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For most of the postwar period, Japan was widely considered a successful case of crime prevention and control.  During the late 1960s and early 1970s, Japan enjoyed significant reductions in crime, while virtually every other developed nation experienced dramatic increases.  Boasting the lowest crime rates in the industrialized world, Japan experienced only a fraction of the crime found in other OECD countries.  For example, according to the World Victimization Survey (WVS) (Van Dijk et al. 1989), Japan had less than half as much crime as England & Wales, approximately a third that of Germany and the Netherlands, and less than a quarter that of Australia and the US.  In addition, the Japanese police consistently posted clearance rates of nearly 90 percent for felonious and violent crimes and resolved nearly 60 percent of misdemeanors.  Even during the height of the economic boom, public surveys reported that Japanese were prouder of the nation’s public safety than its economic success and commentators spoke glowingly of Japan’s “safety legend” (anzen kanwa).
The past decade has shattered Japan’s image as a “safe society.”  The past seven years saw seven successive record highs in postwar crime rates.  Between 1998 and 2002, robbery increased 104 percent, car theft 75 percent, and burglary 42 percent with a 75 percent rise in serious crimes (NYT 2003).  National surveys reported that the public’s fear of crime jumped from about 24 percent to nearly 40 percent (KH 2002: 36).  Although overall levels remain relatively low compared to other OECD, Japan is quickly closing that gap.  During the 1990s, while most OECD countries posted slight declines in criminality, victimization rates in Japan jumped nearly 50 percent.  Not unexpectedly, clearance rates for felonies, vice, and violent crimes dropped by nearly a third over the past two decades, while less than 20 percent of misdemeanors were resolved.  Japan’s “safety legend” has become its “safety myth” as Tokyo Lieutenant Governor and former police official Yutaka Takehana noted, “There was a safety myth here, . . . but now that myth has collapsed.”  (NYT 2003).

As these two contrasting images indicate, Japan’s struggle to control crime in the 1990s are particularly distressing in light of its past success.  Japan’s superior record of public safety drew attention from criminal justice scholars and practitioners to its various legal and law enforcement institutions.  For the previous two decades, Japan alone had escaped the high and rising crime rates brought on by urban decay and social unrest in Western countries.  Why Japan succeeded where others failed is not clear.  In fact, Japan’s excellent public safety record may be said to been over determined.  Blessed with a booming economy, high social homogeneity, and low income inequality combined with seemingly efficient and effective criminal justice and social institutions, it could be argued that Japan should have low crime.  However, the multiplicity of factors that supported Japan’s success also make it equally difficult to diagnose the source of its demise over the past decade.

When success stories sour, there are numerous ways to reconcile past success with present failure.  Perhaps the most common course is to reevaluate or reassess the original conclusions.  Several scholars, including A.J. Finch (2000), Tetsuya Fujimoto and Won-Kyu Park (1994) have openly questioned the accuracy of public crime and clearance rate statistics and queried whether Japanese crime rates were ever that exceptional or their police that effective.  Even Japan’s famous Kôban system, which has been exported to several Asian nations and a handful of American cities, has come under serious scrutiny and criticism (Aldous & Leishman 2000).  Other scholars, while granting Japan’s success in controlling crime, have noted that it often has come at the expense of civil rights (Igarashi 1986; Kobayashi 1998, 1986; Miyazawa 1992, 1988; Steinhoff 1993; Johnston 2000).  Interrogation and detention practices, such as Japan’s daiyô kangoku, or “substitute prison” system and the emphasis on suspect confessions over material evidence, may no longer be practicable under increased human rights scrutiny from international institutions and groups.  In short, Japan’s past success may be illusory or come at the price of cherished values.

A second group of explanations locates the source of Japan’s current problems in the social and economic changes and disruptions of the past decade.  Japan’s decade of economic stagnation dovetails well with conventional economic explanations of crime.  Additionally, the perennial concerns with social breakdown and disorganization are raised by commentators who trace the rise of crime to the social or moral breakdown of traditional social structures.  A related argument is that crime is primarily a generational problem and attribute rises in crime to juvenile delinquency.  Already, media have christened the new millennium as the postwar’s “fourth wave” of juvenile crime.  Since the late 1960s, the police executives have been concerned that the “thinning of social ties” and new danchi housing developments would post a serious threat to public safety (Arai 1969; Iguchi 1969).

A third set of concerns center around the capacity of law enforcement institutions to respond to rising crime.  Law enforcement agencies, particularly the police, are simply the custodians and not the authors of public safety.  Low crime environments allow police and prosecutors to pursue investigations more vigorously, increasing their chances to resolve investigations and devote energies to crime prevention and community service activities.  As one observer opined, “if Japanese and American police changed places, Americans would perform as efficiently as Japanese and Japanese police might come unhinged” (Bayley 1991; see also Miyazawa 1992: 13ff).  At the time, this was posed as a speculative counterfactual, however, the trends of the past decade have made these words prophetic as demographic changes have made geniuses out of American police executives, while rising crime has revealed the cracks in the Japanese system.

As Chart 1 shows, during the 1990s, when most Western countries experienced either small increases or modest decreases in crime, crime in Japan rose by over 50 percent.  In percentage terms, this is one of the largest postwar increases in crime among OECD countries over this short a timeframe.  Although crime levels still remain relatively low, comparable to a safe European country, today’s Japanese are experiencing a level of crime the country has not known for over 40 years.  In 1999 and 2000, the Japanese police ran aground a series of public scandals that shook the public’s confidence in the police, dipping below 50% for the first time since the 1940s.  Additionally, law enforcement institutions have yet to provide an adequate explanation or response to Japan’s growing crime problem.  The problem of rising crime appears to be only overshadowed by the system’s apparent inability to cope with the problem.

