving travelers along the main roads from the capital
Edo), religious towns (serving pilgrims traveling to shrines and temples),
trading and market towns at seaports, and hot spring towns.’

Karan' identifies four stages of urbanization in modern Japan. The first
covering the Meiji era (1868-1912) is associated with early industrialization
and decline in agricultural production. The number of workers engaged in
rural production declined to about 50 percent. The proportion of popula-
tion living in cities of 50,000 or more doubled from 8 to 16 percent.’

In the second stage, (1930-50), population continued to flock to cities
and agricultural production continued to decline. In this period, the mod-
ern Japanese metropolis developed. By 1940, just under a third of the pop-
ulation lived in cities. Four cities had more than a million people (Tokyo,
Osaka, Kyoto, and Nagoya) and there were 45 cities with more than
100,000 persons compared to only 15 cities in 1920. World War II led to
some reversal as the share of population in cities declined to about one-
fourth of the population and the larger cities lost significant population.
For example, Tokyo lost 1.2 million residents and Osaka 1.1 million.®

The third stage of urbanization from 1950 to 1970 is characterized by
rapid urban migration and economic expansion. By 1970, 72 percent of
the population lived in urban areas and less than one-fourth was still
engaged in the rural economy. Six cities now had more than a million per-
sons (Tokyo, Osaka, Kyoto, Nagoya, Yokohama, and Kobe) and 150 cities
had more than 100,000 persons. Although city population peaked in some
of the cities such as Tokyo in the early 1960s, population growth spread
throughout the surrounding areas.” Rural areas experienced significant
population loss. As many as 30 million people relocated in this period.”

The fourth and current stage of urbanization, after 1970, is associated
with the rise of a post-industrial economy and accelerated metropolitan
growth. More than three-fourths of the population now lives in urban
areas and only 10 percent are still working in the rural economy. Another
four cities attained the million person threshold (Kitakyushu, Sapporo,

11151



Ronald K. Vogel

Kawasaki and Fukuoka) bringing the total to ten. More than 209 cities
held 100,000 or more persons. A few cities—Tokyo, Osaka, and
Kitakyushu—actually lost a small portion of their population in the
1980s. However, overall urbanization reached a new scale with six of the
major metropolitan areas fusing together to form the “Japanese mega-
lopolis” along a single axis—Tokyo-Yokohama-Nagoya-Kyoto-Osaka-
Kobe. This megalopolis includes more than 78 million people accounting
for 63 percent of the population of Japan.” Population density is quite
high in the megalopolis, which accounts for only about 3 percent of the
land area of Japan." This pattern of urbanization was dictated by the
nation’s geography that squeezes population on plains or hills between the
coast and the mountains in a narrow strip. However, the high degree of
government centralization also promotes Tokyo’s primacy. Corporations
and other nongovernmental organizations find it necessary to be in close
proximity to ministry offices in central Tokyo."

Karan' identifies several challenges facing cities in Japan including
dealing with environmental degradation and pollution, infrastructure
development and ensuring residential housing in the inner cities.” All
Japanese cities must also be prepared for earthquakes and other natural
disasters. Many cities continue to have large districts with old wooden
housing and narrow streets laid out in the feudal pattern, complicating
emergency preparedness strategies. Most cities have focused on suburban
development and neglected inner city redevelopment. Commercial devel-
opment has crowded out residential neighborhoods and led to soaring
housing and land prices. The “Tokyo Problem,” as it is referred to, results
from Tokyo’s emergence as a global city' bringing overconcentration of
business and development to the capital city and Tokyo’s primacy over the
urban system. This causes population loss and economic decline in rural
areas and even other large mega-cities such as Osaka and Nagoya.” More
than 30 million people live in the capital region spread out among 11 pre-
fectures. Takahashi and Sugiura characterize this as a reorganization “from
a hierarchical urban system to a uni-centred urban network” since the 1980s.'

The central government and Tokyo Metropolitan Government have
sought to deconcentrate population into new development poles and cre-
ate a more even distribution of population and business within the
metropolis and the nation. More suburban centers were built and

increased government investment went to infrastructure development in
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medium sized cities. Tokyo Metropolitan Government relocated its city
hall to the Shinjuku Ward in an effort to promote a system of subcenters
to reduce development pressure in the central business district. The central
government sought to move industry out of the Tokyo megalopolis."”
However, the high tech and electronic industry associated with a post-
industrial economy quickly replaced the departing manufacturing opera-
tions that located in neighboring prefectures. The rapidly growing service
sector including banking, securities, insurance and producer services con-
centrated in the major metropolitan areas, especially in Tokyo.

Central government and Tokyo Metropolitan Government efforts to
foster a more balanced and multi-centered metropolis have been thwart-
ed. Outward expansion occurred simultaneously with overdevelopment
and concentration in the core. New satellite centers contributed to the
emergence of a single homogenized megalopolis fused together. Some
small and medium sized cities have been experiencing severe decline due
to economic restructuring'® and the pull of Tokyo. The relocation of the
capital out of Tokyo is one of the options being pursued by the central
government as a possible remedy. Tokyo Metropolitan Government vehe-
mently opposes this proposal. Additional factors complicate efforts to
redress the Tokyo problem including the land bubble burst, national eco-
nomic crisis and related fiscal crisis. National corruption scandals in the
government and bureaucracy have undermined citizen confidence and
trust in public and private leaders to address problems.

LocAL GOVERNMENT IN JAPAN

The System of Local Government in Japan

The Local Autonomy Law of 1947 provides the basic framework of mod-
ern local government in Japan. Table 1 provides a brief description of the
types of local governments. There are two basic types of local public
authorities: ordinary and special. Ordinary local governments include pre-
fectures and municipalities. Prefectures, similar to counties in the United
States, provide upper tier services.” Municipalities provide more basic
urban services. The two levels of government are considered to have
“equal standing.”* However, as Reed” points out, “Generally, prefectures
are superior to municipalities, and all communications between the cen-

22

tral government and municipalities must pass through the prefecture.””
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Reforming Tokyo Metropolitan Government

The 12 largest cities after Tokyo fall under the category of Ordinance
Designated Cities, which carry out many prefecture activities and com-
municate directly with central ministry officials.

The special public authorities of most concern in this paper are the 23
wards, located in Tokyo. These wards have special status, unique in Japan,
resembling municipalities with elected mayors. Although wards exist else-
where, these are administrative units that have semi-independent status
but are subordinate to the Tokyo Metropolitan Government. Wards in
Tokyo are discussed in more detail later in the paper.