However, this chapter argues that the changes in the 1990s are best understood as the result of the internal institutional dynamics of the police, and specifically the desire of police executives to preserve their organizational autonomy at all costs, than as a conventional narrative of an organization overwhelmed by its social, political, or economic environment.  The intended and unintended consequences of policy decisions by Japanese police executives are the primary cause of Japan’s deteriorating public safety situation.  Beginning in the late 1960s, qualitative and quantitative declines in the police’s manpower seriously eroded their ability to vigorously pursue criminal investigations and carry out critical auxiliary tasks that supported its rapport with their local communities.  This situation was exacerbated in the 1980s by the limits imposed by fiscal austerity.  Although the impact of these changes was mitigated somewhat by the grant of new administrative and regulatory powers under revised versions of the Juvenile Delinquency, Vice Industries, and Organized Crime Laws among others, police executives were forced to redistribute and concentrate their increasingly diminishing resources among competing priorities.

Ultimately, even these measures proved insufficient.  By the late 1980s, embarrassed by their failure to resolve the Glico-Morinaga Affair
, Japanese police executives retreated from their policy to “resolve all cases” (zenken kaiketsu), and both altered policy targets and career incentives to emphasize more serious, victimizing crimes at the expense of less serious “misdemeanor street crimes” (settô-han).  The unexpected result of this policy was to set off a “broken windows” in reverse
 where the police’s lax stance toward disorder and lower end crimes compromised their ability to handle more serious crime in the long term.  The puzzle is why Japanese police executives chose to preserve their independence and institutional autonomy, and opt not to acquire additional resources to ameliorate the internal tradeoffs and policy dilemmas they faced.  While their policy probably delayed a rise in crime as a short-term policy band-aid, in the long term, it severely undermined their ability to solve and deter crime of all types.

In the balance of the chapter, conventional explanations of rising crime will be reviewed and evaluated.  Subsequently, the advantages of institutional measures of performance and examining changes across crime categories are discussed and examined.  Next, the history of Japanese police manpower policy is reviewed and tied to changes in clearance rates and police productivity ratios.  Finally, these changes are discussed in the context of the police organization institutional structure and imperatives.

Paroling the Usual Suspects: Foreigners and Youth

Whenever crime rises, a customary set of “usual suspects” are rounded up.  These can be divided into two types: external factors.  Among these, economic stagnation and social breakdown are perennial favorites.  The attraction of these explanations is that they lie at the nexus of public conventional wisdom and political usefulness.  Blaming economic conditions and social decay for declining public safety conveniently shifts the blame away from politicians and criminal justice organizations toward external factors beyond their control.

Additionally, in the public discourse over Japan’s rising crime rate, the two populations receiving the most blame for the rising crime rates are youth and foreigners.  These usual suspects are commonly used because they are useful and eminently plausible, if often apocryphal.  However, they are often equally misleading, and at times, downright false.  Targeting vulnerable populations such as juveniles and foreigners places the responsibility on easily scapegoated groups.  Before proceeding to this chapter’s theoretical core, it is necessary to review the data supporting diagnoses attributing Japan’s crime problem to social decay, economic stagnation, juvenile delinquency, or crime by foreigners.

One major problem with economic explanations of crime is that studies have found that economic inequality has a much larger impact on crime than aggregate economic conditions.  Since rises in economic inequalities increase the number of targets for property crime while swelling the population likely to take advantage of these increased crime opportunities.  Consequently, economic prosperity that increases economic inequities may have an ambiguous effect on the crime rate (Robert & LaFree 2001: Bennett 1991).  Secondly, it is not clear through what mechanism economic downturns generate crime: economic hardship, or by providing more people with opportunities and occasion to commit crime, or by increasing the stress and pressure on people more generally.

However, the biggest problem tying economic stagnation to rising crime, in the Japan case at least, is timing.  As Chart 2 showed, crime was rising steadily in Japan well before the “bubble economy” burst in the early 1990s.  While crime rates quickly accelerated upward after 1998 followed by a sharp rise in many categories of serious and violent crime in 2000, it is difficult to connect these sharp rises with any corresponding change in economic hardship.  For most of the decade, the steady increase in crime was driven by the lower end of crime spectrum with most serious and violent crimes at steady-state until 2000.  Additionally, as will be discussed below, the dramatic declines in the overall arrest rate and clearance rate for misdemeanor crimes was already clearly articulated during the late 1980s.  In fact, the most direct result of the fall of the bubble economy was a slight rise in the clearance rate for felonious and violent crime.

The only longitudinal studies of Japanese crime rates (Roberts & LaFree 2001; Park 1992) have found little predictive value for social change indicators such as urbanization, female participation in the labor force, or the divorce rate on the crime rate.  While all three of these indicators have risen in Japan over the past quarter century, their fluctuations are not consistently related to changes in crime rates, at least as measured by index crimes such as robbery and homicide.  It is more likely that the breakdown of social norms has larger impact by impairing the ability of formal social control institutions to monitor and sanction criminal activity than normalizing deviant behavior.

Additionally, if one focuses on those crimes most related to the strength of social norms, such as drug use, gambling, prostitution, vice crimes (fûzoku eigyo), and public indecency, there is little or no evidence for a general breakdown of social norms.  During the 1990s, arrests for illegal gambling dropped nearly 80 percent; arrests for distributing indecent materials dropped over 30 percent; arrests under the Prostitution Prevention and Vice Industries Laws show net declines over the past decade (HH 2002: 7-9).  There was an increase in arrests for indecent public exposure, but the rise was not dramatic.  While there has been a moderate rise in arrests for amphetamine use, arrests for more serious drug use, such as marijuana, heroin, opium, and cocaine have declined since the early 1990s (KH 2002: 84-8).

Perhaps the strongest evidence against the social norm explanations is the strange absence of any rise in juvenile delinquency.  Although a recent national survey revealed that 54.6 % of Japanese believe juvenile delinquency has increased and 63.4 % think that juvenile has become qualitatively worse, Chart 3 shows both the share of juveniles of the arrested population and the percent of juveniles that have been arrested for penal code offenses during the postwar period.  Instead of showing a spreading epidemic of juvenile delinquency, juveniles compose a rapidly declining share of the arrested population from a peak of 31 percent in 1981 to nearly 16 percent in 2000.  While this trend is partially an artifact of an aging population, the trend still dispels any notion that the past decade’s crime wave is the result of rising juvenile delinquency.  In fact, if one examines the percent changes by cohort in misdemeanor crimes, younger cohorts – 20, 30, and 40 year olds – show static or declining criminality over the past two decades compared to older cohorts – 50, 60, and 70 year olds – who show substantial increases in share of misdemeanor crimes over time (KH 2002: xx).

More convincing are the trends showing the percent of the juvenile population arrested over time.  From 1950 to 2000, the percent of the juveniles arrested rose only from 3½ points from 9.2 to 13.7 percent.  Specifically, the twenty-year trend shows a moderate decline in juvenile delinquency from a high of 17.2 percent in 1981.  While juveniles are still over represented relative to their population share, composing approximately 40% of non-traffic related penal offenses, there is little evidence that the Japanese youth of the 1990s are any more delinquent, qualitatively or quantitatively, than their parents were.

Although the equation of foreigners with crime has a long history in Japan, as distinct crime problem it is a fairly recent development.  As recently as the 1985 Police White Paper, little mention is made of crimes committed by foreigners, nor were crimes by foreigners reported as a distinct category of crimes in public documents.  However, beginning in the late 1980s, the issue of foreigner crimes became an important topic in both the media and in internal police policy discussions, often under the rubric of the “globalization of crime” (hanzai no kokusai-ka).  Throughout the 1990s, crimes by foreigners became an explosive topic in the media.  Five, or slightly less than a third, of the Police White Papers between 1987 and 2003 chose foreigner crime as the central theme of the report.  The notoriety that crimes by foreigners have received by the media and criminal justice institutions makes them a prime candidate to explain recent Japanese crime trends.  Are they?

Probably not.  Over the past twenty years, foreigners have never accounted for more than 4 percent of the crime in Japan, and typically have averaged between 2 and 3 percent for most of the past two decades with most of the increase occurring in the early 1990s.  For comparison, during the same period, the share of crimes committed by women increased roughly 5 percent.  Since foreigners compose only slightly more than 1 percent of the total population, these figures indicate that they are over represented relative to their population share, but their share is not increasing and the timing of its increase does not correspond to the periods when crime rates increased most dramatically.  Chart 4 details different percentage shares of crimes by foreigners (excluding violations of the Immigration Control Act) during the period of the highest crime rate increase in Japan.  Across a wide range of crimes, a common trend emerges – foreigners either show a steady-state or nor more than a slight increase in their share of total crime.

If we look at slightly longer trends, the pattern is roughly the same.  For example, if one looks solely at the four “index” crimes of murder, arson, rape and robbery during the 1990s, there is little increase and actually a net decrease in crimes committed by foreigners.  In 1994, foreigners committed 48 murders, in 2002, 34; in 1994 they committed 43 acts of arson, in 2002, 7;  in 1994, 27 acts of rape
, in 2002, 35.  Only in the category of robbery is any significant rise shown, increasing from 139 to 280 between 1994 and 2002 (KH 2003).  In any case, the overall numbers are remarkably small and certainly not enough to create a significant crime wave in Japan.

Disaggregating Crime and Clearance Rates

This chapter does not attempt to produce a general theory of crime.  Crime levels are influenced by a diverse array of factors that defy simple explanations.  Rather, it tries to establish the linkages between police policy and institutional choices and outcomes.  Although the ultimate practical interest is the effect of these choices upon crime, more immediate attention is paid to the changes in institutional measures of police performance, namely, the police organization’s capacity to produce arrests and solve crimes.

Looking only at aggregate crime rates or narrowly focusing on certain types of crime can paint a distorted picture of criminality and law enforcement’s response.  Crime is not a uniform phenomenon.  It does not have unique causes, nor is there an appropriate standard response to it.  Some crime is sophisticated and organized while others are common and opportunistic; some crimes victimize while others mostly inconvenience; some can be deterred while others require extensive investigations.  Examining only crimes such as homicide or robbery, while important, may tell us very little about vice, white collar crime, or the numerically larger categories of petty larcenies.