Many of the functions provided by local government originate under
agency delegation (kikan inin jimu) from central government ministries.
About 80 percent of prefecture activities and 40 percent of municipal
functions are the result of agency delegation.” The mayor or governor
“becomes an agent of the central government subject to the supervision
of the assigning ministry.”* The prefecture or municipal assembly has no
control over delegated functions.

The central government ministries have a great deal of discretion in guid-
ing local governments. The Ministry of Home Affairs (MHA), primarily
charged with overseeing local government, rotates officials throughout pre-
fectures and municipalities. Local governments ignore administrative guid-
ance from above at their own peril. MHA and other central government
ministry officials also directly take on lead management roles in local govern-
ment administration. For example, most finance heads in prefects are MHA
officials.” (Tokyo Metropolitan Government is the only prefect that does not
routinely invite central ministry officials to serve in administrative positions).
Nearly half of the governors of prefects are former MHA officials.*

In addition to agency delegation, local governments are financially
dependent upon the central government. The extent of financial depend-
ence is revealed in comparing national government tax collections to
expenditures. The national government collects more than 60 percent of
the revenue. However, it directly spends only 35 percent. The rest of the
money is transterred to local governments.” Local taxes account for only
about 33 percent of local revenues.” Until recently, the figure was less than
30 percent and referred to as 30 percent autonomy “‘symbolizing the weak-
ness of local governments.” Some larger cities with their own independent
sources of revenue had greater autonomy. Tokyo Metropolitan

929

Government, for example, had “70 percent autonomy:.
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Limited Local Autonomy

The system of local government in Japan is heavily centralized under a
unitary state. The system may be described as administratively decentral-
ized rather than politically decentralized. Local autonomy 1s quite limited
compared with a federal system such as the United States. Although local
government has rather limited autonomy, the 1947 Constitution imposed
by the allied occupation of Japan was premised on the need for greater
local autonomy as a basis for democratic government.” Supreme
Command for the Allied Powers (SCAP) viewed a strengthened local
government as a counterweight to authoritarian and centralized govern-
ment that had led Japan into war. Decentralized local government would
provide the means to resist any militaristic tendencies, limit the ability of
the central government to wage war in the future and ensure civil liber-
ties. Under SCAP, the Home Ministry was dismantled, the police and
education were decentralized and local prefect and municipal services
were separated from national functions. Decentralization was not based on
the superiority of local administration but instead the need to counter
authoritarian tendencies and to promote democracy.”

There are two distinct goals embodied in SCAP reforms to further
democracy in Japan. First, national power was to be limited by divesting
central government of local functions, which were transferred to local gov-
ernments thereby strengthening local government institutions and provid-
ing a check on national power. Second, increased participation by local cit-
izens was to ensure that local government decisionmaking reflected local
desires. Local government would not be an implementer of national policy
(i.e., a branch office) but a strong and independent institution for local
democratic governance. This was to be realized in part by the direct elec-
tion of mayors and governors and school boards and by provision for the
recall of elected officials as well as transparency of local administration.
“Participation in local governance was to serve at least two ends: training in
democratic citizenship and the development of democratic leadership.”*

However, the local government reforms did not succeed as well as
intended. Japan’s local governmental system, even before the war, had been
based upon “continental European models of administration” rather than
“American-style decentralized local government.” The major barriers to
local government reform were “strong bureaucratic resistance to adminis-

trative and financial decentralization, skepticism on the part of conservative
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governments concerning the capacity of local authorities and failure by
SCAP to tackle early and strongly enough problems of local finance.””

Thus Japanese local government after WWII embraced two contradic-
tory tendencies, a centralized bureaucratic tradition fused with postwar
democratic reforms including “norms of local autonomy.””* Terry
MacDougall, while recognizing that local reform in Japan turned out dif-
ferent than expected, is sanguine about the evolution of local government
and its contributions to building a democratic state. “It has proved to be a
flexible and dynamic system, adjusted constantly over the past three and a
half decades to changing issue agendas generated by the nation’s social and
economic transformation and contending political forces.””

MacDougall provides a cogent summary of the evolution of modern
Japanese local government.

Local government issue agendas in postwar Japan have evolved
through four overlapping phases, each with rather distinct central
themes. During the first postwar decade, controversy centered on the
relative merits and demerits of the Occupation reforms and on the
efforts of the conservative parities nationally to recentralize the
administrative system. From the mid-1950s through the mid-1960s,
local governments became deeply enmeshed in the national drive for
economic growth, which they hoped to harness for local prosperity
and for a solution to their financial problems. By the late 1960s or
early 1970s local governments throughout the country had to con-
tend with citizen activism spawned by severe environmental deterio-
ration and mounting urban and social problems. From the mid-1970s
they have emerged gradually into a pivotal role in defining a new
Japanese democratic synthesis quite different from, but not necessarily
less democratic than, that anticipated by the Allied Occupation.®

Others have been more critical of the local governmental system that
has evolved in Japan. In the long-run, the local government reforms
imposed by SCAP did not significantly reduce central ministry powers
nor lead to strong local government as a counterweight to national power.
Even before the occupation ended, the traditional centralized state over-
took the reforms. Local home rule was formally the rule. However, the

practice of agency delegation meant that governors and mayors, though
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now elected, continued to carry out central ministry policies and were
subject to administrative guidance. Local governments were not provided
with a sufficient local tax base or distinct local powers to ensure that they
could act independent of the national government.

In Japan, a vigorous scholarly debate has been occurring over whether
local government is an autonomous and important actor in addressing
urban problems and empowering citizens to shape local and national poli-
cies to improve the quality of life. The orthodox view of local government
in Japan has been that it lacks local autonomy. Reflecting the centralized
nature of the Japanese state, local government was granted little autonomy
and operates in narrow confines under the direct administration of central
ministries. Local government is charged with managing urban services
and administering central government policies. In this sense, urban studies
or local administration are rather unimportant and largely ignored within
political science and public administration.