Most serious and violent crimes are rare events; even dramatic changes in serious crimes would have little influence on the overall crime picture.  No police is able to expend the requisite effort to deter or investigate all crimes.  It is not feasible, or desirable, for the police to aggressively pursue all cases of jaywalking, purse snatching, or pick pocketing.  Consequently, the police and other law enforcement organs make choices and tradeoffs among strategies and types of crime and therefore we should not expect common trends across types of crime or standard police responses across crime categories.  Therefore, it is important when examining crime trends to look at trends on a crime-for-crime basis and evaluate the police’s response to individual crimes in addition to assessing their overall performance.  

It should be noted that the differences are not simply functions of the challenges specific crimes and criminals pose to law enforcement organizations, but may result from the structure of the social and criminal justice environment.  Certain law enforcement systems may handle certain types of crime better than others.  It would be a fair assessment of the Japanese criminal justice that it was much better suited to deterring street crime than it is to investigating sophisticated or organized crime rackets, not to mention promoting traffic safety.  The Japanese choice to deploy their officers primarily on foot and the American choice to mobilize their police forces holds significant implications with regard to their ability to influence traffic safety.  David Johnston (2001: 271) has compared the Japanese criminal justice system to a “cobweb, which may catch small flies, but lets wasps and hornets break through.”  In other words, as long as the primary threat are “small flies” the system may work, but should the number of  “wasps and hornets” increase, the system may not be able to adapt.  

Two institutional measures of police performance are considered: clearance rates and police productivity ratios.  Clearance rates are perhaps the most commonly used indicator of police performance and have consistently been shown to have a significant, if small, effect on crimes rates.  Essentially, clearance rates are the percentage of crimes known to the police that are determined solved or resolved.  In other words, the number of arrests divided by the number of crimes.  Until the mid 1980s, Japan’s total clearance rate hovered near 70 percent, while most Western countries ranged between 20 and 40 percent.

Across contexts, there are significant and consistent differences in the clearance rates between crime categories.  Serious or index crimes, such as murder, arson, and robbery always post high clearance rates if only because the serious nature of the crime does not permit detectives to let these crimes go unresolved.  Additionally, “victimless” crimes such as many vice and white-collar crimes, often have near perfect clearance rates because the crime often only becomes “known to the police” through the act of making an arrest.  Although some police forces perform better than others, the rank ordering of clearance rates according to seriousness is often the same.  The real variation in clearance rates across time and across place occurs in the large, but relatively non-serious, category of crimes alternatively termed larcenies or “street crime.”  This category includes crimes such as pick pocketing, purse snatching, shoplifting, bicycle theft, trespassing and vandalism.  Since these types of crimes often incur more inconvenience than victimization, police have substantial latitude in choosing how aggressively they will pursue the investigation.

Since it is measured as a function of two institutional variables, and therefore relatively less sensitive to fluctuations in the volume of crime, police productivity ratios provide perhaps a better measure of police effectiveness and efficiency than simple clearance rates.  Additionally, since it uses a standardized measure, it is less likely to contain spurious differences across types of crime that clearance rates have.  Police productivity is calculated by dividing the number of arrests by the number of police officers.  Due to the substantial volume differences across crime categories, it is helpful to standardize each individual measure of police productivity to a base year rate.

Two factors influence the per capita productivity of police forces.  The first is the volume of crime; the second is how vigorously or police forces decide to pursue the investigation.  The “supply” of crime is a critical factor in the production of arrests.  In the short term, assuming a fixed clearance rate and number of police officers, a higher volume of crime will boost the number of arrests made per officer.  As numerous studies in various nations have confirmed (Murayama 1990; Bayley 1994; Bittner 1970), the average police officer spends only a small fraction of their shift processing arrests.  This is not to say that there are not always a large number of unresolved crimes known to the police that could potentially become converted into arrests, but that the organizational slack designed into most police strategies enables them to take advantage of high crime environments.

Chart 6 shows the changes in Japanese clearance rates by crime over the past two decades.  While the overall trend is one of steady, small declines over time with a sharp drop for serious and violent crime after 1998, clearly the most noteworthy changes are the fluctuations  in the clearance rate for misdemeanor larcenies.  This is especially significant because misdemeanor larcenies compose over 80 percent of all crimes in Japan.  Consequently, the Japanese police’s increasing inability to resolve these crimes constituted more than a small echo in their ability to solve and deter crime.  The late 1980s plunge in the misdemeanor larceny clearance rate followed the police organization calculated policy to shift resources and structure promotion incentives to focus on more serious crimes under the slogan “Let’s get tough on  [serious] crime” (jiken ni tsuyoi keisatsu ni shiyo).  Arrests for solving less serious crimes were discounted in the promotion criteria for both rank-and-file officers as well as police supervisors.  Additionally, popular police journals such as Keisatsu Kôron summarized the “discussion points” and provided model essays for officers taking promotion exams.   

The change in police behavior is better illustrated if one looks at the changes in police productivity shown in Charts 2.  Chart 2 shows three related trends: the crime rate, the number of crimes per police officer, and arrests per police officer (police productivity).  The changes here can be split into two periods pre and post-1987.  Before 1987, the three trends move together in apparent synchronicity.  As crime decreases, there are fewer crimes, and not surprisingly, fewer arrests per police officer.  This pattern continues into the early 1980s when arrests per officer increase in unison with the rising crime rate.  After 1987, the relationship between these three trends begins to unravel.  While the crime rate and crimes per officer continue to rise, the arrests per officers declines dramatically dropping by nearly one arrest on average per officer.  This change is reflected by changes in the clearance rates for misdemeanors as shown in Chart 6.  The decline in the clearance rate appears to be driven more by a decline in police productivity, and more specifically, by a decline in a particular segment of crime, than rising crime.       

Chart 8 takes a closer look at this second period.  Chart 8 traces the movements in police productivity in three crime categories: serious (or felonious crime), vice, and larceny from 1981 to 2001.  From 1981 to 1991, there is a rapid decline in arrests for serious crimes.  In 1991, the average police officer made 40 percent fewer arrests for serious crimes.  As Chart 9 shows, this is a continuation of a much longer decline dating back to the mid-1960s.  As a cursory examination of the two other crime categories reveals, this is not a general trend.  During the early 1980s, there is a sharp spike in the number of vice arrests, spurred on, no doubt, from the revised Vice Industries Law (Fûei-hô), followed by a sharp decline.  Misdemeanor larcenies show a different trend.  Larceny arrests rise by 10 percent between 1981 and 1988, with nearly a 20 percent rise between 1981 and 1985.  However, this increase is followed by perhaps the most dramatic decline among three crimes.  Between 1988 and 1992, larceny arrests per police officer drop nearly 45 percent.  

However, the more interesting development is the divergent path serious crimes and larceny take over the subsequent decade.  The initial precipitous decline in arrests for serious crimes is halted in 1987 and after a few years of stable returns, shows a steady and robust increase through the 1990s.  Conversely, arrests for misdemeanor larcenies, after making a modest recovery during the mid-1990s, experience another abrupt decline in the close years of the millennium.  This development is made all the more curious when one considers that the number of serious crimes known to police either declined or stayed constant during this period, while the number of misdemeanor larcenies rose dramatically.  If one looks at the quarter-century trends, homicides declined by 27.2 percent, rapes declined by 42.9 percent
, and arson only increased by 0.8 percent.  Although robberies increased by nearly 42 percent, almost all of this increase occurred after 1997.  In fact, until 1992, robberies actually posted a net decline of nearly 15 percent since 1974.  In any case, these numbers are dwarfed by the rise in misdemeanor larceny, which increased over 110 percent during the same period, including an over 200 percent increase in vehicle theft (mostly bicycles), an over 1200 percent rise in purse snatchings, and a 1800 percent increase in vending machine vandalizing with most of this increase occurring the 1990s (HH 2002: 379-81).  While the aggregate trend shows a significant rise in crime, the composition of this increase is incredibly unbalanced.  However, if one assumes an undifferentiated police response to crime, the expected outcome would be the opposite than this charts show.  The “glut” of misdemeanor crime during the 1990s should have exerted a significant upward pressure on larceny arrests.  Similarly, the relative decline in serious crimes should have precluded an increase of arrests in this category.  The counterintuitive result casts serious doubt on “push variable” explanations for rising crime and declining clearance rates and forces us to consider more seriously the role institutional and organizational structures, choices, and developments play. 

Policing, Manpower, and the Crime Burden
In addition to their success in preventing crime, Japanese police officials often claim that they are also one of the most overtaxed forces.  Despite its reputation as a pervasive and omnipresent police force, in per capita terms Japan is one of the most under-policed among OECD countries with only one police officer for every 550 people in 2000, more than quarter less police coverage than the United States (410), and two and a half times less than Italy (179).  In fact, since Japan’s National Police Agency (NPA) and prefectural forces are responsible for a broader scope of activities than most police forces, even these numbers may understate the difference.  However, viewed relative to the volume of crime, Japan may be decidedly over policed.  In 1985, the crime burden per police officer in Japan was 2½ times less than his American and nearly 3 times less than his German counterpart.  Although this is somewhat offset by the broader scope of activities the Japanese police perform, it raises serious concerns regarding their claims to effectiveness or efficiency (Finch 2000).

As Chart 5 indicates, they are two basic periods in the growth of the Japanese police organization.  The first period, dating from the early 1950s saw a steady increase in police manpower, growing by approximately 5,000 officers per annum, until the early 1980s.  During the 1980s and continuing into the 1990s, budget austerity froze new increases, leading to only small net increases over the past twenty years.  While the Japanese police force expanded quantitatively during the 1970s, the increases are not as large as they appear in the aggregate.  In fact, it can be argued that many of these increases were essentially offset by new demands and limits on police resources.

Perhaps the largest cut to the Japanese Police’s manpower was the disappearance of its large, silent, and mostly uncompensated labor force of police spouses.  The use of spouses has a long history; during the prewar and early postwar period, police officers required the approval of their superiors to marry because their spouse would become a de facto public servant.  Especially in rural areas, police wives often served as an auxiliary police reserve, allowing police executives to maintain coverage with fewer officers.  In rural areas, police were primarily deployed in chûzaisho, or residential police boxes, where a single officer policed a rural district from a half-residence, half-police sub station building.  Ordinarily, three or more officers would be required to man a rural post due to the rotation of shifts and the necessity to leave an officer at the post when the other was dispatched on a call-for-service.  The use of police spouses not only economized on salary expenditures but manpower as well.

However, the generation of police wives that came of age during the 1960s and early 1970s was less than thrilled with this traditional arrangement and complained bitterly for a “clearer division of labor” in residential police boxes.  Additionally, the rural chûzaisho system often meant that police officers were relegated to stay posted in remote rural districts which did not please wives with aspirations of living in prefectural capitals (Fukunaga 1973).  Ultimately, starting in the early 1970s, the police began to phase out the chûzaisho in favor of non-residential kôban and moving toward larger two-family chûzaisho while relaxing the expectations of police spouses.  This change had a significant effect on police manpower because not only did they lose the labor previously done by police wives, it also forced police executives to shift manpower from prefectural capitals to the countryside in rural prefectures.