More recently, several studies have challenged the conventional wisdom
arguing that local autonomy has been underestimated. In this view, most
forcefully argued by Michio Muramatsu” and Steven Reed,” cities and
prefectures have a great deal of latitude in decisionmaking and compete
vigorously for central government favor. National policy (and local) is not
the result of centralized decisionmaking from above revealed and imple-
mented from below but a function of a pluralist political competition
among local governments from below. The winners of this competition see
their plans and proposals incorporated and adopted in central ministry
plans. Under the national Constitution and laws, the powers of central gov-
ernment appear preeminent while those of local authorities are weak on
paper. However, Muramatsu and Reed argue that local government enjoys
a great deal of autonomy in actual decisionmaking missed by constitution-
al, legal, and institutional analysts. They argue that central-local relations are
best characterized as interdependent. More sustained research is now

exploring under what conditions greater local initiative may occur.”
ADMINISTRATIVE REFORM AND DECENTRALIZATION POLICIES
Administrative Reform in the 1980s

Underlying general administrative reform and decentralization policies is

the view that the economic and fiscal crisis facing Japan is the result of too
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much power and authority in the hands of central government ministries.
Recent scandals involving bureaucrats have undermined general support
and confidence in the ability of central government to improve the econ-
omy and address major problems.

Shinodo Tomohito™ traces the efforts to reform Japanese government.
Upon taking the office of Prime Minister in 1980, Zenko Suzuki was
confronted with the need to cut spending to reduce deficits. He appoint-
ed Yasuhiro Nakasone to head the Administrative Management Agency
that was responsible for administrative reform. Nakasone took the advice
of the agency bureaucrats to convene the Second Ad Hoc Commission
for Administrative Reform or Rincho as it is referred to in Japan.
Nakasone built support among other ministries to convene the body to
consider ways to reduce central government waste. The proposal was
introduced at a cabinet meeting in September 1980."

In January 1981, Toshio Doko, a well-known and respected business
leader and retired head of the Federation of Economic Organizations was
named to head the Rincho. This ensured that the recommendations
would have strong support in the business community and that the com-
mission would have more independence than was usually the case. Doko
insisted on several conditions before accepting the appointment including
that the prime minister would support the commission’s recommenda-
tions and that no taxes would be increased to address the deficit. The
prime minister agreed and the Rincho was set up in March 1981.
Tomohito reports that “Suzuki publicly stated that he would stake his
political life on administrative reform,” making the effort his top priority.”

Turning first to the budget deficit, the commission recommended an
initial across the board cut of 10 percent in the 1982 budget. This propos-
al was accepted. The committee then turned its attention to deregulation
policies and privatizing major public corporations (Nippon Telegraph and
Telephone, Japan Tobacco and Salt Public Corporation and Japan
National Railways). Doko brought additional business leaders to help pro-
mote reform, including the founders of Honda and Sony who formed the
National Forum to Promote Administrative Reforms. A large movement
of support was being organized on behalf of reform. The Forum had more
than 20,000 members actively speaking out. Public support also grew for
a proposal to privatize Japan Rail, which was accepted by the cabinet in
August 1982.#
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The economic recession reduced government revenues leading to the
need to sell “deficit-financing bonds” for the 1984 budget, something
Prime Minister Suzuki had pledged not to do. This reversal, combined
with foreign policy gaffes, saw his popularity decline. He decided not to
run for reelection as Liberal Democratic Party (LDP) president.”
Tomohito attributes Suzuki’s lack of success to his passivity and unwilling-
ness to take a lead role in reform efforts. In 1983, Nakasone took over as
president of the LDP and prime minister. He set up a committee to priva-
tize Japan Rail and created an Advisory Council on Enforcement of
Administrative Reform to plan for greater administrative reforms, which
he persuaded Doko to chair.®

The LDP then faced a serious political crisis that cost it the elections in
December 1983. Former Prime Minister Tanaka was found guilty of
bribery from Lockheed. Rather than resign from the Diet, he indicated his
intent to appeal the charges. The public quickly withdrew support from
LDP and Nakasone was forced to call for new elections. The LDP lost 38
seats and its majority in the lower chamber. Nakasone was able to get the
New Liberty Party to form a coalition government and reform, popular
with the public, was central in the platform. Nakasone was able to show
how administrative reform was needed to address the mounting deficit.
He secured support in 1984 for reforming health care, requiring patients
to pay 20 percent of the costs. In 1985, he turned to privatizing Japan Rail
that was approved by the cabinet.

The opposition parties, tied to labor which were against the privatiza-
tion, were hesitant to oppose the deal for fear of giving the prime minis-
ter an excuse to call new elections. The prime minister was able to engi-
neer new elections anyway and LDP regained a majority in both the
lower and upper chambers. In the new cabinet, Ryutaro Hashimoto was
appointed to transportation to oversee privatization efforts. In the fall of
1985, the Diet approved the privatization plan. Nakasone had successfully
pushed administrative reform and avoided the need for deficit financing
by the end of the 1980s.*

Tomohito’s interview with an associate of Prime Minister Nakasone

provides some insights into the success of administrative reform at that time.

First of all, it was good timing. Prime Minister Nakasone’s adminis-

trative reform matched the worldwide trend. Many Western nations
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were going for deregulation. In the United States the Reagan
administration called for a small government with more efficiency. It
was also when many people talked about Great Britain disease.
Ideology for a controlled economy and society declined and the
world leaned further toward the free economic system. Prime
Minister Nakasone then came up with this administrative reforms
with the slogan of “Clearing the Postwar Political Legacy.” It was
just good timing. Second, we had a charismatic business leader as a
head of the Council. Mr. Doko Toshio became a symbol for the
reform. This helped significantly. Third, Mr. Nakasone had a deter-
mined political attitude toward the reform. His way of handling the
issue sometimes created friction within the party. The good timing,

however, helped the prime minister."”

Tomohito distinguishes the administrative reforms of the 1990s from
earlier reforms based upon the need for deficit reduction, focusing on
“public distrust” of bureaucracy.” Scandal after scandal emerged concern-
ing ministry officials’ personal misconduct and incompetence. Prime
Minister Hashimoto of the LDP headed a coalition government in 1996.
Although unable to win a majority, LDP increased its numbers in the
house. The other coalition parties, the Socialist and the Sakigake, both lost
many seats. They agreed to form a majority bloc in the house but declined
to accept any cabinet positions. All the parties had run on a reform plat-
form including a reduction in the number of ministries.”