Secondly, several of the new police force authorizations did not result in real gains in police manpower.  For example, the 6,000 police officer increase authorized in 1972 was devoted almost entirely to the augment the new Okinawan prefectural force following its reversion to Japanese control.  The 10,000-officer increase in 1969 and 1970 was earmarked to the creation of new regional riot police (kidotai) brigades and consequently did not enhance the police’s real manpower allotment.  In 1978 and 1979, 1,500 officers were assigned to guarding the (then) new Narita International Airport.

However, perhaps the greatest hidden sap on the police manpower resources was the shift in the late 1960s to move from a two-shift to a three-shift rotation system.  Previously, the police operated on a two-shift (on- and off-duty) rotation system.  The two-shift system for patrol officers was unwieldy because it was difficult to concentrate the distribution of officers temporally over a 24-hour cycle.
  Since the volume of crime or calls-for-service is concentrated between 8 PM and 2 AM, this created a sub-optimal use of police manpower.  Police executives wanted to move toward a three-shift system that would allows them to overlap shifts during busy hours, but this required a larger number of officers to provide the same amount of coverage.  As a result, while the change to a three-shift system resulted in a more efficient temporal distribution of police presence, since it required a substantial increase in police manpower to maintain previous coverage levels, manpower increases during the late 1960s and early 1970s do not represent a real increase in police labor resources (see Bayley 1991: 21-22).

Another hidden drain of police manpower resources resulted from the revision of the police rank system.  Chart 7 shows the rank composition of the Japanese police over time.  Until the late 1960s, the Japanese police force was a radically bottom-heavy organization with nearly 70 percent of its employees serving at the lowest rank level.  Strict promotion exams kept even many experienced veterans from moving up in rank, frustrating many in the rank-and-file.  The Japanese police’s “pyramidal” rank structure facilitated the organizational control of police executives and provided them with considerable flexibility in using police manpower.  The police’s rank structure complemented and facilitated the organizational philosophy of using patrol officers as an indiscriminate jack-of-all-trades manpower reserve to support the activities of other police sections from security to criminal investigation and not as a distinct police function.

The first “rectification” was implemented in the late 1960s through the early 1970s in tandem with the police’s new community relations initiatives and rediscovery of the patrol function and under pressure from internal pressure from disgruntled police officers and external pressure from improving labor market.  This change entailed a mass promotion of bottom-level junsa rank officers upward into the sergeant and lieutenant ranks (Leishman 1991; Murayama 1990) in an attempt to win their rank-and-file to their new community relations initiatives and to raise the attractiveness of policing as an occupation in an increasingly competitive job market.  However, it came at a price.  Since this mass promotion did not spur specialization or directly improve the quality of their labor force, it did not radically improve the quality of policing.  It did, however, thin out the first-line of police officers and created new restrictions on labor flexibility.

The second “rectification” began in 1984 with a revision of promotion criteria in concert with the program to “revitalize the kôban system” and implemented completely between 1991 and 1996.  Undertaken for similar reasons as the first rectification, this second revision of the rank structure completed the transition from a “pyramid” to a “pencil” resulting in a roughly even distribution of officers at the patrol officer, sergeant, and lieutenant ranks accentuating the benefits and problems of the first revision.

However, the largest blow to police manpower was the adoption of a 40 hour work week for the civil service by the National Personnel Authority in 198x.  Although this new standard had marginal effects on various agencies and ministries, it put a significant crimp in the manpower decisions made by police executives.  Before this policy change, the average police officer worked an official 48-hour workweek, not including overtime.  Even though this change did not affect all divisions of the police such as the “in-house” (naikin) sections like traffic, security (keibi), and crime prevention (seikatsu anzen/hoan), it significantly limited the use of patrol officers, who compose approximately 40 percent of the total police complement.  If one only considers patrol officers, this is equivalent to a net decrease of 15,000 officers out of the roughly 90,000 patrol officers in Japan.  In comparative perspective, this would be only slightly less than the total number of full-time state and local police officers in the state of Massachusetts.

Doing More with Less: The Growth of Administrative Powers
Although prewar Japan had a well established tradition of expansive police powers, as discussed in previous chapters, one of the few “successes” of the American occupation’s reforms was to strip the police of its regulatory authority and powers and equip with limited judicial responsibilities and powers.  Although the prewar police held prodigious arsenal of powers in the areas of social, political, and economic regulation, they held little discretion or authority over criminal investigation.  They were not allowed to initiate criminal investigations without permission from prosecutors and were not allowed to make arrests except in the situation of crimes in progress.  As a result, the prewar police crime control strategies put a heavy emphasis on leveraging their regulatory authority to investigate and arrest criminals.  Occupation reforms reversed this by stripping the police of virtually all their administrative and regulatory responsibilities, turning them into strictly a law enforcement organization by granting them new capacities to initiate investigations and makes arrests (Higuchi 198x).

· Postwar emphasis on judicial model of policing

· Return to regulatory model of policing, relaxed requirements for collecting evidence; new ability to leverage regulatory powers to pursue criminal investigations, ex. Pawnshop and Entertainment licenses, designating “official” organized crime members

· Competition with other agencies turf, particularly Ministry of Education.