Hashimoto then formed a Council on Administrative Reform and
appointed himself as chair. No bureaucrats sat on the council. In an inter-
im report, the council called for “reinforcing the cabinet, privatizing postal
saving and insurance services, dividing the politically powertul Ministry of
Construction and decreasing the number of government agencies from 22
to 13" In 1997, Hashimoto made the mistake of appointing a member of
the LDP with a conviction for bribery to a cabinet appointment. This
undermined support for Hashimoto and his reforms. At the same time,
Hashimoto was blamed for the severe recession because of his “tight fiscal
policy”*" Party support quickly eroded. When he needed public support
the most, he made a critical error. As Tomohito explains, “LDP members
felt free to destroy the reform plan.”*> The new Prime Minister, Keizo

Obuchi paid lip service to reform but took little action.
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Further progress was made on administrative reforms in 1999, when
the Liberal Party joined a coalition government with the LDP. This led
to the passage of the Bill to Enhance Diet Operation and the
Politician-Led Policy Making System. Ichiro Ozawa, head of the
Liberal Party, insisted on several conditions including the “immediate
reduction of cabinet ministers from 20 to 15,” which would make it
easier to have consensus. LDP agreed to reduce to 18 initially and then
to 14-17 by 2001. The two parties set up project teams to consider
other reforms. Ozawa asked for the elimination of “the government
commissioner system,” where bureaucrats answered questions in the
Diet instead of political leaders, to foster stronger political control of
the bureaucracy. This change took place in the fall of 1999. Also, the
deputy minister position was now to be a political appointee and not a
member of the bureaucracy, reducing bureaucratic power and strength-
ening political control. The parties also agreed to create a standing
committee to deal with national policy in the Diet where the prime
minister and party leaders could debate policy following the British

system.”

Decentralization in the 1990s

Although given less focus than broader administrative reform, there has
been growing interest in fostering greater decentralization.’ In May 1995,
the Decentralisation Promotion Law was enacted by the Diet. Under this
law, the Decentralisation Promotion Committee was set up in the Prime
Minister’s office to produce a plan for decentralization. The commission
included “former governors, mayors, government officials and university
professors” and was “chaired by Ken Moroi, the vice president of the
Japan Federation of Employers’ Association.”” The commission was
intended to rethink intergovernmental relations based upon academic
study and practical realities.

In March 1996, the committee released an interim report on decentral-
ization and made recommendations to Prime Minister Hashimoto later
that year. The plan called for a new relationship between the central and
local governments by eliminating agency delegation and bolstering local
autonomy, both for prefectures vis-a-vis the central government and

municipalities vis-a-vis prefectures.*
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Preparing Local Governments for Decentralization

Local governments require improved administrative structures and policies
if they are to act as intended under the decentralization plan. A number of
related reforms tie into the decentralization plans. First, the central gov-
ernment has created a new system of “Core Cities” to allow cities below
the 500,000 population threshold to carry out the same activities as
Designated Cities,” including supervision of nursing homes, inspection of
sewer facilities and approval of certain redevelopment projects. These
cities would have to provide public health facilities not previously
required of them. Second, the central government has created the Wide-
Area Union System to allow local governments to provide services over a
wider region. Municipalities can form a Union with the permission of the
Prefect Governor. If a Prefect is party to the agreement, the Minister of
Home Affairs must approve it. These Unions can accept transfers of
authority or service, providing a way to promote cooperation among local
governments. As of June 1997, four Unions existed. The third related
reform was a change in the law to promote voluntary municipal mergers.
Finally, local governments are engaged in administrative reform to ensure
they have the capacity to receive their increased autonomy and to be con-
sistent with broader administrative reform at the national level.”® The
Ministry of Home Aftairs is charged with advising local governments to
be sure they are ready for the changes.

Assessing the Effects of Decentralization on Japanese

Local Government

In May 1998, the Decentralization Promotion Program was adopted to
implement the decentralization law. This called for abolishing the system
of agency delegation and replacing it with “legally commissioned” activi-
ties. There are 561 agency delegated functions that are to be abolished.
The plan also calls for new rules limiting the circumstances under which
the central government can interfere in prefecture and municipal affairs
and when prefectures can interfere in municipal affairs.

The decentralization plans will have a major impact on the operation
of Japanese local government. Whether they will actually create more
autonomous local government is more dubious. Most observers doubt
that the reforms will have the intended eftects. As the mayor of one small
city explained, “Decentralization is an idea that is very important and we
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welcome decentralization.”” However, he pointed out that in this case
decentralization was promoted “to ease the central government’s financial
situation.” The mayor went on to point out that the central government
was “trying to rationalize” budget cuts in the guise of decentralization. He
pointed out that real decentralization requires “financial reform to back it
up.” This is why most question the sincerity of the current reforms.
Agency delegation will end. However, municipalities and prefectures will
still have to carry out mandated activities. Furthermore, no independent
body exists to arbitrate disputes in center-local relations. In the United
States, a federal system, this role is ultimately filled by the Supreme
Court.”

Naohiko Jinno® points out that real decentralization and reform can-
not occur until fiscal decentralization takes place. However, financial
reform has been deferred until after broader administrative reform and
decentralization occur. Thus local officials remain skeptical that the gov-
ernment is serious about reform. This is especially true given the nature of
the economic and fiscal crisis facing Japan. The fear is that reform in Japan
parallels the New Federalism reforms of the Reagan era in the United
States, where, a reordering of the intergovernmental system was promoted
to reduce the federal role, which was said to eclipse state and local gov-
ernments. However, in the United States, fiscal and economic policy took
precedence. The result was large tax cuts and efforts to reduce budget
deficits leading to a major reduction in federal aid to cities.”” Thus pro-
gram turnbacks were experienced as budget cuts. Perhaps local autonomy
was promoted in the long run as cities had to become more self-reliant.
However, local governments in the United States have much more auton-
omy than in Japan.

Local governments in Japan have limited ability to adopt local taxes for
their own use. While they provide most public services, they lack the
resources to pursue their own local projects. This will not change under
the current reforms and the local authorities will still be responding to
central ministry priorities and policies. This leads Jinno to characterize the
Japanese system as a “centralized-deconcentrated system” rather than

% Even if broader administrative reforms succeed in bolster-

decentralized.
ing political authority over bureaucratic authority, decisionmaking will
still be lodged in the central government ministries in Tokyo with pro-

grams and policies mostly implemented by local governments.
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Akira Nakimura® believes decentralization poses a great threat to
bureaucratic power and that the central ministries will resist it. He believes
that decentralization will occur, not by grant of central government, but as
a result of globalization that loosens the ties of local governments to the
center as they interact with other governmental and non-governmental
groups internationally. He argues, “these cross-national contacts at the
metropolitan level will expand in the area of international regulatory
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cooperation.”” Few share his optimism.