[Details of the Vice Industries, Juvenile Delinquency, Organized Crime Laws, Prefectural Ordinances on Noise and Environmental Pollution and their implications for police tactics]

Bureaucratic Autonomy: Functional and Dysfunctional

Key to understanding Japanese police policymaking is the bureaucratic environment under which decisions are made and policy implemented.  A central motivation underlying the logic of Japanese police executives is the desire to maintain their institutional autonomy and prevent political interference.  Although this is not an uncommon motivation of either bureaucracies or police organizations to want greater autonomy, this holds several additional dimensions with respect to police organizations.  First, since there is often considerable overlap within law enforcement organizations between national security and law enforcement in many countries, security concerns provide an extra blanket of opaqueness to the details of law enforcement policy resulting in an extra degree of political insulation compared to other national bureaucracies.  Secondly, even in countries where the security and law enforcement apparatus are distinct and possess well articulated structures of political control and accountability such as the United States, police policymaking decisions often occurs within a “zone of indifference” (Wilson 1968) because the public does not have articulated preferences regarding the means of law enforcement and is often not capable of evaluating outcomes.  

In Japan, in addition to these considerations several other factors facilitate the autonomy of the police force from public and political pressures.  Foremost among these is the system of national and prefectural public safety commissions that supposedly oversee and govern the national and prefectural police forces.  Originally installed by the Occupation to “democratize” the Japanese police, the public safety commissions emerged as a powerful institution buffering the NPA and prefectural forces from public scrutiny and political influence.  In fact, a significant reason this Occupation reform survived the “reverse course” culminating in the 1954 Police Law when most others were shunted aside is that it proved politically useful to police bureaucrats.  In accordance with the second article of the 1954 Police Law to preserve a “neutral and non-partisan” police force, no political party is allowed to have more than two members on five-person commissions or one member on three-person public safety commission.  As a result, the public safety commission has been able to escape partisan domination even within a single-party dominant political system.  Additionally, in the case of the National Public Safety Commission overseeing the NPA, the politically appointed “Minister of Home Affairs,” can only vote in the case of a deadlock among the other four members.  A final institution bulwark are the bylaws regarding the removal of commission members, which require near impeachment proceedings for dismissal before the expiration of their term.  

Additionally, the 1954 Police Law bylaws keep the commission from becoming professionalized.  Public safety commissions almost never meet more than twice a month and virtually all commission members work full-time jobs in addition to their commission responsibilities.  Furthermore, although former police bureaucrats are not strictly forbidden from serving on these commissions, they must be at least 10 years removed from police service and surprisingly few lawyers serve on either the national or prefectural public safety commissions.  Finally, the commissions are given almost no staff except for attached police bureaucrats and therefore possess little independent capacity to investigate or govern the police bureaucracy.  Not surprisingly, even with Japan’s new Freedom of Information Law and the 2001 revision of the Police Law to enhance the transparency of police administration, the Police refuse substantially more FOIA requests than other ministries and agencies.  [statistics for this, Miyagi-ken data]

Several historical episodes support the notion that the police’s ability to ward off political influence is more than institutional paper tiger.  During the early postwar era, the police were able to refuse overt attempts by two prime ministers to exercise direct control.  The first attempt was made by the second Yoshida Cabinet.  The first national public safety commission and first police superintendent-general, Saitô Noboru, was appointed and confirmed under the Socialist Katayama Cabinet.  Upon taking power, Yoshida wanted to sack Saitô and install his preferred candidate and instructed the public safety commission to dismiss Saitô.  The commission refused, noting they had no grounds to dismiss Saitô before the expiration of his term and that the prime minister had no authority to do so.  Saitô served out his term.  The second confrontation occurred in 1960 during the height of the Ampo (US-Japan Bilateral Treaty) demonstrations.  Prime Minister Kishi ordered Superintendent-General Kashiwamura to dispatch the police to disperse the crowed clustering around the National Diet.  Kashiwamura refused, noting the crowd was not anti-government, but anti-Kishi, and the that the police were not and would not be used as Kishi’s “personal army.”  Kishi responded, “If the police don’t have the guts to do the job, then I will use the SDF.”  Upon hearing the news of the confrontation between Kishi and Kashiwamura, the 47 prefectural chiefs vowed to resign en masse if Kishi persisted.  Kishi backed down.  Once again, the police had survived another assault on their independence (Suzuki 1984).     

Avoiding political influence is taken seriously by Japanese police executives.  The formative experience for most senior police executives during the first three decades of the postwar period was the twin periods of partisan control during the 1920s and military in the 1930s after the Go-Stop Incident.  Additionally, many felt at the time that a key cause of prewar police inefficiency was the joint administration of the Ministry of Justice over the criminal investigation division and palace control over the Tokkô (thought/political police) division.  As a result, many police executives were firmly committed to doing whatever possible to keeping outside influence to a minimum.  Consequently, the NPA, while being the largest exporter in terms of cross-ministry transfers is the most niggardly importer of bureaucrats from outside ministries and agencies (Katzenstein & Tsujinaka 1993).  Additionally, there was long an implicit organizational norm against retired police bureaucrats from entering political life, and rule that was enforced as late as the early 1970s.  During the postwar period, one of the few aberrations in the standard pattern of promotion of senior police officials occurred after former Superintendent-General Gôtoda Masaharu joined Tanaka Kakuei’s LDP Faction upon retiring from the NPA (Ikko 1995).  Although they could no longer discipline Gôtoda for breaking the postwar organizational norm of political neutrality, the NPA’s Personnel Bureau deliberately shunted aside several of Gôtoda’s protégés, including Japanese “super-cop” Sassa Atsuyuki, into dead-end or terminal positions.