TOKYO METROPOLITAN GOVERNMENT

Tokyo is one of the few global cities governed by a metropolitan govern-
ment.” As we have seen, Japan is a highly centralized nation and popula-
tion, with industry and finance concentrated in the capital Tokyo. The
concentration of business and finance on top of the political functions
associated with being the nation’s capital has led to an overconcentration
in the central wards of Tokyo. Office building in the boom 1980s period
crowded out residential housing and led to skyrocketing land values as
speculators and builders bid up the prices.” Tokyo has also seen the influx
of international organizations (NGOs) associated with its emergence as a
global city. The major difficulties facing Tokyo are how to foster balanced
growth and a decentralized or multi-centered metropolis to reduce hous-
ing shortages, traffic congestion and waste disposal problems that arise
from over-concentration.®” There is also recognition that TMG is too cen-
tralized administratively, leading to efforts to decentralize authority and
devolve services and functions to the ward level.

Tokyo consists of the 23 special wards (ku)—corresponding with the
old city of Tokyo, after the amalgamation in 1932—and the Tama district
(western suburbs) containing 26 cities, five towns and one village, and a
number of islands scattered in the Pacific Ocean.” The City of Tokyo and
the Tokyo Prefecture were consolidated to form Tokyo Metropolitan
Government in 1943.Table 2 reports the population for the 23 wards (the
urban core); the current metropolitan city of Tokyo that is within the
boundaries of TMG; and the larger Tokyo metropolitan region including
the neighboring three prefectures of Saitama, Kanagawa, and Chiba. In
1995, Tokyo had nearly 12 million people; the 23 wards account for just

under 8 million or about two-thirds of the population. The Tokyo metro-
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Table 2
Changes in Population, Tokyo Metropolitan Region (1000 persons)

3 neighboring
Year Tokyo Region Tokyo 23-ku Tama area prefectures

1960 17,860 9,680 8,310 1,370 8,180

1965 21,020 10,870 8,890 1,980 10,150

1970 24,110 11,410 8,840 2,570 12,710

1975 27,040 11,670 8,650 3,030 15,370

1980 28,700 11,620 8,350 3,270 17,080

1985 30,270 11,830 8,350 3,480 18,440

1990 31,800 11,860 8,160 3,690 19,940

1995 32,570 11,770 7,970 3,800 20,800

2000 33,520 11,730~ 7,800~ 3,910~ 21,790
11,810 7,900 3,930

2005 34,290 11,680~ 7,630~ 4,000~ 22,610
11,810 7,810 4,050

2010 34,730 11,550~ 7,420~ 4,050~ 23,180
11,740 7,690 4,130

2015 34,790 11,400~ 7,240~ 4,070~ 23,390

11,660 7,590 4,160

Reproduced from: Bureau of City Planning, Tokyo Metropolitan Government, Urban White
Paper of Tokyo Metropolis (Tokyo: TMG, 1996), 14.

politan region had a population of about 32.5 million people with Tokyo
making up about one-third of the regional population. The density in the
23 special wards is 13,000 per square kilometer; in Tama it is 3,250 per
square kilometer.”

The population of the wards varies from fewer than 40,000 to over
600,000 (see Table 3). For the last several decades, the wards have been los-
ing population. However, more recent census figures in 1997 indicate that
the wards actually gained 8,400 persons. This is likely due to cheaper land
prices and fewer jobs outside of Tokyo related to the economic troubles.”
These figures do not take into account commuters. In 1990, the daytime
population of Tokyo was just under 14.5 million and about 11.3 million
in the 23 wards.”
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Table 3
Population of Wards, 1990

Percent change

Ward 1990 population from 1985
23-ku 8,163,573 -2.3
Chiyoda-ku 39,472 -21.8
Chuo-ku 68,041 -14.9
Minato-ku 158,499 -18.5
Shinjuku-ku 296,790 -10.8
Bunkyo-ku 181,269 -7.5
Taito-ku 162,969 -7.8
Sumida-ku 222,944 -3.1
Koto-ku 385,159 -1.0
Shinagawa-ku 344,611 -3.7
Meguro-ku 251,222 -6.7
Ota-ku 647,914 -2.2
Setagaya-ku 789,051 -2.7
Shibuya-ku 205,625 -15.2
Nakano-ku 319,687 -4.8
Suginami-ku 529,485 -1.9
Toshima-ku 261,870 -6.0
Kita-ku 354,647 -3.5
Arakawa-ku 184,809 -2.8
Itabashi-ku 518,943 2.6
Nerima-ku 618,663 5.2
Adachi-ku 631,163 1.4
Katsushika-ku 424,801 1.4
Edogawa-ku 565,939 9.9

NOTE: Wards in bold face are the seven most central wards. The three wards identified in bold
and italics contain the central business district.

TMG Administrative Structure
In 1943, the City of Tokyo and Tokyo Prefecture were consolidated as part
of the “wartime centralization policies.” Prior to this, the city had an

elected mayor and the prefecture had an appointed governor.” The new

1131



Ronald K. Vogel

Metropolis of Tokyo was governed by Tokyo Metropolitan Government (TMG).
After the war ended, TMG continued to be a strong metropolitan govern-
ment although the election of the governor was introduced. There was no
significant movement towards decentralizing TMG until the 1974 reforms
providing for direct local election of ward mayors. Prior to this, the may-
ors were appointed by the governor and the wards were entirely subordi-
nate administrative units.”* The 23 wards (ku), the old City of Tokyo, were
considered special urban governments and unique to the Tokyo prefec-
ture. The wards lack many ordinary municipal powers that are exercised
by TMG on their behalf. For instance, TMG provides fire protection,
water supply, sewers and sanitation services in the 23 wards. With the
exception of fire protection, these services are provided by the municipal-
ities in the Tama area.”

The special wards and TMG also have unique financial arrangements.
Some revenues normally collected by municipalities—resident tax, fixed
asset tax and property tax—are collected by TMG inside the 23 wards and
redistributed through a financial adjustment scheme.” The total tax col-
lected from these three taxes is divided between TMG and the ward
offices. The percentage split is set at 44 percent to the wards (“basic adjust-
ment amount”) and the remaining 56 percent for TMG. Each ward calcu-
lates its revenue and expenditures needed to provide basic services. Wards
with surpluses place the excess in a surplus fund that gets added to the
general allocation fund. Wards with deficits receive an additional subsidy
to cover the shortage. During the bubble economy, several wards had sur-
pluses that went to the fund. For example, in 1990 Shibuya contributed
U1,981 million to the adjustment fund.” This financial adjustment equal-
izes resources and ensures a uniform level of services across the 23 wards
making up central Tokyo.