The police’s autonomy has had some decidedly positive results.  There is probably no better illustration than its ability to equitably, and presumably effectively distribute police resources across jurisdictions.  Charts 10.1 and 10.2 provide a comparison of the distribution of police officers relative to crime across sub-national jurisdictions in Japan and the United States.  While both are nominally decentralized police systems that receive substantial financial support from the national government, the NPA plays a much broader planning and coordinating cap-stone role within their system than the FBI or DOJ serve within the American system.  As Chart 10.1 shows, Japan has a near perfect one-to-one distribution of police officers relative to crime across jurisdictions, with an R2 of 0.94.  The consistently efficient distribution over 15 years that included rising crime, suburbanization, and rural-to-urban migration is quite striking.  Additionally, despite considerable differences in political clout, rural, urban, and suburban prefectures all receive nearly equivalent police services relative to their need.  Chart 10.2 provides a stark contrast for comparison.  In the fragmented and politicized American policing system, resources are distributed unevenly with many cities both over and under policed relative to their crime problem.  A major cause of the inequities in the US system is the variation in the politicization of crime across municipalities (Heinz, Jacob & Lineberry 1983).

The anxiety of Japanese police executives that their autonomy, while supported by an enabling legal and political environment, was fragile should they step beyond their “zone of indifference” is real.  During the early postwar years, they were able to get favorable budget allocations by using their informal networks with the postwar Ministry of Home Affairs (MOHA) cultivated during their prewar association in the Home Ministry.  As a result, they were able to hide the real personnel budget of police administration by shifting the costs off the national government ledger and onto to budgets of prefectures (Nichibenren 1996).  By 1975, over 92 percent of the annual police budget was footed by prefectures.  However, by the late 1970s, the informal networks between the NPA and MOHA had largely disappeared and police executives and planners could no expect favorable budget allocations, faced the new political reality of hard budgets, and fixed personnel authorizations.  Police executives were concerned that any further expansions, no matter how necessary, would open the door to political intervention and control, an alternative they were not willing to countenance.

While the parameters of police’s policy choice was set by their commitment to maintain their organizational autonomy, the content of their choice should also be reviewed.  Perhaps their foremost consideration was a form of criminal justice triage.  Since they had accepted as given their inability to maintain their previous standard of zenken kaiketsu, they made the understandable decision to focus their efforts and resources on those crimes that victimized citizens most and those that most required the specialized skills of professional law enforcers.  Inherent in this logic was the belief among police planners and executives that they could take a calculated risk with lower level crimes would not rise drastically because Japanese society would in effect “police itself” without police assistance.  Events of the 1990s showed that perhaps their faith in the social control capacity of Japanese society alone to prevent crime was misplaced.  There was also a more cynical motivation for their decision to improve their ability to respond to important, and often publicized, incidents.  The embarrassment of the Glico-Morinaga Incident in 1986 and the 1987 wiretapping scandal (Miyazawa 1990) convinced police executives that they needed to better coordinate large investigations and improve their forensic capabilities, if only to prevent another publicized police failure.  To police executives it seemed certain that they would draw less public anger from the failure to recover a thousand  stolen bicycles than from a single failure in a major case.  

Summary [To be rewritten and expanded]

The changes over the past decade are real, troubling and may represent the new social reality for the foreseeable future.  However, despite reports to the contrary, the sky is not falling and the wheels are not coming off the wagon.  Instead, the story presented here is one of police executives making policy decisions to stretch and shift their dwindling (relatively) manpower resources.  To be sure, the transition has not been easy and their plan has no doubt backfired upon them by undercutting their ability to pursue more serious crimes, but in the long term, the increasingly sophisticated and organized nature of crime probably necessitated this change.  This chapter reassesses conventional explanations of crime that focus on targeting deviant populations and socio-economic changes and presents an alternative institutional explanation for Japan’s developing crime problem.  Unduly focusing on external causes and deviant populations can occlude the significance of the political and organizational sources of crime and public safety.  

� The Glico-Morinaga Affair was an infamous kidnapping of the CEO of Glico-Morinaga at his family home.  At the time, Glico-Morinaga was one of the largest confectionary/dairy products companies in Japan.  A long investigation revealed little except the incompetence of the police and their failure to coordinate investigation across prefectural boundaries (Osaka and Hyogo in this case).  Although the kidnappers eventually returned the CEO, they subsequently announced that they had tainted Glico-Morinaga products, creating a public health panic.  The case remains unsolved to this day.  


� “Broken Windows”  Atlantic Monthly March 1982.  Kelling, George & Wilson, James Q.  An empirical summary and critique of subsequent research can be found in Bernard Harcourt’s Illusion of Order  Harvard University Press: 2001.  


� Or roughly the same number of rapes reported in Cambridge MA in 1994


� In 2002, misdemeanors composed 85.6% of all penal code offenses.  


� Although the parallel rise in the numbers for indecent assaults probably means that the real trend is a wash where indecent assaults charges substitute for what previously constituted rape charges.  


� The Tokyo Metropolitan Police use a four-shift system that differs slightly from standard practice.