Reforms to Decentralize TMG

The special ward system (Tokubetsu-ku) in Tokyo is unique in Japan. The
relationship between TMG and the wards differs from that of other pre-
fectures and ordinance-designated cities.”” The division of responsibilities
and financing of services between TMG and the wards also differs from
that of TMG and local governments in the Tama district. TMG provides
some services directly in the wards that are elsewhere considered munici-
pal services. The special wards are administrative subdivisions of TMG. In
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1974, the wards’ powers were enhanced by 1) providing for direct election
of ward mayors; 2) transferring and health services and building control to
the ward offices; and, 3) abolishing the system for posting of TMG officials
to ward offices.” The wards recovered their personnel management
authority and set up an independent Personnel Commission. However,
the wards still had rather limited autonomy.

In 1990, TMG and the ward offices asked the central government for
reorganization of the metropolitan governing system. This resulted in the
22" Local System Research Council report proposing “reform [that] will
expand the scope of business to be conducted by the special wards and
will make them more independent vis-a-vis” TMG. With this charge,
TMG and the ward offices set up a Metropolis-Ward Council to study
and recommend changes in the way the metropolis was governed. In 1992
an interim report was issued; in 1994 a draft final report was released, sub-
mitted to the Ministry of Home Affairs and endorsed. In 1998, the wards
and TMG accepted the final report and it was approved by the cabinet and
passed by the Diet.

The report called for transferring some services and revenues to the
wards and greater self-governance for the wards beginning in the year
2000. When implemented, the wards will become fully autonomous
municipalities and no longer have a special status as wards. However, the
wards will have to act as other municipalities and be more self-reliant.
TMG will no longer carry out ordinary municipal services and it will
become more focused on regional problems.” A further report is due on
changing the financing system between TMG and the ward offices.

According to the Tokyo Metropolis-Ward Council, two factors were
propelling reform. First, national policy was promoting decentralization
and local autonomy. However, efforts to decentralize TMG governance
predate national reforms. More importantly, according to the report, there
was a need for greater ward autonomy to provide better quality services;
to lead to more balanced development in Tokyo; and, to provide greater
self-governance. Existing arrangements between TMG and the ward
offices contributed to confusion about which government was responsible
for services, a lack of accountability to citizens, weak local (ward) govern-
ments and a lack of focus by TMG on regional problems, policies and
administration. The remedy was to transfer basic municipal services pro-

vided by TMG to the ward offices to give wards greater fiscal control, and
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to reorient TMG as a regional government in a more sharply delineated
two-tier metropolitan system of government. The movement towards
greater ward autonomy was accelerated by the 1974 reform to directly
elect ward mayors.*

Many issues need to be addressed by the ward offices, TMG and the
central government to implement the reforms including revision of the
Local Autonomy Law, the basic act setting up the framework of local gov-
ernance nationally. Agreement on the general principles of reform
occurred in 1990. Since then, TMG and the wards have sought to identi-
fy and recommend specific changes in policies and law and gain consen-
sus among affected parties. Services to be transferred from TMG to the
ward offices include waste management, city planning, education (offering
right for assignment of teachers to schools),” and aspects of septic tank
regulation and sewerage services. The aim of the reform is to convert the
wards into “basic local public bodies.”

Effects of Reform—a Decentralized Tokyo?

Theoretically, these reforms should result in the wards becoming fully
autonomous municipalities. However, there is doubt that the proposed
reforms will be fully implemented and if implemented that they will have
the desired effects. One question is whether the wards have the institu-
tional/technical capacity to perform all transferred services. For example,
there has been little examination of cost or changes in staffing levels need-
ed in the wards to provide expanded city planning.® There is some doubt
that the wards have sufficient staft, financial resources and expertise to take
over all aspects of city planning and other services amidst pressure to
reduce employment.* (Under central government economy measures,
local governments are to make personnel reductions and each ward has
been allocated a share by TMG).

A second concern is whether sufficient financial resources will be
transferred to the wards to pay for the services. Devolution of authority
must be accompanied by fiscal reform. The present financing system for
governing the Metropolis (TMG and the wards) places the wards in a sub-
ordinate position vis-a-vis TMG. TMG is currently facing a fiscal crisis
because of the economic recession and the land bubble burst. TMG rev-
enues are declining while committed expenditures are rising. TMG has

committed to continue to transfer the basic adjustment amount (current-
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ly 44 percent of three municipal taxes collected by TMG) and the actual
costs that are currently expended to provide transferred services. This
would require the basic adjustment amount to increase to perhaps 50 per-
cent to cover the approximately Y200 billion additional service costs asso-
ciated with providing transferred services.”

TMG is in a position to dictate the amount of money transferred and it
is unknown if it will agree to transfer 50 percent of the basic adjustment
amount. Thus, the wards could face added responsibilities without needed
revenues and without new tax sources to hire additional staff or fund serv-
ice costs. Final recommendations by the Metropolis-Ward Council to
reform the fiscal system will not occur until after services are transterred
in the year 2000. The fear is that administrative reforms emanating from
the central government and TMG (e.g., privatization and deregulation)
may lead to real cuts in services at the ward level. Increased municipal
autonomy on paper may not be matched by real authority. In fact, wards
could be in worse shape as they will be held accountable for municipal
services that they cannot reasonably provide without commensurate cuts

in other service areas.*

Moreover, the current economic climate in Japan
may overshadow decentralization policies.

In addition, the wards would be responsible for determining any reallo-
cation of tax money among themselves. As Table 4 reveals, the wards are
heavily dependent upon the metropolis financial adjustment system that
accounts for about one-fourth of all ward revenues. However, there is
wide variation among the wards in how much of their local revenues are
derived from this source, ranging from as little as 1 or 2 percent to as much
as 40 percent. This could lead to intense municipal conflict with the 23
wards set against each other. Some poorer wards might have insufficient
money to provide basic services. This could be a great unanticipated con-
sequence of metropolitan government reform. Intergovernmental rela-
tions in Japan are based on a consensual political culture. It is likely that
TMG would have to mediate disputes among the wards in how to dis-
tribute these revenues to ensure equity and harmony in relations.”

A third concern is whether the actual service transfers will occur. For
example, in Japan, waste collection and disposal are considered municipal
services. However, TMG currently provides this service in the 23 wards.*
Under reforms, the ward offices would take over this service. Each ward
would be required to provide a waste disposal site. At present, a number of
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Table 4
Allocation from Metropolis-23 ku Financial Adjustment System
(in thousands)

Financial Percent Financial Percent
Adjustment of Ward Adjustment  of Ward
Allocation, Revenues, Allocation, Revenues,

Ward 1989-90 1989-90 1995-96 1995-96
Chiyoda-ku 7,208,213 16.9 5,821,113 12.8
Chuo-ku 18,963,600 34.0 20,696,231 28.8
Minato-ku 601,345 0.8 2,167,519 2.3
Shinjuku-ku 22,674,077 18.8 20,678,855 19.7
Bunkyo-ku 12,571,278 20.7 16,681,666 20.2
Taito-ku 27,809,639 36.0 22,598,007 25.8
Sumida-ku 30,274,763 39.2 37,727,811 36.2
Koto-ku 39,556,019 41.6 41,990,978 34.6
Shinagawa-ku 28,378,427 29.5 28,936,756 26.6
Megro-ku 12,085,908 16.3 11,830,264 14.7
Ota-ku 35,403,368 23.0 40,111,124 19.2
Setagaya-ku 21,991,382 11.2 19,198,016 8.5
Shibuya-ku 1,043,185 1.6 4,092,712 5.3
Nakano-ku 24,821,361 31.2 25,346,791 26.1
Suginami-ku 21,391,544 17.4 22,335,191 16.1
Toshima-ku 35,999,739 40.6 23,441,643 26.2
Kita-ku 49,307,323 43.2 45,879,855 38.5
Arakawa-ku 29,392,932 45.1 34,043,474 39.2
Itabashi-ku 42,875,894 31.7 43,555,889 29.9
Nerima-ku 38,085,886 22.2 46,208,179 26.0
Adachi-ku 67,587,090 39.2 71,911,524 335
Katsushika-ku 48,027,299 40.2 51,026,666 35.6
Edogowa-ku 53,163,214 37.1 64,670,391 37.5
TOTAL 669,213,486 27.8 697,950,655 25.1

Source: Training School of Ward Offices, Handbook of Ward Office (Tokyo: Training School of
Ward Offices, 1992; 1998).
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wards including Shinjuku ward do not have such facilities. TMG would
continue to provide technical and financial assistance for building facili-
ties, but the wards would be responsible for maintenance and operations.
This will impose a significant burden on the wards, but it is generally
accepted that autonomous municipalities must provide all services nor-
mally considered municipal services.” However, the sanitation union fears
losing bargaining power and facing lower wages and reduced benefits.
Rather than one contract with TMG, there would be 23 contracts with
individual wards and some wards may move towards privatization in order
to save money.” Therefore, the sanitation union seeks to delay or prevent
this service transfer.

Creating Regional Governance for Tokyo?

Aside from bolstering ward autonomy, the reforms are intended to
improve regional decisionmaking by reducing TMG involvement in
municipal services and refocusing its attention on regional problems and
issues. The present reform plan does not go far enough to turn Tokyo into
a truly regional government.” The existing framework for regional coop-
eration rests on an annual regional summit (the Metropolitan Summit)
between the governors of Tokyo and the neighboring three prefects. The
secretariat of this summit rotates among the governors and each may
strike items from the agenda that they do not wish considered. The
regional summit has not tackled any significant issue and has not proven
an effective forum for regional decisionmaking.”

At this time, there is no concrete study or proposal for creating new
regional institutions, adjusting TMG and ward boundaries or eliminating
the distinction between local governments in Tama and in the 23 ku area.
However, there is some recognition of the need for improved regional
decisionmaking and an expectation that it will be addressed in a future
study.”

There 1s one issue on the horizon that could potentially galvanize
cooperation at least among the four prefects with the summit serving as a
base for cooperation. That is the proposed relocation of the capital away
from Tokyo. The Diet has passed legislation establishing a process for des-
ignating a new capital location. Several sites have been identified and are
presently being considered. Whether the national government really
intends to go forward with this proposal is unclear. TMG has argued
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strongly against this plan. The relocation is proposed as a solution to the
over-concentration in Tokyo. The high degree of concentration makes the
nation very vulnerable to a devastating earthquake that could wipe out
both the economic and political center of the nation. Additionally, major
infrastructure and development projects have been a cornerstone of
Japan’s post-war economy. Relocation would entail major new construc-
tion projects—a whole new city. Thus relocation of the capital would be
the ultimate growth machine strategy.”* However, in the current economic
climate, relocation is unlikely. Nevertheless, TMG and the neighboring
three prefects are threatened by the relocation proposal, especially since
the government has continued to pursue the process of relocation set up
by the Diet.”

Regional cooperation is also impeded by the highly centralized system
of local government in Japan. In the area of transportation, for example,
TMG does not have sole control of Tokyo’s transit, which is also provided
by private companies and Japan Rail (a privatized national corporation).
The central ministries such as the Ministry of Construction and the
Ministry of Transportation have regional bureaus that guide and control
local policy. These ministries do not coordinate their work and under-
mine the coherence of TMG policies as TMG (and prefects in general)
organize functionally to match central government organization. To the
extent that regional planning occurs, it is under the direction of the cen-
tral government. Regional planning and decisionmaking is unlikely to
occur in TMG or the Summit unless the central government follows
through on administrative reforms and decentralization plans thereby
reducing the direction from above.”

More than 30 years have passed since William Robson’s” major study
of TMG. Many of his major criticisms are still valid today, including that
there is 1) too much variation in the size of wards; 2) a lack of correspon-
dence between TMG’s boundaries and the boundaries of the Tokyo city-
region; 3) little rationale for a different system of local government in
Tama than in the central wards; and, 4) insufficient financial resources pro-
vided to TMG from the central government.” His solution was for greater
centralization under a much enlarged first-tier metropolitan government.
Peter Self” characterizes Robson as a “democratic rationalist” who great-
ly shaped scholarly discourse on metropolitan government in general but
whose ideas “failed in both London and Tokyo.”"”
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Self is sympathetic to Robson’s call for a strong regional government.
He even proposes a directly elected regional government for the larger
eight prefect capital region.'”' This government should have powers over
regional planning, new towns, transportation and preservation of green
space. However, this would require setting up a government for a huge
population. There are over 20 million people just in the three neighboring
prefects. Since it 1s unlikely that the central government would ever agree
to such a proposal, Self suggests a “hybrid form of regional government
and planning” similar to the Region d’Ile de France that links central gov-
ernment and Paris officials in planning decisions."” Given the remoteness
of such a regional government, Self proposes a newly reconstituted City of
Tokyo government made up of the 23 wards alongside the creation of
such a vast regional government. Otherwise, he believes it would be
unlikely that citizens would have sufficient “civic consciousness and polit-

ical interest.”'®

SuMMARY AND CONCLUSION

At a time when other metropolitan governments have been weakened or
dismantled, Tokyo Metropolitan Government (TMG) exemplifies the
model of integrated metropolitan government. Yet, TMG is at a cross-
roads. The 23 special wards (ku), administrative units of TMG, are
demanding greater local autonomy. The central government seeks to
devolve functions while retaining authority. Eftorts to bring about bal-
anced growth and limit overconcentration are meeting with limited suc-
cess while the metropolis continues to expand outwards. At the millenni-
um, Tokyo finds itself constrained by an economic slump and the associat-
ed fiscal strain.

Tokyo and Japan are not alone in rethinking the intergovernmental sys-
tem and reforming local government structure. Although TMG operates
in a unitary state and with a distinctive political culture, the countervailing
pressures towards greater centralization and decentralization are not dis-
similar to those found in other parts of the world."* Continued urban
expansion has not been followed by extension of city boundaries. TMG is
too big to be a city government, yet much of its attention is directed at
providing municipal services inside the 23 ku area. If the 23 wards get too

much direction, the local governments in the Tama area (in Western sub-
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urbs of Tokyo and under TMG’s authority) are probably neglected, forced
to provide services expected of municipalities (which TMG provides
inside the 23 ku area), but ineligible for the fiscal equalization scheme that
ensures financial stability inside the 23 ku area. In an era of fiscal restraint,
TMG grants are inadequate for many of the Tama area municipalities. At
the same time, TMG is too small to govern the true metropolitan region
which at least includes the three neighboring prefects and some argue is
really coterminous with the eight prefect capital region.

The need to modernize the metropolitan government system, now in
place for more than 50 years, led to nearly a decade of study and negotia-
tions among the wards, TMG, the Ministry of Home Affairs, Cabinet and
Diet. In 1998, the Final Report on the Tokyo Ward System Reform was accept-
ed by all parties and passed by the Diet. Reforms to be implemented
under this report include transferring municipal services such as waste
management and city planning, now provided by TMG, to the ward
offices in the year 2000. There is some doubt if the reforms will be imple-
mented in their entirety. Questions have been raised about 1) the institu-
tional/technical capacity of the wards to receive these services; 2) whether
devolution of authority will be accompanied by fiscal reform; TMG will
have to significantly increase the amount of money transferred to wards
that it now collects. However, decisions over financing have been deferred
until after the service transters and TMG will be in a position to dictate
the transfer amount; 3) the likelthood of transterring all municipal servic-
es. Some wards may not be able to secure sites for waste disposal and the
sanitation union may have sufficient clout to block the transfer of this
service, which is expected to lead to extensive privatization and under-
mine the union’s strength.

The reforms can be criticized on four counts: 1) there is serious doubt
that the wards will be transformed into fully autonomous municipalities,
especially since they will remain financially dependent upon TMG. There
is the fear that the wards may be in worse shape since expectations will be
higher but resource constraints might necessitate reducing services; 2)
TMG boundaries no longer adequately encompass the urban region. The
population of Tokyo, which is governed by TMG, is only about a third of
the population of the four prefect region. There is an expectation that the
reforms will improve regional decisionmaking by having TMG focus on

its first-tier regional responsibilities, having shed the distraction of provid-
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ing second-tier municipal (ward) services. However, the need for more
effective regional planning and decisionmaking across prefect boundaries
is deferred for future study; 3) an unanticipated consequence of reform
may be greater conflict among and between wards, TMG and the central
government over distribution of revenues and policy priorities. While
interlocal government conflict is decried in the United States for example,
it is consistent with American political culture, the federal system and
constitutional design. This is not the case in Japan with its more consensu-
al political culture and unitary system; and, 4) the reforms do not elimi-
nate the distinction between Tama area local governments and wards
within TMG.

Metropolitan reformers such as Charles Beard” and William Robson'*
have long argued that city government should link the city and suburbs
under one over-arching metropolitan government.'” A more recent con-
cern has been that this leads to large, inefficient and unresponsive bureau-
cracies. The public choice school has been eftective in highlighting the
problems of centralization. However, decentralization based upon the
public choice market philosophy leads not to improved self-governance
but a dereliction of governance. Peter Self'™ brings a more pragmatic
approach to metropolitan governance recognizing the need for regional
government (i.e., centralization) but questions the need for eliminating
the core central city that promotes civic consciousness. Murray
Bookchin' offers a more decentralist perspective, seeing municipal con-
federation as the way to meet the need for regional cooperation while
promoting a more radical decentralization.

What is needed is greater consideration of how to promote greater
coordination in the larger metropolitan region while at the same time
attaining more effective local government that is responsive to citizens. In
this regard, the new regionalism movement in the United States offers some
guidance that may have utility in other nations."’ In the United States—
given the difficulty of establishing metropolitan governments, doubts
about the effectiveness of metropolitan governments where they exist and
the reality of a very fragmented and decentralized system of local govern-
ment—greater attention has been given by scholars and practitioners to
the problems of how to promote local government cooperation in the
divided metropolis. Rather than pursue a single model, individual locales

seek to develop a locally relevant strategy of governance that responds to
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the unique local government system, problems, history and culture of the
area. Solutions range from selective joint service provision to tax sharing
to more elaborate “compacts” or metropolitan councils. The goal is to
better structure intergovernmental relations to reduce competition among
cities (i.e., tax sharing) and to institutionalize cooperation. In the long
term, through incremental steps, the hope is that metropolitan govern-
ment will result not from unification but through federation."' Thus a
“new localism” goes hand in hand with the “new regionalism.”'"

Applying these perspectives to Tokyo, strengthening the wards should
promote greater decentralization but the lack of financial reform under-
mines this effort. The classic writings on these subjects by Beard and
Robson are still useful for understanding urban processes and metropoli-
tan governance in Tokyo and other metropolitan cities. And some of their
specific prescriptions for Tokyo are still valid today (e.g., Robson on ward
sizes, need for financial reform and elimination of ward/Tama area local
governments). However, their general philosophical frameworks promot-
ing integrated metropolitan governments for governing city-regions no
longer fits the scale of urban society in the 21* century. Today, metropoli-
tan governments fail because of the inability to politically establish (or
enlarge) them. Further, the boundaries of metropolitan governments are
too large in spatial area and population to efficiently govern. This leads to
the need to consider alternative ways to promote horizontal and vertical
coordination among and between governments and to enhance mecha-
nisms for accountability to citizens. Here, the ideas of Self and Bookchin
are probably more relevant to designing a metropolitan system of gover-
nance in Tokyo and around the world.
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